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DIGEST 

Agency de termina t ion  t o  procure  p i p e l i n e  system on package 
basis  r a t h e r  t h a n  break o u t  components f o r  s e p a r a t e  
compet i t ive  procurement is not  s u b j e c t  t o  o b j e c t i o n  where 
t h e  d e c i s i o n  w a s  based on a reasonable  need t o  minimize t h e  
c o s t  and technica l  r i s k s  of ensur ing  c o m p a t i b i l i t y  among t h e  
component p a r t s .  

DECISION 

LaBarge Products ,  I n c . ,  p r o t e s t s  t h e  terms of reques t  f o r  
t e c h n i c a l  p roposa l s  (RFTP) No.  DAAK01-88-B-0156, i s sued  by 
t h e  Department of t h e  Army, f o r  petroleum p i p e l i n e  and 
coupl ing sets.  The p r o t e s t e r  a l l e g e s  t h a t  t h e  RFTP unduly 
r e s t r i c t s  compet i t ion  by l i m i t i n g  t h e  procurement t o  
proposa ls  f o r  t h e  t o t a l  package and not providing f o r  
c o n s i d e r a t i o n  of o f f e r s  t o  supply t h e  s e p a r a t e  components. 

W e  deny t h e  p r o t e s t .  

The  RFP was i s s u e d  as t h e  f i r s t  s t e p  i n  a two-step sealed 
b id  a c q u i s i t i o n ,  on a t o t a l  package b a s i s ,  of l i gh twe igh t  
petroleum p i p e l i n e  sets,  c o n s i s t i n g  of four  i n t e r r e l a t e d  
components: 19-foot a l u m i n u m  p ipe  s e c t i o n s ,  9 .5  f o o t  
p i p e l i n e  s e c t i o n s  ( p i p e  n i p p l e s ) ,  snap- jo in t  coupl ing 
clamps, and over-coupling clamps f o r  prevent ing leaks.  An 
above-ground f u e l  d i s t r i b u t i o n  system can be qu ick ly  
i n s t a l l e d  by clamping t h e  ends of t h e  p ipe  toge the r  w i t h  
snap- jo in t  coupl ings .  A t  issue here is  t h e  procurement of 
t h e  p ipe  and t h e  coup l ings .  

I n  a p r i o r  procurement of t h e  p i p e l i n e  begun i n  1984, t h e  
four  component p a r t s  were s e p a r a t e l y  procured: a c o n t r a c t  
f o r  t h e  p ipe  was awarded t o  Reynolds Metal Company and a 
c o n t r a c t  f o r  t h e  coupl ing clamps was awarded t o  LaBarge. 
Subsequent ly ,  however, d i f f i c u l t i e s  were encountered,  



i n i t i a l l y  i n  a r r a n g i n g  f i r s t  a r t i c l e  t e s t s  (FATs) d u e  t o  
d i s a g r e e m e n t  o v e r  d i s c l o s i n g  t h e  precise d i m e n s i o n s  of 
L a B a r g e I s  c o u p l i n g s .  F u r t h e r ,  a f t e r  t h e  FATs were s u c c e s s -  
f u l l y  pe r fo rmed  by each c o n t r a c t o r ,  t h e  ( d o u b l e - g r o o v e )  
j o i n t i n g  sys t em b e i n g  t e s t e d  f a i l e d  d u r i n g  sys t em i n t e g r a -  
t i o n  t e s t i n g  i n  t h e  f i e l d  and t h e  agency  i s s u e d  s top work 
o r d e r s  to  b o t h  c o n t r a c t o r s .  S u b s e q u e n t l y  a p i p e l i n e  and 
c o u p l i n g  s y s t e m  w i t h  a d i f f e r e n t  j o i n t i n g  approach--a  
s i n g l e - g r o o v e  system--was deve loped  and t h e  component p a r t s  
were found t o  be compatible. 

The agency  r e p o r t s  t h a t  it i n c u r r e d  s i g n i f i c a n t  program 
d e l a y s  and a d d i t i o n a l  c o s t s - - a p p r o x i m a t e l y  $ l , 750 ,000- - in  
c o o r d i n a t i n g  t h e  deve lopment  o f  c o m p a t i b l e  components among 
m u l t i p l e  c o n t r a c t o r s .  Accord ing  t o  t h e  agency ,  i f  award 
had been  made t o  a s i n g l e  c o n t r a c t o r  t h e s e  a d d i t i o n a l  costs 
and d e l a y s  c o u l d  have  been  avo ided .  Based on t h i s  unsuc- 
c e s s f u l  p a s t  e x p e r i e n c e  i n  s e p a r a t e l y  p r o c u r i n g  p i p e l i n e  
components ,  t h e  Army d e t e r m i n e d  t h a t  p rocuremen t  on a t o t a l  
package  b a s i s ,  t h a t  is, a c q u i r i n g  a t o t a l  p i p e l i n e  sys t em 
from a s i n g l e  prime c o n t r a c t o r ,  is e s s e n t i a l  i n  o r d e r  t o  
min imize  t h e  costs and t e c h n i c a l  r i s k  i n v o l v e d  i n  e n s u r i n g  
component c o m p a t i b i l i t y  and i n t e g r a t i o n  o f  t h e  e n t i r e  
sys t em.  

The  p r o t e s t e r  c o n t e n d s  t h a t  t h e  Army l a c k s  a r e a s o n a b l e  
b a s i s  f o r  r e s t r i c t i n g  c o m p e t i t i o n  and i n s t e a d  s h o u l d  b r e a k  
o u t  t h e  components  f o r  p rocuremen t  unde r  separate c o n t r a c t s  
as was done  i n  t h e  o r i g i n a l  p rocuremen t  so t h a t  LaBarge c a n  
o f f e r  on t h e  c o u p l i n g  p a r t  o f  t h e  r e q u i r e m e n t .  LaBarge 
f i r s t  d i s p u t e s  t h e  a g e n c y ' s  c o n t e n t i o n  t h a t  t h e  award of 
s e p a r a t e  component contracts i n  t h e  p a s t  c a u s e d  i n c r e a s e d  
costs and program d e l a y s ;  a c c o r d i n g  t o  t h e  p r o t e s t e r ,  any  
i n c r e a s e d  costs  or d e l a y s  were i n  f a c t  d u e  t o  d e f e c t i v e  
s p e c i f i c a t i o n s  t h a t  were i n s u f f i c i e n t l y  precise t o  e n s u r e  
c o m p a t i b i l i t y  o f  t h e  components ,  and t h a t  a l l o w e d  t h e  
u n s u c c e s s f u l  o r i g i n a l  doub le -g roove  j o i n t i n g  d e s i g n .  
F u r t h e r ,  t h e  protester  a r g u e s  t h a t  t h e r e  no l o n g e r  can  be 
any  l e g i t i m a t e  c o n c e r n s  r e g a r d i n g  t h e  c o m p a t i b i l i t y  of 
p a r t s  b e c a u s e  t h e  s u b s e q u e n t l y  d e v e l o p e d  s i n g l e - g r o o v e  p i p e  
and c o u p l i n g  s y s t e m  are p roven  items. S i n c e  t h e  so l i c i t a -  
t i o n  p r o v i d e s  precise s p e c i f i c a t i o n s  w i t h  f i x e d  d i m e n s i o n s  
f o r  m a n u f a c t u r e  o f  t h e  p i p e ,  t h e  protester  c o n t e n d s  t h a t  
any  f a i l u r e  o f  t h e  j o i n t  w i l l  a l w a y s  l i e  w i t h  t h e  c o u p l i n g  
m a n u f a c t u r e r  f o r  i m p r o p e r l y  m a n u f a c t u r i n g  t h e  c o u p l i n g .  
A c c o r d i n g l y ,  t h e  protester m a i n t a i n s  t h a t  t h e r e  are no 
s i g n i f i c a n t  r i s k s  beyond those p r e s e n t  i n  any  c o n t r a c t u a l  
s e t t i n g  and t h a t  t h e  risks t h a t  d o  e x i s t  d o  n o t  p r o v i d e  a 
r e a s o n a b l e  b a s i s  f o r  r e s t r i c t i n g  c o m p e t i t i o n .  I n  t h i s  
r e g a r d ,  LaBarge a l l e g e s  t h a t  Reyno lds  is  t h e  o n l y  s o u r c e  f o r  
t h e  p i p e ;  s i n c e  t h a t  f i r m  h a s  chosen  t o  team w i t h  a c o u p l i n g  
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m a n u f a c t u r e r  o t h e r  t h a n  LaBarge,  t h e  p r o t e s t e r  v i e w s  t h e  
p rocuremen t  as  a d e  -- f a c t o  sole-source p rocuremen t  . 
We r e c o g n i z e  t h a t  p r o c u r e m e n t s  on a t o t a l  package  or 
c o n s o l i d a t e d  b a s i s  can  res t r ic t  c o m p e t i t i o n .  -- See The 
C a p t i o n  C e n t e r ,  B-220659 ,  Feb.  1 9 ,  1 9 8 6 ,  86-1 C P D  n 1 7 4 .  
However, w e  have  uphe ld  u s e  o f  a t o t a l  package  a p p r o a c h  
where  t h e  agency  h a s  r e a s o n a b l y  conc luded  t h a t  s u c h  a n  
a p p r o a c h  was n e c e s s a r y  t o  meet t h e  a g e n c y ' s  minimum needs .  
See MASSTOR Sys tems  Corp., B-211240 ,  Dec. 2 7 ,  1 9 8 4 ,  84-1 
CPD 11 2 3 .  F o r  i n s t a n c e ,  w e  have r e j e c t e d  c h a l l e n g e s  t o  a 
t o t a l  package  approach where a s i n g l e  c o n t r a c t o r  was 
r e q u i r e d  t o  e n s u r e  t h e  e f f e c t i v e  c o o r d i n a t i o n  and i n t e g r a -  
t i o n  o f  i n t e r r e l a t e d  t a s k s ,  o r  where p rocuremen t  by  means 
o f  separate  a c q u i s i t i o n s  i n v o l v e d  undue t e c h n i c a l  r i s k  or 
would d e f e a t  a r e q u i r e m e n t  f o r  i n t e r c h a n g e a b i l i t y  and com- 
p a t i b i l i t y .  I d . ;  B a t c h - A i r ,  I n c . ,  B-204574,  Dec. 2 9 ,  1 9 8 1 ,  
8 1 - 2  CPD 11 5 0 9 .  A d d i t i o n a l l y ,  r e c o g n i z i n g  t h a t  an  a g e n c y ' s  
minimum n e e d s  i n c l u d e  t h e  need t o  p r o c u r e  services and 
s u p p l i e s  on t h e  most c o s t - e f f e c t i v e  b a s i s ,  w e  have  found 
t h a t  t h e  p o s s i b i l i t y  o f  o b t a i n i n g  economies  o f  scale o r  
a v o i d i n g  t h e  u n n e c e s s a r y  d u p l i c a t i o n  o f  costs may a lso 
j u s t i f y  a t o t a l  package  
B-231952 e t  a l . ,  Nov. 8 ,  
C e n t e r ,  8 - 2 2 0 6 5 9 ,  s u p r a .  
t o  p r o c u r e  by means o f  a 

approach. See Eastman Kodak Co., 
; The C a p t i o n  

U l t i m a t e l y ,  t h e  d e c i s i o n  whe the r  
1 9 8 8 ,  8 8 - 2 C P D  11 - 
t o t a l  package  approach  or t o  b r e a k  

o u t - d i v i s i b l e  p o r t i o n s  o f  t h e  t o t a l  r e q u i r e m e n t  f o r  separate  
p rocuremen t  is a matter g e n e r a l l y  w i t h i n  t h e  d i s c r e t i o n  o f  
t h e  c o n t r a c t i n g  agency ,  which w e  w i l l  n o t  d i s t u r b  a b s e n t  a 
c l ea r  showing t h a t  t h e  a g e n c y ' s  d e t e r m i n a t i o n  lacks  a 
r e a s o n a b l e  b a s i s .  I V A C  Corp., 8 - 2 3 1 1 7 4 ,  J u l y  2 0 ,  1 9 8 8 ,  
6 7  C o m p .  Gen. - , 88-2  CPD 11 7 5 ;  Ampex Corp., 8 - 1 9 1 1 3 2 ,  
J u n e  1 6 ,  1 9 7 8 ,  78-1 CPD (1 4 3 9  ( t o t a l  package  a p p r o a c h  
j u s t i f i e d  f o r  p r o c u r e m e n t  o f  a complex computer  s y s t e m  where 
agency  r e q u i r e d  c o m p a t i b i l i t y  among t h e  componen t s ) .  

A l though  t h e  s p e c i f i c a t i o n  f o r  p i p e  i n  t h e  c u r r e n t  s o l i c i t a -  
t i o n  may b e  r e a s o n a b l y  p r e c i s e ,  t h e  Army reports t h a t  i t  was 
u n a b l e  t o  p r o v i d e  e q u a l l y  d e t a i l e d  s p e c i f i c a t i o n s  f o r  t h e  
c o u p l i n g s  b e c a u s e  i t  is r e q u e s t i n g  o f f e r o r s  t o  make 
s i g n i f i c a n t  improvements  and m o d i f i c a t i o n s  t o  t h e  p r e v i o u s l y  
d e v e l o p e d  s n a p - j o i n e d  c o u p l i n g  so as t o  r e d u c e  t h e  time 
r e q u i r e d  f o r  i n s t a l l a t i o n .  W e  c o n s i d e r  t h i s  r e q u e s t  f o r  a 
change  i n  t h e  c o u p l i n g ,  and t h e  c o n s e q u e n t  p o s s i b i l i t y  of 
i n c o m p a t i b i l i t y  be tween t h e  r e d e s i g n e d  c o u p l i n g  and t h e  
o t h e r  components ,  t o  b e  e s p e c i a l l y  s i g n i f i c a n t  i n  v i ew of 
t h e  e x i s t i n g  demands placed upon t h e  c o u p l i n g  s y s t e m  and t h e  
d e m o n s t r a t e d  p o t e n t i a l  f o r  any  i n c o m p a t i b i l i t y  t o  c a u s e  
s i g n i f i c a n t  d e l a y s  and a d d i t i o n a l  costs t o  t h e  government .  
The Army i n d i c a t e s  t h a t ,  u n l i k e  commercial p i p e l i n e s  
c o n s t r u c t e d  o f  heavy  welded s teel  p i p e  b u r i e d  unde rg round ,  
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t h e  p e t r o l e u m  p i p e l i n e  set  b e i n g  p r o c u r e d  h e r e  c o n s i s t s  o f  
l i g h t w e i g h t  aluminum pipe t h a t  is c o n n e c t e d  o n l y  by a 
m e c h a n i c a l  s n a p - j o i n t  c o u p l i n g  and t h a t  mus t  be  q u i c k l y  
i n s t a l l e d  above-ground where i t  would b e  more exposed  t o  
extreme stress c a u s e d  b y  t h e r m a l  e x p a n s i o n  and c o n t r a c t i o n  
t h a n  unde rg round  pipe.  

The  d i f f i c u l t y  o f  e n s u r i n g  c o m p a t i b i l i t y  and a v o i d i n g  
impa i rmen t  of p e r f o r m a n c e  u n d e r  t h e s e  c o n d i t i o n s  was 
d e m o n s t r a t e d  i n  t h e  o r i g i n a l  p r o c u r e m e n t .  W h i l e  t h e  precise 
e x t e n t  o f  i ts  c o n t r i b u t i o n  may be u n c e r t a i n ,  w e  f i n d  no  
bas i s  t o  q u e s t i o n  t h e  a g e n c y  c o n c l u s i o n  t h a t  t h e  d i f f i c u l t y  
i n  c o o r d i n a t i n g  t h e  a c t i v i t i e s  o f  m u l t i p l e  c o n t r a c t o r s  
work ing  on o n e  i n t e r r e l a t e d  s y s t e m  c a u s e d  a t  least  a 
s i g n i f i c a n t  s h a r e  o f  t h e  d e l a y s  and a d d i t i o n a l  cost 
e n c o u n t e r e d  f i r s t  i n  t e s t i n g  t h e  o r i g i n a l  doub le -g roove  
c o u p l i n g  s y s t e m  and t h e n  i n  d e v e l o p i n g  t h e  s i n g l e - g r o o v e  
s y s t e m .  - S e e  Ampex Corp., B-191132, s u p r a .  

I n  a d d i t i o n ,  t h e  r e c o r d  shows a need  t o  a v o i d  a d d i t i o n a l  
d e l a y s  i n  p r o c u r i n g  t h e  p i p e l i n e  s y s t e m s  h e r e .  The Army h a s  
d e t e r m i n e d  t h a t ,  as a r e s u l t  o f  t h e  d i f f i c u l t i e s  e n c o u n t e r e d  
i n  t h e  o r i g i n a l  p r o c u r e m e n t ,  t h e  a g e n c y  now h a s  a n  unmet,  
u r g e n t  r e q u i r e m e n t  f o r  more t h a n  1 ,000  miles o f  p i p e l i n e .  
A l t h o u g h  t h e  a g e n c y  h a s  i n d i c a t e d  a w i l l i n g n e s s  t o  c o n s i d e r  
r e v i s i o n s  t o  t h e  t e n t a t i v e  d e l i v e r y  s c h e d u l e  set  f o r t h  i n  
t h e  s t e p - o n e  s o l i c i t a t i o n  so as t o  e n c o u r a g e  maximum 
c o m p e t i t i o n ,  t h e  a g e n c y  m a i n t a i n s  t h a t  i t  must  r e d u c e  t h e  
r i s k  o f  t h e  s u b s t a n t i a l  proposal d e l a y s  p r e v i o u s l y  
e n c o u n t e r e d .  A c c o r d i n g  t o  t h e  agency ,  t h e  p i p e l i n e  
s h o r t f a l l  p laces  i n  j e o p a r d y  i ts  a b i l i t y  t o  s u p p o r t  f o r c e s  
t h a t  m i g h t  b e  deployed t o  S o u t h w e s t  Asia i n  s u p p o r t  of 
n a t i o n a l  o b j e c t i v e s .  

LaBarge  h a s  n o t  d e m o n s t r a t e d  t h a t  t h e  Army a c t e d  un reason-  
a b l y  i n  c h o o s i n g  to  p r o c u r e  on a t o t a l  p a c k a g e  basis  i n  
o r d e r  t o  a s s u r e  c o m p a t i b i l i t y  w i t h i n  an  i n t e g r a t e d  s y s t e m  
and t h e r e b y  a v o i d  undue t e c h n i c a l ,  s c h e d u l e ,  and cost 
r i s k . l /  - C o n s e q u e n t l y ,  w e  w i l l  n o t  q u e s t i o n  t h e  a g e n c y ' s  

l / A l t h o u g h  t h e  protester a l leges  t h a t  no  pipe m a n u f a c t u r e r  
g t h e r  t h a n  R e y n o l d s  is w i l l i n g  and  a b l e  t o  s u p p l y  a l l  o f  t h e  
aluminum p ipe  r e q u i r e d  h e r e ,  t h e  f a c t  t h a t  t h e  
s p e c i f i c a t i o n s  i n  e f f e c t  l i m i t  possible s o u r c e s  t o  one  f i r m  
d o e s  n o t  r e n d e r  t h e  s p e c i f i c a t i o n s  undu ly  r e s t r i c t i v e  o f  
c o m p e t i t i o n  where, a s  h e r e ,  t h e  a g e n c y  h a s  e s t a b l i s h e d  t h a t  
t h e  separate p r o c u r e m e n t  a p p r o a c h  would n o t  meet t h e i r  
n e e d s .  See Reach-Al l ,  1nc.--Request  f o r  R e c o n s i d e r a t i o n ,  B- 
229772.2,pr. 1 3 ,  1988,  88-1 CPD 11 362. 
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total package approach notwithstanding the fact that it may 
preclude LaBarge's participation in the procurement. 

The protest is denied. 

+ % h e  General Counsel 
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