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APPENDIX A

OUTLINE HISTORY OF AIR COORDINATING COMMITTEE

ACC established by interdepartmental
memorandum,

ACC formally established by President
Truman to provide ''fullest development
and coordination of Federal activities
(Exec. order 9781).

ACC Industry - AdvisoryrPanel organized.

ACC publishes A Statement of Certain Policies
of the Executive Branch of the Government in
the General Field of Aviation. This ACC Policy
statement, representing views of the executive
branch, cowered routes, air mail, airports,

all other aspects of a national aviation policy.
Used as an input by the PAPC. ACC's first

big special report.

Annual report; calls for increased aircraft
production, covers ICAO activities in detail.

ACC accepts RTCA's SC-31 Report Recommmenda-
tions for an all-weather traffic control system.

Air Traffic Control and Navigation Panel (NAV Panel)
organized to implement the SC-31 Report of the RTCA

for an all-weather traffic control system.
State/Local Advisory Panel organized, per. PAPC
and CAPB recommendations (Av . Daily, Sept. 13,
1948).

Stanford Report, technical study of the aircraft
industry, released.

CAB Chairman J.J. O'Connell appointed
Chairman.

Treasury Dept. named to full voting member-
ship by President Truman (Exec. Order 9990).

Charles O. Cary named Esecutive Secretary.

A-1 .

Mar. 27, 1945

Sep. 19, 1948

Fall 1946

Aug. 1, 1974
Feb. 10, 1948

Mar. 16, 1948
July 1948

July 1948
July - Aug.,1948
Aug. 4, 1948

Aug. 24, 1948

Dec. 7, 1948



ACC firm on change from statute to nautical
miles against civil aviation industry opposition.

President Eisenhower requests. a comprehensive
review: of Federal aviation,

Release of a report prepared by the Secretariat
for the President: Civil Air Policy. Criticism
that Secretariat is exceeding its place by adopt-
ing too much of a leadership role.

Criticism of ACC's ineffectiveness as a
coordination mechanism in Harding Report.
Parts of ACC report of May 1954 used as an
example. '

FCC named to full voting membership in ACC
by President Eisenhower by Executive Order
10655,

Curtis Report proposes that ACC be
eventually dissolved.

ACC rejects San Diego's proposed location for
new city airport because of Navy Dept's.

objections that it would be too close to a Navy
Air Facility. (Av. Daily, Jun. 13, 1957) '

Statement of Organization and Functions issued
by ACC Secretariat. ‘

FAA established by Act of Congress.

Executive Order 10796 makes FAA a full
member and the FAA representative the
Chairman of ACC.

Functions of the ACC's Aerospace Division
transferred to FAA. (During 19569 most of ACC's
NAV panel Functions were absorbed by FAA.)

ACC's Subcommittee in Aeronautical Charts and
Maps inactivated when representative announces

at meeting of subcommittee that FAA is assuming
this function under:the Federal Aviation Act of 1958,
FAA statement, read into the minutes of the meet-

ing, contain the information that FAA move was

approved by BOB and concurred in by the military

departments.

Apr.,1952

Sept. 23, 1953

May/ 1954

1955
Jan., 28, 1956

May 1957

Jun. /.1957

Oct. ;1957

Aug. 23, 1958

Dec. 24, 1958

July 1959

Aug. 12, 1959



ACC terminated by Executive Order 10883, effective
Oct. 11, 1960. FAA charged with winding up ACC
affairs.

ACC being phased out by FAA to meet Oct, 10
deadline set by Eisenhower Executive Order. New
IGIA: being developed, FAA absorbing ACC Functions
and personnel.

A-3

Aug. 11, 1960

Aug-Sep.; 1960
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APPENDIX B

TEXTS OF EXEGUTIVE '‘ORDERS ESTABLISHING
AND DISESTABLISHING THE AGC (E.O. 9781, 10883)

EXECUTIVE ORDER 9781

ESTABLISHING THE AIR COORDINATING COMMITTEE

By virtue of the authority vested in me as President of the
United States, and in order to provide for the fullest development and
coordination of the aviation policies and activities of the Federal
agencies, and in the interest of the internal management of the Govern-
ment, it is hereby ordered as follows:

1. -

(2)

(b)

(c)

There is hereby established the Air Coordinating
Committee (hereinafter referred to as the Committee)
which shall have as members one representative
from each of the following names agencies (hereinafter
referred to as the participating agencies); the State,
War, Post Office, Navy, and Commerce Departments
and the Civil Aeronautics Board. The members shall
be degisnated by the respective heads of the par-
ticipating agencies. The President shall name one of
the members as the Chairman of the Committee.

The Director of the Bureau of the Budget shall des-
ignate a representative of the Bureau as a non-voting
member of the Committee.

Each officer of body authorized under subparagraph
1(a) hereof to designate a member of the Committee
shall also designate one or more alternate members,
may be necessary.

The Committee shall establish procedures to provide
for participation, including participation in voting,

by a representative of any agency not named to sub-
paragraph 1 (a) hereof in connection with such aviation
matters as are of substantial interest to that agency.

The Committee shall examine aviation problems and
developments affecting more than one participating
agency; develop and recommend integrated policies

to be carried out and actions to be taken by the par-
ticipating agencies or by any other Government agency
charged with responsibility in the aviation field; and,
to the extent permitted by law, coordinate the aviation
activities of such agencies except activities relating
to the exercise of quasi-judicial functions.



The Committee shall consult with Federal inter-
agency boards and committees concerned in any
manner with aviationactivities; and consult with the
representatives of the United States to the Provisional
International Civil Aviation Organization or to the
permanent successor thereof and recommend to the
Department of State general policy directives and
instructions for the guidance of the said represen-
tatives. '

The Committee, after obtaining the views of the head
of each agency concerned, shall submit to the
President, together with the said views, (a) such of
the Committee's recommendations on aviation
policies as require the attention of the President by
reason of their character or importance, (b) those
important aviation questions the disposition of which
is prevented by the inability of the agencies concerned
to agree, (c) an annual report of the Committee's
activities during each calendar year, to be submitted

not later than January 31-of the next succeeding year, and

(d) such interim reports as may be necessary or
desirable.

The heads of the participating agencies shall cause

" their respective agencies to use the facilities of

the Committee in all appropriate circumstances and,
c¢ongoenant with law, to provide the Committee with
such personnel assistance as may be necessary.

Harry S. Truman
The White House
September 19, 1946



EXECUTIVE ORDER 10883

TERMINATION OF THE AIR COORDINATING COMMITTEE

By virtue of the authority vested in me as President of the
United States, it is ordered as follows: :

1. The Air Coordinating Committee is hereby

terminated.
2. Executive Order No. 10655! of January 28,

1956, relating to the Air Coord'knating Committee,
and Executive Order No. 10796“ of December,
24, 1958, amending that order are hereby revoked.

. 3. The Administrator of the Federal Aviation Agency
shall make such provisions as may be necessary
for winding up any outstanding affairs of the Air
Coordinating Committee, and such provisions may
be made at any time after the date of this order.

4, Except as provided in paragraph 3, this order shall
become effective on the sixtieth day following the
date thereof, '

Dwight D. Eisenhower
The White House
August 11, 1960

1 3 CFR, 1956 Supp., p. 55.

2 3 CFR, 1958 Supp., p. 78.
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APPENDIX C

VERBATIM TEXT OF FINAN REPORT -
RECOMMENDATIONS CONCERNING THE ACC

Genersl Findinge

. i .
I. The Air Coordinating Committee is s veluable mechanism for the
coordination of aviation policies, progrems, procecures gnd
standards, and, 25 such, should be retrined znd supported by

the participating Feder»l departments and agencies.,

Virtually 211 representatives of the agencies which have taken
pvart in the work of the %*ir Coordinating Committee or its principel
components recommend the retention of the Comnittee ond prefer it
over any alternative mechanism for coordinating eviation matters of
interagency concern, A review of the achievements of the Cormittee

From: Bureau of the 'Budg,et, Survey of the Air Coordinating Committee,

Nov. 1959, pp. 5-50.
' -1
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end actual observation of its current activity support these views.

The festures of the present Committee which were most often
mentioned es contributing to its usefulness are (1) its executive
order status, including the right to bring maztters which cannct be
resolved unznimously to the President, (2) the high rank of the
principal members of the Committee, (3) the hierarchic arrsngement
of divieslons and subcormittees vhich makes it nossible for matters
to be considered and resolved 2t the most sppropri~te level, (L)
the specialization at the lower levels which ensbles the best-
qualified experts from the interested agencies to come to grips
with problems in their fields, (5) the known svzilsbility of estabe
lished components with apiroved terms of reference, (6) the know-
ledge of and confidence in the Committee which alternates, liaison
officers and component members have acquired over the past nine
vears, and (7) an independent, full-time secretorizt capable of
taking the leadership in facilitating the work of the Committee,

II, The value ond effectiveness of the Air Coordinating Committee can be
substantiallyv enhancea by the adoption and implementztion of the
findings. recommendations and puidelines set forth in tne follow=
ing pages of this report.

The genersl satisfaction of representatives of the participating
sgencies with the Air Coordinating Committee from an over-gll view-
point did not extend to many of the details of orgenization, pro-
cedures, agency participation and relationships with the aviaticen
industry, Criticisms of the Committee were evaluated in the course
of the survey and many were found to be well tzken, If the Air
Coordinating Committee is to aschieve its full potentiasl effective~
ness end if it is to secure and maintain the fullest confilcence
of the member agencies, it should mske every effort to correct the
deficiencies revealed by the survey,

Specific Findings, Recommendations, and Guidelines

Specific findings, recommendations, and guidelines designed to
improve the effectiveness of the Air Coordinating Committee are set
forth and explained in the remesinder of this report. To facilitate
their present~tion, they hezve been grouped under four sections.,
Section £ is concerned with the organization =nd operations of the
top Committee and with recommendations affecting 2ll or a substan-
tial part of the subordinaste components, Section B is concerned
with the elimination, reorganization or strengthening of individusl
components, Section C treats the participation of industry and non-
government persons in the work of the fir Coordinating Committece,
Section D contains recommendations relating to the secretariat,
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The Air Coordinating Committee Orgenization and Operaticms

1,

The present status of the Air Coordinszting Cornmittee,
esteblished by Fxecutive Order of the President, is
adequate ~nd should be continued, but Fxecutive Order
9781 chould be renlaced by a new charter incorpor-ting
changes recommended in this remort, and =zdjusting the
tone and emphasis to better serve current needs.

Throughout the history of the Air Coordinating.Com-
mittee questions have been raised »s to the status which
it shcould occupy and the nature of its bssic charter. At
one ti-e there was considerable centiment, both in Congress
and in the Cormittee, for statutory recognition of the Air
Coordinating Committee. In 1948 the Internetional Aviation
Facilities Act (62 Stat, L450) required that the Air Coordi-
nating Committee be coisulted in connection with the estab-
lishment ond operation of aviation facilities in foreign
territories and especifically required unenimous approval
of the Air Coordinating Committee prior to transfer of
a2irport or airway property to a foreign government or an
international organizztion, '

The practical experience gained in nine years of
operation has convinced most persons closely associated
with the Air Coordinesting Committee that it should have
no stztutory powers or recognition, It is now acknowledged
that the value of the Air Coordineting Committee is lergely
derived from its flexibility end from its capacity to pro-
mote coordination without divesting any of the member
sgencies of their strtutory povers, £Lny future effort to
establish the /ir Coordinating Committee on 2 statutory
basis or to give it functions by law should be strongly
resisted bv the Committee as a peril to its precsent and
future usefulness,

An executive order is desirsble for the Committee
since, through the President as the Chief Fxecutive, it
prescribes certein ground rules, terms of reference 2nd

sgeneral organizational festures of sufficient importmce
to Justify specification by the President,

An executive order enhances the prectige of the Com-
mittee without, however, altering its standing =2s » device
through which the a’'fected svencies can voluntarily coordi-
nate related activities,



2,

8w

.The present Fxecutive Order should 2t this time be
redrafted =nd reissued to effect certein changes in member-
ship, to restete the interest of the President in the Com-
mittee and to require that each member a2gency reegpriise
the adequacy of the charter from its point of view,

The Federal Communications Conm1551on "hould be reconsidered

Tor ol maTDershit on the 7 iv Coordinnuing, Commilice ailg

should, in @2ny evenw, c0ﬂtr1b1 Le iunﬂ: 1o ike support of the
components on which it regulariy p?r~¢v1ppnec,

The Federal Communications Cormmission now has member-
ship on the Technical Division,; of vhich its member now
serves as a vice-chaimean, It is 3lso represented on the
Subcommittee on fLerodromes, Air loutes and Cround Aids (AGA),
the Suncommittee on Airmen Jualifications (AiQ), the Subw
comiitee on Air Space, ltules of the £ir and fir Traffic
Control (ASP), the Subcommittee on feronsutical Cosmunications
and Tlectronic 4ids (CO7), and the Subcommittee on Search and
Rescue (SAR). The Federal Cormunications Commission is also
sctive in 2nd has membershlp on the Alr Traffic Control
and‘ Navigatien.Pan€l, :

The velidity of FCC participation in these ACC compo-
nents has been evaluazted and the Comission hes been found
to have a major interest in the technical aspects of aviation,
It is now somewhat handicapped bv the lack of membership on
the top Committee, Severesl instances in which the interest
of the Commission in 2 pending item was overlooked vwere, in
fact, encountered in the course of the survey, As one means
of avoiding such oversights in the future, the Secretariat
is now tre2ting the Commission 2s 2 full member in the d1=—
tribution of ACC documents.

In May, 1945, the Federal Communications Commission, in
2 letter to the Chairman of the Air Coordinsting Committee,
indicated its interest in the work beiug carried on by the
Committee and sug,ested that FCC be invited to attend meet~
ings on an observer basis with the privilege of porticipating
in the discussions. On June 26, 1945, the Air Coordinating
Committee advised the Federal Communicetions Commission that

it wes not necessary for the Commission to be represented,

The letter did state that the Committee would be glad to
include a representative of. the Commission on sy subcom-
mittee in which the Commission would have an interest, 1In
1947 the Federal Communications Coamission obtrined member-
ship in the Technicsl Division end its psrticipotd.en has
gince expanded to include the subcomittees and parels
listed atove,

Cc-4
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Because of the rebuff which it received in 1945 2t a2

.time when the substantizl concern of the 2gency in aviation

matters had not been fully revesled, the Comaission has been
reluctant to initiste 2 new request for full membership. The
Air Coordinating Committee should, therefore, consider taking
the initiative in inviting the Federzl Communications Com-~
mission to assume full membership, if such membership is
determined by the Committee to be desirable, The invitation
could be extended in the course of revising Executive

Order 9761,

The Federal Communications Commisslon mskes no direct
financial contribution to the support of the Air Coorci-.
nating Cormittee or the Air Space Subcommiiteze. Hegardless
of whzt action is taken with respect to full membership. the
Commission and sy other Federal agen:ies regularly repre-
sented on 2 major component should be required to contribute
to the support of the Air Coordinating Committee under an
equitable formulea,

The scone 2nd intensity of the Post O0ffice Department's
participation in the ‘fir Coordinsting Committee have
become so limited that its need for full merbershin on
the Committee should be reevaluated,

The Post Office Depcrtment became 2 full member of the
Mr Coordinating Cormittee in March, 1946, and is specifi-
cally listed in EFxecutive Order 9781, The department is
represented on the Subcommittee on General ICAO Matters,
the Economic Division, the Subcommittee on Aviation Infor-
mation and Statistics 2nd the Legal Division, As a prac-
tical matter, the department rarely tskes part in the work
of the Legal Division snd the functions of the Subcommittee
on General ICAQ Matters are of a2 largely administrative
character involving little direct impact on the Post Office
Department, Its reprecentertion on the Fconomic Division
is passive, #nd relstively few matters coming before this
divisicn or the Subcommittee on Aviation Informstion and
Statistics werrant sustained particivation by the Department,
With the removal of its responsibility for subsidies, the
justification for the full membership of the Post Office
Department on ACC has been further diminished,

From time to time matters will arise in ACC in which
the Post Office Department is directly concerned, However,
these items moy be sufficiently infrequent for the Depart-
ment to adequately safeguard its interest by ad hoc voting
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participation 2s now provided for by parsgreph l(c) of
Executive Order 9781, Some economies would be realized by
the Post 0ffice Depertment and the Air Coordinating Com-—
mittee if, after ctudy, it were decided that the Cepart-
ment sho'1d participste on an ad hoc basis instead of as

2 full member,

The three militarv denariments should continue to have
individual memberships in the fAir Coordinating Committee
but the Secretery of Defense should arrznce for appro-
priate coordination within the Defencse Tepartment in
dealing with ACC matters.,

The Pepartments of the Air Force, Army, and Navy have
individual memberships on the Air Coordinating Committee,
The Department of Defense is represented on the Airport Use
Panel .and occasionally participstes in the meetings of other
components, but it does not have a membership on the pir
Coordinating Committee, Shortly after the creation of the
Department of Defense an attempt was made to replace the
military depsrtments on the Top ACC by a2 Department of Defense
memdership. This effort was unsuccessful since the Department
of Defense was not prepered to come to grips with mazny of the
problems teiken up by ACC, In September, 1950, the Air Force
and the Navy were again designated 2s. members of the Alr
Coordinating Committee with the Air Force being made responsi-
ble for representing the interests of the Department of
Defense generally and for advising the Secretzry of Defense
of matters of interest to him, In 1952, the Depertment of
the Army became 2 member of the Air Coordineting Committee,

It would be undesirable at this time to seek to replace
the direct membership of the militarv departments by = Depart-
ment of Defense membership., However, there is considerable
evidence that the Department of Defence needs to improve its
internel arrengements for determining its interest in and
its position on matters coming before the ~ir Coordinating
Comnittee, Reliznce upon the Air Force to protect Defense
interests when two other military departments ere serving
on the Committee has serious disadvamitages. It is suggested
that the Depertment of Defense consicer the establishment
of an Army, Mavy, Air Force, Defense Comnittee on ACC Matters
charged with assessing the Department of Defense's concern
with matters coming before the Top ACC, its panels snd divi=
sions, and vith providing a medium for furnishing full advice
and information to the Secretary of Defense,



-1~

5, When the Secretary of Defense has an immediste interest in

1.

a metter coming before the Air Coorcoinating Committee he
can and should be directlv represented on 2 voting basis

in the appropriate component 2t provided for in para-
graph 1(c) of Executive Order 9781,

The undesirability of regular membership on the part of
the Dep eartment of Defense in the fir Coordinating Committee
doés not mezan that the Secretary of Defense should not be
directly represented by appropriste persons from his office
when matters in which he has an immediate concern come before
the Committee, As suggested in the case of the Post Office
Department, the Secretary of Defense may,; under an‘existing
provision in Fxecutive Order 9781; tske part on an ad hoc
bssis with the right to vote whenever an item of substantial
concern to the pepartment is on the agends of an ACC com-
ponent, The Office of the Secretary of Defense should also
be included on the distribution list of such ACC papers as
it may wish for its use a2nd information,

The participastion of a Vhite House assistent in the work of
the Air Coordineting Conmittee on a liaison besis adds
materially to the effectiveness of the Committee.

During the present administration Mr, Charles Willis,
an edministrative assistant to the President, has attended
meetings of the Air Coordinating Committee and has teken a
direct interest in such phases of its work 2s the preparation
of the Civil Air Policy Report, It is the consensus of the
secretarist and representatives of the agencies that the
presence of an administrative assistant to the President
enhances the standing of the Air Coordinating Committee end
encourages the members tn make effective use of the Committee,
Such a liaison relstionship with the ¥White House is also
helpful in those instances in which the grevity of a matter
or the inability of the agencies to esgree makes it necessary
to refer an issue to the President for decision,

Regulatory commissions remnrcsented on the fir Coordinating
Committee or its components cannot, of course, deprive
parties at interest of the right of hearing and judgnmert

on the feets ac previded by law, but such commissions can,
and should, play 2 positive role in tne Committee =nd engage
in the freest possible exchange of infommation with other
participeting agencies.

From the first days of the Air Coordinating Committee,
regulatory commissions participating in its work have been
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troubled bv the implications of taking part in interagency
decisions which might influence the subsequent exercise of
reguletory or quasi-judiciel powers, " Llements of the aviation
industry have 2lso expressed concern lest a regulatory com=-
mission become prejudiced by taking part in the deliberations
of the Air Coordinating Committee, There have 2lso been a
few Instences in which a regulatory commission has egreed to
one thing as 2 member of the ACC 2nd f2iled to implement the
agreement in specific cases that came before it,

The preponderance of evidence indicates that both regu~
latory commissions end the Air Coordinzting Committee have
benefitted from the sctive participation of the former, No
better exzmple could be provided than the current close
cooperation between the Subcommittee on Air Space and the
Federal Communicetions Commission on matters affecting the
erection of television and radio towers, The Air Space
Subcommittee considers the effect of each proposed tower
upon the safe operstion of aireraft and advises the Federal
Communicetions Commission of its determination. The individ-
ual licensee may 2t sny time demand a full heering before the
Federal Communications Commission but, as a practical matter,
the FCC has always supported the position taken by Federal
aviation agencies and coordinated through the Air Spsce
Subcormittee, '

The Civil Aeronautics Board is 2 major participant in
both .the technicsl and economics aspects of ACC committee
work and benefits substantially from this activity.

The function of designating the Chairman of the fir Coordi-
nating Comittee should continue to be exercised by the
Eresident.

Fxecutive Order 9781 provides that the President shall
designate the Chairman of the Air Coordinating Committee
from among the members, Since the issuance of that order
in 1946, State Department, Civil Aeronautics Board and the
Department of Commerce members have held the chairmanship,
The present Chairman is the Under Secretary of Commerce for
Transportetion,; who also serves as the Commerce member of
the Comittee, :

There is strong sentiment among of ficisls and staff of
the particivating agencies in favor of changing the present
method of selecting a chairman, /Advocates of 2 change are
divided among those who favor rotation of the chairmanship,
as is now done in several components of the Cormittee, and
a chairman inderendent of the member agencies appointed by
the President,
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The alternative metheds of vroviding for s chairmzn
have been evelurted and rejected for two ressons., [First,
the principel objections to the present arrangement can be
dealt with by the relstively simple measures and precuations.
Second, the 2lternatives involve such serious questions and
diszdvantrges as to discourage their use under present
conditions,

Rotation of the chairmanship is s mechanical approach
which has left much to be desired in other interesgency con-
mittees in which it has been used., Under it each member
serves 2 temm without regard to the scope of his agency's
.interest or other relevant factors, The President"is also
deprived of the freedom to decide which official should
head an interegency group charged with advising him on
important policy metters, Rotation could, for 211 these
reasons, do damsge to the effectiveness and stending of the
Air Coordinating Committee,

"An independent chairman, presumably serving in the
Executive Office of the President, has been considered in
the past in comnection with a number of interagency com-
mittees and has usually been rejected, The difficulties
involved in estoblishing s position with significant stature
without undermining the status of the agencies or compli-
cating lines of responsibility hsve generally been found
insurmountable, A successfully operating interagency group
like the Air Coordinating Committee has little to gein from
such an untried device es an independent chairmen,

The demznds for a change in the method of selecting
8 chairmsn stem largely from fears that the chairing agency
will come to dominate ACC to the point where the other
members will be deprived of an equal voice in the decisions
of the Committee, 'iore specifically, there is apprehension
lest the continued designation of Under. Secretaries: of
Commerce for Transportation as chairmen will lead to such
a3 hegemony that other sgencies will be discouraged from
fully utilizing the Committee,

The equsl status of 21l agencies cerving on the Air
Coordinzting Committee is provided for in Executive Order
9781, which lodges no special powers in the Chaimen, The
establishment of the Management and Steering Group recom-
mended below should provide further assurasnce that each
member agency will have equal authority both in the sub~
stantive and the facilitative aspects of the Committee's
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work., Of course, it is manifest that among the obligations
of the Chaimman is to so serve as to leave no doubts as to
the coordinate status of all members,

The effectiveness of the Air Coordinating Committee could
be improved significantly by the establishment of a Manage-
ment and Steering Group consisting of an alternate from
each member agency, The Group should be charged with such
functions asy (1) ccnsulting with the Executive Secretary
in the scheduling of meetings of the Air Coordinating Com-

~nmittee and the determination of agendas for such meetings;

{2) reviewing the effectiveness and procedures of divisions,
panels and subcommittees and working with the secretariat

and component chairmen in correcting deficiencies; (3) assis-
ting and guiding the secretariat in the discnarge of its
function; (L) reviewing annual budget estimates for ACC, snd
(5) developing solutions to any ACC management problems
requiring attention of a high-level proup with an interest in
all asppcts of the Committee,

One of the most serious deficiencies in the orgsnization-
of the Air Coordinating Committee is the lack of a competent
management group capable of maintaining surveillance over the
ACC components and the secretsriat on behalf of the principsal
members, The principals are busy men of subcabinet rank who
are able to give but brief time to the details of ACC oper-
ation and who cannot, therefore, exercise effective super-
vision over a large number of components and the full-time
secretariat, The secretariat is not in a position to super-
vise itself, nor can it be expected to exercise the authority
required to come to grips with some of the problems raised
by poorly functioning components. The Chairman of the Air
Coordinating Committee is simply another busy principal,
Moreover, any attempt on his part to exercise a greater
degree of supervision over the Air Coordinating Cemmittee
would alarm other member agencies apprehensive of domlnatlon

of the Committee by the Chairman,

The alternates are excellently suited te serve as &
management and steering group because they have an across-
the-board concern with the functioning of the Air Coordi-
nating Committee; they are close to and have the confidence
of the principal members; they tend to have a reasonably
detailed knowledge of the Committee and its problems; and
they are in sssignments vhich permit them to devote a
reasonable amount of time to the Committee,

C-10
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In the past, there have been periods in which the
Executive Secretary has met regularly with the alternates
to consider the planning of agendas for Air Coordinating
Committee meetings and related matters, To this day, the
alternates have the responsibility for approving ACC
positions on ICAO Matters, although this function has

" become perfunctory and is not fully understood by the

alternates, In the preparation of the Civil Air Policy
Report, the alternates provided the personnel of the so-
called Special Liaison Group which reviewed policy papers
developed by the divisions, There is considerable senti-
ment within the agencies for the establishment of a frame-
work within which the alternates could, as a group, meet
regularly with the Fxecutive Secretary and take up matters
such as those listed in the recommendation, There is every
reason to expect that substsntial improvements in ACC effec-
tiveness would result from such meetings and that the work
of the Executive Secretary would be greatly aided.

The terms of reference for the Management and Steering
Group should be kept relatively simple and the meetings
should be conducted on an informal basis, However, the
chairmman of the group should be carefully selected and
should be drawn from an agency other than that providing
the chairman for the Air Coordinating Committee,

Each agency should assure that among its alternates is =
person who has the qualifications and oppnartunity to con-
tribute constructively to the success of the Management
and Steering Group.

Under the current procedures of the Air Coordinating
Committee, each member designates one or more alternates.
As indicated in the discussion of the preceeding recommen-
dation, most of the members have designated at least one
alternate who is admirably equipped to serve as a member
of the Management and Steering Group., In the case of one
or two egencies, however, the designated alternates do not
seem to include s person in an.immediate relationship to
the principal aor with a sufficiently broad interest in the
matters coming before ACC to enable him to serve most effec-
tively as a member of the proposed monsgement and steering
group. Fach agency should, to the extent necessary, make
changes In or additions to its aliternates to assure
effective representation on the new group,

C-11
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The Air Coordinating Committee and the member agencies
should reevaluate agency participation in each of the
components of the Committee with 2 view to adjusting
membership in the divisions, penels and subcommittees

80 as to best serve current needs and interests. In
general, an agency should not seek membership, as con-
trasted to ad hoc participation, in a component in which
it does not have a significant and continuing interest,

Some waste of msnpower and unnecessary increases in the
size of ACC components have resulted from membership by
agencies which have relatively little interest in the matters
being considered, The Air Coordinating Cammittee could be
made more efficient and the cost of participation reduced
if each agency would review the benefits which it is receiv-
ing from its participation in each of the divisions, panels
and subcommittees on which it is represented. Whenever,
after such review, the agency finds that it does not have
8 sustained interest in the matters coming before the com-
ponent, it should terminate its membership, Such discog-
tinuance of regular membership in a component does not, of
course, preclude an agency from taking part whenever a
matter of genuine interest to it arises,

The representative of an agency having a fully Jjustified
membership in a component of the Air Coordinating Committee,
but lacking a significant interest in a particular matter
under consideration, should feel free to abstain from
voting and should exercise particular care not to protract
discussion or to stand in the way of agreement,

It frequently happens that a matter coming before an
ACC component does not directly concern an agency which has
a fully justified regular membership. In those cases, the
representative of the agency should feel under no obligation
either to attend the portion of the meeting in which the
item is being discussed or to take an active part should he
be present, On the other hand, the representative of an
agency lacking a direct interest should not be bound to
silence. It often happens that a disinterested membe:r ef
a component is able to contritute to the quality of decisiens
arrived at, However, when the disinterested member has
made his point of view known te the agencies with a direct
concern, he should be content to let those agencies arrive
at their own conclusions and not press for acceptance of
his personal preferences?
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To be fullvy effective, the Air Coordinating Committee
should have members of subcabinet rank, and ihese members
should take an aifirmative interest in the woik of the
Committee.

The present representation on the Air Coordinating
Committee from agencies having a voting membership is drawn
entirely from officials of subczbinet rank, Moreover, some
of these assistant secretaries and board members attend the
meetings of the Air Coordinating Ccmmittee with reasonable
regularity, Vhile it is true that attendance at such
meetings constitutes an additional duty for officials already
heavily burdened with other assignments, it is absolutely
essential to the success and effectiveness of the Air Coordi-
nating Committee that the principal members continue to be
drawn from the subcabinet level. However, the mere listing
as members of officisls sufficiently high in their agencies
is not sufficient. For ACC to reach its full potential, the
principsl members must regard the Committee as a useful aid’
in carrying out their aviation responsibilities, and must
take 2 positive interest in assuring that the Air Coordi-
nating Committee is utilized whenever it is the appropriate
instrumentality.

Attendance at meetings of the Top Air Coordinating Committee
should be curtailed to the minimum number of persons actually
needed to dispose of the business at hand.

Three meetings of the Air Coordinating Committee were
observed in the course of the survey, The first was attended
by about 35 persons, the second by 30, and the third by 25,
The last two meetings had asgendas largely or wholly limited
to one principal item, '

These meetings had a relatively small attendance of
principals, the number present being three (including two
non-voting members), four (including one non-voting member).
and one, respectively, The other persons in attendance were
alternates, agency liaison officers, division members, tech-
rnical staff or secretariat, It is, of course, to be hoped
that emong the improvements in ACC operations will be a more
regular attendance of principals, but the question might be
put as to the effect of so many onlookers upen both the
attendance and the manner of participation of principals,

It is not unreasonable to assume that many things which
the principals might be willing to say in a smaller meeting,
or one limited to themselves, will not be broadcast to a
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room full of ascorted observers. Mcreover, such large
meetings waste manhours and detract from the business=like
atmosphere which should prevail,

In the past, ACC has occasionally excluded all persons
except principals and a few others whose presence was speci-
fically requested by their principals. This was last done
early in 1954 in connection with the selection of a new
Executive Secretary. '

Jt would be desirsble in the future for meetings to be
limited to principsals, alternates attending for principals,
ecsential secretariat staff, and possibly one additionsal
individual requested by the principal, The standard repre-
sentation of an agency for a meeting would thus be held to
two. There should, of course, be a procedure under which

" industry representatives and specialists can be brought in

to be heard or to give support in the discussion of a pertic=-
ular item, but this does not require that such persons sit in
the conference room througﬁout the meeting, Some personnel
of both the agencies and the ~CC staff benefit from observing
proceedings, but these berefits are not sufficient to offset
the disadvantages of attendance @t meetings where their
presence is not required,

The cheirman and the members of the divisicns, panels and
subcomnittees of the Air Cocrdinating Comnittee should be
officials of rank commensurate with the functions involved;
they should be able to attend meetings resularly: and they
should take a positive responsibility for the success of
the components on which tney serve,

Just as the effectiveness of Top ACC is dependent upon
the regular and purposeful participation of subcabinet officers
so each component is derendent for its success upon the suit-
ability of its members, 1/ith respect to the divisions, it is
essential that members be of buresu chief or equivalent rank
in the civilian agencies, and that members from the military
departments have the rank and organizational standing to
represent their departments in the resolution of major policy
and program matters, Subzommittee members should be drawn
from the appropriste technical level and should be individuals
with the qualifications required to understand and construe-
tively participate in subcommittee discussions. Hot infre-
quently, representstives serving on a component fail to
attend regularly or asre conspicuously unequipped to serve
effectively, Fach agrncy needs to take sdditicnal steps to
assurc that jts representalives are qualified and partici-
pate faithfully,
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The rapid turnover of members of the components of the
A1r Conrd52:3y1g Sommitiece creates a continuing problem

of orientiig newcomers, 1Tne orientation should be facili.
tated by the preparation of suitable informational materials,

The terms of reference governing the functioning of the
ACC are found in widely scattered documents, many of which
are itilmowr: to persons newly appointed to membership. More=
over, informal ruies of participation which add to the effec-
tiveness of a member have never been converted to writing
and have to be absorbed by newcomers through experience. I%
viould be helpful if the Air Coordinating Committee, through
its secretariat, would prepare scme general orientation
materials for the instruction and guidance of new members
and supplement these general materials with specific informae
tion relating to the functions and operations of particular
components,

The three budgets of the Air Coordinating Committee should
be consolidated and consideration should be given to deter-
mining the share of the unified budget tn be contributed
by each agency on the basis of the number of major compo-
nents on which it holds membership.

Each agency having membership on the Air Coordinating
Committee contributes to an over-all budget from which most
of the activities of the Committee and its components are
financed, However, certain agencies contribute also to
separate budgets maintained for the Airport Use Panel and
the Air Space, Rules of the Air and Air Traffic Control
Subcommittee, respectively, For the 1955 fiscal year, the
spproved budget for the Air Coordinating Committee is
$119,790; for the same year, the btudget for the Airpert Use
Panel is $15,654; and that for the Air Space Subcommittee
is 338j630; - Thus, the total current budget of the Air
Coordinating Committee is %17L,07L.

The separate budgets for the Air Space Subcommittee
and the Airport Use Panel have their origin in the fact that
the predecessors of both these components existed prior to
being brought into the ACC framework., The separate budgets
were continued partly because not all zgencies with ACC
membership took part in the two specizlized components.

The separate budgets no longer serve a useful purpose
and they tend to create confusion as to the true cost of
the Air Coordinating Committee, It is now the practiece
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to divide each of these budgets into equal shares, with
each participating voting agency contributing its portion,
Once a unified budget is established, it would be prefer-
able to develop a formula under which each agency share can
be determined on the basis of the number of major ACC com-
ponents in which it has a full membership. For budgetary
purposes, it would appear sufficient to consider as major
components the Air Coordinating Committee itself, the
Technical Division, the Air Space Subcommittee, the Air
Traffic Control and Navigation Panel, the Economic Division,
the Legal Division and the Airport Use Panel, Under such a
formula, an agency having membership on all seven components
would make a maximum contribution, while an agency repre-
sented on but two or three would support a substantially
smaller portion of the total ACC budget.

The member agencies should place plans, programs, or con=
templated actions vhich require interagency ccordination

before the Air Coordinating Committee prior to entering
into commitments or undertaking expenditures of funds
which might stand in the way of coordinsated interagency
action.

The recent experience of the Airport Use Panel, which
eventually led to a demand for modified terms of reference,
and the difficulties encountered in reaching agreement on
certain elements of the common system, graphically estab-
1lish the importance of matters of interagency concern being
taken up and resolved before any single agency proceeds to
a point where it finds it difficult to accommodate its actions
to the needs of other affected agencies, Strict adherence to
this guideline will make it possible for the Air Coordinating
Committee to limit the scope of interagency conflicts and
will occasionally save substantial sums which would otherwise
be misdirected,

Fach member agency should review its use of the Air Coordi-
nating Committee for the consideration of bilateral matters,
and Executive Order 9781 should be revised to suthorize the
disposition of purely bilateral items outside of the Air
Coordinating Committee.

Executive Order 9781 charges the Air Coordinating Com=
mittee with examining "sviation protlems affecting more than
one participating agency." Since the lssuance of the erder,
a number of bilsteral matters have come to be dealt with
outside of the Committee by the two agencies directly con-
cerned,

C:-16
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There is every reason vhy matters involving only two
agencies should be disposed of through the relatively simple
method of bilateral discussions, It is not to the advantage
of any 'ACC component to have the time of its members con-
sumed by matters in which the majority have little or no
interest,” It is, therefore, desirable that the Executive
Order be revised to m2ke it clear that agencies are not
bound to use the ACC for the resolution of roblems affecting
but two agencies, Concurrently, each agency should review
matters which seem to concern only itself and one other
agency to determine whether or not they should be taken up
outside of the Air Coordinating Committee,

A word of caution is needed in connection with this
recommendation., No matter should be regarded as purely
bilateral unless the agencies involved have substantial
evidence that this is the case, Consultation with the
secretariat, or an announcement to the appropriate component
of an intention to proceed bilaterally, will often be desir-
able before an agency can safely conclude that direct
negotiations with another agency are desirable, Attempts
to treat matters of multiagency concern on a bilateral basis
can be embarrassing and costly to all cocerned and can
undermine the effectiveness of the ACC,

The Air Coordinating Cemmittee should not attempt final
coordination of the views of the executive branch on draft
legislation proposed to be presented to the Congress, nor

-should it seek to coordinate agency reports on legislation

before the Congress; but in connection with. the implemanting
of international conventions and some domestic problems,

the Committee can anpropriately take a more active part in
the development of dreft legislation,

Several years ago, the Air Coordinating Committee became
deeply involved in the coordination of positions of the execu-
tive branch on aviation legislation., There was a belief
among some members of the Committee and the secretariat that
ACC could provide such coordination in lieu of the Bureau of
the Budget, and this view had some suppert in the Congress,
Consequently, ACC began to receive requests from congressional
committees for its views and ACC responded with its comments.
About the same time, efforts were being made to give the ACC
statutory functioas, or at least statutory recogniticn.

The dangers to the Air Coordinating Committee frem
becoming an agency in direct communication with Congress
were eventually perceived, and the Committee ceased
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attempting to coordinate the reports of member agencies

on pending bills, At the present time, ACC is strongly
opposed to involvement in legislative coordination, In
fact, there is evidence that the pendulum has swung so far
that it is neglecting onportunities to develop legislation
when it is the most appropriate mechanism to do so.

One example of 2 need to develop legislation is pro-
vided by the Mortgage Convention, ratified by the United
States in 1949, Legislation to implement this convention
within the United States was not needed at first because
few other nations joined in ratification. The recent
ratifications by Pakistan, Norway, and Brazil have brought
the problem of implementation to the fore, and it is hard
to conceive of a more suitable group to draft le gislatim
in this area than ACC's Legal Division,

In the domestic field, an exzmple of a potentially
useful ACC role in developing legislstion is provided by
the work of the Fconomic Division's Subcommittee on Facili-
tation of Civil Aviation., This group has been drafting
legislation to facilitate the admission into the United
States of technical and supervisory personnel of foreign
air carriers., Progress on completing coordination of a
draft was delayed by reluctance on the part of an agency
represented on the Subcommittee to giving its views without
a request from the Buresu of the Budget. It does not seem
inappropriste for an ACC subcommittee to act as a drafting
group for legislation involving aviation, Certainly, such
activity is consistent with the Bureau of the Budget's
Circular No. A-19, revised, as long as coordination through
an interagency group does not prevent the direct trans-
mittal to the Bureau of the Budget of the views of individ-
ual agencies at such time as they are requested,

As a generel rule, matters originating in the divisions,
panels, or subcommittees should not be placed on the agenda
of the Air Coordinating Committee until there has been full
consideration and maximum resolution of issues in the sub-
ordinate components,

For the principal members of the Air Coordinating
Committee to be in the best position to deal with a matter
coming from a lower component, the issues and supporting
factual data need to be defined and stated in a manner which
permits high-level, but largely non-technical officials to
arrive at a decision, When items placed before the Air
Coordinating Committee are not in such form, the result is
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delayed action snd dissatisfaction with the Comittee on
the part of the principal members., On the vhole, the
materials now being presented to the Committee do conform
to this guideline, but there have been several instances
in recent months in which a matter not ready for definitive
ACC action has appeared on the agenda,

Consultation between the Executive Secretary and the
proposed Management and Steering Group, as recommended above,
should help sssure that the matters taken up by the Top -
Committee are in shape for action,

The same rule applicable to the Top Committee also
epplies to the divisions, Subcommittees and working groups
have, from time to time, placed before the divisions papers
which were not thorcughly thought out and coordinated at the
working level, Any subcommittee, working group, ad hoc
committee or obher component can contribute to the effec-
tiveness of the Air Coordinating Committee by doing its
work completely before referring a paper to a division or
panel,

When a matter cannot be resolved at a lower level, it
should be promptly piaced on the agenda of the component
occupying the next higher position in the Air Coordinating
Committee hierarchy.

If enything is more harmful to the Air Coordinating
Committee than having incompletely considered items placed
on its agenda, it is to have matters which require action
bottlenecked by a subordinate component, Such failures to
act are caused by (1) ineffective committee work stemming
from a weak chairmsn, inadequate membership or poor secre-
teriat support, (2) overloading of a comittee, or (3)
futile efforts to teach an unattainable unanimity.

The firsttwo of the reasons for failure to act can be
remedied following the reevaluation of subordinate components
recommended in this report. Delays caused by a reluctance
to move without unanimity are based upon either a misunder-
standing of the ground rules for ACC or an excessive defer=
ence toward a participating agency or its representative,
Unanimity is required for ACC decisions, it is true, but a
failure to agree at the lower levels should simply call for
a referral of the matter to the next higher component --
with, of course, the issues clearly stated and the support-
ing documentation, It is a common weakness of interagency
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committees to wallow in indecision in the face of dissent
or to seek agreement by watering down a-decision to s
disastrously inadequate common denominator. The ACC
hierarchy provides s means of minimizing such shortcomings
and should, therefore, be more fully and promptly utilized
to force decisions in matters requiring‘action,

23. The unanimity rule which now governs all components of the
Air Coordinating Committee should be retained,

The preceeding recommendation dealt with the importance
of referring to higher components matters which cannot be
resolved at lower levels in the Air Coordinating Committes,
It is sometimes suggested that the Air Coordinating Committee
would be more effective if decisions could be arrived at by
a8 majority vote., Action by a vote of the majority is appro-
priate for boards or commissions with statutory powers.
However, a majority vote in ACC has little meaning if, among
the dissenters, is a member from an agency which must be
relied upon in the implementation of a decision. Thus, the
unanimity rule simply recognizes the facts of 1ife of an
interagency committee which depends upon the woluntary
action of its members. As a practical matter, the full
utilization of the hierarchy established by ACC will, as
pointed out in the discussion of the preceeding recom-~
mendation, often make it possible to resolve a matter
encountering disagreement at the lower levels,

If the unanimity rule prevents s decision on an

important matter in the Top ACC, the Committee can and

- should refer the issue to the President for a decision,
Such referrals should, however, take place only after the
Secretary or Board of each affected member agency has
received a report of the disagreement and has concluded
that Presidential action is required. Disagreements
affecting only two agencies should normally be taken to
the President by a responsible agency head, not by ACC
as an entity.

24, The informal action procedure for obtaining agency con-
currences without formal meetings is a useful means of
expediting decisions on matters coming before ACC
components,

Many of the papers considered in the Air Coordinatling
Committee sre disposed of atthe division or ACC level by
-informal action; i.e., by referral of the pertinent
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documents to the member agencies for approval or disspproval.
Within the agencies, informal action pgp ers are circulated
in accordance with the subject matter and the component of
ACC involved, In those instances in which no significant
dissents are voiced by the member agencies, the paper is
considered approved by the Air Coordinating Ccmmittee.
Although there a2re certain risks that perfunctory action

by agencies or errors in the distributicn of informal action
documents could lead to a false assumption of unanimity, the
savings of time fully justify the continuation of the infor=-
mal action procedure under adequate procedural safeguards.

The authority to take final action on matters coming'before

" the Air Coordinating Committee should be delegated selec-~

tively and only when the status of a component or the
character of its functions so warrants,

To reduce the number of items coming before the Top
ACC, the divisions, the Airport Use ranel, the Air Naviga-
tion and Traffic Control Panel, and certain subcommittees
have been granted the 2uthority to take final action on
pending papers, The more extensive this delegation, the
smaller the number of items which must be acted upon by
the higher levels within ACC,

There is little agreement among persons participating
in ACC as to the degree to which final action authority
should be delegated, The argument in favor of further
delegations contends that if all the subcommittees could

~dispose of matters on a final action basis, the work of

the divisions would be reduced, Those opposing further
delegations of final action authority hold that the members
of most of the subcommittees occupy such subordinate posie
tiens within their agencies that they are not equipped to
enter into final commitments, There is sufficient sub-
stance in the opposing argument to require that the burden
of proof be on the readiness of the subcommittees to receive
final action authority, In cases such as the Subcommittee
on Aviation Meteorology, on which the Chief of the Weather
Bureau and the principal weather officers of the Air Force
and Navy serve, final action authority is clearly appro-
priate, Such authority is also justified in connection
with the Air Space Subcommittee because of the extremely
large number of specific technical determinations which

it makes in the course of its work,
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The delegation of final action authority to scme of
the subcommittees of the Technical and Economic Divisions
under present circumstances could either hamper their work
or lead to decisions being made which one or more of the
participating agencies would later be compelled to repu-
diate. That this is not an academic consideration is
demonstrated by the number of recent instances in which
the Technical Division has made major.changes in positions
unanimously recommended by subcommittees. It is true that
the members of the subcommittees could be directed to take
no positions which have riot been thoroughly cleared with
their agencies, but the effect of such an approach could
be to engender a rigidity in positions taken which would
prevent or seriously delay adjustment and compromise, It
would seem more prudent to give the subcommittees a some=-
what freer rein, and to assure the acceptability of their
decisions by review at the division level,

26, The Air Coordinating Committee cannot compel member agencies
to implement its decisions. These agencies should, there-
fore, arrange individually to assure that implementatien
does tske place or that the Committee is advised of
obstacles which justify reconsideration of a decision.

One of the criticisms of thte Air Coordinating Committee
is that is has, on occasion, failed to implement its deci-
sioms, Such criticism cannot sppropriately be leveled
against the Committee for it neither has; nor should have)
mandatory powers over its member agencies, - It is nonethe-
less true that in the long run the standing and effective-
ness of the Air Coordinating Committece will be strongly
influenced by the seriousness with which participating
agencies carry out their roles in the implementation of the
decisions in which they take part. The most satisfactory
approach would thus seem to be for each agency to establish
the internal procedures required to advise appropriate
officials of the Air Coordinating Committee's decisions
and to follow up on actions taken pursuant thereto,

27, Additional measures are needed to assure that classified
information and administratively confidential matters
coming before the Air Coordinating Committee are protec=-
ted against breaches or unnecessary dissemination,

Agencies desiring to coordinate aviatien matters
involving a high classification, or which are particularly
sensitive from an adminigstrative standpoint, have been
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inclined to avoid full or sufficiently early utilization
of the Air Coordinating Committee because of their mis=-
givings as to the extent to which such information would
be safeguarded., The fact that members of ACC components,
liaison officers, and many ihdustry representatives have
received security clearances, does not dispose of the pro-
blem. The safeguarding of classified or sensitive infor-
mation also requires that the number of persons having
access to that information be held to the absolute minimum.
ACC procedures have almost guaranteed a wider dissemination
of classified or sensitive information than that required
to assure interagency coordination,

The Air Coordinating Committee should, therefore,
establish special ar-rangements under which any agency may
feel free to place classified or administratively delicate
information before 2n appropriaste component of ACC and with
full assurance that disclosure will be held to the minimum
required to achieve coordination., This can be done by
authorizing each agency to introduce matters within ACC
on a "controlled" basis. The agency with primary interest,
or that taking the initiative, should have positive control
over determining what agencies would be represented on the
component taking up the matter and should be free to specify
the distribution of papers bearing on the item, This would
mean that the appropriate subcommittee, working group, or
ad hoc committee would be limited to agencies believed to
have a direct interest, and the normal distribution of
papers through agency liaison officers would be replaced
- by & limited circulation of pertinent documents to the
" actual members of the working group. The agency with a
major interest, or the group considering a controlled item,
should 2lso be authorized to place the matter directly on
the agenda of a division or the Top ACC, and to require
that access to the documents involved be limited to the
members of the reviewing component,

A completely adequate procedure for reassuring agencies
that the Air Coordinating Committee is an appropriate
mechanism for considering classified or administratively
confidentisl papers will require additional refinements
and adjustments in the light of experience. However, the
two basic principles of controlled participation and con-
rolled distribution of documents, both to be determined
by the initiating agency, would seem to be the essential
foundations of a satisfactory system,
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The Air Coordinating Committee should establish procedures
and controls to limit distribution of documents to the
minimum required for efficient conduct of its work,

The number of documents produced by the Air Coordi=-
nating Committee and its components is a source of surprise,
if not amazement, to virtually everyone who comes into con-
tact with the Committee. A study of the number of copies
of documents distributed during the 1954 fiscal year revealed
that the total was 145,000, The Department of Ccmmerce
received nearly L0,000 copies, the Air Force over 17,000,
the Civil Aeronautics Board over 13,000, the Navy nearly
13,000, the Coast Guard over 10,000, the Department of
State and Department of Amy about 7,000 each, and the
industry recipients about 8,000, Vhile at first glance
the volume of documents produced and distributed may appear
excessive, there is little question but that most of the
papers are generated as a necessary result of committee
work., The secretariat, agency liaison officers, and to
the extent required, the Management and Steering Group
should, however, establish procedures to keep distribution
lists current,

On September 21, 195l, the Fxecutive Secretary requested
the members of the secretariat to make a study of the list
of persons receiving copies of ACC publications in addition
to the designated members and alternates of components.
Secretaries are also to be informed of requests upon the
Document Section for copies of papers on a regular basis,
This is a desirable procedure, but it needs to be supplemented

- by periodic reviews of document distributicn lists both by the

gecretariat and by the participating agencies,

The work of components of the Air Coordinating Committee
would be facilitated if agencies planning to propose sub-
stantial changes in pending papers would give the app o=
priate secretary sufficient advance notice to permit
duplication and distribution of the changes prior to

the meeting, :

The survey revealed instances in which the work of a
division or subcommittee was delayed by an agency intro-
ducing pepers containing important changes or substitutions
which had not been received or studied by the other parti-
cipants in advance of the meeting. Such a procedure is
natural in working groups developing drafts for later review
by higher components, but at the subcommittee and higher
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levels, members are often guided by positions taken by their
agencies on the basis of documents previocusly distributed.
It is only natural that members of such compcnents are often

" reluctant tc give their blessing to substantive changes of
which they were unaware until the meeting,

Admittedly, the urgency of a particular situation may
prevent adequate notice and advance distribution of proposed
changes, but agencies should make every effort to arrive at
their positions in time to enable the component!s secretary
to put relevant additional documents in the hands of the
other participants,

30, The State Department should continue to exercise its final
authority over the size of delegatioas sent by the United
States to international aviation meetings, but the Depart-
ment should make: further efforts to accommodate the recome
mendations of the Air Coordinating Committee,

Under procedures now in effect, the State Department
exercises final authority over (1) whether or not the United
States shall participate in an international aviation meeting,
and (2) the number of persons to be included in the United
States delegation, Since the United States is very active
in internationsl aviation matters, it virtually always
attends meetings in which it has a discernible interest,
However, there has been some friction between the State
Department and other members of the Lir Coordinating Com-
mittee over the number of persons to be included in United
States delegations, ‘

The State Department is responsible for deciding how
the limited appropriations for participation in inter-
national conferences can best be used to advance the interests
of the United States. The Department therefore takes the
position that it must limit the size of delegations to inter-:
national aviation meetings so as to assure that money will
be available for conferences in other fields of foreign
affairs, ‘hile admitting that the State Department does
have a problem, many members of the Air Coordinating Com-
mittee and its components contend that State is not teche
nicelly qualified to decide how many delegates will be
required sdequately to represent the United States in
meetings concerned with international aviation,

There is substantial evidence that in the early years

of PICAO and ICAO membership, the United States sent dele-
- gations of such size that they could be justified only on
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the basis of the training which the participants received,
Certainly, more persons were sent than the immediate need
to represent the Nation's interests required., On the other
hand, the number of internationa2l aviation meetings has
declined markedly in recent years, Technical meetings under
the ICAO Air Navigation Commission have, for example, been
reduced from fifteen in 1948 to three in 1953, Moreover,
the size of the delegations has been cut down.

The Third North Atlantic Regional Air Navigation meeting
which began on October 5, 195k, involved disagreement between
the State Department and the Air Coordinating Committee as to
the size of the delegation, The State Department insisted on
a delegation of fifteen membets, while the Air Coordinating
Committee was unable to recommend less than sixteen members,
The State Department refused to increase the number on the
delegation, The gap between the ACC and Stcte determinations.
was finally resolved by the decision of the Coast Guard to
send one member of the delegation at its expense,

The uneasy equilibrium created by conflicts in the points
of view end.responsibilities of the State Department and the
Air Coordinsting Ccmmittee as a whole can be maintained with
a minimum of friction only by reasonableness on. the part of
all concerned., As the agency with the statutory authority,
the State Department should aveid arbitrary action and
should utilize ACC to achieve maximum agreement on matters
relating to United States delegations to international
aviation conferences,

31,. The Air Coordinating Committee and its secretariat should
improve the scheduling of work on United States positions
for ICAO meetings so as to complete position papers
reasonably in advance of deadlines,

It is almost the usual situation for a delegation to an
international meeting to have to wait until the last minute
for its instructions, Occasionally, the position papers
will be in final shape a day or two before a conference,
but often the delegation is handed its instructions as it
boards a departing plane or receives them by mail after
arrival, Because there are often last-minute crises, some
of which require meetings of the ACC, and because critical
questions should not be decided without full consideratioen,
the tendency for the development of positions to drag on
is both nerve-wracking and potentially injurious to the
interests of the United States., '
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Of course, it is not easy to schedule preparatory work
in the face of competing priorities, but a greater effort
should be made to set and adhere to timetables which will
assure that most positions are asgreed to well in advance
of the starting date of international meetings.

The Air Coordinsting Commlttee provides a mechanism for
periodic reviews of civil air policy, but the findings

end recommendations derived from such surveys will reflect
many compromises and will tend to emphasize policies which
the participating Federal sgencies are prpared to propose
and implement,

) The recent survey of civil air policy undertzken by the
Air Coordinating Committee at the request of the President
culminated in May 195} in the release of a report substantially

‘concurred in by all the participating agencies. The attain-

ment of a virtually unanimous report dealing with many con-
troversial areas of civil aviation policy was possible only
because numerous compromises were accepted and certain partice
ularly stubborn problems were sidestepped., While many of the
persons who were closely associated with the pr eparation of
the report acknowledge that 2 certain amount of watering down
took place, they also feel that the survey was worthwhile for
two reasors, First, it required each of the principal members
of the Air Coordinating Committee and their staffs to focus
attention on virtually the entire range of civil aviation
policy and, second, because the final product was one which
the participating agencies were prepared to accept and im-
plement. There is every reason to believe that the Air

. Coordinating Committee could be profitably used for such

reviews at intervals in the future as a means of forcing
the aviation agencies of the executive branch to reexamine
the policies by which they are being guided,

Dissatisfactions with the Civil Air Policy Report stem
largely from the feeling that the document failed to promote
new ideas or to rally public opinion behind urgent aviation
problems, There is disappointment that the report lacks
some of the characteristics of the reports of the President's
Air Policy Commission of 1947 and the President's Airport
Commission of 1952, It is certainly true that the Air
Coordinating Committee will not review civil air policy
questions with the detachment and with the willingness to
reconmend novel and imaginative solutions often expected of
a temporary advisory commission drawn largely from persons
not responsible for implementation. It should be recognized
that a policy review by an interagency committee and advisory
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study by 8 non=Government group have different purposes and
settings, Both should be used in accordance with the demands
of particular situations and with an appreciation of their
limitations,

Components of the Air Coordinating Committee

Prior to a discussion of specific recommendations relating
to the status, organization, or methods of ocperation of individ-
ual components, a few general observations are in order,

The number of components functioning under the Air Coordi-
nating Committee almost inevitably produces questions as to the
need for so mzny standing units. The urge to streamline ACC
by simply abolishing every component which is not meeting regu-
larly or producing a2 comforting list of citable achievements
becomes strong, Such a course would not, however, assure im=
provements in the Air Coordinating Committee, In fact, it could
disrupt relationships and break down divisions of labor of real
value to the Committee,

In this survey, the approach taken is to recommend abolition
of those components which have clearly outlived their usefulness
or whose residual or potential functions can be assumed by other
components with more viable missions, Because none of the rel-
atively inactive subcommittees has a full-time secretary or
entails other significant administrative costs, there is vir-
tually no expense involved in mere existence., On the other
hand, a known membership and estzblished terms of reference
make it possible for a subcommittee to move quickly and with a
minimum of organizational preliminaries when a problem arises
in its field, Therefore, potential as well as present useful-
ness and the merits of alternative arrangements should be weighed
along with present activity before a decision is made as to the
future status of a subcommittee or other standing component,

le The ACC Advisory Panel should be abolished,

The ACC Advisory Panel consists of fourteen private
citizens with a background and interest in aviation matters,
The Chairman of the Air Coordinating Committee also serves
as the Chairman of the Panel, and secretariat services are
provided by the Executive Secretary of the Air Coordinating
Committee, The Adivsory Panel held its last meeting as a
group on September 18, 1951, Although individual members
of the Panel are, from time to time, consulted by staff of
the Air Coordinating Committee, the ACC itself has made no
recent use of the Panel, As a general practice, it would
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seem to be preferable for the individuai_agencies of the Air
Coordinating Committee to obtain advice from suitable indiviv-

wals outside the Covernment and not for the ACC as an entity

to have an advisory panel, If 2 situation should arise in
which the Air Coordinating Committee finds it desireble to
solicit advice fram a group of private citizens, it should
establish en 2d hoc committee for this purpose with its
membership determined by the nature of the subject matter
to be dealt with, Certainly there is nothlng from pest
exrerience with the present advisory panel wvhich would
indicate that such 2 formally constituted group with a
fixed membership will have my substantial future wtility.

The ACC Industry Advisory Panel shonld be abolished,

The Industry Advisory Panel held its last meeting on
July 18, 1952, when it took part in 2 joint meeting with
the Air Coordlnating Committee to discuss the report of the
President!s Airport Conmission, The i'anel has been unsuc-
cessful becsuse of the lack of common interest on the part
of the various industry members, Iloreover, alternstive
arrangements for representation of industry on ACC and its
components hove rendered the concept of s panel obsolete
and indicate beyond any reasonable doubt that the Panel
should dissppear from the scene, It is not expected that
there will be much in the way of industry objection to the
form2l abolition of a unit so lacking in usefulness,

The ACC Subcommittee on the Chicege Convention should

" be abolished,

This subcommittee, which was actively concerned for
several years with the development of positions on proposed
smendments to the Chicago Convention, has held no meetings
since 1951, At the present time, there is little likelihood
that anv problem requiring consideration by this subcommittee
will emerge. Once the subcommittee is abolished, any matters
vhich might arise within its present field of responsibility
can be dealt with by the Legal Division or the Subcommittee
on General ICAQ Matters,

The Aircraft Claimant Division should be sbolished and its
functions transferred to an Aircraft Clzimant Subcommittee

in the oroposed Feconomic and Resources Division,

During the period of active remobilization follawing
the outbreak of the Korean conflict, the Aircraft Claimant
Division wes charged with important functions related to

-eivil aviostion requirements and the determination of programs
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eovering essentisl civil air carrier needs, Vith the passage
of time and the alleviation of shortages of eircraft com-
ponents, the division has become less active and is now
concerned largely with a quarterly review of the air carrier
aircraft @ oduction program, Status as a division is no
longer warranted by its scope of responsibility, the gravity
of the problems dealt with, or the character of its member-
ship, As a subcommittee of an conomic and Resources Divi-
sion, its present membership could be retained on a standby
basis available for the consideration of any problem within
its field which might arige in the future,

The F.conomiec Division hds fallen short of its potential

and should be reconstituted as an Economic 2nd Resources

ﬁi@isiom:

There are few matters coming before the Air Coordinating
Committee which are so complex and which are so urgently in
need of solution as those in the fields of economic policy.

. This was clearly demonstrated during the preparation of the

Civil Air Policy Report when a majority of the papers were
developed under the Fconomic Division, Fxcept in periods
of unusual pressure, such as that created by the President!s
request for a survey of civil 2ir policy, the Economic

‘Division has been unable to come to grips with, or to

achieve a resolution of, most of the problems falling within
its field of activity. The disappointing record of the
division is partially attributable to the reluctance of the
sgencles to place questions of economie policy before it
even vhen 2 need for coordination exists, It is 2lso true

-however, that the division has proved unable to act on many

of the problems referred to it, Some of the suttommittees

and standing working groups have been toying with important
questions of economic coordination feor long periods without
generating documents or proposals on which the division

can take action,

It 1s to be hoped that, with the addition of responsi-
bility for coordinating aircraft claimant ond related air-
craft manufacturing mattersy; the Fconomic Division will be
so reconstituted as to (1) encourage the member agencies
to more fully utilize its facilities, and (2) establish
machinery and procedures to force mrampt action on problems
coming before the division, The prorosed Management and
Steering Group, the secretariat, and the reorganized
divisions should make a systematic review of matters now
deadlocked in the division for the purpose of expediting
action,

C-30



6.

7.

~35=

The type and rank.of membership on the Economic and Resources
Diqgg .on _sh: culd he such as to enable it to deel efiectwveiv

with the coimplex issues thet should receive consideranion
by the Division,

In the process of replscing the present Economic Division
with an Economic and Resources Division, each agency should
reappraise its membership with a view to placing on the new
division representatives whose standing in their agencies and
whose qualifications will permit them to play a constructive
part in the work of the division, FEach of the members
designated should be willing to devote the unusually close
attention to the work of the new division required to get it
off on the right foot 2nd to 2cquire the reputation needed
to encoura;e full utilizastion by the member agencies,

The Subcommitiee on Facilitation of Civil Aviation needs to
be st“angchened bcth in terms of membership and »=gency sup-

ort Af it is tc odvence aviation facilitation a5 2n important,
elemen® in the foreign economic progAHn oi the United States.

The Facilitetion Subcommittee of the present Economic
Division includes in its membership. representatives from non-
aviation agencies such ss the Justice Department, Agriculture
Department, and the Department of Heslth, Fducation, and
Welfare, since these agencies have the responsibility for

‘administering the health, quarantine .and immigration laws

involved in the facilitation of border crossings by aircraft;
In fact, it is upon these agencies, together with the Tressury
Department; that the Air Coordinating Committee must largely
depend for the success of its facilitation efforts,

The action sgencies on the Facilitztion Subcommittee
hsve often been represented by subordinate personnel whose
effectiveness in advancing facilitetion meesures has been
disappointing, Recently, in an effort to stimulate the
facilitation progran, the Assistani to the President signed
a letter to the hesds of agencies r~presented on the subcom-
mittee stressing that they should adopt a2nd support avistion
facilitation as an importsnt.elemeni in the United States
foreign economic ovrogram, If this letter is to have full
effect, the agencies involved must participate on the Facili-
tation Subcormitlee with greater encrgy and devotion to its
purposes than hes been the case to date,
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The other subcommlttees and standing working groups of the
Eﬁbnomic Division need to be reviewed by the reconstituted
Economic and Resources Divicion with a view to resppraising

the need for each and assuring that ezch has the stotus ond
terms of reference required to best perform its functions.

In eddition to the Subcommittee on Facilitatiocn of
Internationel Civil Aviestion discussed under the preceeding
recomendstion, the Fconomic Division contains a Subcormittee
on International Aviation Facilities and s Subcormittee on
Avistion Information and Statistics, The first of these sub=
committees is charged with s mixture of technicsl and eco=
nomic roblems, No conclusion has been drawn as to the
sppropristeness of retaining this subcommittee under the
proposed Economic and Resources Division, This decision
should be mede at such time as the new division is estabe
lished and the scope of its responsibilities considered.

The Avistion Information and Statisties Subcommittee is
relatively inactive, but its field of responsibility is
sufficient to sppear to justify s continuing standing group
in this sres,

The Feonomic Division 2leo has six standing working
groups concerned vith the economics of sir naviagetion facilie
ties, international aimsail, multilaterasl sgreements, taxation,
insurance requirements, and the Council of Europe., Seversl of
these groups are active on a more or less continuing basis
and would seem to warrant the strtus of subcommittees under
the propoesed Economic and Resources Division, Certainly,
each shourld be csrefully analyzed in terms of the status
which it should have after the reorganization,

The Legal Division has, on the whole, performed its functions
well but ‘3 chairman should be chosen ss_soon as practicable,

0f late, the principal functions of the Legal Division
have involved the drafting and revision of international
conventions involving intricazte legsl considerations. Most
recently, the division has developed a United States position
on a proposed serial collisions convention, Some of the work
performed by the division is not of its own choosing but,
instead, originates from the insistence of the ICAO Legal
Committee on taking under consideration certain legal questions
vwhich members of the Legal Division regard as having little
practical significance, Since the United States is & member
of ICAOy; it is bound to perticipate in its deliberations,
and the Legal Division has no choice but to develop positions
which will protect the United States to the greatest extent
possible, .
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As has 2lready been indicated in the discussion of the
Air Coordinating Committee's functions with respect to the
development of legislation, the Legesl Division has leagged
in the prepar=tion of drafts for such necessary legislation
as that implementing the Mortgage Convention,

- It is believed that the effectiveness of the Legal
Division in planning its programs and disposing of its
potential workload would be 2ided by the selection of sa
chairman, In the past, the member from the Civil Aeronau-
tics Board has been chaimmsan but after the resignation from
the division of the last incumbent, the meetings have been
chaired on an ad hoc basis. The uncertainty as to who should
serve as the officjally recognized chairman of the division

vshould be promptly resolved,

The ICAO Section of the Legal Divisjon should be abolished,

The Legal Tivision officially contains an ICAO section.
This group has held no meetings for about four years and hss

- been replaced by working groups specifically estasblished to

deal with internationsl legsal problems, No practical pur-

. pose is served by retention of the section,

The Technical Division has been one of the most successful

and highly regsrded of the components of the Air Coordinating
Committee, but it co:1ld serve more effectively in the future
if 211 the members were of the stznding in their sgencies
warranted by the major technical problems coming before the

B?Vision. ‘

Almost without excention, agency personnel who have
served on or worked closely with the Technical Division
regard it as = highly successful component serving a wide
variety of useful coordinative functions for the member
agencies, 'hile it is true that experience with interagency
committees hes generally shown that they are more effective
in dealing with specific technical questions than vith pro-
blems of economic policy, the reputetion of the division
is a distinct ssset to the Air Coordinsting Comittee,

The effectiveness of the Technical Division is some-
vhat hampered by the fact that not 21l of the agency members
have e standing within their agencies which permits them to
speak with suthority in the division, Some agencies do have
as their representatives the chiefs or directors of major
buresus, but others could profit by designasting principal
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members on the division of more comparable status. Some of
the lower-ranking members could be reteined in a constructive
relationship ¥ith the division by being placed on 2n slter-
nate strtus, It is difficult to avoid dreswing comperisons
betvween the represent~tion of some of the agencies serving

on the Technical Division end the persons sent br the szme
sgencies to the Airport Use Panel,

The subcommittee structure of the Technical Division should
be thoroughly reexsmined vith = view to clarifving functions
and 2djusting terms of reference to current needs,

i'hen the Technicel Division wes esteblished in 1946, it
assumed recsponsibilitv for a subcomnittee structure rasther
faithfully pattermed 2fter the divisions of the ICAQ Air
Nevigation Comission, Such a subcommittee structure weze
valuable at the tine becsuse it permitted the fir Coordi-
nating Committee to work with ICAQ annexes within a frame-
work built eround the then overwhelmingly predominant ICAO
activity. 1ith the decline in the relative importence of
ICAQ activities and with the chenges in emphasis vhich have
occurred in the aviation field in the past eight years, the
Technical Division subcormittee structure, while still func-
tioning with reasonable effectiveness, has begun to show
signs of inadequacy., 1In some cases, the functions of the
subcommittees have been recently restudied and their terms
of reference modified, The constructive steps tezken in
past months to rescue the Search and Rescue Subcommittee
from its previous doldrums 2nd to induce it to undertake

. the long-delsyed task of developing a national search and

rescue plen is particularly commendable, The Air Space
Subcanmmittee has likewise received relatively close
scrutiny, and has undergone adjustments to ensble it to
keep pace with an extrsordinsrily heavy workload,

There is some demand for reducing the number of Tech-
nical Division subcomittees on gener=l principles, but for
the ressons indicated in the introduction of this section,
this approach is not recommended, There is every reason to
believe that some consolidations, such as 2 merging of the
Aeronautical "aps and Charts Subcomittee with the Aero-
nsuticel Informetion Services Subcommittee, are practicable,
Additionsl consolidations should await positive evidence
that an increrse in the rgcope of responsibility of a com-
mittee would not place before it such a wide rende of pro-
blems a5 to mzke it difficult or impossible to find members
technicslly qualified to understand and resolve them,

i
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Another facet of the review of the subcommittee struc-
ture should be directed towvard the ICAQ sections attached
to several of the subcommittees. The decresse in. the burden
of ICAO problems being considered by some of the subcommittees
may have rendered their ICAO sections obsolete, Moreover, it
is possible that the vitality of a subcommittee =nd its con~
trol of work being performed under it would be enhanced by
use of ad hoc working groups instead of ICAO sections, .

13, The relationshins between the Alr Traffic Control and Mavi-
gation Prnel and the subcommittecs of the Technical Division
concerned with the common system should be reviewed and

~adjusted to conform to cnrrent-nseds.

As indicated above, the subcormittee structure of the
Technical Livision and the terms of reference of meny sub-
comittees h-ve undergone relatively little change since 19L6.
The Air Traffic Control and Navigetion Penel (NAV.Panel) did
not appear on the scene until 1948, when it was established
under the Technical Division,

The largely technical character of the NAV Panel
Justifies its stotus a2s o component of the Technical Divi-
sion. The intimate interrelationships vetween the Panel's
work and that of several of the Technical Division's sub-
committees 2lso support its present location, However, the
superimposition of the NAV Panel upon e previously existing
subconmittee structure has crested overlappings of fields
of activity esnd confusion of responsibility. The demand
for adjustments 2imed st minimizing this overlapping and

" uncertainty is strong emong the repreeentatlves of several
of the agencies, _

At present, there are # number of approsches which
could be taken in sttacking this problems, The NAV Panel
could be abolished and its functions assumed by the sub-
committees and the Technicsl Division, However, the need
for a single unit directly concerned with 211 aspects of
the ccmmon system is so great that this slternative is not
recormended, fnother choice is to place certzin of the sub-
cormittees most concemed with the common system directly
under the NAV Penel, but such a step would add =nother layer
to the Technical Division hiersrchy and is of dubious merit.
The most promising approach syperrs to be 2 revision of the
terms of reference of the subcormittees to clarify relstion-
ships with the NAV Panel and ianement an agreed-upon dis-
tribution of responsibility,
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1}, The relationships between the Air Traffic Control and Nevi-
goation Fanel and the Hedio Technicel Cormission for pero-~
nautics have becone corfused and should be clarified by
the Air Coordinating Cormittee,

The Radio Technical Commission for Aeronsutics wes
orgenized in 1935 through the initiative of the Department
of Commerce and is now a nonjrofit cooperstive 2ssociation
composed of Federal agencies concerned with sviation com-
munications #nd industri»l orgmizations with 2 similear
interest, The EFxecutive Cormittee consists of representatives
of eight Federal agencies and seven industrial organizations.
The Assembly has sbout ninety private firms end associztions
and eight Feder2l agencies in its membership,

The ladie Technical Commission for feronsutics hes
provided s means of bringing to bear the knowledge and advice
of exverts from both industry ‘end the Government on matters
relating to radio saids to 2ir navigestion, communication, end
traffic control, It has conducted 2 number of studies of the
"stete of the ert" in its field of interest, lecently, it
was asked by the Air Coordinsting Committee to make a study
of the problems associated with the measurement of altitude,

In 1947, the Air Coordindting Committee requested the
‘RTCA to underteske a» study of the airway problems which were
handicapping the development of postwer civil aviation,

RTCA established Special Committee 31 of which, after thorough
study, recommended the estzblishment of 2 single all-weather
traffic control system. The report further proposed the
cre2tion of 2 permanent Air Troffic Control and Steering
Committee to a2ssure continuity in the implementation of the
common 2ll-wensther system, The present Air Treffic Control
and Navigetion Panel was esteblished to implement the report
and wes placed under the Air Coordinsting Committee,

The fact thet industry has full membership and a2 vote in
RTCA inclines some of the non-govemmentel participants to
prefer it over the Air Traffic Control =nd Wavigetion ..
Panel (NAV Panel), as a forum in which to take up matters
affecting ‘the common systems On June 8, 195L, with the
affirmstive vote of the Government members, RTCA established
a Steering Committee on s permanent basis to redefine the
requirements of the common system, This development has
brought into the fore the issue of NAV Panel-RTCA relation-~
shios, There is now a2 risk of friction between elements of
the two grouns, snd the latent uncertesinty sas to the role
of each has been sccentuated, This awkward situstion cen,
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in large measure, be remedied by the initiative of the frir
Coorinating Cormittee whose members also pley a de01¢1ve
role in RTIC2,

This report cannot spell out in det2il the division
of responsibility which would produce the most satisfactory
cooperation between the RTCA and the ACC, Certain factors
do exist which should be considered,

In the first place; the RTCA has’ denonstrated its value
for "state of the art" studies. The extensive and active
representation of the industry, including manufacturers of
equipment, makes it possible to focus the best expert attention
aveilsble on the solution of problems studied by the Commission,
Since members of the special committees often work more in an
individual capscity than as organizational representastives,

.end since decisions are by majority vote, it is often possible

to come up with recommendations of =n imaginative and far-
reachiag character which are not watered doun by compromises
and the predilections of orgenizations,

‘On the other hand, RTCA is not a Governmen! 2gency end,
in spite of an overlap in membershin, it is not 2 part of
the ACC complex, The NAV Panel is the sppropriste mechanism
to achieve coordination among Government agencies and this
fact should not be obscured by the way in which ACC members
take part in RTCA, The determination of performance and
operationsl requirements for the ccmmon svstem, and the
continuing coordinastion of implementation of that system,

. should be lodged 2nd retained in the Air Coordinating Committee,

The revised terms of reference being adopted for the Airport
Use Penel can add significantly to the vzlue and effective-
ness of that component »nd should, therefore, be conscien-

tiously implemented,

The Air Coordinating Committee has in recent weeks had
under consideration » far-reaching revision of the terms of
reference of the Airport Use Panel, This group, which
coordinateg the plans of Federasl agencics for the utilization
of sirports, had suffered from an unsatisfactory chairmanship
arrangement, had often been unable to take up a case until a
najor conflict had developed, had been compelled to hold
frequent public hearings, and had lacxed clear provisions
for industryv participe tion,
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The new terms of reference replace the earlier non-
Government chairman with a chairman designated by the Depart-
ment of Commerce from among its full-time employees., They
also provide for a separate non-Government advisory committee
to consist of industry representatives, which group will
periodicelly meet with the Airport Use Panel, Both these
provisions have been approved and are being implemented.

The third mejor objective of the revised terms of
reference is to assure that the plans of the vsrious agencies
which may significantly affect the use of an airport - .
are brought before the panel for coordination before pre=
sentation to the Bureau of fhe_Budget and the Congress. The
purpose is to head off possible conflicts between uses before
they becomk public, politically-charged controversies, Diffi-
culty was encountered ,bin arriving at lenguage which would
effectuate this objective without delaying the programs of
the airport construction or using agencies, but 2 compromise

version was approved by informal action of ACC on October 5,
195k, |

The work of the Airport Use Panel is often closely
related to that of the Air Space Subcommittee, Sometimes
it is difficult to decide whether or not s particular
problem is chiefly one of air space or sirport use, For
this reason, the two groups and their secretaries should
exercise care to minimize conflicts or duplication of effort
arising out of the natural relationships between their fields
of activity.

Ce Inaustry'Participation

One of the unusuzl features of the Air Coordinating Committee
- -1s the extent to which representatives of the aviation industry
take part in the deliberstions leading to Committee action., This
participation by interested persons from cutside the Government
has variously been a source of concern or satisfaction, depending
upon the component inveolved or the role played by the industry
representatives,

After study of the manner and effects of industry parti-
pation in the work of several components, it must be concluded
that the results have on the whole been beneficial to the work
of the ACC, Yet, there are dissatisfactions with the present
state of a“feirs, and considerable in the way of improvement in
ACC~industry rel~tionships is needed. :
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The present confusion in the relationshios between industry
and the Air Coordinating Committee needs to be clarified
along lines understood bv both the Federal and industiy
perticipants,

The role of industry in ACC components such as the
Search and Fescue Subcommittee and the Airport Use Panel
has lately been studied in connection with revisions of
their terms of reference, 2nd has been clarified for these
individual units, Cther components have evolved nore or
less firm ground rules for working with industry repre-
sentatives, Yet msny Federsl members, industry repre-
sentatives, and component chairmen do not fullv understand
the status which should be accorded the industry in ACC
work,

The practices within' ACC with respect to industry
participation have thus come to vary widely, partly because
they have veen determined on 2 component-by-component basis
and partly because of the lack of firm guidelines for in-
dividual chairmen, The Iconomic Division, for example,
only occgsionally invites industry representatives to its
meetings, The Technical Division's meetings are regularly

" attended by industry representatives, end executive sessicns

of the Federal members are rarely held. The Air Traffic
Control and Nevigstion Panel has sccorded industry repre-
sentatives non-voting membership, including the right to
make end amend motions, Several Technical Division sub-
committees heve either formally or as 2 matter of custom
conferred on industry representatives a status approaching
that found on the NAV Panel, The Airvort Use Panel has
recently decided to establish an advisory committee of non-
Federal composition which will from time to time meet with
the Panel, Top ACC often invites industry observers, but
it 2also meets without industry representatives being
present, It is also clear from the conduct of meetings of
Top ACC thet industry representatives do not hsve an offi-
cial standing.

There is no question but that some variation in the
nature 2nd extent of industry participation is warrented by
the differences in the functious snd subject matter of the
various components, Yet insofar as practicable, general
rules should be established for the entire Air Coordinating
Committee, Such general rules, when combined with specific,
vwritten supplementary provisions for the individual com-
ponents, should dicpel existing uncertainties and make it
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possible for chairmen to preserve correct relationships with
s minimum of awkwardness. The guides established should take
into sccount the other recommendations on industry partici-
pation set forth below,

Only representstives of Federsl agencies should vote in
the fir Coordinsting Committee or its components,

According to the oMicisl’ tefﬁg'of reference, only,
representatives of Federal nembers may vote in ACC or its
cemponents., This is a2 natural corollary of the status of
the Committee as a coordinative device for Federal executive
agencies, In the pest, various elements of the industry have
sought the right to vote, but such industry groups as the Air

- Transport Association no longer seek voting status for non-

Federsal participents. Socme industry organizestions are still
pressing for voting memberships, but their positions cannot

be accepted by the Air Coordinating Committee without doing

violence to its position ss 2n interagency committee,

It is important that component chaimmen and members
fully recognize thet the industry does not have a vote., In
some ccmponents, industry members do appear to vote and, in
others, their dissent has the sutomatic effect of forcing
the matter to 2 higher echelon -~ the equivalent of a vote.
Unléss a3 Federsl sgency can be convinced that 2 case made by
the industry is such that it should be taken to s higher
component, industry objections should not prevent the action
of a subcommittee, panel, or division from having the same
force and effect which it would have had in the absence of
industry protests,

Yhenever the public interest will be advenced thereby,
industry representstives should be afforded an opportunity
to present their views and to tzke part in the discussion
of matters under consideration,

The industry includes user and manufacturing groups
which have a detailed understending of many of the effects
of decisions of the fir Coordinating Committee. By being
present during the discussion of items, especizlly those
of & technicel character, the industry representztives can
often present facts snd evaluate the cignificance of pro-
posals in a manner which greatly aids the component in
reaching sound decisions,

When granted the right to participate, the industry

representatives should do so with 2 recognition that the
Federal members are responsible for decisions and that
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the component may have @ -heavy workload, Brevity to the
extent consistent i1rith the presentation of essentizl facts
should be observed by industry narticipants, Moreover, when
industry participsation will not make a significant contri-
bution to the work of a component, it should be curtailed.

Components having industry representstion on a regular
basis should be more willing to utilize executive sessions,

. One difficulty which has arisen in divisions, panels,
and subcommittees in which industry personnel serve on a
regular basis 'is the tendency to discontinue executive
sessions limited to Federal representatives, Chairmen
either forget that such a device is available, or they and
the Federsl members become reluctant to use it for fear of
giving offense to industry representatives, Yet there ore
few, if any, of the components of ACC which do not take up
at lesst cccasionally matters which csn best be discussed

~ or decided by the Federsl members alone,

It may help to have the availability of the executive
session strescsed by the géneral and component ground rules
recomnended in this report, It may also be desirable to
require that all subcommittees, panels, and divisions hold
an executive session prior to adjourmment of each meeting.
It may happen that nothing will remain to be tazken up in
the executive session, but the opportunity to use it will
at least exist in fact on a basis which will minimize
embarrassment to all concerned,

Fxecutive sessions should also be used whenever a matter
is to be voted upon if the chairman of the component believes
an executive session tc be desirable, or any member requests
one, -

The right to place an item on the agenda of the Air Coordi-

nating Committee or one of its components should be confined
to the representetives of the Federzl agencies,

Since the Air Coordinating Committee exists to ccordinste
the activities of Federal agencies, only the voting members
should heve the right to place an item on the agends of a
component, If an industry group has an item which it would
like to see considered, it should eppr ach the most directly
concerned Federal agency and suggest that the matter be taken
up in the ACC,
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The Air Coordinating Committee shonld not consider matters
which are, in effect, appesls of the industry from a
decision made by 2 member agency uncer its legal authority,.

Once an avistion agency exercises 2 responsibility

vested in it by law, it may disturb or arouse the opposition

of some affected privste person, company, or industry group,
The natural recourse of any affected party is to the responsi=-
ble sgency, but occasionally an sppesl is directed to the Air
Coordinating Committee,

Of course, asn act or decision by an sgency and adverse
reactions by affected parties may involve some broader pro-
blem which can sppropristely be taken up by the Air Coordi-
nating Committee, An example is provided by 2 letter which
the Overseas National Airways sent on July 15, 195L, to the
Chairman of the Air Coordinating Committee. The letter
protested a decision of the Civil Aeronautics Board relating
to the application of the tariff provisions of the Civil
Aeronautics Act to irregular air carriers conducting charter
and contract services for the Governmént., The letter was
referred to the Fconomic Division for study, but upon
objection by the Civil Peronzutics Board the study was
absndoned, as was proper., There is, however, the problenm
of achieving some reconciliation between the regulation of
tariffs and competitive bidding in Government chartering
of aircraft. This problem, in which the "part L5" operators
are deeply involved, is one of the many wich need study and
resolution by the pronosed Economic and Resources Division
and the Air Coordinating Committee, This problem could be
placed before the Committee by any of several agencies with-
out invading the statutory powers of the Civil Aeronautics
Board,

The Chairman of each Air Coordineting Committee component
should be responsible for enforcing the ground rules govern-
ing industry participation,

It will do little good to develop ground rules pro-
viding for orderly and constructive industry particips tion
if they sre not observed in the actusl meetings of the
components, The chazirman must be looked to, 2nd understand
his responsibility for,holding discussion within proper
bounds, for excusing non-Federal pasrticipants when appro-
priete, for safeguarding the right of Federal members to
vote in executive session, and for seeing to it that an
executive session takes place a3t the conclusion of each
meeting., The present situation in which the Federal
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members of some components have never had an opportunity
to discuss a matter by themselves will be ended only by

tectful but firm administration of approved ground rules
by those presiding over meetingse.

Secretariat of the Air Coordinsting Committee

1.

2, -

The full-time, inderendent secretariat of the Air Coordi-

"nating Committee is one of its most valuable assets and

should be retzined,

The independent, full-time secreteriast has without
question contributed much to the effectiveness of the Air
Coordinating Comittee, Although officials of the parti-
cipating agencies have raised questions about certasin
sspects of the operation of the secretarist, they none-
theless regsrd it as 2n essential feature of the Committee
snd, on the whole, have 8 high rezard for its efficiency.

The usefulness of the secretariet depends largely upon its
independence from domination by sny member agency. and
every possible precaution should be taken to prevent such
domination either in fact or in anpearsance,

The secretoriat of tlie Air Coordinating Committee

- occupies space in the Coamerce Depertment Building and slso

receives certain administrative services (position classi-
fication, accounting, procurement, duplicetion, etc.) from
the Department.,” In most respects, however, the secretariat
is 2n independent unit subJect to the direction of the

. entire Committee,

In spite of the substantial independence of the secre=-
tsrist, there are many persons in the member agencies who
feel that it is beholden to the Department of Commerce and
inclined to take its point of view. Much of this sentiment
can be traced to the prepasration of the Civil Air Policy
Report, when difficulties arose over the function of the
secretariat in receiving and editing papers developed by
working groups and approved by the divisions. However, the
very proximity of the secretariat to the Commerce Department,
together with the fact that the Chairmasn of the Committee is

-from that Department, encourages apprehen31ons as to the

secretariast's impertislity,

The survey revealed no evidence of a current bias
toward any sgency, The establishment of the proposed
Management and Steering Group will, however, provide an
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organizational safeguard against domination by any single
agency and should, therelore, help protect the secretariat
from future suspicions on this score. Naturally, each
member of the secretariat must do everything in his power
to serve all member agencies with equal fidelity, and must

svoid actions which could be construed as partial.

The secretariat should be alert and vigorous in 3ll facili-
tetive matters, but it should not take positions on sub-
stantive guestions.

The readjustments occurring in the Air Coordinating
Cormittee ae the result of a change in administration, the
appointment of a new executive secretary, and the prepsration
of the Civil pir Policy Report have produced questions both
within the secretariat and the agencies as to the role which

- the former should play,

There are two types of functions which are carried on by
the Air Coordinating Comaittée; namely, substantive and
fecilitetive, The first involves the evaluation of the merits
of items coming before the Committee and the resching of
decisions thereon, The second is concerned with the adminis-
trative support which enables the agencies to come together
and apply their knowledge 2nd authority to the reaching of
substantive decisions,

The secretariat may have persons on it with technicsl
avistion backgrounds but, regardless of such factors, it
should avoid taking a position on any substantive question,
Should the secretariast become a preponent of a long distance
81d or s system of user charges and seek to promote its
position, it would invade the responsibility of the members
of the ACC and lose their confidence., Some persons in the
member agencies are of the view that, in the preparation of
the Civil Air Policy Report, the secretzriat did go beyond
its facilitative role by pushing for the adoption of certain
papers in a form opposed by the Special Liaison Group and
the working groups, However, there is substantial evidence
that the secreterist is now aware of the need to set limits
to its efforts to stimulate eccomplishment,

The facilitetive functions of the Air Coordinating
Committee are in lerge measure best performed through the
secreteriat, and the secretazrist really exists only as a
facilitative agency., Tacilitative functions include pre-
paring agendss, notifying members of meetings, taking notes
of meetings, preparing minutes, duplicating and circulating

. documents, advising interested persons of the decisions of
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the Committee, mainteining files 'and records, recommending
and calling attention to schedules and deadlines. referring
items to the proper component, and all relaled operations.
The actusl drafting of papers to reflect decisions of a
component, assistance to chairmen in making components func-
tion smoothly, helping draft and revise terms of reference,
preparing progress reports, and maintaining continuous
liaison with agency representatives, are also facilitative
functions, All these activities, plus any others which

‘help the Comittee to reach substantive decisions without

seeking to determine their content, asre appropriate for a
secretarist, In fact, the more energetically the secre-
tariat acts in the facilitative area, the more valuable
it will be,

The secretariat of the Air Coordinsting Cormittee is

generally adequete for its present functions.

The secretarist of the Air Coordinating Committee serves

. the Top Committee, the divisions, the pasnels, and certain sub-

committees, However, the facilitative support of most of the
subcommittees and working groups is provided by the member
agencies, For this reason, the full-time secretariat is only
the exposed top of the facilitative iceberg, and the cost of
the Air Coordinating Committee is by no means fully reflected
in the three formal budgets° :

The size of the full-time, independent secretariat and
the amount of money which will be required for its support
is dependent upon what the Air Coordinating Committee really

-wants done, If the higher componentis and some of the sub-

committees ezre to be served by an independent secretariat,
the present staff will be required. If the Committee wishes
to reduce the central secretsriat and its cost, it must
either arrange for a more limited type of service, or have
the agencies provide secretaries for more components. Such
a curtailment would not produce . a saving in the totsl cost
of the ACC. In fact, a retrenchment of this sort is of
doubtful desirability and is not recommended.

There are other functions which could be curtailed. The
drafting of pspers in the Legal Division could be done bty the
agency members and their staffs, but the members do not favor
such a change. The services of the Documents Section could
be cut back by discontinuing the .writing of nemes of agency
personnel on routed documents, but this would then have to
be done by the Liaison Officers, The cartogrsphic work of
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the Air Spece Subcommittee could be moved to an agency, but
the present arrangehent seems to be efficient snd is satis-
factory to the members,

In short, no bésis for recommending further curtailment
of the secretarist exists unless the agencies are willing to
agree on what services should be reduced or eliminated,

It would, thus, be best for the Air Coordinating Com-
mittee to review what it wishes done and then be prepared
to divide the cost equitably smong the participating sgencies,
The proposed Management and Steering Group will make possible
8 more searching and systematic consideration of future ACC
budgets on behalf of the Committee than has heretofore been
practicable, It is the present lack of such a mechanism for
conducting general reviews of services and costs that is the
major deficiency of the Air Coordinating Committee in the

" field of budgeting,

The suthority and_:esponsibilities of the Executive Secre-
tary should be redefined and made commensurste with each
other,

The terms of reference adopted by the Air Coordinating
Committee asssign certein functions to the Executive Secre-
tary. These terms of reference fall short of present needs
both in their omissions and their obscurity of language,
There is particular uncertsinly as to the responsibilities
of the Executive Secretary over division secretaries snd

other personnel of the central secretariat,

Since divisions, panels, and subcommittees are not
cepable of exercising effective supervision over their
secretaries, and since economical management demands thst
8 single person assign work smong secreteriat personnel,
it would be desirable to vest in the Fxecutive Secretery
8 more complete suthority over the assignments and tenure
of the members of the secreterist than he now sppears to
have, The Fxecutive Secretary should, of course, exercise
such powers only after giving due consideration to the
needs and preferences of the components affected., The
general personnel policies of the Executive Secretary

“should slso be reviewed from time to time by the Management

and Steering Group,
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APPENDIX D
RESTATEMENT OF OBJECTIVES IN TERMS OF WORK
PLAN BY PEDC, JULY 1967

Source: U.S. Executive Office. 'Office of Science and Technology

(Executive Summary) Recommendations for Updating
and Improving the Federal Aircraft Noise Alleviation
Brogram, July 3, 1967, pp. 3-4.

Work Plan. A year of experience in implementing the program has pointed
up the need for re-emphasizing certain aspects of the program and re-

orienting others. The following work plan is proposed:

1. Early adoption of national noise measurement standards and
criteria for evaluation of noise, and continuous research to
refine standards and criteria. Establishment, in due course, of

international agreements regarding noise standards.

2. Determination of the magnitude of the alrcraft noise problem in
terms of noise exposure (which considers aircraft type, number

of operations, etc.), population density and land use.

3. Development and analysis of alternative solutions and selection
and implementation on a time-phased basis of appropriate technical,

operatiimal, land use and other actions.

a. At least the following specific steps should be taken at

the earliest practicable date:

(1) Establiuhment of flight paths and ;;iocedures for
minimum noise generation and exposure at those airports

where aircraft sound is considered '"noise."



(2) Establishment of feasible engine/airframe retrofit
programs using existing state-of -the-art technology to

reduce noise generation to the maximum practicable

extent.

(3) Modification and application of the FAAP, HUD Urban
Renewal Program, and other applicaﬁle Federal programs
to insure that Federal financial incentives are made
available fo those communities which have developed

feasible compatibie land use planms.

b. At least the following should be cdntinuously pursued and

implemented as appropriate:

(1) Analysis and establishment of noise certification

requirements.

(2) Establighment of research, develppmgﬁt and study programs
to formulate alternative solutions; development of cost-
effectiveness and other rationale for ranking alternétive
solutions; and consideration of over-all planning,

technology, socio-government and syitems analysis aspects.

Development of cost allocation rationale and appropriate Federal

financial assistance.

lincouragement of aircraft noise abatement comnunication and public

information programs.



APPENDIX E

_Excerpt from Summary Status Report, ,
Federal Aircraft Noise Abatement Program




1IT.

APPENDIX E

EXCERPT FROM SUMMARY STATUS REPORT, FEDERAL
AIRCRAFT NOISE ABATEMENT PROGRAM.

SUMMARY STATUS

This section summarizes the status, as of April 1, 1968, of efforts

- being pursued in response to the reCOmmendat:ons of the March 1966
Office of Science and Technology Report entitled "Alleviation of
Jet Alrcraft Noise Near Ailrports."

Recommendations I and 2: Analysis of the Aircraft Noise Problem
and Formulation of Appropriate Alleviation Programs and Guidance

The objective of work pursued in redponse to these recommenda-
tions is to improve the capabilities of noise affected communities
in the vicinity of airports to more effectively cope with their
respective aircraft noise problems.

Initial studies required for an analysis of the noisc problems at
John F. Kennedy, O'Hare, and Los Angeles airports have been com-
pleted. 1 An analysis of land use. information for the Noise Expo-
sure Forecast areas (NEF"' s) , in the environs of the three airports,
currently provides the most reliable definition of the magnitude of
the noise exposure problem that may be expected at these airports

in the future. These analyses have also helped in designing further
studies needed to identify effective techniques for land use change
and control in the vicinity of the airport.

Land use analyses have shown that in the vicinity of JFK, the 30
NEF ‘contour: for. 1965, boubds an.-area of “80.square milés, in which:
approximately 665 000 pe0p1e already reside, by 1975, the

1965, 1970, and 1975 Noise Exposure Forecast Areas for Chicago,
Los Angeles, and New York International Airports, FAA Reports
DS-67-10 through DS-67-17, August 1967. ;

An NEF area 1s one which 1s enclosed by a contour of constant NEF

value which represents a measure of the noise level of combined

alrcraft operations and the subjective responsc thereto.

&



30 N&F contour is likely to expand to an area of 121 square miles,
which will include more than 1,500,000 peoplc in homes, and over
100 schools. similar noise exposure conditions .exist in Chicago,
and Los Angeles, although there are definite differences in the
degrees of severity of noise exposure in those two cities as well

as dlfferences in the options available in each area for alleviat-
Lng or preventing noise exposure problems through land use planning.

gstimates of land use study areas sect forth by FAA before the
development of NEF's proved to be too small for ORD and LAX.
Accordingly, work to enlarge original land use studies at these
two airport areas, in order to ensure congruence of the NEF's and
land use information for the second phase of analyses, has been
undertaken. : e
An additionhal twenty-nlne alrpdrts have been selected for the
‘second phase. The selection includes a proportionate share of
general aviation and .small, medium, and large commercial airports,
and locations where remedial, preventative, or a combination of
these two actions appear most appropriate. The NEF's will be
developed by a computer program which will be written to allow
trade-off studies to be accomplished to determine the maximum
noise reduction practicable at any given airport. The program
will subsequently be used by the FAA to develop NEF's for all jet
airports in the Nation.

At each airport studied, legal powers of the airport owner and
the community to achleve land use compatability, through both
remcdial and preventative means, will be abstracted and analyzed.

Program efforts are directed to developing and implementing both
preventive and remedial programs to achieve ufe compatability.
Preventive programs will be developed to enable Federal, -state,
and local units of government to act expeditiously to keep
appropriate areas surrounding existing, and proposed airports free
from incompatible uses in the immediate, as well as the long-
range future.

fn furtherance of the related objectives of Recowmendation 2 of
the original Intecragency Program, a program of study and rescarch
is being implemented to evaluate the actual efforts of specific
localities to abate aircraft noise, and to translate planning and
land development programs into effective actions to achieve more
compatible land usage in present or potential noise exposure arcas.
These studies will enable the program to develop and demonstrate
proccdures and to. issue land use planning guidelines with which
other localities may achieve both preventive and rewedial reliel
from aircraft noise exposure.



Recommendation 3: - Cost Allocation

In view of the likelihood that any cffective program for coping
with the jet aircraft noise problem may involve the expenditure of
public and private funds, the question of how such additional costs
are to be allocated among produccrs of aircraft, aircraft and air-
port operators, and users of commecrcial aircraft and others needed
to be resolved. Accordingly, the FAA prepared a study of applicable
economic relationships, and of the public policy issues which should
be formulated to provide needed cost allocation rationale.* The
study was based in part, on two analytical reports5 prepared espe-
cially for the FAA. - )

These reports were not designed to respond completely to the
requirements for a detailed cost allocation study, however, and
only the FAA report contains a complete response. Conclusions of
the FAA report are as follows:

1. Definite recommendations on funding and charging for new
action programs must await the findings of study efforts now
underway to determine the magnltude of the noise problem in
‘individual metropolitan areas and the likely costs and effec-
tiveness of the various ways to alleviate noise.

2. Federal Government financial assistance to local governments
will probably be needed to ensure effective program implementa-
tion. Financial assistance to the av1at10n industry will
apparently not be necessary.

3. The most appropriate form of financial assistance to local
governments would be direct loans for which interest would be
charged.

L. A grant program to local governments may be needed instead of,
or in addition to, a loan program to ensure effective natlon-
. .w1de efforts to deal with. nOLSe.-.

4. "Allocatlng the Costs of New Programs to Allev1ate Aircraft Noise
Near Airports," FAA Office of Policy Development, February 1967

5. "Allocating the Costs of Alleviating Subsonic Jet Aircraft
Noise;" Paul K. Dygert, University of California (Berkeley); February
1967; "Air Traffic Growth, Airliné Finances, and Public Benefits in
Relations to the Cost of New Programs to Alleviate Jet Aircraft Noise
Near Airports; SARC; FAA Report 67/WwA-1656, January 1967



5. Net costs of any assistance by the Federal Government whether
loans or grants, should be recovered from the aviation industry--
in effect, from the air travellers and shippers. Such cost
imposition would. not significantly retard the growth of civil
aviation. '

6. Assignment of cost responsibility for noise alleviation to
airport traffic users is called for in the interests of an
economically efficient allocation of the nation's resources.
Indirect economic and national defense benefits of air
transportation to the general public do not justify use of
general tax revenues without recovery to pay the cost of noise
alleviation.

7. Airport noise is a problem of conflict between residents near
airports and the aviation industry.. The important subject of
equity. in’ this problem must be faced first in‘program:defini~""
tion. Balancing the conflicting interest must be achieved when
action programs are chosen.

Recommendation 4: Noise Measuring Methods and Evaluation Techniques

NASA and FAA are working toward the development of physical, psycho-
acoustic, sociological, and other research results needed to provide
the basis for quantitative noise, evaluation techniques and standards
which can be used by the FAA, airport and aircraft operators, and
aircraft/engine manufacturers. '

‘The FAA has proposed that aircraft certification regulations be.
expanded to include noise as well as safety, and legislation is

now pending in the Uongress which would enable the promulgation

and enforcement of such regulations. For the purpose of further
defining proposed noise certification regulations, the FAA is
presently formulating, in cooperation with industry and professional
organizations and representatives of interested foreign countries,
acceptable definitions, noise standards, and measurement and analysis
methods.

The aircraft noise certification scheme proposed by the FAA consists
of the following major elements:

1. Unit of Measurement

That the measurement quantity for the purpose of describing
applicable noise levels be mffective Perccived Noise Level
(EPNL) in units of EPNdB.



2. Location of Measurement Points

That aircraft should not exceed applicable noise levels at
specific sideline, takeoff, and approach locations.

3. Absolute Noise Levels

That noise levels should vary with the aircraft by a defined
‘reference to the following levels for a 300,000 1b. gross weight
aircraft: 108 EPNdB at the approach and sideline, and 103
‘BPNdB at the takeoff measurement locations.

L. ¢limb Gradient ahd Power Reduction

That the takeoff climb gradient beyond a point of 3.5 nautical
miles from the start of takeoff roll should be at least 6%. If
required for compliance with the level established, a power
reduction may be employed, but not until the aircraft has
attained at least 1,000 ft. altitude.

5. Tolerances

That the specified levels may be exceeded at one or two points,
provided that:

a. The total excess is not greater than 3 EPNdB;

b. The excess at any single point is not greater than
2 EPNAB; and )

c. The total excess if offset by at least a corresponding
reduction at the other points.

6. variation with Distance seyond the Measuring Point

That noise levels must be progressively less as the outward
distance from the measuring points established above increase.

For an initial limited period, these tradeoffs may be applied to
levels of up to 3kPNdB higher than the prescribed levels at each
point. If this tolerance is used, the aircraft must be modified to
comply with the prescribed levels within 3 years from the date of
issuance of the noise certificate unless the manufacturer can
satisfy the noise certification authority that it is impractical to
do so.
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7. Aircraft and tnvironmental Conditions for mMeasurcment

That the test conditions required to show compliance with the
applicable levels will be corrected to the maximum takeoff weight
of the aircraft under specified conditions.

The FAA is coordinating the proposal with industry, and is
studying aircraft applicability and effectivity dates. The
proposed noise bill pending before Congress will provide for
retroactive application of the standards if found feasible.

The state-of-the-art in psychoacoustics and sociological measure-
ments as related to compatible land use and selection of criteria
for aircraft designers and operators is considered adequate to
support action programs in both areas now. The Effective Perceived
Noise Level (EPNL) concept consisting of the Yerceived noise Level

- (PNL), modified to account: for tones and "duration, as defined in.
IS0 R507 is now being used as the basic yardstick to develop noise
exposure forecast (NEF) contours around airports and as .the criterion
the proposed scheme for aircraft noise certification. Interim
standards can be selected and used on the basis of both immediate
action and long-range planning. Future research will serve to
further validate and refine the EPNL concept and its relationship

" to individual and community action. [t has been assumed that by
requiring aircraft to meet specified noise levels at specified
locations under the most difficult conditions they will be improved
at all conditions. This is probably a reasonable assumption for an
interim requirement. However, to ensure minimizing total noise
exposure a careful study will be required of the relationship between
the noise exposures resulting from actual operations of the aircraft
and total community disturbance. The advisability of periodic
review and updating of the selected criterion does not negate the
fact that the data is adequate for immediate and positive action.

As for the development of domestic standards, methods of measure-
ment of aircraft noise and methods of evaluation of such measure-
ments with respect to human response are specified or are to be
specified in standards of the USA Standards Institute, having been
promulgated through the sectional committees under the Acoustical
Standards Bopard. In addition recommended procedures with regard
to measurement are formulated by Committee A-21 of the Society of
Automotive mngineers. Such procedures can also be recommended as
USASI Standards, but up to the present time no standards have been
created by that means. Recently that A-21 Committee has also

been asked to assume initiating responsibility in the writing of
standards related to aircraft noise for USASI under Sectional
Committees $-3, Bioacoustics and S-1, Physical Acoustics. Thus
far no draft standards have been put forward. :



In the -case of international standards, efforts under TC 43 (Acoustics)
have resulted in the publication of 1SO Recommendation R-507, "Proce-
dure for Describing Noise in the Vicinity of Airports.” This document
describes measurement technique and a calculation procedure that yields
both levels and contours of perceived noisc level for different kinds
and numbers of aircraft operations. Working Groups 12 and 13 of TC 43
are in the process of recommending ‘amendments to R-507 that will permit
the calculation of a noise-exposure quantity that involves both duration
of individual events, number of events, and corrections for tonal com-
ponents. In addition, these working groups have refined R-507 with
respect to the analysis methods and will recommend it for vote by the
member nations in the future. (It is of interest to note that the
procedures in the R-507 and tlie proposed amendments are essentially the
samec as those proposed in the FAA Noise Certification Program.) The
work of these groups has been supported enthusiastically by such
international groups as the Conference on Disturbances from Aircraft
Noise that was held in Londonin 1966 and a portion of the Interagency
Aircraft Noise Abatement Program will be devoted to continued support
"and participation in international standardization.

Research efforts concerned with the sociological noise assessment

aspect of the program include a NASA two-year contract with TRACOR, Inc.,
to study and assess community reaction to aircraft noise. Extensive
data is being collected around eight major airports chosen to represent
a cross section of the airports in the United States ranging in activity
from high density to moderate jet operations. In addition to collect-
ing social and attitudinal data, noise siurveys are being made so that
the community noise exposure will be defined by -actual neighborhood
noise measurements rather than by estimations based upon aircraft move-
mernits and geographical locations. Comparisons are being made of the
different methods of noise assessment to determine their correlation
with the socio-psychological data. Instrumentation has been developed

" to collect data by automatic recording where appropriate. Instrument
design information and specifications are being developed to permit
future monitoring of airport noise with simple, reliable, automated
equipment for the purpose of“makingnfgrthgr assessments:..

In summary, substantial research effort has been devoted to human
response to aircraft noise. The work for the most part, conforms
closely with the intent of the original Aircraft Noise Alleviation
Program.. But beyond that, work has notably progressed or been
initiated on sociometric studies of noise and on aircraft noise certi-
fication. The state-of-the-art in psychoacoustics and related socio-
logical measurements is not complete but is believed to be more than
adequate to support aggressive action directed to the development of
noise certification procedurcs and to request regulatory action from
Congress. Additional work is being done on noise exposure forecast
procedures and measurement yardsticks to increase the confidence level
in their use as proper instruments for determining human response to
aircraft noise.
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Recommendation 5: gngine Noise Reduction

With the initial development of the program, NASA expanded the
--scope of its existing broad based noise research programs in order
that priority attention could be given to obtaining an early solu-
tion to the fan noise problem. This effort was designed not only

to accelerate basic research on the fundamentals of noise generation
with application to advanced engines; but also to provide informa-
tion for assessing research and development and direct and indirect
airline operating costs in terms of pNdB levels of noise reduction.
The objectives and status of the major programs in which NASA is
currently engaged are summarized below. '

A. Nacelle Acoustic Treatment

Contracts have been negotlated w1th the Boeing Company. and. the
'“McUonnell—Uouglas Aircraft Company to investigate means for -
suppressing the fan-compressor whine of subsonic turbofan air-
planes with emphasis on noise alleviation during the landing
approach phase of flight operations. In each case, the work
consists first of analytical studies, model tests, and full-
scale ground tests (utilizing a JT3D engine) to identify promis-
ing modifications to the inlet and fan-discharge ducts of
typical nacelles. The initial research and development work
will be followed by flight tests of 707-320/DC-8 airplanes
powered by JI3p engines to confirm the initial study results
and to investigate performance, operational, and safety problems.
Economic factors will be studied throughout the program with a
goal of establishing retrofit, new installation, maintenance,
and direct operating costs associated with the nacelle modifica-
tions, together with benefits afforded by the modifications
through improved utilization flexibility.

vontracts have been underway for over a year and both companies
have developed materials, design techniques, and full-scale
ground rig models for application to attenuating fan radiated
noise from JT3D-38 engines. .

sround test studies conducted by McDonnell-Douglas on acous-
tically treated inlets using sound absorptive liners and concen-
tric inlet rings has indicated that fan noise reductions of

about 12 pndb are possible. similar results were experienced in
fan exit noise by using sound absorptive liners in the 1/3 length
fan discharge duct. The acoustic materials in these tests were
principally fiber metals. This treatment is quite flexible in
application, and should be able to be tailored to a wide variety
of engine inlet designs. sStudies of a "lightbulb" centerbody
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indicate noise reductions equivalent to that obtained with
concentric inlet rings, and tests with a full length fan dis-
charge duct configuration without any acoustic treatments have
resulted in a 2 - 4 pnNdb reduction over that of an untreated
short duct design. '

Boeing rescarch on full length duct passages indicated a

possible noise reduction of 12 Pndb to 15 PNdb with acoustic
treatment. The acoustic material in these tests were principally
non-metallic fibers. 1In this regard, for present fan jet
engines, jet exit noise will become predominant when the inlet
noise is reduced by 10 PNdb to 12 PNdb.

These acoustic treatment data, obtained at landing approach
power conditions, are very promising, but further work is
required to determine effects of treatment on engine/aircraft
‘performance, weight and operating costs. The full scale nacelle
flight tests planned by both contractors should provide the
desired information.

Boeing research on a variable geometry 5-door inlet design which
can be used to choke the inlet flow has resulted in inlet noise
reductions of over 16 PNdb during landing approach power condi-
tions. However, the effect of inlet sonic choke operations on
engine safety,. performance, and life will be examined before
flight tests with inlet sonic choke devices are conducted.

Approximately 35 related aircraft ‘noise research reports
received from Boeing and Douglas as specified in these contracts
will be listed in NASA's STAR and available in microfiche form
by early fall.

B. Properties of Fiber Metal

" “‘Because of the ‘géod acoustic .¢haracteristics of:fiber .metals in
" nacelle duct treatments, a series of studies of their physical:
properties has been supported under contract to the Huyck Metals
Company. Evaluation of such items as cleanability, freeze-thaw
cycling, salt-corrosion, water saturation, air oxidation, fuel
combustion, etc. are nearly completed.

In-house work is underway to document the static strength,
fatigue life and dynamical behavior of various densities of

fiber metal materials.

C. wvuiet Engine Program

The objective of the quiet engine program is to provide an
integration of existing knowledge with the generation of new

11



technology that will be incorporated in an experimental turbofan
engine to demonstrate noise reduction at the source. wNASA in-
house research on engine components to reduce noise at the source
has been underway for the past year. kngine design studies and
noise estimates are being made by two contractors, Pratt and
whitney and Allison. The specified engine parameters include a
takeoff thrust of 20,000 - 25,000 pounds and a cruisc thrust of
4900 pounds, with bypass ratio being examined through a range of

3 - 8, fan pressure ratio through a range of 1.3 - 1.7, compressor
ratio of ‘15 - 30, and turbine inlet temperature of 1600 ~ 2100°F,

. Low fan tip speed is inherent in the design philosophy of the
Juiet Engine, that is, 1000 feet per second or less. The Quiet
wngine program had as its initial objective a minimum noise reduc-
tion below present turbofan engines of at least 15 PNdb during
takeoff, and 20 PNdb during landing approach conditions. -
Preliminary results of the Quiet kngine studies, when compared
with the JT3D engine, indicate that fan noise on takeoff and
approach could be reduced by up to 19 PNdb and 15 -PNdb respec-
tively, while a jet noise reduction of up to 19 pPNdb and 8 PNdb

on takeoff and approach were noted. when compared to the scaled
JT9D engine, fan noise could be reduced by up to 7 PNdb on takeoff
and approach, while jet noise reductions of 7 PNdb and 2 pndb on
takeoff and approach respectively were noted: The lower jet noise
floor of the Quiet kngine was considered significant since the
application of acoustic nacelle treatment could result in the jet
noise floor becoming the limiting factor affecting the optimum
overall noise suppression of high bypass ratio engines. C(ruise
SFC improvement of the Quiet kngine over the scaled JT9D of up to
5 percent was also noted.

The problems of integrating a quiet engine with an airframe are
being studied by Mcuonnell-pouglas under contract to NASA,
Nacelle design, nacelle placement, structural loads, and aero-
dynamic interference are being studied. wind tunnel tests of
model airplanes with model nacelles will be made. The economics
of a quiet engine will be studied.

Research on the noise characteristics of candidate fans for the
quiet engine is being planned. A facility for noise and perform-
ance tests of full-scale fans is now under construction at

Lewls Research center. A 72-inch single stage fan with a
pressure ratio of 1.5 is now under construction.

This fan will be tested in a nacelle with and without sound
absorbing treatment in the ducts.

additional fan tests by engine manufacturers under contract to
NASA are being considered for early initiation.

12
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sound absorption techniques applicable to high by-pass engines
are being investigated utilizing impedance tubes, small-scale
fans and a J-65 engine.

An effort is directed toward the use of ejectors as a means for
jet noise suppression. Cold air jets have been employed in tests
so far. Large-scale experiments using a J-65 engine are imminent.

It is concluded that the present state-of-the-art, represented by
the technology associated with the JI9» (Boeing 747 aircraft) and
CF6 engines (DC-10 aircraft), can provide a reduction of about

L PNAB on takeoff and 6 PNdB on approach for uninstalled high
bypass ratio engines in the 20,000 pound class. with nacelle
trcatment comparable to that of the JI3D nacelle program an
additional suppression of 3 PNdB at takeoff and 5 PNdB on approach
should be possible.making a total noise reduction on takeoff of

7 PndB and 11 pNAB on approach. The "7-11" PNds reductions also
represent the state-of-the-art noise reduction expected by
acoustic treatment of current low bypass ratio fan engines.

Inlet Guide Vane Spacing and Aerodynamic Choking

NASA in-house studies are in progress using a 12-inch diameter
three~stage transonic research compressor. Effects of inlet
guide vane thickness and turning angle are being evaluated.
Initial results indicate very large noise reductions are avail-
able from inlet guide vane choking and that variable geometry
vanes are needed for practical application.

smaller but substantial noise reductions are available due to
adequate spacing between inlet guide vanes and rotor. Further
tests on an engine are planned to compare with laboratory results.

Compressor Noise Prediction

'”1A ‘method for predlctlng the: n015e radlatlon patterns and the
‘acoustic _bower level of an axial flow compressor from a know-

ledge of its geometry and operating conditions has been formulated
under a contract to wyle Laboratories. Application of this

method to the prediction of the noise fields of two compressors
for which the necessary data are avallable is planned as a
critical test of wvalidity. .

Jet kExhaust Noise

Basic jet exhaust noise studies are béiné supported at New York
University and at Syracuse University. rwmphasis is on the use of
additives to reduce shear gradients of subsonic jets and on the
suppression of supersonic jets.



G. Noise Generated by Flow Discontinuities in Ducts

Under contract to Bolt Beranek and Newman, Inc., studies are being
made of the noise generated by flow over appendages inside a jJet
engine. Such sources may be very important regarding the generation
of broad band noise in high by-pass ratio engines and may dominate
the noise sources in the jet mixing region. The nature and behavior
of these sources and suitable mecthods of noise prediction are subjects
for continued studies,

H. Helicopter Rotor Noise

Two studies are in progress at the Institute of Sound and Vibration
Research and at the Rochester Applied Science Associates, Inc. The
first of these relates to the '"banging" phenomena and includes the
.. definition of the physical mechanism.of generation .and a. method.of  ::.
‘predicting its levels. The second relates to the vortex shedding
noise of a rotor and is directed toward developing a vortex noise
prediction method.

I. Atmospheric Propagation

Measurements have been made in f£light for the purpose of better
defining the atmospheric attenuation in the higher frequency bands
and in establishing the wvariability of noise measurements due to
atmospheric effects. Data reduction and analyses are being
accomplished under contract by Bolt, Beranek and Newman, Inc.

In addition to the NASA engine noise reduction programs discussed above,
the Federal Aviation Administration is also actively ssupporting research
and development programs designed to predict and reduce noise at the
source. Specifically, the FAA efforts are directed at:

1. determining the primary aircraft/engine performance variables
that cause or influence the generation or propagation of noise
and the development of prediction techniques;

2. developing guidelines for changes in normal aircraft/engine
equipment and components to control the generation or propagation
of noise; and ’

"3. developing guidelines for special hardware to be installed in or

attached to the aircraft/engine as either original equipment or
retrofit to control the generation or propagation of noise.

The control of noise may take the form of over-all sound power reduction,
sound pressure reduction in the dircction of maximum radiation, a shift
of noise to less annoying frequency bands, a changing of the tonal com-
bination to a less discordant quality, or a reduction in signal to noise
ratios.,.
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The FAA has completed, in-house or under contract, a number of
studies relating to the six major sources of gas turbine engine
noisc: core exhaust stream, f£an exhaust stream, compressor
blades, fan blades (inlet duct radiation) fan blades (fan
exhaust duct radiation, and turbine blades). .Of particular
interest are two reccently completed studies, and one currently
underway, which are summarized below.

A. study and Tests to Reduce Compressor sSounds-of Jet Aircraft

Specialized laboratory facilities were designed for study-
ing materials and techniques for reducing turbomachinery
nolse by absorption and choked f£low. Various configurations
of materials suitable for use on surfaces of engine ducts,
guide vanes, struts, and splitters were investigated for
sound absorption.

The effect of airflow on the reduction of sound was
studied with a two-dimensional choked flow facility con-
taining vanes simulating engine inlet ducts with guide
vanes. Final tests were conducted with a large scale com-
pressor having a weight flow of 475 pounds per second.

The important material properties of sound absorption
treatment have been identified and cataloged. Extensive
test data has been compiled to facilitate judgments of
component materials for optimized composite configurations.
Also, design curves have been developed for predicting the-
noise reduction through guide vanes that can be accomplished
by virtue of sound propagating against the direction of flow.

Normalized design curves have been-developed for predicting
the effects of vane-blade number combinations on the sound
power generated by compressors and fans.

~“I'ne 4/> pounds per second compressor demonstrated significant
noise reduction due to air flow through the inlet guide
vanes. Semi-empirical relaticnships between the compressor
noise generation and transmission and various engine
performance variable were established and a normalized
prediction technique developed.

B. Model Freon Compressor Acoustical Studies

The purpose of this study is to conduct aero-acoustic test-
ing of model compressors in a Freon-type atmosphere which
permits high Mach Number operation at a fraction of the
rotational speeds that would be required in an air atmosphere.
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Testing was conducted in Freon 12 on a model CF-700 fan which
has OGV's but no IGV's, and at top speed, transonic flow over
the entire rotor with a tip Mach Number of 1.24. Also, testing
was conducted in Freon 12 on a model TF-39 outer panel fan
which has both IGV's and OGV's, and at top speed, supersonic
flow over the entire rotor with a tip Mach Number of 1.35.

Wide range performance tests, from surge to choke, were con-
ducted on the model CF-700 fan in atmospheres of Argon-Freon 12,
Freon 23, Freon 12, and Freon C318. The purpose was to verify
and extend the acoustic scaling relationships.

Acoustic near-field tests with probes were conducted for the
purposes of correlation with acoustic far-field tests, detec-
tion of impending stall, and evaluation of stall patterns.

: épécialﬁnear.and-farvfield tests werefbonducted fof:the

purpose of correlation with full scale tests made on the
Convair 990 and Pan Am Falcon aircraft which contain large
scale versions of the test fan component.

Acoustic Far-Field Prediction Method for Coaxial Jet Flows

" An acoustic far-field prediction method applicable to coaxial

jet flows is currently being developed for varied entrance
conditions. The flow parameters to be included will be area
ratio (secondary to primary), axial position of secondary
exit plane with respect to primary exit plane, ratio of
secondary to primary velocity, primary stream pressure ratio,
and ratio of secondary to primary stream total temperatures
for a given secondary total temperature. The range of these
parameters will correspond to that anticipated for near-future
aircraft engines.

An experimental model-scale program will be conducted in an
anechoic chamber to aid in the development of the method and
to establish confidence levels in the prediction procedure.
The measured flow profiles will be related to the acoustic
far-field characteristics in validation of the .prediction
method.

The effect of non-zero flight velocities on.the acoustic far-

field will be studied and alternative experimental facilities
and approaches to establish this effect will be evaluated.

Fan and Compressor Noise Prediction

This program is presently under negotiation with contract
award scheduled in ¥Y 68. 1Its goals are the:

- Development of relationships which define fundamental
noise generating mechanisms.
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. Lstablishment of functional relationships and constants
between the various noise contributors.

. Verification of noise prediction technique.
g
. Noise reduction prediction and development.
. Noise measurements on large scale sdpegsonic fan test vehicle.
. Expcrimentgl gvaluation of fan noise reduction methods.

. Correlation and- integration of experimental and theoretical data.

Recommendation 6: Landing Approach Procedures

Studies are being conducted which involve changing landing approach
proceduresto minimize community noise problems, and of the potential
safety problems involved therein.

The FAA, in cooperation with NASA, has developed and is testing a two-
segment approach procedure which would have an aircraft approach the
airport at an altitude higher than is the practice today until it is
approximately three nautical miles from the end of the runway, at which
point it would assume a normal approach glide slope angle.

Funds have been released to provide for the procurement of four
engineering models of a vertical flight path computer which will °
provide the above noted capability to fly a two-segment noise abatement
approach under VFR conditions. An intensive evaluation of this equip-
ment will begin approximately July 1, 1968. The four computers are
programmed to be installed in the following FAA aircraft: B-727, B-720,
Lockheed Jetstar, and Beech Queen Air.

NASA has also been conducting a separate series of tests over a perlod
of several years- to explore operating problems ‘associated.with the use
of steep approaches. Tests on a wide variety of. aircraft have indicated
practical upper limits (roughly 60) to the glide slope which could be
flown under simulated instrument flight conditions by research pilots
and have ‘also indicated an area of research which must be further
pursued to provide safer and more accurate flight path control. This
area, known as Direct Lift Control (DLC), is a means of changing air-
craft position vertically along the flight path, whereas more conven-
tional flight control systems (elevator/stabilizer) rotate the aircraft
before any build-up in 1ift or vertical displacement is achieved.

Practical applications of direct lift control to aircraft to permit the
use of steeper approach paths are difficult to predict at this point in
the rescarch program. DLC systems in one form or another will be
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required for aircraft in the size class of the "jumbo' jets and
the SST. Practical application of the results of NASA research
in noise is a matter which involves the economics of aircraft
operations, and until research has been completed and potential
gains weighed against costs answers will not be forthcoming.

Recommendation 7: (Climb-Out Procedures

Another aspect of the program involves standardizing noise -abate-
ment takeoff procedures which represent optimum techniques for
reducing noise exposure consistent with safe and rcasonable opera-
tion of the aircraft. '

A two-segment noise abatement takeoff profile has been developed
and implemented at washington National Airport (WNA)." It consists
of an initial rapid climb to a specified altitutde or DME. fix, . -
followed.by.a thrust reduction calculated to maintain a reasonable
positive climb gradient. Reduced thrust is maintained until the
aircraft is crossing.the ten mile DME fix at which time standard
enroute climb power can be used. This procedure 1is being used
for two and three engine air carrier aircraft as well as executive
jet aircraft. ;
The FAA is now engaged in developing, in coopefétion with the
industry, a standardized noise abatement takeoff profile for
heavier, four engine aircraft. Additional technical problems need
to be considered. These involve the proper selection of an
altitude for initiation of a thrust reduction, and selection of

. appropriate power settings after the thrust reduction.

The FAA has established a regulatory project which will permit the
standardization of climb-out procedures to be used at all airports,
and is currently circulating a proposed Advisory Circular which
recommends criteria to be used in implementing a noise abatement
takeoff profile. It is anticipated that the Advisory uircular
will be published in the near future. ' .

There do not appear to be any constraints that will prohibit
implementation of this recommended program. Guidance from the
FAA's Air Traffic Service has been furnished to FAA Field Facilities
pointing out the necessity of implementing air traffic procedures

at noise sensitive airports that are designed to minimizc noise
exposure by overflying the least densely populated areas. This
program is continuing in nature and therc are no constraints other
than those associated with high density tcrminal operations that
may prohibit implementation.

L8
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It should be borne in mind that theré are certain communities located
with respect to some airports that require overflights if aircraft are
to be operated safely into and out of the airports. Therefore, there
are limits to what can be accomplished in the operational area for
purposes of noise abatement.

Recommendation 8: Compatible Land Use

The objective of this phase of the program is to develop practicable
approaches to a coordinated Federal program for stimulating airport
community development in directions which would tend to anticipate or
ameliorate community aircraft noise problems.

The Department of Housing and Urban Development organized a Task Force

to pursue this objective under the Chairmanship of the Assistant Secretary
for Metropolitan Development. Assignments were given to representatives
of the Departments of Interior, Commerce, Agriculture, Defense, Health,
Education and Welfare, and HUD, as well as FAA, NASA, and the Federal
Home Loan Bank Board. These representatives reviewed and analyzed their
respective programs to determine the potential for assisting local
communities in achieving land use patterns more compatible with aircraft
noise.

Approximately 70 such programs were .identified. Initial responses
indicated that the potential leverage of the existing program to affect
land development around airports was slight and at best were extremely
difficult to assess on a program-by-program basis. A March 22, 1967,
.memorandum from the President to heads of all Federal departments and
agencies directing that explicit account be taken of aircraft noise
whenever it is relevant to their various programs was a result of and
substantial assistance to the work of the Task Force.

J .
The Task Force work also resulted in specific coordination arrangements
being established between-HUD and FAA at the regional office levél -for
_notlfymng FAA of. projects proposed under the 701 Urban Planning Assist-
ance Program and the Open-Space Land Program admlnlstered by HUD. FAA
informs HUD whether there is an "airport interest" or ''relationship"
concerning the proposed project. If so, HUD applicants and FAA field
staff are brought together to determine what action should be taken at
the -local level. More recently, the Renewal Assistance Administration
of HUD issued a Local Public Agency Letter requiring closer coordination
with the FAA in the early stages of wurban renewal project planning. The
letter establishes a positive procedure to assure that FAA is advised of
the initiation of local Community Renewal Program and the specific
planning and urban renewal projects and the preparation of General
Neighborhood Renewal Plans to permit such activities to take account of
airport operations and development plans.
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Currcitt work of the Task Force is directed toward introducing or
strengthening requirements for taking appropriate account of air-
port noise in the processes of approving requests for Federal
assistance for community planning and for construction of specific
facilities. Drafts of revised program requirements have been
prepared. Under the FHA mortgage insurance programs, no new con-
struction is accepted for insurance if it is located in an area of
severe aircraft noise exposure as defined by FAA noise criteria.
Study is also being given to development of procedures to assure
that facilities assisted under the HUD Public Facilities Loan and
Grant Programs do not contribute to incompatible development in
severe noise areas. ‘Comprehensive planning assistance programs
used by local and regional agencies to provide a basis for rational
and orderly community development are also being reviewed for the
incorporation of planning standards relating to aircraft noise.

The deSLgn for-a Met[Oleltaﬂ Aircraft Noise Abatement Policy -
~.Study -is" based on land use Lnformatlon gathered pursuant to the
original OST Recommendation 2 in the vicinity of JFK, ORD, and LAX
airports, and is intended to reflect different types of -aircraft
noise exposure problems and local planning and development oppor-
tunities to be considered. The study design includes three addi-
tional airport areas according to the classes of airport areas
recommended for further study by the PEDC subcommittee. These
airports represent a variety of airport growth, land use planning,
and community exposure conditions, and afford opportunities for
testing various methods of achieving preventive and remedial relief
from the problem of excessive aircraft noise in the environment.
The studies have been designed to take into account the substantially
different levels of opportunities for achieving land use compat-
ability near existing airports in bu11t—up areas as distinct from
those areas not yet developed.

Additional Recommendation: Sound Insulation of Houses

A conclusion of the original Interagency Program recognized the
need for experiments in building technology to demonstrate 'and test
techniques for insulating housing in noise locations. This recom-
mendation reflected the statutory obligation of the Department of
Housing and Urban Development to conduct studies of noise insula-
tion for the purpose of relieving property owners who have expe-
rienced economic loss and other hardship as a result of exposure

to excessive aircraft noise. It has been recognized that insulating
dwellings against the intrusion of aircraft noise may provide a
means of achieving at least partial compatability between residen-
tial development and airports in locations cxposed to high levels
of noise. The results of noise insulation studies prepared and
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scheduled for ficld testing by the KHA are expected to provide means
of evaluating noise insulation as an alternative to land use change
or the cncouragement of housing or other facilities with appropriate
noisc insulation.

Additional Recomrcndation: Legislation

Another conclusion of the original program expressed the need for
noise certification legislation. Consequently, the administration
submitted an aircraft noise bill (S.3591/H.R. 16171) to the 89th
tongress- in July 1966 which empowered the Administrator of the FAA to

. promulgate noise standards and to exercise all of the regulatory and
certification authority contained in Title VI (now limited to safety)
on the basis of such noise standards. Such certification authority
covered airmen, aircraft, air carriers, airports, and air agencies.
Hearings on the bill were held before the Transportation and Aeronautics
subcommittee of the House Interstate and Foreign Commerce Committee on
October 12, 1966. No congressional action was taken during this session.

The Administration bill submitted to the 90th Congress (5.707/H.R.

- 3400) differs from the prior bill in that the phrase, "aircraft noise," "
includes "sonic boom," and the noise authority is vested in the
Secrctary of Transportation rather than the Administrator of the FAA.
Also, the authority for regulation is limited to specific certificates
rather than all certificates issued by the Administrator.

The proposed legislation would complement existing authority conferred
by section 307(c) of the Federal Aviation Act which is properly
construed as authorizing the promulgation of air traffic rules and
regulations governing the flight of aircraft for the protection of
persons and property on the ground from aircraft noise and sonic boom.
As of April 1, 1968, the legislation is still in the Transportation
and Aeronautics Subcommittee. -

Source: U.S. Dept. of Tranéporta.tion. Office of Noise Abatement.
Summary status report, Federal Aircraft Noise Abatement

_Program. Washington, 1968, pp. 3-21.
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Weekly Compilation of Presidéntial Documents

March 1966; March 1967.

1. Transportation for America

Uhe Brosident’s Message to the Congress,
March 2, 1960 '

VAI‘RCRAFT NOISE

The _|ct age has brought progress and prosperity o
our air transportation system. Modemn jets can carry
passengers and freight across a continent at speeds clox
to that of sound.

Yet this progress has created special problems of its
own, Aircraft noise is a growing source of annoyance

and concern to.the thousands of citizens who live - ncar

many of our large airports. As more of our airports
begin to accommodate jets' and as the volume of air
travcl expands, the problem will take on added dimension.
There are no simple or swift solutions.  But it is clear
that we must embark now on a concerted effort to al-
leviate the problems of aircraft noise. To this end, 1
am today directing the President’s Science Advisor to
work with the Administrators of the Federal Aviation
Agency and National Aeronautics and Space Adminis-
tration, and the Secretaries of Commerce, and of Housing
and Urban ‘Development, to framc an action program to
attack this problem.
\ T am asking this group to:

—study the development of noise standards and the

compatible uses of land near airports,
—consult with local communities and industry,
—rccommend legislative or administrative actions

needcd to move ahead in thisarca. :
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2. Alleviation of Jet Aircraft Noise

Mecmorandiwom to the President From the Special
Assistant for Science and Technology.
;\Iun'h 18, 1966

March 17, 1966
Memorandum for the President

Your recent Transportation Message highlighted the
problem of jet aireraft notse in these words:

*Aircraft neise is a growing source of annoyance and
convern to the thousands of citizens who live near many
of our large atrports. As more of our airports begin to
accommodate jets and as the volume of air travel expands,
the problem will take on added dimiension.

“There are no simple or swift solutions. But it is clear
that we must embark now on a concerted cffort to allevi-
ate the problems of aireraft noise. To this end, I am
teday directing the President’s Science-Advisor to work
with the Administrators of the Federal Aviation Agency
and Natonal Acronautics and . Space Administration, and
the Secretaries of Commerce, and of Housing and Urban
Dcvelopment, to frame an action program to attack this
problem.”

In October 1965 I convened an ad hoc Jet Aircraft
Noize Panel to examine the relevant technical aspects of

this subject and its many associated economic, sociologi-~

cal, governmental and legal issues. The members of this
Panel were drawn from the airframe and aircraft engine
industry, the airlines, the field of land use planning and
federal and local government agencies.

I am pleased to be able to present to you the report of
this Panel entitled ““Alleviation of Jet Aircraft Noise Near
Airports.” This report outlines the Panel’s unanimous
views concerning the reduction of engine noise, the meas-
urement of noise levels, noisc standards, pattemns of air-
cralt operation near airports, and compatible land utiliza-
tion. It provides a set of recommendations in each of
these areas with suggestions for their future implementa-
tion. The principal recommendations arc:

—Initation of Federally supported studics of the ex-

pected scope of the noise problem through 1975
- and of the public and private programs which will
be needed to combat the problem.

—Creation of a high level ederal Task Force to
undertake, on an urgent basis, a “systems” type
analysis of the problem in the vicinity of the Ken-
nedy, O'Hare and Los Angeles airports, the analy-
sis to be extended to other affected areas as soon as
practicable.

—Dcvelopment of valid, broadly applicable stand-
ards of noisec measurement.

—Pursuit of a definitive technical study pointed to-

ward a reduction in noise levels produced by jet
engines and by aircraft, together with a determina-

tion of the costs associated with the various leve)
of improvement which may be technologicay,
possible. ’

— Establishment of a Task Force to investigate meyp,,
ods for Federal participation in a coordinage
program for compatible land utilization in g,
vicinity of airports.

- -Starting an cffort to identify and place into ¢ffeqy
any modifications to operating procedures gy
take-off or landing techniques that woukd redye,
noise without compromising safety.

1 believe that these recommendations provide a usefy
basis for my work with the Administrators of the Feder,
Aviation Agency and National Acronautics and Sy,
Administration, and the Secrctaries of Commerce, und o
Housing and Urban Devclopment, in responding te. v,y
direction in your Transportation Message to franwe 4,
action program for the alleviation of jet aircraft noisc iy,
airports.

Donarp F. Hornie
Special Assistant for
Science and Technology
. ~ote: The report, entitled “Alleviation of Jet Aircraft Noise Neay
Airports, A Report of the Jet Aircraft Noise Panel (Without Appen.

dix}, March 1966 (9 pp., Government Printing Office, 1966) w,.
made available with the release.
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Aircraft Noise and Land Usc
Near Airports

The President’s Memorandum to Heads of Departinents
and Agencies, With the Report of the Scicnce Adviser
to the President. March 22,1967

The President today sent the following memorandum
to the heads of all Federal departments and agencics on
the subject of aircraft noise and compatible land use in
the vicinity of airports.  He also relcased the attached re-
port by his Science Adviser, Dr. Donald Hornig.

MeMorRANDUM FOrR Heaps oF DEPARTMENTS AND
“AcENcIES ‘ i

SusyecT: Aircraft Noise and Compatible Land Use in
the Vicinity of Airports

Air traflic in the vicinity of airports has- increascd
cuormously in recent years and the cxpansion of air com-
erce and air travel promiscs to continue.  One of the
vesults is that persons and property in the vicinity of air-
ports are being exposed to an increasing amount of aircraft
noise. At the same time, our growing -economy and
populatiun create pressurcs for increasingly intensive land
use near transportation facilities, including airports.

It is imperative to the mrowth of aviation and to the
welfare of our pcople that mcans be found to contain
such noise within levels compatible with the pursuit of
other desirable activities and the quict enjovment of
property.  We must do all in our powcer to assure that the
environment in which we live is not overburdened with
any form of pollutant, including excessive noise.

Various agencies of the Federal Government either
have programs which affect Lind use near airports or par-
ticipate in various wavs in actions affecting such land.
They must all be deeply concerned with secking solutions
to the problems of noise and compatible land use around
airports.  To obtain the maximum benefit from knowl-
cdge and technolngy developed within the Federal Gov-
ernment, each Federal Agency or Department should
coordinate its efforts and cooperate fully with the partic-
ular Departments most concerned, which are the Depart-
ment of Transportation in. matters relating to the
prevention, control and abatement of aircraft noise, and
the Department of Housing and Urban Development in
matters relating to the compatible use of Tand in the
vicinity of airports.

Continued next page--
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The Hcads of the Departments, Agencies and Estab-
lishments of the Executive Branch of Government are
therefore directed, consistent with the performance of
their mission and the rclevant legislation, to take into
explicit and due account aircralt noise whencver it is
relevant to any of their programs or to action in which
they may participate, and to cooperate with the Secre-
taries of the Department of Transportation and the
Dcpartment of Housing and Urban Development in
cfforts to control and reduce the problems of aircraft
noise.

Rerort TO THE PRESIDENT FrROM DRr. DonxaLp HorvNic

Your Transportation Message of March 2, 1966, di-
rected mc to work with the Administrators of the Federal
Aviation Agency (FAA) and the National Aeronautics
and Space Administration (NASA), and the Sccretaries
of the Department of Commerce (DOC) and of the De-
partment of Housing and Urban Development (HUD).
to framc an action program aimed at alleviating the

problems of aircraft noise in the vicinity of our Nation’s
I am pleased to report that a comprehensive ’

airports.
program was agreed to on April 29, 1966, and that the
participating agencies are working actively to implement
its several objectives.

Briefly, the program scecks first to identify, from the
viewpoints of technology, economic efficiency and public
policy, the combination of noise alleviation actions which
niust he undertaken to improve the environment in the
vicinity of airports significantly; and sccond, to develop
practical ways and mcans for accomplishing such actions.

Our current cfforts are being devoted primarily to
finding out how noise can be reduced through (1) engine
and airframe design, (2) flight operating procedures and

techniques, and (3) land use in the vicinity of airports
which is compatible with aiccraft operations.  The prod-
net of this work will include an analysis of the costs and

“benefits associated with cach technically feasible reduc-

tion so that we can decide which combination of reduc-
tions will be best.  In addition, the broad economic and
policy implications to bath government and industry of
such actions as our research suggests are being studied.

Any substantial and lasting improvement 1o the noise
environment of airports will require, first of all, that the
noise generated by aircraft be reduced. Vo this end, the
FAA has introduced legislation on behalf of the Admin-
istration which, if enacted, will empower the Secretary
of the Department of Transportation to certify new air-
craft on the basis of noise as well as safety standards.

The FAA and NASA ar¢ developing takeoff and land-
ing procedures and techniques which will reduce the noise
levels in adjacent communitics.

The impact on communitics of aircraft noise which
cannot be dispelled by quicting the aircraft or by flight
procedures and techniques must be minimized through
proper land use near airports.  HUD and FAA are study-
ing this aspect of the problem with a view to utilizing exist- -
ing land use programs and developing new programs
which, among other things, result in the conversion of
residential properties adjacent to airports to more com-
patible uses (such- as their conversion to industrial parks,
etc.); and, with the coopcration of statc and local gov-
ernment, prevent residential arcas from encroaching on
the airport environment.

In one year the program has achieved an industry and
government-wide consensus as to two of the basic ap-
proaches that must be followed if there is to be long-run
success in the area of aircraft noise abatement. Of these
perhaps the most important is that we now have, for the
first time, a generally accepted method of assessing human
reaction to aircraft noise. Secondly, it is now agreed
that the certification of aircraft must be based on noisc
criteria as well as considerations of safety.

Many Federal Agencies, through a great variety of pro-
grams, participate directly or indirectly in decisions
regarding the use of land near airports. For this reason
it appears desirable to insure that the Heads of all Fed-
eral Departments and Agencies give due weight to air-
craft noisc considerations in their programs and actions.

Although little immediate relief is foresecable from the
disturbance of aircraft noise, existing rescarch and devel-
opment programs hold promise of noise reduction in air-
craft and engines.  The effects of noise which cannot be
climinated from the aircraft can be minimized by appro-
priate use of land in the vicinity of airports. While ob-
vious results will not come about quickly, long-terin
improvement should be rcalized if all the participating
agencies continue their efforts along all of the lines we
have suggested.
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1972 IANAP MEMBERSHIP LIST

INTERAGENCY AIRCRAFT NOISE ABATEMENT PROGBAM

COOBDINATION COMMITTEE MEMBER8 AND PANEL CHAIBMAN

Civil Aderonautics Board

R J. Sherer, Civil Aeronauiics Board. 1825 Connecticut Ave N. W Washlng-
ton, D.C. 20428, 382-7781 (Code 128). Alternate: J. C. Constantz, Civﬂ Aero-
nautlcs Board B-69, 1825 Connecticut Ave. N.W., Washington, D.C. 20428, 382-
3763 (Code 128). -

Degpartment of Defensc

Dr. H. E. von Gierke (Chairman, Human Responsc Panel), Blodynamics &
Biontcs Division, Bio-Physics Lab. AFSC, erght-Patterson AFB. Ohio 45433,
513-256-3602.

Mr. Raymond M. Standahar, Defense Research and En"meenng Office of the
Secretary, Department of Defense, Washington, D.C. 20301,

Col. Herb Bell, Otfice of the Assistant Secretary of Defense (Honlth & Envi-
ronment ; 3D173, Department of Defense, Washington, D.C. 20201.

Dcepartment of Commecerce

Mr. N. A. Lieurance, National Oceanic and Atmospheric Admin. (OP-8), SO0
Independence Ave. S.W., Rm. 904B, Washington, D.C. 20590, 42G-3223. Alter-
nate: Mr. Thomas C. Council, NOAA—OP, 500 Independence Ave. S.W. Rm.
Y044, Washington, D.C. 20590.

Department of the Intcrior

Dr. Theordore Sudia (Chairman*), National Park Service (Rm. 1211), U.S.
Dept. of the Interior, Washington, D.C. 20240, 343-213S. Alternate: Mr. Martin
Prochnik, Office of the Science Advisor, Department of the Interior, Washing-
ton, D.C. 20240, 343-4186. (Mr. Frank Carlson).

Department of Transportation

Mr. Charles R. Foster (Chairman, Coordination Committee), Director, Office of
Noise Abatement, Department of Transportation, \Washington, D.C. 20590,
426—4553. ’ '

Mr. Richard F. Skully, Director, Office of Environmental Quality EQ-1, Fed-
eral Aviation Administration, Washington, ID.C. 20390, 426-S537. Alternate: Mr.
Ron Shreve (Chairman, Operations, Environmental Quality EQ-1, Federal
Aviation Admin., Washington, D.C. 20590.

Mr. Eugene Lehr, Chief, Environmental Research Div. TEU-20, Office of
Environment and Urlkan %)a(ems Department of Transportation, Washington,
D.C. 20590, 426-0163.

Mr. Jos. Canny, Acting Chief, Environmental Program Div. TEU-14, Office
of Envirommnent and Virban Systems, Washington, D.C., 426-43S8.

Dr. Ira J. Hirsh {Consultant to the DOT Office of Noise .Abatement), Box
1084, Washington Uriversity, St. Louis, 62130, 314-863-0100 Ext. 4235,

Cdr Leon D. Santman (Chairman, Legislative/Legal Pauel), Assistant Gen-
eral Counsel for Regulation, Department of Transportation, Wushington, D.C.
__ 20590, 426- -&T ’3 e
Departmcnt of Iousing and Urbun Dev elopmcnt

Mr, George Winzer (Chairman, Structures Panel), Chief, Urban Noise Abate-
ment, Research Program, Rm. 4212, Department of Housing and Trban Devel-
opment, Washington, 1).C. 20410, 755-5397.

Mr. Richard II. Broun (Chairman, Lend Use/Airports Penel), Acting Direc-
tor, Environmental Planning Division (Rm. 7238), Department of Housing and
Urban Dev.. Washington, D0 20410, Alternate: James F. Miller, Chief,
Transportation, Environment & Urbuan Desizn Branch, Department of Housing
and Urban Development, Wasnington. D.C. 20410, 755-0186.

Department of Health, Education, and Welfare

Dir. Ernest 8. Tierkel, Dirvetor of the Qfiice of Science, Department of
Health, Education, and Welfare, 330 Independence Ave. S.W.,, Rm. 5606, Wash-
ington, D.C. 20201, 963-0430 (13-20430).

*Chairman, Natural Environment Papei. |



Nctional Academy of Sciences
Mr. John P. 'I‘a) lor, National Academy of Sciences, 2101 Constitution A\e
N.W., Washington, D.C. 20418, 961-1291 (1224-291). B

National Acronautics and Space Administration -

Mr. A. J. Evans, Office of the Admipistrator- Natlonal Aeronnutics and Space
Admin., Washington, D.C. 205486, 962-0176 (13-20176)."

Dr. Leon Fox, NASA- Hendquarters Rm., 600 lndependence Ave. S.W., Wash-
ington, D.C. 20546, 962-0033. :Alternate: Mr -Allan Merkin, NASA Headquar-
ters, Room 626, 600 Independence Ave. S.W., Washh’:gton, D.C,, 962-0311
13-20311.

Mr. James J. Kramer, (Chairman, Noise Research Panel), Chief, Noise and
Pollution Reduction Branch, Aeronautical Propulsion Division, Office of
Advanced Research and Technology, National Aeronautics and Space Admin,,
Washington, D.C. 20546.

Dr. T. L. K. Smull (Chairman, Sonic Boom Panel) Office of the Administra-
tor, National Aeronautics and Space Admin., Washington, D.C. 20346.

Mr. Harry W. Johnson, Aeronautical Propulsxon Div., Office of Advanced
Research and Tech., National Aerconautics and Space Admm \\ ashington, D.C.
20546.

Dr. Russell Drew, Office of Science and Technology, Executive Office of the
President, Executive Office Bldg., Rm. 283, Washington, D.C. 20506.

Dr. Davies—CEQ. ’

Dr. Alvin Meyers—EPA.

Mr. Woodall-—FAA, RD-800. ¢

COORDINATION COMMITTEE ADVISORS

Capt. R. N. Rockwell, Air Line Pilots Assn., 5638 Fremont Ave. South, Min-
neapolis, Minn. 55410. A carbon copy of all material should be sent to: Mr.
Harold F. Marthinsen, Air Line Pilots Assn 1329 E. Street N.\W., Washington,
D.C. 20004, 347-2211. '

Mr. John J. Gunther, Executive Director, Conference of Mayors of the U.S.
1707 H Street N.\W., Washington, D.C. 20008, 298-7535.

Mr. Russell Hoyt, Executive Director,-American Assn. of Airport Executives,
2029 K. Street N.W., Washington, D.C. 20006.

Mr. Victor J. Kayne Vice President, Policy and Technical Planning, Aircratt
Owners and Pilots Assn., Washington, D.C. 20014.

Mr. F. W. Kolk, Vice Pre\xdent Engineering Development, American Airlines
633 Third Avenue, New York, N.Y. 10017, 212-867-1234

Mr. Joseph C. Snodgrass, Director, Transport Aircraft Council Aerospace
Industries Assn. of America, Inc., 1725 De Sales Street N.V., Washington, D.C.
20036.

Mr. John O. Woods, National Associntion of State Aviation Officals (Suite
1002), 1000 Vermont Ave. N.\WW., Washington, D.C. 20003, St 3-05S8S.

Mr. Donald J. Reilly, Alrport Operators’ Council Internunonal 1700 K Street
N.W., Washington, DC 20012, 206-3270. Alternate: Mr. Jack E. Koepke, Air-
port Oper'ttors Counut Tnternt'l., 1700.K Street, Washington, D.C. 20012,

General Clifton F. von l\ann Vice President, Operations and Engineering.
Air Transport Assn.,, 1000 Connecticut Ave. N.W. Washington, D.C. 20036
208-5800 X311. Alternate: Mr. William B. Becker, Air Transport Association.
1000 Connecticut Ave. N.W,, Washington, D.C. 20036, 296-3S00.

Mr. Robert B. Ward, Executive Director, National Business Aircrafi Assn.,
Inc.,, 403 Pennsylvania Bldg., 423 13th Street N.W., Washington, D.C. 20004,
783-0000 Alternate: Mr. Lawrence P. Bedore, National Business Aircraft
Assn., Inc.,, 401 Pennsylvania Bldg., 425 13th Street N.W., Washington, D.C.
20004, 783-9000. - ’

INTERAGENCY AIRCRAFT NOISE ABATEMENT PROGRAM
HUMAN RESPONSE PANEL

Members (M) and Advisors (4)

Chairman: Dr. H. E. von Glerke, 6570 AMRL/BB, Wright-Patterson Air
Force Base, Ohio 45433, 513-255-3602.



(A) Professor Raymond A. Bauer, Graduate School of Business Administra-
tion, Harvard University, Morgan 327, Soldiers Field, Boston, Mass.” 02163,
617—491-3174.

(M) Dr. Alexander (,ohen, Dept of Health, Education, and Welfare, Occupa-
tional Health Research Facility, Public Health Servlce, 1014 Broad\vny, Cincin-
natl, Ohio 45202, 313—-684-2050.

(A) Dr. John K. Cullen, Medical Dlrector, Pan American World Alrways,
Inc., International Airport, Jamalca, N.Y. 11430. -

(A) Dr. Hallowell Darvis, Central: Instltute tor the - Dent 818 8. Euclid
Avenue, St. Louis, Mo. 63110, 314-652-3200.

(A) Dr. Ira J. Hirsh, Box 1094, \\nshington Unlverslty, St. Louls, Mo.
G3130, 314-863-0100, ext. 4‘230

(M) Mr. Phillip M. Edge, Acoustics Branch, NASA Langley Research
Center, Langley Station, Hampton, Va. 23363, 703-722-7961, ext. 3691.

(A) Dr. Willinm Galloway, Bolt Bernaek and Newman, Inc., 21120 Vanowen
St., Canoga Park, ca 91303, 213-347-8360. .

(A) Dr. Karl D. Kryter, Sensory Science Rescarch Center, Stanford
Research Institute, 333 _ Ravenswood Rd., Menlo Park, CA 04025,
415-326-6G200, ext. 4314, ’

(M) Mr. A. Merkin, NASA Headquarters, Code RBM, 400 Maryland Ave
SW., Washington, DC 20346, 202-962-0019.

(A) Professor William D. Neff, Department of Psychology, Indlana Univer-
sity, Bloomington, Ind. 47403, $12-337-G063. -

(A) Mr. Alberg H. Odell, Aeronautical Planning Section, Port of New York
Authority, 111 Eighth Ave.. New York, N.Y. 10011, 212-620-7750.

(M) Mr. Raymond A. Shepanek, Program Manager, Sonic Boom, EQ-30,
Federal Aviation Administration, S00 Independence Ave SW., Washington DC
20590, 202—126-S387.

(M) Mr. William C. Sperry, Chief, Aircraft Noise Branch, RD-800, Federal
Aviation Administration, 8§00 Independence Ave SW., Washington, DC 20590,
202-962-8234.

(A) Dr. Milton A. Whitcomb, National Academy of Sciences, "101 Constltu-
tion Ave NW., Washington, DC 20418, 202-901-15035.

(M)’ MIr. J F. Woodall, Chief, Noise Abatement Division, RD-S00, Fedeml
Aviation Administration, 300 Independence Ave SW., Washington, DC 20390..

Dr. Stanley R. Mohler, Chief, Aeromedical Applications Div., Office of Avia-
tion Medicine, Federal Aviation Administration, 800 Independence Ave .SWV.,
Washington, DC 203590, 202-962-5433.

Mr. Robert L. I’aullin, Chief, Regulatory Policy and Standards Division,
TST-50, Department of Tr'msportation 800 Independence Ave SW., Washing-
ton, DC 20590, 202—126-4553.

COORDINATION COMMITTEE OF THE INTERAGENCY AIRCRAFT NOISE
ABATEMENT PROGRAM

MEMBERSHIP—LAND USE/,_AIRPOBTS' l.’ANEL

oS, Goicmm&mt Members ...

Cha:rman—Rlclmrd H. Broun, Director, Environmental Planning Division,
HUD (138-561835).

Robert F. Bacon, Chief, Systems Planning Division, Alrport Service,
FAA/DOT (13-28801).
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kForce Base.

Benson L. Dutton, Chief, Operations Analysis Branch, Division of Construec-
tion Support, Oflice of Education, HEW (13-25121),

Robert L. Paullin, Assoclate Director for Regulatory Dolicy nnd Standards,
Office of Nolse Abntement DOT (13-25531).

Advisors '

Robert Elnsweller, Plunmng Director, Metropolitan Council. 101 Capitol
Square Bullding, St. Paul, Minn. 53101 (G12) 227-5421.

James L. Galloway, City Manager, City of Park Ridge, Park Ridge, Il
60008 (312) 823-1161.

Colonel A. B. McMullen, Exec. V. I'res., Nntional Association of State Avia-
't_lon ~0£clals, 100 Vermont Avenue N.W. Washington, D.C. 20005 (202)
483—00 N



Carl D. Hart, Director, Speclal Financlal Projects, Alr Transport Association
of America, 1000 Connecticut Avenue, NW.. Washington. D.C. 20038 (202)
296-58090.

Lyman M. Tondel, Jr., Cleary. Gottlleb Steen & Hamﬂton, 62 Wall Street,
New York, N.Y. 10005 (212) 344-0600.

J. Donald' Reilly, Director, Legal Services, Ah'port Opemtors Council, Inter-
national, Inc., 1700 K Street N.W., Washington, D.C. 20008 (202) 266-3270.

Lloyd Hinton, Executive Dlre,ctor Metro. Aireraft Sound Abatement Council,
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Mr. R. A. Shepanek, Federal Aviation Admin., Department of Transporta-
tion, Washington, D.C. 20390.
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:APPENDIX H
'CONCLUSIONS OF THE DOOLITTLE REPORT

The Airport and Tts Neighbors
Part I | |

- - ‘Section 1. Summary

The task of the.President’s Airport- Commission has been
. to consider means to safeguard the lives of pcople living in the

vicinity of airports and to alleviate for them, as far as possible,
the disturbance that arises from the operation of aircraft. - As
directed by the Prcsxdent the Commission has studied these prob-
lems in the light of an urgent necd for continued development of
both civil and military aeronautxcs for the wclfarc and safety of
this country. - : ,

Estabhshmcnt of the Commnssxon was an outgrowth of a:se-
quence of tragic accidents in the New York- Northcastern New
Jersey metropolitan area. The fact that these mishaps were
"confined, by coincidence, to a single community accentuated
fearsof many Americans that aircraft represent a serious hazard
‘to ground-dwellers.  They also served to increase awarencss of
nuisance aspects in the use of airports, particularly with regard

_.te_noise. As the result of a careful and detailed study of both

~ hazard and nuisance factors the Commission feels that a great

deal is being done to protect the people; it ‘also fecls that more
could and should be done.

Along with every other vehicle invented and used by modern
man, aircraft suffer occasional accidents with resulting fatalities
to their occupants. More rarely, people and property on the
ground are also involved. Incidents of this sort are most likely

.o occur near airports because operations are somewhat more

[T | N
Source: ‘Pi‘e‘sident"s;t-Aiijporzt‘ Commission, The Airport and its °
Neighbors, Washington: U.S.G.P.O., 1952, pp. 3-2L

"\.I
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- hazardous at terminals than en route. Current improvements

in equipment and in operational procedures, however, offer
‘the possibility that accidents of all kinds will be further reduced.
‘Accidents involving aircraft on airways and at air terminals
should eventually fall well below rates now considered normal
for other forms of commercial transportation.

The same favorable trend cannot be forecast as confidently
for the nuisance factors. Exhaust mufflers and slow-turning
multi-blade propellers of large diameter have been applied
successfully to quiet small airplancs. As aircraft become larger
‘and faster, the power required to propel them and the resultant
noise multiplies many fold. Some noise reduction can be
. achieved, even in these large aircraft, by reduced propeller tip
speed and by removing more energy from exhaust gasses, but
* reducing their noise to comfortable proportions still presents a
difficult problem.

In the future, with wider use of high speed turbine-driven
propellers or high’ thrust Jet-pmpulsmn there will be a tendency
for the volume of hoise to increase bcyond levels now experi-
‘enced and for the character of the noise to become more
" objectionable. Research is now under way in these areas, but
the problems are tcchmcally difficult and no effective solutions
_are in sight.

Airport Growth

The growth of a1r transportation has put a scvere strain on
many major alrports Original facilities for handling airplanes
in the air and on the ground and for taking care of passcngers,
mail, express and freight in terminal buildings have been out-
grown. Many airports are approaching saturation. Some of
them are badly out of balance due to a deficiency in one or
another of their facilities. For example, some of our large mu-
nicipal airports now: have traffic control capabilities permitting
a great many landings and take-offs per hour but their runways
or their servicing facilities on the ground have not kept pace.
In some cascs runways which were once adequate in strength



will not now support today’s heaviest airplanes. Larger and
faster airplanes making-more landings and take-offs in worse
weather will call for more ‘adequate runways, larger clear
approach areas and improved trafﬁc control facxhtlcs and
procedures.

Definite traffic patterns- have been estabhshed by the Civil
Aeronautics Administration at every major terminal airport in
the country. These flight tracks have been designated after
careful consideration of all flight safety factors. Serious efforts
are being made to reduce ground hazard and noise. Eventually
airports and their. runways should be planned so that all approach
and holding patterns minimize flights over thickly settled areas.

Tighter control of aircraft near airports must be achieved.
‘To accomplish this, nccessary equipment must be developed, pro-
cured and installed. Once adequate facilitiés are operational,
positive traffic control at congested airports should be insisted
upon at all times, even under what are now considered Visual
Flight Rule conditions. The ceiling and visibility limits for
VFR flights in congested terminal areas and the minimum ceil-
ings and visibilitics under which aircraft are permitted to circle
and mancuver after instrument approach should be raised.

Airport use becomes more complicated when there is joint
use by civil aviation and the armed services. In the interest of
economy it is common practice for air defense, military air trans-
port or air reserve training units to be based on municipal air-
ports.._ Combat airplanes are generally noisy and will probably
become noisier with the advent of more powerful jet types. Be-
cause of the noise of military operations (especially on wcek ends)
and beccause accidents have occurred, people living near such
airports have complained. Joint military and civil use of major
airports is undesirablc. Separation should be effected whenever
it is economically feasible. Military training opecrations over
 thickly settled regions should be prohibited.

In some cases, manufacturing plants are located on busy civil -
airports and both experimental and production aircraft are



‘being flown from these airports. Recognizing the potential
hazard ‘involved; _especially. with the very fast jet types, some
manufacturers have established test facilities on remote airports,
-and dre makingitrial and shakedown ﬂlghts away from congested-
areas. -Whenever practicable this should be required. Flight
delivery of production aircraft may be permitted under proper
procedures and under conditions where nuisance and hazard to

the surrounding community are reduced to the minimum.

Community  Encroachment

Another aspect of the problem deals with the technical and
economic forces which'are pressing for airport expansion and
which, in turn, are opposed by the encroachment of the sur-
rounding community. Many communities are approaching an
impasse arising from limitations to safe operation on existing
airports combined with a physical inability to improve or extend
them because homes or factorles have becn bu1lt close to the -
runway ends. :

'The pattern of development for major axrports has been hxs-
toncally similar.. - Twenty years ago when airplanes were small
in size‘’and few'in number, airport sites were selected at a distance
beyond the city limits where ground was cheap and where few
buildings obstructed ‘the natural approaches to the field. Few
then complained.of the noise because it was infrequent and not
very loud. As a matter of fact, this audible evidence of the
arrival and departure of mail and passenger airplanes was often
a source of local pride.

Normal growth, greatly augmcnted by the wartime movement
of people to the cities, caused a spreading out toward the air-
port. Furthermore, the airpcrt and its activities frequently
acted as a magnet, drawing first the sightseer and then the busi-
nessman interested in concessions.: Because desirable land was
cheap, and a new and advantageous type of transportation was
avalla.ble, industries (sometimes acronautical, somctimes not)
scttled ncar the airport. '
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Attached to all of these enterprises were pcople. People
required homes within a short distance of their jobs. Specu-
lators saw the opportunity to subdivide cheap land at a profit.
Public utilities established primarily for the airport could be

" made available to the adjacent housing. Villages cmerged,

complete with shopping centers, schools, hospitals and recrea-
tion facilitics. As a consequence, many municipal airports
which were started less than two decades ago in the open coun-
try were progressively surroundcd by residential and industrial
areas. ' ' :

The immediate ptoblcm istofind a way to protect prcsent air-
ports and the people residing near them by applying some means
of  control of ground use in approach zones. Local authorities
should prevent further use of land for public and residential

-buildings near the ends of existing runways. If this is not done,

new contingents of home owners will be added to the ranks of
those who are now protesting against noise and hazard. Intime
public pressurc may threaten the continued existence of the air-

. port and large investments of pubhc and private funds wxll be

jeopardized.

Zonmg

-This Commission has two suggcstlons to. make in thls connec-
tion: (1) that certain cxtensions or over-run areas be incorpo-
rated in the airport itself, and (2) that larger areas beyond such

‘extensions-be:zoned by .proper authority, not only to prevent

the erection of obstructions.that might be harmful to aircraft,
but also to control the erection of public and residential build-
ings as a protection from nuisance and hazard to people on the
ground.

Many alrports alrcady maintain cleared areas beyond the

- ends of paved runways to reduce the danger from accidental

over-runs on landings, or from aborted take-offs. The Com-
mission feels that no new airport should be planned without
clear and, if possible, level areas at least 1,000 feet wide and at
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least one-half mxlc long beyond each end of the dominant run-

- ways. . These areas should be incorporated within the boundarxcs
‘ of the airport.

~-Beyond such: extensions, the problem .of control of the use
of the land in ‘approach zones becomes more difficult because
of the large area involved. For reasons shown elsewhere in
this report, it would be desirable to protect approaches to domi-

' pant runways for a distance of at least two milecs beyond the

runway extensions. Such protective zones should be fan-shaped

" with a width of at least 6,000 feet at the outer ends.

Outright ownership of sufficient land at each end of the
dominant runways would provide the best solution. There is
no legal question but that airports engaged. in interstate com-
merce are a public utility for which public funds may be ex-
pended. Also, therc is no legal question but that States, counties
and municipalities may join together to condemn land (where
enabling legislation exists) outsxdc the boundary of any one

.mumcxpahty for airport purposcs ‘The cost of -acquisition of

sufficient land, ‘however; is frequently bcyond the capabnlmes

- of a single community.

Where it is not economxcally feasible to purchase such tracts
of land so that absolute control of their use could be maintained,

" reliance must be. placed on zoning laws to protect both the air-

craft using the airport from obstructxons to flight and the people

“ on the ‘ground from hazard and noise.

Although there arc legal means to zone approach arcas to
protect aircraft from collision with obstructions, no zoning laws
have been enacted to the knowledge of this Commission to
control land use generally in approach zones. Consideration of
basic property rights raises the question in both cases as to
whether or not such control of use constitutes a “taking” of
the property, and as such should be compensable to the owners.

Traditionally the power to control the use of land rests with

the States and may be delegated to counties and local communi-

ties.” 'The Federal Government should, however, propose model



alrport protcctwc legislation for: cnactmcnt by the States, and
should 'help where practxcablc toward reaching a satisfactory
solution of this type of zoning problem.
It is' récommended that the responsibility for zoning be left
with the States and their political subdivisions, at least for the
- present, and until they have had a full opportunity to cope with
‘the problem under adequate Fcderal guidance. It is further
suggested that the Federal Government commit no funds for
new airport construction unless the State, or other local author-
ity gives reasonable assurance that the air approaches to the
airport will be protected in accordance with the recommenda-
tions made herein. The land under the approaches should
not be put to any use which might later serve as a basis for an
effective argument that the space above should not be used by
aircraft. Future residents should not be given any grounds
for claims that aircraft approaching or departing from the air-
port, or which may be involved in accidents, create a nuisance
which entitles them to an injunction, to recover damages or
-to demand that the alrport be closed. :

The suggcstlons rnade above apply particularly to new air-
ports to be laid out in - dreas free from natural and aruﬁmal
obstructions. . Such ideal conditions are to be found in a very
few localities desirably adjacent to sources of air traffic. For
a long time to come, therefore, most airports must make the
best of existing conditions even if they fall short of the ultimate
airport specifications recommended here.

To promote the gencral welfare and to protéct neccssary sys-
tems of air transportation, it is essential that the major airports
now engaged in interstate commerce, the postal service, or in
defense activities be continued in operation. Furthermore, these
airports must not be allowed to deteriorate. They must be con-
tinually improved to the greatest possible degree along the lines
recommended. They should be made to approach the ideal
airport as closely as local conditions permit. Local zoning au-
thorities should employ their powers to prohibit further develop-



mexit.; which. will interfere with appropriate usc of existing
. airports. Here also av ailability of chex al funds should be de-
pcndcnt upon such local action.

‘ Federal Assxstance

Fedcral aid for construction at airports was inaugurated in
thc early 1930’s.. The Federal Airport Act of 1946 set up a
continuing program with an authorized maximum expenditure
rate of $100 million per year. In general, the program called
for financing airport projects on a “matching” basis, with the
Federal Government providing grants-in-aid to the communities
concerned. Unfortunately, this program has lagged because of
inability to syhchromze the availability of Fedcral and local
funds. Such difficulties should be resolved at thc earliest pos-
sible date. Priority of expenditure of Federal funds should be
given to the lengthening of runways and to the acqmsmon of
cleared extensions beyond the runways for incorporation in the
alrport : :

Runway Dcsx gn

- A solution to many aspects of the axrport problcm is, in . the
opinion of the Commission, the early acceptance of the single
or parallel runway design of airport with approaches over rcla-.
tively clear areas. By this means, airport development -could
proceed along economical lines with minimum hazard and an-
noyance to neighbors. The single or parallel runway airport
_ has one shortcommg—dlfﬁculty of operation in strong cross-
winds—but this is being overcome through pilot training tech-
niques, the use of tricycle gears and the further dcvelopmcnt of
spec1al cross-wind landing gears.

Too much emphasis has been placed-on statistics of prev allmcr
winds, including light and variable airs of little consequence in
moderm- flying practice. As a result large sums still are being
programmcd unnecessarily for multiple i intersecting runway air-
ports, and too little consideration is being given to the hazard



zones off the cnds of these same runways Srmphﬁcd traffic
. wmrol cconomy of navxgauonal aids, more effective usc of radar,
less airport acreage, room for- cxpansmn, protected runway ex-
tensions and smaller paved areas'are favored by an oblong rather
than a square airport. ~ This is a principle that can'be applied
to new airport design and, in many cases, to present airports
which are being hemmeéd in on some sides by residential areas.
- However, where high cross-winds are prevalent an additional
‘but shorter runiway, oriented at 90° to the dommant runway, will
be needcd for some years

Runway Length ,

Some manufacturers suggest that future transport airplancs
(derived from current: long-range high speed bombers) could
be designed to have a marked gain in performance and cfficiency '
if airports thh»runways several miles long with clear, flat ap-
proaches of several additional miles at cach end were available.
Such configurations for a few new airport projects might prove
-econormically feasible, but for existing municipal airports such
extensions are impractical. * There are very few sites available
within reasonable distance-of population centers where airports
with extrcmely long runways could be built. A well balanced
. system of .civil air transportation, adequate to meect the needs
of national defense, air commerce and the postal service calls
for a wide-spread network of airports of reasonable size with
the future to_determine the requircments for a few “super”
airports at strategic points for very long-range routes.

Most municipal authorities consulted by this Commission
wish to retain their present airports. They urge that current
standards of runway length be “frozen” and remain in cffect
for a substantial period of time in order to protect their already
large investment. They arguc that airplane designers should’
' apply the results of research and invention to the improvement
of the safety, performance and economy of their products thhm }
cxxstmg runway lcngth limits.
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Standard runway lengths for different categories of airports
-have been proposed. As. many airports as possible should bring
~themselves up to these standards. It seems to this Commission

that" ‘major air terminals should. eventually provide pnncxpal
- runways, for the use of transcontinental or intercontinental air-

plaries, that are at lcast 8, 400 feet long. . A length of 10,000 feet
- should  accommodate all types of practical transport airplanes
now forseen Additional runway length would provide an addi-
" tional safety factor but should not be required for normal

_opetatlons - :
.- A future: change in-_the estabhshed standards for runway
length should come only after compelling considerations. Its

~ effect on the air transport industry would be world-wide. Few

Lprmcxpal civil airports could undertake any substantial increase:
in runway length, and a new system of airports would have to
be undertaken.

‘While runway length standards are desuablc, it appears
'undesn'able to specify a long term standard for strength of run-
‘way ‘construction; or to attempt to limit airplane designers on
an'plane weight or whecl loads. Airports should be designed for
~ the greatest wheel loads antxapated and in the event that run-
ways prove inadequate in strength for future axrplanes, they
‘can be reinforced or rebullt '

. Nulsance F actors

‘Some excuse may be found for fadure to have. foreseen the
) rapid rate of aeronautical progress in designing airports in the
past, but it is to be regretted that more consideration was not
- given to the comfort and welfarc of people living on the ground
.-in the vicinity of airports. To be sure, many settled near an
airport after it was in operation, with little realization of the
‘potential nuisance and hazard. ‘The public cannot be expected,
however, to anticipate technical developments and it should be
informed and protccted by the responsible authorities.”

- The. publlc descrves a clear explanation of necessary airport
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pmcedures accompamed by valid assurances that everything
possible is bemg done ‘to alleviate both noise and ‘hazard. . For
example, in"low. vxsxbuhty, incoming aircraft sometimes must
be “stacked” near an airport under precise. traffic control to
prevent collisions,  The public will understand and accept this
necessity if it is assured that, within the limit of safe operation, -
the holdmg areas are selected so that the stacks will not be a
source of nuisance. Also where operators are making a sincere
effort to reduce engine run- -up noise by controlled ground pro-
..cedure and by the provision of proper acoustical treatment, and
are avoxdmg take-offs over inhabited areas, reasonable people
can be persuaded to tolerate some noise as a part of the cost of
living in this age of technology Operators, pilots and airport
controllers must be indoctrinated to consider the people on
the ground and make every effort consnstent thh safe ﬂymg
pracuce to reduce hazard and noise.
Aircraft designers and manufacturers must also assume a
share of the noise alleviation task. So far, they have been con-
. cerned mainly with noise levels inside the airplane. They should
also strive to minimize noise outside the airplane. If the manu-
facturer is given a penalty for high noise or better yet a pre-
mium for low noise level, it will stimulate compctmon in the
development of quieter aircraft.

Sta:ndairdi’zvation and Training :

-+ It'ts believed that throuigh standardization and training, acci-
dents due to pilot error can be reduced. There is, at the mo-.
ment, a regrettable lack of uniformity of design and arrangement
of transport aircraft cockpits. Not only is there variation be-
tween different types of aircraft, but also variations in the same
type, depending on the ideas of individual airlines. A useful
step in improving the training of pilots in cmergency procedures
would be the standardization and simplification of equipment
in cockpits. Simplified emergency procedures naturally would’
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follow Thc mlotss )ob would be easier and safcty would be
mcreased

Mere/framingan- emcrgency procedurcs should be rcqulred
Slmulated c.mc,i'g”__vcy drills, in airplanes without passengers,
¢ conducted periodically. Such training flights should,
'of oourse, be. conducted over uninhabited areas. A method of
‘training’ ﬂxght créws without hazard.is through the use of ﬂlght
simulators.: ‘Theseare complicated devices duplicating the cock-
pit and ﬂxght deck of the alrplane The equipment and instru-
mcntatxon are operatcd by an instructor to simulate various
emergency conditions. -The crew then deals with the situation
as it would:in: ﬂlght Necessary practice is thus provided with-
out risk.”. Smcc flight simulators are cxpensive and one is re-
quu'ed for each type of aircraft, it may be ncccssary to purchase
. and use them ona. cooperatwc basis.

'r“the future must take into account trcnds
m thc mr transport system of the nation. - This will require con-

cxpansxon They should plan for it nnd prepare to finance their
- share of it. Plans should include improvement of existing air-
portsup to the pointof balanced saturation and also the purchase
- of land required for additional airports some years before satu-
_ration is reached.  If the latter is not done, the purchase cost
" will be much greater and the chance of obtaining and protecting
a dcsu‘able site correspondingly reduced. Insofar as topogra-
- phy, present land use and economics will' permit, the airport
should be as close as possible to the center of the area from which
air traffic originates. Comprehensive forward planning is es- |
sential to the establishment of efficient, cconomlcal nuisance-

frec airports. : |
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- Such planning may requxre changes in the laws that govcm the
use of the navxgable airspace, mcludmg the flight path to and
from airports. ' Coordination and standardization in the devel-
opment of alrports used in interstate COmMIMErce are necessary.
It is possible that:the future will call for a system of airports for
a metropolitan area with separate facilities for certain types of
- air traffic. - This involves regional and city planning and par-
 ticularly questions of interconnecting highway and air services

and the integration of the air and ground traffic. It also im-
ph& successful development of short haul aircraft, possnbly of
the hehcopter type.

The madequacy of our present road netivork, partxcularly in
the vicinity of major cities and between city and airport, is one
of the greatest deterrents to the furthcr dev clopmcnt of trans-

. port aviation.

_ Navigable An-space :
As a result of fear engendered by low flying aircraft, several
- communitics have recently passed local ordinances prohibiting
flight over them at altitudes less than 1,000 feet. - Along airways,
such regulations would present no problem. They could, how-
ever, severely hamper approaches to certain airports.. It is an-
ticipated that the courts will shortly be called upon to decide
this question. : '
This Commission believes that the Federal Government
-through the Civil Aeronautics Board and the CAA, now has
authority from Congress to regulate and determine approaches
for' airpérts uséd in'interstate Commerce. Accordingly, the CAA
should determine what is the best approach pattern for a par-
ticular airpmt and should then declare that the “safe altitude” -
- in that area is in conformity with the airport approach pattern.
Pursuant to the Civil Aeronautics Act of 1938, this should mean
. that there is a “public right of transit” in accordance with that
airport approach pattern. If the pattern appears to depreciate-
property values of underlying landowners; the Fedcral Govern-
ment might, if funds are made available by the Congress, exer-
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cise the power of eminent domain to acquxre title to the land. 1If
- an easement through the airspace is mvolved it -appears that
_ -addmonal lchslatxon would be reqmred

: Axrpott Cemﬁcanon BRI S

It is- ‘clear that commercxal axrports are mstrumcntahtxes of

interstate and forexgn ¢ommerce. As such, they have a definite
. public: characte'r. 'é‘f'The:r continued efficient operation vitally

affects interstate commerce, national defense, and the postal

service.  They are, however, at the present time subject to little

Federal regulation. The Commission believes that such regu-

-lation should be kept to a minimum, but also believes that more

authority over such airports is required than is now. _provided by .
- Federal statutes.

The Civil Acronautics Act authorizes the Administrator to in-
spect, classify and rate any air navigation facility (which includes
airports) as to its suitability, and to issue certificates for any air
navigation facility. But the Act does not require thé issuance

- of a federal certificate to airports, nor does it make unlawful the
operation of an airport without a certificate.

The Civil Acronautxcs Act should be amended to requxrc that
ccrtxﬁcata shall be issued for the opcration of airports used in
interstate commerce. Such certificates should define minimum
standards for safe operation and proper maintenance and should’
be revoked if such standards are not met. The abandonment of
such certificate or the closing of an airport for other reasons,
however, should not be permitted except after notice and hear-
ing and due finding that the proposed action is in the public
interest.

Scctlon 2, Recommendations

The Commission feels that definite arrangements should be
made and specific governmental agencies designated to develop
and to implement the following recommendations:

1. Support required airport development. New alrports will
be needed and present airports must be improved.  State, county
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and municipal governments should be prcparcd to assume their
proper share of this cxpense.

2. Expand Federal-Aid Azrport Program Authonzatxon of
matching funds for Federal aid to airports should be implemented
by adequate appropriations. Highest priority in the applica-
tion of Federal aid should be given to runways and their pro- -
tective extensions incorporated into the airport, to bring major
municipal airports up to standards recommended in this report.

3. Integrate municipal and airport planning. Airports
should be made a part of community master plans completcly
mtcgratcd with transportation requirements for passenger, ex-
press, frcxght and postal services. Particular attention should
be paid.to limited access highways and other transportation
facilities to reduce time to the airport from sources of air trans-
port business.

4. Incorporate cleared runway extension areas into air-

- ports. The dominant runways of new airport projects should be

‘protectéd by cleared extensions at each end at least onc-half mile

in length and 1,000 fect wide. This arca should be completcly

free from housing or any other form of obstruction.. Such ex-
tensions should be considered an integral part of the airport.

5.  Establish effective zoning laws. A fan-shaped zone, be-

yond the ‘half-mile cleared extension described in Recommenda-
* tion 4, at least two miles long and 6,000 feet wide at its outer
limits shauld be established at, pew airports by zoning law, air
cascmcht orland purchasc at ecach cnd of dominant runways. In
this area, the height of buildings and also the use of the land -
should be controlled to eliminate the erection of places of public
assembly, churches, hospitals, schools, etc., and to restrict resi-
dences to the moré distant locations within the zone.

6., . Improve existing airports. Existing airports must con-
tinue to serve their communities. However, cities should go as
far as is practical toward developing the cleared arcas and zoned
runway approaches recommended for new airports. No further
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! itted- on runway extensions and, wher-
ever poss:blc, ob}ec‘xo ble structures should be removed. Op-
erating procedures, should be modified in line with Comrmission

_ recommendatxons for minimizing ] hazard and nwsance to persons
hvmg in’ the v1c1mty of such airports.

7. Clanfy laws and regulations governing use of airspace.
‘Authority of the Federal, State or municipal governments with
respect to the regulation of the use of airspace should be clarified
toavoid conflicting regulation and laws. : B
. '8. Define navigable airspace in approach zones. The limits
-of the navigable airspace for glide path or take-off patterns at
_alrports should be dcﬁned

9. Extend Civil Aeronautzcs Act to certificate azrport: The
Civil Aeronautics Act should he amended to require certification
of airports necessary for interstate commerce and to specify the
terms and conditions under which airports so certified shall be
'opcratcd Certificates should be revoked if minimum standards
~ for safety are not maintained. Closing or abandonment of an
airport should be ordered or allowed only if clearly in the public
interest.

10. Mamtam po.ntwc air traﬁc control. Certain air traffic
coritrol zones in areas of high air traffic densxty should be made
_the sub]ect of special regulations to insure that all aircraft within
" the zone are under posmve air traffic control at all times regard-
lcss of weather.

11.  Raise circling and manecuvering minimums. Present
stranght—m instruraent approach rmmmums are considered satxs-

aircraft are pcrmxttcd to circle or mancuver under the overcast
in congested terminal areas should be raised.

12.  Accelerate installation of aids 1o air navigation. Re-
search and' developmcnt programs and installation projects dc-
~ signed to improve aids to navigation and traffic control in the
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vicinity of: axrports, cspecxally in’ congestcd areas, should be
accelerated. Instal.latwn and adcquatc mannmg of radar traffic
control systems should be given hxgh priority.

13. " Revise present cross-wznd component hmzts Ex:stmg
cross-wind component limitations should be reviewed to estab-
lish more liberal cross-wind landing and take-off specifications
for each transport-type aircraft.

14. " Develop and use cross-wind equi pment Although mod-

_ern transport aircraft can operate successfully in any but very
~ strong cross-winds, the further development and use of special
cross-wmd landmg gears should be accelerated.

15."-. Extend use of single runway system. New airports should
adopt a'single or parallel runway design. This should be ade-
quate except under strong wind conditions, in which case a
shorter runway at 90° to the main one may be required.  Present
airports should plan to develop the dominant runway at the
expense of those lessused. Airport cxpansion should be achieved
~ through additional parallel runways.- '

16. Meet standard requirements for runway length. For
cach category of airport a standard runway length has been
established consistent with its futurc planned use. Alrpoi'ts
should. brmg their runways up to the standard. For interconti-
nental or transcontinental airports, the length of the ‘dominant
_runways ghould be 8,400 fect with possibility of expansion to
10,000 feet if later r'éauircd and"with clear approaches as per
Recommendations 4 and 5.

17, Accelerate ground noise reduction programs. Engine
run-up schedules-and run-up locations should be adjusted to
minimize noise near airports. Adequate acoustical treatment in
run-up areas and at test stands should be provided.

18. Instruct flight personnel concerning nuisance factors. A
tight discipline with respect to airport approach and dcparture
procedures to minimize noise nuisance to people on the ground



. (within'the limits of safc operatmg procedures) should be main-
tamed at all times: : .

19. Arrange ﬂzght pattems to 1educe ground noue Amvays
and flight patterns near ‘airports should be arrangcd to avoid
unnecessary flight over thickly settled areas to minimize noise,
" but only within the limits of safe ﬂlght practice.

20. Minimize trammg ﬂtghts at conge.rted airports. Flight
“crew ‘traihing should be conducted, as far as practicable; away
from thickly settled areas and with a minimum number of ﬂrghts '
into and out of busy airports.

21. Minimize test flights near metropolztan areas. . Produc-
tion flyaway from aircraft factories under proper condmons is
acceptable but all flights of experimental aircraft-and test flying
of production models near built-up areas should be reduced as
far as possxblc

22. Avoid military training over congested arcas. Although :
the basing of reserve air units at airports near cities has been
c0n31dered generally desirable, and the location of certain com-
bat units there is sometimes necessary, training mancuvers, par-
ticularly with armed military aircraft, should be conducted only
over open spaces. Rapid shuttle service to an outlying military
training field offers minimum interference with civil air opera-
tions and maximum safety and freedom from nuisance to people
on the ground. -

23. “Separate military and civil flying at congested azrports
Military aircraft should not be based on congested civil airports
. except when it is noteconomncally or otherwise feasible to pro-
vide scparate facilities for them nor should ‘commercial aircraft
operate reguiarly from busy military airports. |

24. " Provide more flight crew training. Every ﬂlght crew
should be requlred to have frequent drills in instrument and
emergency procedures. This can be accomplished in part in
flight simulators. These flight simulators should be located at
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lconvcmcnt pomts and should bé:available to all operators on a
fair bas;s

25 Develo p lelicopters for civil use. Concurrent with mxh-
- tary hehcoptcr development interested government agencies
- should cncouragc civil hehcoptcr dcvelopment for inter-airport
: shuttlc services, “and for short-haul use, emphasxzmg safcty, re-
' hablhty and publxc toleratmn factors.
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EXCERPTS FROM THE HARDING REPORT ON GOVERNMENT
ORGANIZATION, INTERAGENCY COORDINATION, AND THE

FEDERAL ROLE IN CIVIL AVIATION. COMMENTS OF J, G.
BENNETT JR. AND N. E. HALABY.

mmm QRGANIZATION

By J. Gordon Bennett, Jr.

Prior to 19?6 — the infant. days of aviation -~ matters pertain-
ing to navigation aids, communications, and air traffic control were the
responsiblility of the Bureau of Lighthouses. The Air Commerce Act of
1926 created an Assistant Secretary to help the Secretary of Commerce
foster air commerce and designate air routes,

The Air Mail Act of 1934 established a commission to recommend a
U. S. aviation policy. The recommendations of this commission contri-
buted to the Civil Aeronautics Act of 1938 which created an independent
agency called the Civil Aeronautics guthority. The Civil Aeronautics
Authority wes responsible not only for developing, installing, and operat-
ing airways and air traffic control facilities, but also for economic and
safety regulation and accident investigation..

Under Reorganization Plans III and IV of 1940, President Roosevelt
-divided thé Civil Aercnautics Authority —- keeping the adjudicating,
economic, and accident investigation functions, and the promulgaticn of
broad safety regulations under what we now know as the Civil Aeronautics
Board. He placed airporis, safety enfor¢cement, airways, communications,
and air traffic control under the Civil peronautics Administration. He
then put the Civil Aéronautics Administration within the Department of
Commerce, where it remains today. _

. From 1938 to 19L6 there was a massive expansion and technical
growth of aviation, domestic and intermational, civil and military.
Aviation thus spread out into many new areas. of our governmental
structure, .In order to have a coordinated government policy on both
domestic and intermnational aviation, the President in 1946 established

_the Air Coordinating Committee. The mission of the pir Coordinating
. Committee was to examine aviation problems and developments affecting
more than one participating agency and to develop and recomnend. inte-
‘grated policies.

As post-war civil and military air traffic increased delays
caused by inadequate air navigation and traffic control facilities in-
creased, To meet their individual needs, civil and military agencies
were developing separate devices for air navigation and traffic control.
In 1947 the need for development of a single or "common systemt was
recognized and an industry-government advisory organization, founded in
1935, and known as the Radio Technical Commission for Aeronautice, drew
up the basic requiremsnts of such a syaten.

: In ordsr to keep the civil and military agencies coordinated in
the implemsntation of this long-range effort, the Air Navigation
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Development Board was created in 1948. The Air Navigation Development
Board was charged with preparing a single budget for all research and
development required in connection with the common system, and neither
the civil nor the military agencies were to begin or maintain any
research and development without the express authorization of the
Board.

: In swomary then, the present reSponsibility'for Aviation Facilities
development, within the Govermment, is distributed somewhat as follows:

e The Civil Aeronauti¢s Admidistration has the.
responsibility for operating the airways.

o The military services fly under Civil gero-~
nautics Administration's control but must,

. of necessity, provide certain traffic con-
trol and air navigation services to meet
their own requirements, if the Civil Aero-
nautics Administration is unable to meet
them.

+« The Air Coordinating Committee has the
responsibility for coordinating broad.
aviation policies.

-.3 The Air Navigation Development Board is
' responsible for coordinating Aviation
Facilities development programs.

e The Radio Technical Commission for gero-

. nautics is a government~-industry advisory
organization with no continuing official
government status;y which serves upon
request, ‘

There are now over 75 committees, subcomrittees, and special
working groups addressing themselves to Aviation Facilities matters.
The existence of so many groups is not, in itself, an evil, but it is
increasingly apparent that the process of coordination is becoming more
and more time consuming, and that preoccupation .with current issues tends
to obscure forward vision. :
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Section 6

THE ORGANIZATION OF A STUDY LEADING TO A PLAN
FOR A NATIONAL AVIATIQN FACILITIES SYSTEM

By N. E. Halaby

It i8 clear that a great deal of effort has been made to coordinate
the activities of various government departments and agencies in the de-
velopment and operation of Aviation Facilities. But it is also clear that
the development of the requlred fac111ties is lagging far behind the needs
of aviation. .

It seems appropriate to re-examine the organizational structure of
the government for handling the planning, programming, and development of a
natlonal Aviation Facllitles system, .

Ve flnd that none of the interdepartmental committees dealing with
coordination has any independent executive authority. Their members serve
only on a part-time basis and the membership changes frequently.  While it
was originally intended that, in addition to exercisimg their coordinating
functions, they would be instrumentalities for the development of forward
looking policies, they have, in practice, becoms primarily mechanisms where-
in the representatives of various- Federal agencies meet to debate and,
whenever possible, coordipate action on pressing current problems. Further-
more, the coordination among the committees themselves has become a problem,
and the delineatlon of their respective functions is not always clear.

It is not our dasire to belittle the useful functions which these
organizations perform, but we do wish to note their practical limitations,
We think it is abundantly clear that, because of their basic structure,
they cannot be expected to provide the dynamic leadership required for.
origination and development of a comprehensive national Aviation Facilities
system, Certaln essential elements of effective government action seem to
be missing =-- full time direction, full disclosure of departmental in-
formation and plans, closely coordinated budgetary plaming and funding, .
and a2 unified approach to the Congress in matters of appropriations,

. Most of the reports which come out of these committees appear to be
statements of requireuments, which may be excellent in themselves; but these
requirements require budgetary support and authoritative decision and
assignment of necessary resources before they can become programs ready

to be put into action.

A recent report of Special Working Group No. 13 of the Aif‘Coor-
dinating Committee, entitled #Aids to Air Navigation and Landing®, contains
two statements which illusttrate the problem:

"1t has been concluded that !'research and development programs
have been severely handicapped for lack of continued participation
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of operational planning groups.! Buch groups 'after writing
reports and recommendations, disbanded and their sponsoring
agencies did not continue to review progress and koep opera-
tional requiremepnts up to date'."

"There has been insufficient recognition of air traffic control
requirements from a budgetary standpoint. Not only is strong
budgetary support needed for the immediate needs of the air
traffic control system, but strong support is needed for a
proper research and development program for air traffic con-
trol. This is essential because it is impossible to imagine
that any air traffic control system will in itself become the
ultimate. Keeping pace with the rapid advancements in air-—
craft design will actually result in a series of so-called
tultimate! systems which through evolution will in themselves
become interim transitions to a better system.®.

It seems evident that there is a med for forceful, high level .
direction of the studies leading to a national Aviation Facilities program.
Inasmuch as the regular departmentis of the government are fully occupied
with heavy operating responsibilities which are diverse and socmetimes
conflicting, and a8 the interdepartmental committees are fully occupied
in resolving day-to-day conflicts, it seems logical to concluds, as we
have done, that the direction of the study necessary for intelligent
future planning should be -established elsewhere in the government.

It is our conclusion that the study should be undertaken within -
the framework of thé executive branch and should be headed by an individual
serving under a temporary appointment in the Executive Office of the President.

The personal qualifications of the individual selected for this assign-
ment are of paramowunt importance, in our opinion. He will have to exercise
a high degree of leadership in dealing with the disputes which will inevitably
arise as a result of the varying objectives of the users of our airspace. The
Armed Forces, for example, aggressively strive for optimum combat performance
othar considerations being secondary. The airlines put safety and economy
ahead of maximum performance. The: owners and operators of small private
and miscellaneous commercial aircraft are often unable to afford some of the
very expensive and heavy equipment that the military, the airlines and large
business aircraft operators mcy be willing to buy, and therefore sometimes
find themselves at odds with both the military and the scheduled airlines.

We believe that placing responsibility on an individual is more likely
to produce successful results than would be the case if the assignment were
made to a board, committee or commission, although we recognize that the
-individual selected might desire an advisory comrission or committee to help
him, and may need to enlist the aid of talents available outside of the
government .

/

We believe the urgency of the problem is such that no effort should
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be spared to find an individual of superior talents and proper backgrvound
who has the President's confidence and vho can work on a basis of mutual
trust and respect with those members of the Cabinet most directly concemed.

Source: U. S. Aviation Facilities Study Group, W. B. Harding, Chairman.
Aviation Facilities; The Report of the Aviation Facilities Study
Group to the Director, Bureau of the Budget, Dec. 31, 1955,
pp. 24-33. :
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APPENDIX J

CONTRACTOR REPORTS FOR CURTIS REPORT

Vol. I. Summary - Final Report on National Requirements for
Aviation Facilities 1956-1975,-- (Airborne Instruments
Laboratory, Cornell Aeronautical Laboratory, Aero-
nautical Research Foundatlon), May 1957.

Covers in broad terms the character of air
traffic today and over next twenty years;
aircraft characteristics; and forecast of air
commerce and general aviation.

Vol. II. Air Traffic Volume -- (Airborne Instruments Laboratory),
May, 1957.

Covers in detail the techmques and results of

an air traffic survey in eight air traff1c hubs
‘and along one enroute area and relates this
survey to 48 other important hubs. The data are
in terms of the numbers of airplanes in the air
at different instants during the day and the
numbers of movements per hour. This type of
interpretation of air traffic is applied to future

years.

Vol. III. Aircraft Characteristics ~-- (Cornell Aeronautical
Laboratory), May, 1957,

Describes in detail evolving performance
characteristics of commercial and private
aircraft over next twenty years. A classified
supplement covering future military aircraft
performance characteristics wwas i.«: available
to authorized persons.

Vol. I¥. Forecast of Aviation Activity -- (Aeronautical Research
Foundation), June, 1957.

Describes in detail the research and the
findings of the Aeronautical Research
Foundation with respect to the national
economy, air carrier passenger traffic,
and air carrier and general aviation aircraft
movements in the Nation, and in eight selected
metropolitan areas over the next twenty years.



Vol. V. Modernizin the National System of Aviation Facilities --
(Curtis Systems Engineering Team), May, 1957.

Describes a concept of air traffic control as a
guide for the modernization of the Nation's
aviation facilities, It also sets forth a three-
part program'' (1) to obtain the most efficiency in
the current Federal airways; (2) the application
of existing technology for the modernization of air
traffic control; and (3) a method for continuing
modernization of the system.
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APPENDIX K.

RECOMMENDATIONS OF THE CURTIS GROUP CONCERNING

AIRCRAFT NOISE.

Source:

X, AIRCRAFT NOISE

A factor exerting tremendous influence on current
airport design is the consideration of aircraft noise
resulting from landing and takeoff operations as well
as maintenance operations on the airport. This con-
sideration becomes increasingly important as air
traffic grows, as airports approach capacity opera-
tion, and as the new jet aircraft are introduced into
‘operation. ‘

To minimize the potential effect of this factor, the
airport planner. should— S

a. Align runways consistent with operational
considerations, such’ as air traffic control and
wind requirements, to make maximum use of
natural open areas, such as waterways and
parks, for approach and departure paths.

b. Provide areas on the airport which, ..

through location or construction of physical
facilities, will keep ground runup noise level to
a reasonable value

The del Govmmem ahould-—

Eneourage research to minimisé
the noise generated by both military and
civil aireraft. Obvnouslv, to avoid mleh
ference with the primary defense mis-
sion, the limitation on military aircraft
may, from necessity, be less severe than
that for civil aircraft. However, much
pioneering work in this field can be ae
complished and applied to military air
crafl, and thus benefit the communities
in those areas where military operations
are conducted.

b. Consider the noise factor ln ad_qpt_p
ing air traffic. control procedures, in
order to minimize noise to the commu-
nities, within the limits of providing safe,
efficient air traffie control.
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‘conflict between approach and departure paths.

Office of Av1at1on Fac111t1es Pla.nnlng, the White House,
: ; a 8 f

c. Provide lhe installations needed
to suppon noise control procedures
adopted as a result of item b. For in-
stance, instrument runways should be
completely equipped for bidirectional

. use, thereby practically eliminating the

" need for low-altitude circling during IFR
conditions. For the very small percent.
age of approaches during IFR weather
which cannot be accommodated on the
main instrument runway when it is
equipped for bidirectional use, proce-
dures should be developed for straight-in
letdown to cross runways.

The control of aircraft noise during landing and’
takeoff operations must be accomphshed in the man.
ner which will permit maximum development of our
present airport system. To assume that the prob-
lem can be solved by moving airports out of devel-
oped areas is fallacious. Airports must be located to
serve the traffic-generating areas, which means they
must be relatively close to these areas. Further,
large metropolitan areas have such a tremendous
potential for air trafic development that existing
airports, as well as new airports, will be needed to
handle this capacity. The air traffic control system
needed to feed airport complexes in large metropol-
itan areas will require that existing airports be ex- -
panded to their maximum, and that new airports be
located far enough from existing airports to avoid
The
solution to the aircraft noise problem will lie in
reducing the noise at the source—the aircraft engine.
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' ORGANIZATION OF AND PERSONS COOPERATING WITH

THIE. CARD STUDY.

ADVISORY COMMITTEE

An Advisory. Committce, organized within the framework of the National Academy: of Engincering,
was established at the outset and provided invaluable advice and guidance in the course of the Joine
Study. Members of the Advisory Committee were:

Chairman

H. Guyford Stever
President :
Carnegic-Mcllon University

Harmer E. Davis. : .
Director. l‘nsti.t‘utc of Transportation

and Traffic Engineering
University of California

John E. Gallagher
President
McCulloch International, Inc.

James E. Gorham

Vice President

Systems Analysis and Research
Corporation

Robert E. Hage
Vice President for Engineering
Douglas Aircraft Company

Willis L. Hawkins

Senior Vice President for Science
and Enginecring

Lockheed Aircraft Corporation

Samucl L. Higginbottom
President
’ Eastcern Air Lines, Inc.
James E. Knott
Vice President and General Manager
Allison Division
General Motors Corporation

John M. Kyle, Jr.

" Chief Engincer
The Port of New York Authority
(Deceased September 29, 1970)
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Raymond L. Bisplinghoff
Deputy Director
National Science Foundation

William P. Lear, Sr.
Chairman of the Board
Lcar Motors Curporation

George B. Litchford
Consultant

William C. Mentzer

Senior Vice President for
Engincering and Maintenance

United Air Lincs, Inc.

Rene H. Miller

Head, Departiment of Aeronautics
and Astronautics -

Massachusetts Institute of Technology

James P. Mitchell
Vice President -
Chase Manhattan Bank

James M. Nissen
Manager’
San Josc Municipal Airport

‘William L. Pereira
President
William L. Pereira & Associates

_Perry W. Prace
"Vice President and Chief Scientist
United Aircraft Corporation

Stanley Seltzer’
Director of Air Traffic Control Resedrch
American Airlines, Inc.



George E. Solomon

Vice President and Director of
Systems Laboratorics

TRW Systems Group, TRW, Inc.

Edward J. Swearingen
President
Swearingen Aircraft

Dwane L. Wallace
Chairman and Chicf Executive Officer
Cessna Aircraft Company

MANAGEMENT COMMITTEE

The work of the Joint Study was accomplished under the general direction of a Management

Committee, made up of:

Chairman

Robert H. Cannon, Jr.

Assistant Secrctary for Systems Development _
and Technology '

Department of Transportation

Neil A. Armstrong,

Dcputy Associate Administrator for
Aeronautics

National Acronautics and Space Administration

Roy P. Jackson

Associate Administrator for Advanced
Research and Technology

National Acronautics and Space Administration

Vice Chairman

Alfred J. Eggers, Jr.’

Assistant Administrator for Policy

National Aeronautics and Space Administration

Gustav E. Lundquist
Associate Administrator for

‘ Engincering and Development
Federal Aviation Administration

Robert N. Parker
Deputy Assistant Secretary for

Systems Dcvcldpinent and Technology
Dcpartnﬁent of Transportation

JOINT STUDY STAFF

The Joint Study was staffed with selected personnel from the following agencics:

Civil Acronautics Board ‘
Department of the Air Force
Department of the Army

The following individuals participated:

Executive Director!

Clarence A. Syvertson
Decpartment of Transportation

Charles C. Baker, Colonel
United States Air Force

Department of the Navy
Department of Transportation
National Acronautics and Space Administration

Dchtx Dircctor
Clotaire Wood

National Aeronautics and Space Administration

James S. Bauchspies, Lt. Col.
United States Army

' Lawrence P. Greene served as Exceutive Director of the Joint Study from its beginning until July 1970.
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Neal A.Blake - -
Federal Aviation Administration

Lee K. Brcece .
" Department of Transportation

Wwilliam F. Brown
Department of Transportation

Allan C. Butterworth
Consultant

William H. Closc _
Department of Transportation

Paul E. Cotton
National Acronautics and Space Administration

“Theodore P. Crichtoh; Colonel
United States Air Force

Hubert M. Drake ‘
National Aeronautics and Space Administration

Walter W. Felton )
Fedetal Aviation Administration

George B. Graves, Jr.
National Aeronautics and Space Administration

Richard C. Hannon .
Department ofT.ransportation

S. Paul Johnston
Consultant

Cletus C. Kresge, Colonel, USAF
Department of Transportation

Samuel A. LaMar
Consultant

David A. Lehman

President’s Commission on Exccutive
Personnel Intcrchungc

IBM Corporation

L-3

Alfonso B. Linhares _
Department of Transportation

_]oHn G. Lowry
National Acronautics and Spacc Administration

Robert L. Maxwell
Department of Transportation

Bedford D. May
Department of Transportation

James C. McCollom S
National Acronautics and Space Administration

. \
Myron Miller 4 :
Departtient of Transportation

James H. Mollenaucer
Federal: Aviation Administration

William J. Nemerever
Consultant

Norman G. Paulhus, Jr.
Department of Transportation

Richard H. Petersen
National Acronautics and Space Administration

John O. Powers
‘ Federal Aviation Administration
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EXCERPT FROM REPORT OF TASK GROUP 1, EPA
AIRCRAFT/AIRPORT NOISE STUDY.

POTENTIAL OPTIONS FOR MODIFYING THE EXISTING LEGAL/
INSTITUTIONAL SYSTEM: ALTERNATIVES

Having-discussed.the problems encountered in the present legal /institutional
framework for solving the aircraft/airport noise problem', this section analyzes the .
ma]or alternatxveb both for actions pursuuant to the current mstltutlonal arrangements

) and authorlty, and for modification of the legal/institutional arrangements. Each of
the problems identified in Section1-4 will he addressed and alternatives for its solu-
tion discussed. Some of these alternatives can be accorr;plished under existing legal
ztuthofity \k'liile others would require ncew legislation on either the Federal, State or

local level.

The advantages and disadvantages of each alternative; 1o the extent they can be
identified, will be evaluated. Finally, in the next section, the Task Group Recommien-

dations, chosen from among these alternatives, will be presented.

HOW TO ASSURE EXCHANGE OF AIGENCY EXPERTISE, INFORMATION, AND
VIEWPOINTS '

It was noted above that a substantial number of Federal agencies—as well as State
and local gowrn‘menls—-huve expertise, information, and important viewpoints which
should be considered in solving the airport noise problem. There are a4 rumber of
ways such expcrtlse can be exchanged, and adequate balan(.m«r of mformatlon and

opinion pro moted,

1. Agencies can exchange reports through a clearinghouse, such as the IIPA

noise research coordination process under the Noise Control Act.

2. Agencies can be required to review 'md comm(,nt upon proposed regul: uor_y

actions, as under the Noise Control Act NEPA, and the A-8) process.



3. Agenéies having special expertise or authority can be required formally to
present their findings and determinations to the regulatory body having juris-
" diction over the final 'de.ci‘sion',' ,zis for example, EPA is required to propose
to the FAA those reéulaiioné EPA determines are necessary to protect health

and welfare,

‘ .
4. An interagency body could be formed of concerned agencies to discuss all
aspécts of the problem and recomrﬁénd'ap'prop'riate actions to the responsible

regulatory bodies.

An interagency body could be formed which w_o_uid establish a coordinated

%]

- program and exercise actual rulemaking authority binding on all the concerned

agencies.

Both 1 and'2, report ga'xchange and proposed action review, are passive measures
While these options promote interagency input of information, they do not address the
need to hammer out a coordinated attack on the noise problem by all of the responsible
authorities. Review and comment procedures, in particular, are reactive processes—
only engaged when action is prOposéd. Yet much of the problem is not ill-thought action
but inaction—an issue which is not amenable to solution by a review and comment

requirement,

Option 3, the formulation of formal input requirements, is an alt‘ernative first
suggested in Sec:fion 7 of the Noise Control Act. Under a formal input procedure, for
example, EPA would be required to determine and report to.the FAA those levels of
noisc found adverse to public health and welfare and recommend actions to avoid such
adverse effects. Similarly, NASA could be required to determine and inform the FAA
whenever it found a particular strategy was technically feasible, safe, and effective,
together with its estimate of the cost of implementing the technology. And HUD could
‘be required to report the land use problems incurred by both airport noise and alterna-

tive noise abatement strategies.



The advantage 'of the formal determination and report process is that it is dynamic
-and not reactive, Infor mation and views which ghduld'stimu_late new regulatory and
abatement pfo‘gr’ams would be_exchanged prior to formuiation of regulatory' actions,
rather than in reaction to proposals. HbWever, mere exchange of information and
deter minations ins‘ineffective ﬁnless the regulatory body to which they are a_ddressed
‘_has a duty to review and respond to the information. In this respect, for example, the
Noise Control Act contaiﬂs provisions requiring FAA hearings and formal adoption or
refutation of EPA proposals, guaranteeing that the information and views exchanged

do not languish in files, but are actually acted upon.

Provisions extending formal input and reéponse requirements to the determinétions
of NASA, HUD ahd/or HEW wouid fequire amendment of §611 of the Federal Aviation
Act, although probably the same process could be established via an executive order
requiring the FAA to solicit the views of other agencies and action thereon within a

specified time.

Although a fofmal detcrm.inatiOn exchange :procedure n’i:_ly have salutory effects
in promoting regﬁlatory action in the noise area, there is'_sbme fear this schexhé may
result ’in a p'roéeSS of interagency "ping-pong" and regulatory impass. There is a
distinct need, not just to make appropriate findings, but to r‘éconcile the information
thus brought together and formulate a coordinated program for solving the broblem.
This cannot be done by an exchange of memos, but requires'some method of bringing

all the concerned agencies together in the policy-making and decision-making process.

A continuing interagency exchange and coordination process could be accom-
plished through fofmation’ of some typc of Imeragéncy Aircraft/Airport Noise Abate-
ment Committee (IAANAC). Two types of interagency group are possible. The first,
which could be established by- executive order, would be for-med of representatives
from concerned agencies—éuch as FAA, DOT, NASA, I'PA, HIUD and HEW—and
charged with developing coordinated approaches to the probiem and recommending
appropriutc actions to the member agencies. Under this option, actual regulatory

power and final decision authority would remain in the respective agencies. The



second type of group would be composed of similar representatives, but would have
the power to make decisions binding upon the member agencieé-;that is, to exercise
real regulatory authority. The latter type of authority could be conferred only by

new legislation,

Both types of IAANAC would serve the function of pr_ovidjng a forum to work out
a coordinated control and abatement program. The extent to which the first will

succeed, however, is dependent on three conditions:

1. That the representatives are appointed from policy making levels in each

agency, and are not merely technical advisors.

2, That each agency commit itself, to the maximum extent possible, to imple--

mentiing the recommendations arrived-at by the interagency group,

3. That the interagency committee determinations and recommendations are
regularly made part of the public record through publication and promulga-

tion in the Federal Register.

An interagehcy committee with final poiicy andvregulator_y‘powers would be free
of the problem of 6btaining voluntary compliance and cooberatidn by all concerned
agencies. On the other hand, shifting of responsibilily for land use, aircraft design,
airport operatiohs, research, and environmental effects decisions as to noise to one
interagency group -mig’hf raise the'pro‘blemdf coordinating those decisions with similar
aircraft, airport ,' land use and environment programs remaihing in the original agen-
cies. The solution must be a mechanism which allows both coordination of the noise
abatement program and coordination of the noise program elements with other regu-
latory, development and environmental programs. Fufther, V,.thc total noise environ-
ment islwhat must be reduced, and not just the contribution rnade to it by any single
type of noise source, and therefore any process which tends to decouplé the abatement

planning for one source type from the overall exposure limitation goal is undesirable.

An available mechanism which might be considered is that of the Office of the

Secretary of Transportation. The OST presently presides over a confederated



Department of Trarjsportation, with most, rif not all, of its-.rt'lodal agencies (i.e., FAA,
FHWA, etc.) act‘ing independently from dircct DOT supervision. Yet many of these
modal agéncies have an interest in transportation noise abatement generally. Thus
the OST, which at least in theory has direct control over tl;e FAA, could be used as

a home for an interagency committee with final policy and regulatory-authority.

Alternatively, because of the need to coordinate noisc abatement with respect
to all éources in order to achieve li-mitation of cumulative ndise exposure according
to public health and.welfare needs, the coordination of aircraft/airport noise ‘_ubate.— _
“ment cbuld be carried out by a sdbcommittee, which would be part of an interagency
_ noise abatement committe_e chaired by EPA as a part of its coordination responsibili-

‘ties under Section 4(c) of the 1972 Act.

S. Environmental Protection Agency. Draft Report

Source: T Legal and Institutional Analysis of &':cr‘aﬁ:‘ and
OAE;Q rt Noise and Apporti onment of Authority between
Egdgoxa! State, and I,ocal Governments, June 1, 1973,
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MEMORANDUM ON GOVERNMENT

ORGANIZATION FOR CIVIL AVIATION,
. BY P. W. CHERINGTON, FOR THE

AVIATION ADVISORY COMMISSION

MEMORANDUM

Government Organization for Civil Aviation

Introduction

The Aviation Advisory Commission has been concerned,
intexr alia, with the present and plospectlve organizatior within
the federal establishment for handling civil aviation problems.
It considered whether the present federal orqan;zatlonal
structure was adequate for the plans and programs which it
was proposing, whether the directions in which the organization
was trending were desirable and whether thereée were organizational
changes which might make possible a more effective civil avia-
tion program. Finally, it examined the relationships that
exist or may exist between the present and prospective federal
civil aviation agencies on the one hand and state and local
government agenc1es and industry and public groups on ihe other.
This memcrandum seeks to address itself to these quections arnd
to set forth what appeareJ to be the major options which con-
fronted the Commlqblon 1n recommending a federal organizationcl
patteln.

The Commission was, of course, aware that many interests
in Washington are seeking an escalated position in the Govern-
nent hierarchy for their particular interest, function or
industry. Thus planners want to escalate the planning function
in the organizational hierarchy; teachers want a separate _
department of education, etc., etc. It was also aware of the
fact that mest studies of federal organization (including the
recent Ash Commission study, which forms the basis for many of
the administration's pending organizational proposalz) have

Q-1
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concluded first, that there must be a reduction in the number
of top, cabinet level departments and in the number of people
reporting to the President and second, that the "special
interest" agencies should be grouped w1th others having a
similar area of interest so that competing or conflicting
interests can be harmonized at the departmental, rather than
the White House, level. Thus we have the Ash Commission recom-
mendations for four civil super departments (Department of
Human Resources, Department of Natural Resources, Department
of Community Development and the Department of Economic Affairs
which would absorb the functions of Agriculture, Interior,

HUD, HEW, Commerce, Labor and Transportation. It is clear

that any organizational pattern that the Commission recommends
that calls for an independent civil aviation agency will be
swimming against the current tide favorlng greater amalgamation
of civil functions and the tide agalnst "special interest"
agencies. '

While the Commission is aware of these trends or fashions
in federal organization patterns, it is. not, of course, neces-
sarily bound by them. A recommendation that runs counter to
these trends may, to be sure,.be expected to meet heavy
opposition from organizational personnel in the Office of
Management and Budget (OMB). But in the view of the Commission,
the urgency of improving civil aviation programs may, neverthe-
less, diptate organizational patterns that run counter to
fashion. Indeed it appears to be one of the tacit objectives
of the organizational experts to weaken the program of special
interest groups, leaving to an enlarged staff in the White
House and the Executive Office of the President or at the
secretarial level in the proposed super departments, the deci-
sion-making; selection and control of these programs. Thus,
no matter how sound and strong a civil aviation program the
Commission may recommend, it can be seriously weakened by an
organizational pattern that permits it to be blocked or nibbled
away by a growing staff of economists, budgeters, etc. surround-
ing the President and the super Cabinet officers. It may be
noted that these staff members are usually without responsibil-
ity for seeing that anything gets accomplished and that they
often are determined not to spend money which may help industry.

The -Commission is convinced that regardless of current
styles in Government organization, civil aviation merits an
organizational position and pattern that will permit it to
develop to the fullest extent and make a maximum contribution
to the economic/social structure of the country. A corollary
of this beliet is that the present diffusion of responsibility
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for civil aviation and the lack of independence that it has
had since 1967 have somehow and in some degree stultified
civil aviation's role. The Commission believes that this
situation should not be allowed to continue.

I. The Present Federal Structure for Civil Aviation

At the present time the handltng of the ‘several segments
of the civil aviation program is somewhat dispersed throughout
the federal establishment. The FAA in DOT is certainly the
main focal point for civil aviation matters but on many admin-
istrative, economic and technical matters other agencies and
offices are also involved and are sometimes preeminent.

The most important of these instances lie in the technical
or R & D area and involve NASA which (like its predecessor,
NACA) has important R & D functions in aeronautics. Having
been transformed from a laboratory organization to a mission-
oriented organization for the space program,. NASA is not only
competent but at times eager to move well into the develop-

"~ ment cycle in both aeronautics and electronics (Air Traffic
Control). -Its technical and managerial competence is certainly
a valuable asset to have brought to bear on civil aviation.

The only question is whether over time the DOT-NASA-FAA pro-
gram can be adequately coordinated and whether NASA will keep
abreast of real civil aviation needs and be sensitive to the
economic and operatlonal realities of the civil aviation
industry.

A second instance of divided responsibility for civil
aviation involves the CAB. CAB performs two types of functions
which are of importance to civil aviation. It is, of course, :
the regulator of the for-hire aviation industry in the economic
sphere. In this connection it ajudicates adversary proceedings
as in the case of route certificates. 1In the second place it
engages . in extensive rule-making for the economic governance
of industry. Finally in connection with either one or both
of these functions, it performs a considerable number of essen-
tially ministerial functions - negotiation of international
agreements, gathering of statistics, planning, doing economic
research and analy51s. While ostensibly most of these minister-
ial functions are in support of its regulatory responsibilities,
many are in fact only remotely related to regulation per se
and fall rather into the economic policy-making and economic
fact-gathering area. The FAA has never had a commanding voice
in this field, nor, as will be discussed below, does it have
one today.
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A third instance of the fractionalization of civil avia-
tion responsibility involves the State Department which by
‘tradition, fiercely defended, has the responsibility for nego-
tiating all international agreements in civil av1atlon, as in
other areas. These are both economic and technical in nature.
Whereas State, in many instances of non-political matters, has
permitted the concerned department to determine the U.S.
position for negotiations, it has not done so in the case of
aviation economics, although it has done so with respect to
safety and technical matters. Whether this is related to the
fact that the main substantive agency was a quasi-juducial,
quasi-legislative commission is not clear. In any event until
the creation of DOT in 1967, State insisted on having a major
voice in the development of U.S. substantive positions on
economic aviation issues. Nor has the situation changed
materlally since DOT arrived on the scene. It is granted a
somewhat grudging place at the table in the development of
U.S. policy positions. The present. situation can only be
described as a somewhat uneasy "troika" with State, DOT and
CAB being more or less influential in the establishment of
U.S. positions, depending on personalltles, issues and the
countrles involved. _

_ Still another area where civil aviation responsibility
is dispersed is the field of labor relations. Here the
. Department of Labor has been largely successful in defending
its position as the exclusive Government voice in labor manage-
ment relations. DOT has made some gestures to challenge DOL's
exclusive voice, but these attempts have not been outstand-
ingly successful and have primarily involved modes other than
aviation. Apart from its own labor relations with the Con-
trollers, the FAA has played almost no role in aviation labor-
management relations. In an industry with a very high labor
‘content and one which has been plagued with numerous work
stoppages and crises, DOL's exclusive handling of labor rela-
tions matters may be less than optimum. In any event DOL has
succeeded in elevating labor-management to what is probably _
the industry's most important problem and has thus far offered
no politically attainable solutions.

There are, of course, other more sharply focused areas
where other agenc1cs either dominate or have a major voice in
substantive issues which have a major impact directly on civil
aviation. Thus, the EPA has primary jurisdiction over smoke
and noise pollution standards for aviation, as for other
industries. DOD has a strong influence on civil aviation via
the CRAF program, its-airlift policies, its maintenance (or
non-maintenance) of an industrial base and its policies and
programs in the field of air traffic control. The Department
of Justice seeks to apply strict Clayton Act standards to
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mergers in aviation, despite the specific provisions of the
Federal Aviation Act concerning mergers and competition.
‘Other agencies have a direct impact on aviation in various
specific fields or in connection with ad hoc issues, e.g.,
Interior in connection with Trust Terrltory air service, or
HUD in the area of urban land use planning and the siting of
airports, the FCC in the allocation of radio frequencies,
Treasury in handling customs clearance at airports, etc.

The Government is, of course, an establishment of impres-
sive size covering an enormous spectrum of activities and
issues. ‘It is not surprising that there is a good deal of
dispersion of responsibility in many functional areas'that
affect or are affected by civil aviation. 'Not all of the
dispersion can be eliminated. Civil aviation is now too
closely woven into the economic and social framework of the
country. But there is every reason to believe that to the
greatest extent possible.civil aviation functions should be
centralized in the federal government and that the agency
having the major concern for aviation should have the position
and the "clout"” to implement whatever programs are determined
for civil aviation.

Not even within DOT does the FAA have the sole role in
the development and implementation of civil aviation programs.
The Secretary, of course, is the superior of the Administrator
and has the ultimate decision-making authority (short of the
President) by statute and in fact. (The only exceptions to
this statement are certain safety functions which are speci-
fically reserved to the Administrator by the DOT Act.) The
Administrator's plans and actions are subject to review and
scrutiny by many members of the Secretary's staff, the Under-
secretary, the Deputy Undersecretary, (Budgets and Programs)
and virtually all of the Assistant Secretaries - Systems and
Technology, Policy and International Affairs, Safety and Con-
"sumer Affairs, Environment and Urban Affairs and Admlnlstratlon.
The National Transportation Safety Board, although not "under"
the Secretary, can be highly critical of the Administrator
and the FAA.

In the early days of DOT, members of the Secretary's
staff and the FAA were in sharp disagreement as to the policies
to be incorporated in a new airport/airway bill. This disagree-
nment contributed to the non-passage of the bill in 1968.
Since then there has, on the whole, been an improvement in the
OST-FAA relation. Nevertheless, the Administrator has at times
chafed under certain departmental policiés which he felt were
inimical to the best interests of civil aviation. In the
personnel, environmental and R & D areas, there have been
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several sharp differences of opinion and, of course, the DOT
Budget Office has usually reduced somewhat the FAA budget
requests. Thus in the policy, program and budget areas, the
Administrator is far from being able to move unilaterally in
the vigorous support of civil aviation interests.

Still by Washington standards, the Administrator enjoys .
a considerable measure of prestige and autonomy. All Administra-
tors of industry or modal-oriented agencies have had to bow to
the new social concerns and all have been frustrated from
time to time by budget cuts and barriers to their programs.
It is difficult to strike that nice balance between a well-bal- -
anced program and no action at all. '

. Two additional features concerning the position of the
FAA should be mentioned. At present the main channel for the
Administrator. to the President himself is through the Secretary,
rarely direct. This is only natural since the Secretary is
the Administrator's superior. In at least one previous admin-
istration the Administrator at times had frequent direct access
to the President. This was true during part of the time when
the FAA was an independent agency. But this direct access
appears to have been more a function of close personal ties
between the President and the Administrator than it was a
function of the independence of the FAA. While direct access
to the President may prove ego-building for the Administrator,
it is not clear that it is a significant factor in the success.
or failure of the civil aviation program. In the present
administration it appears that the Administrator has been
able to communicate on a free and untrammeled basis with the
White House and EOP (Executive Office of the President) staff,
without any interference from OST. On the other hand, the
Administrator has often found it helpful to accompany the
Secretary on EOP visits or to be accompanied by one of the
Assistant Secretaries. Thus it cannot be said that the location
of the FAA in DOT has adversely affected FAA communications
with EOP on aviation matters.

In the area of Congressional relations, the Office of the
Secretary of Transportation (OST) has imposed some restraints
on trying to pre-sell programs that were in.excess or at
variance with the program of the President. Early in the
present administration it was decided to centralize the congres-
sional liaison function in OST. This decision caused consider-
‘able concern to the Administrator and in fact the decision has
never been fully implemented. The present Administrator has
a large circle of friends on the Hill and the evidence is that
he has visited with them extensively and to good effect. More
' routine Congressional matters and contracts are somewhat less: .
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unfettered than when the FAA was independent. On the other
hand, the OST staff prov1ded considerable support and cooper-
ation to the FAA in the passage .of the Airport/Airway bill.
It cannot be said that the present location of the FAA in DOT
has led to. a critical congressional relations problem.

Conclusion. While the present degree of dispersion of
civil aviation responsibility within the federal government is
not great, civil aviation programs would undoubtedly be bene-
fited from a greater concentration of clear-cut responsibility
and authority. Similarly, so far as the FAA goes (the single
most important focal point for civil aviation in the Executive
Department) any steps to downgrade this agency should be
resisted. Some up-grading of its position would undoubtedly

aid in the more effectlve and rapid implementation of civil
aviation programs.

II. History as a Guide to the Future:

In considering various federal organizational patterns
for civil aviation, the AAC has reviewed the evolution of
these patterns especially during the last 35 years.

Prior to the Act of 1938, the Department of Commerce
(Bureau of Air Commerce) and the Post Office Department (POD)
were the only federal departments which -had any appreciable
interest in civil aviation. (The ICC was briefly given some
regulatory authority over rates but never really implemented
a program). The POD provided subsidy to the carriers through
the award of air mail contracts. The Bureau of Air Commerce
performed the functions of licensing airmen, registration of
aircraft and erection of such air nav1gatlon aids as there
were at that time.

Following the Black investigation into the award of
air contracts, their cancellation, the unfortunate Army oper-
ation of air mail flights and a series of bad air carrier
accidents. Condgress passed the Civil Aeronautics Act of 19383.
With some modifications and some reshuffling of responsibilities
and organization, the Act of 1938 is still the basic legisla-
tive foundation for civil aviation programs.

The Act of 1938 merged most of the functions affecting
civil aviation into a single Authority in the Department of
Commerce. The Authority itself was divided in turn into the
five-member Authority, an Administrator and a separate and
.autonomous accident investigation unit, the Air Safety Board.
Thus most of the major functions of government concerning civil
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aviation were brought together in a single, albeit three-
headed, agency - The Department of State was only beginning
to be active in the international area, where prior to World
War II, Pan American had conducted most of the international
dealings. NACA was outside of the structure but confined
itself almost exclusively to advanced and fundamental research
in the field of aeronautical science, much of it primarily

of concern to the military. But unification did not last
long. President Roosevelt by Reorganization Plans III and IV
abolished the Authority in 1940. Simultaneously he abolished
the Air Safety Board, putting this function into the newly
created Civil Aeronautics Board which became a largely inde-
pendent ‘regulatory agency. To be sure the Department of
Commerce (DOC) continued to "house-keep" for CAB, and CAB's
budget was incorporated in the DOC budget. It nevertheless,
developed a high degree of autonomy in substantive matters.
Only the Civil Aeronautics Admlnlstratlon (CAA) was left in
Commerce. :

This was essentially the organizational pattern in
effect for civil aviation for the 20-year period to 1958. The
only events.of major organizational significance during this
period were the rise of the influence of State as international
aviation rose to prominence after World War II and the creation
of the Air Coordinating Committee, created in 1944 and abol-
ished in 1958.

The ACC was created late in.the war to help coordinate
military-civil matters which, as the war approached its end,
became of more and more significance, and to handle the post-
Chicago Convention decisions and events. A great deal of the
work of ACC was involved in determining the U.S. position on
a host of technical issues which had to be resolved in the
establishment of a network of international civil air routes
and operations in the post-war period.

- The ACC also had legal and. economic units which attempted
to harmonize the views of the federal agencies on such matters
as a multilateral vs. a bilateral exchange of traffic rights,
the carrier liability issue, etc. 1In its early days the ACC
performed a valuable function. As time went on, and more and
more matters were "processed" by the ACC staff, its membership
begar. to sink to lower and lower rank levels, the paper work
began to bury the substance, and it became a convenient
resting place for "non-decision-making."

There were, during this period, particularly during the
1950s, increasing conflicts between military and civil aviation
objectives, and the civil authorities were frequently thwarted
by the military's ability to proceed in their own way or with
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their own system regardless of the civil reguirements and
wishes. Thus there was the GCA/ILS controVersy, the Tacan
struggle, and almost constant friction concerning mllltary—
civil use of airspace and airports.

Conflicts waxed and waned, in part dependlng upon the
personality of the key personnel involved.  Because of the
Korean War and the cold war that followed it, military inter-
ests were often able to override the civil interests.

But of much more concern in the period from 1945 to
1958 was the growing 1nab111ty ‘of the CAA to maintain and
expand an effective air traffic control system. Whi'le the
DME/Onni system of navigation was introduced, together with
a growing use of radar surveillance, the method of controlling
aircraft remained pretty much as it had been (flight stzips)
and the advent of the much faster jets threatened a serious
breakdown in the system. A preliminary study of the problem
was undertaken by the Harding Committee in 1955 and this led
to the in-depth Curtis Committee study in 1956-57. The report
of this Committee led ultimately to the Federal Aviation Act
of 1958.

Part of the difficulties of the CAA related to funding.
The agency had trouble in running the successive budget
guantlets of Commerce, Bureau of the Budget and the Congress.
The result was a somewhat sporadic pattern of appropriations
which in aggregate were inadequate either to bring into being
-an updated and upgraded traffic control systém or to hire and
train a sufficient number of personnel to operate the exist-
ing system. The only times when the level of appropriations
came close to meeting needs were those years immediately
following serious accidents, especially thHose involving congres-
sional personnel. ' Inadequate funding cannot be traced directly
to the fact that the CAA was buried in the Commerce Department,
but this fact and especially inadequate leadership at either
or both the Administrator and Assistant Secretary level cer-
tainly explain a major part of the problem. (It may be noted
that in the same period, 1955-56, the Bureau of Public Roads
‘which was alsc leocated in Commerce pushed through the Intex-
state Highway legislation. The Bureau was greatly aided in
this effort by the fact that it was able to interest President
Eisenhower personally in the program. The President did not
become particularly involved in aviation until late 1956 or
early 1957, at which time he appointed General Ted Curtis
and then General E. R. Quesada as his special assistant for civil
aviation. It was General Quesada who, acting on the Curtis
study report, spearheaded the drive for the Federal Aviation
4dct of 1958.)
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The Federal Aviation Administration, set up by the 1958
Act, was removed from Commerce and set up as an independent
agency. The first administrator was General Quesada who for
a time also maintained his title as Special Assistant to the
President for aviation. The new FAA took over from the CAB
the rule-making function of issuing Federal Air Regulations
(previously Civil Air Regulations). It had become increasingly
clear that the CAB lacked the necessary expertise to perform
this job adequately. Not only were the members not qualified
to pass on the increasingly complex technical issues involved

~in the FARs, its staff was insufficient in number for the task.
CAB at this time retained the Accident Investigation function,
which it was to lose in the DOT Act of 1966 to NTSB. The Act
of 1958 made only very minor changes in the economic regulatlon
and promotion of civil aviation.

The 1958 Act did, however, contain two provisions of
importance to the present review of organization. In the
first place it provided for an Airways Modernization Board
which was attached to the FAA but which had a measure of
independence of the organization except via the Administrator
himself. The aim was to get work done on a new ATC system
without having it crushed by the weight and inertia of the
existing system (and its personnel). A second reason was to
attract persons to work on the ATC problem who could not
possibly have been persuaded to join the FAA. However valid
these reasons may have been at the time, the AMB did not work
effectively. Its interface with the FAA R & D and Operating.
units was poor. It was abolished in 1962 by then Administrator
Halaby. -

A second change of significance that was made by the
1958 Act was that the FAA was granted authority to develop
new aircraft. This authority was promptly utilized to begin
work on the SST project.

Independence did not bring an end of the troubles of
the CAA/FAA. Erratic, and on the whole inadegquate, appropria-
tions continued to plague the agency throughout its decade of
independence.

When Congress passed the Department of Transportation
Act in 1966 (to take effect on April 1, 1967), there was only’
a modest amount of dissent from the prOposal to put the FAA
into the new department. The euphoria of both industry and
the Congress which had greeted the FAA in 1958 had, by 1965,
largely evaporated. As an independent agency, FAA had failed
to attract markedly increased appropriations support; it had
not made notable progress on the ATC system and it seemed
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to have no very innovative ideas as to what kinds of programs
it should propose in the airport area nor on how to finance’
the escalating costs of aviation programs. General lack of
enthusiasm for the agency, plus the popularity of the idea

of unifying all transportation in; a single agency, easily
overcame any objections which were raised against loss of
independence for civil aviation.

The DOT Act of 1966 removed the aircraft accident
investigation function from the CAB and placed it in the new,
largely independent National Transportation Safety Board.
Thus was the Air Safety Board of the 1938 Act rehabilitated,
this time with investigative and recommendary responsibility.
for accidents and hazards in all forms of transportation.

III. - Future Problems of Civil Aviation %o Which Federal
Organization Must Be Responsive

The primary test of any organizational pattern is
whether it contributes importantly to the handling and solution
of problems and issues associated with the organization's
mission. A good organizational pattern can contribute mater-
ially to the achievement of the mission; a weak pattern can be
a serious drag and obstacle either in the way of attracting
resources (including management and manpower) or applying
them to the mission in a reasonably economical and efficient
manner. This does not mean that a strong organization guar-
antees mission performance; a sound program can fail even in
a strong organizational structure. But, given the difficulty
of obtaining effective action within the federal establishment,
under even the most favorable conditions, it would certainly
be an error for the Commission to recommend anything short of
the strongest, realistic organizational pattern.

Before examlnlng various alternative organ17at10nal
_patterns, it is 1mportant to have in mind the major civil
aviation problems and ieeues that are likely to confront the
industry and the Government over the next two decades, especi-
ally those which will differ or change substantially in priority
or. nature from the past. Essentially the prospective problems
of civil aviation, and their optimal solution, are the subject
of the Commission's entire report. They need only to be
mentioned here briefly, w1thout any attempt to provide a
complete catalogue.

The problems and issues which will confront civil avia-
tion can be generally arranged under the seven following
categories.
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Safetx'- in all its aspects, including the certification
of airmen, certification of aircraft, and regqgulation of opera-
ting practices and procedures. :

Civil Aviation Facilities - the development and furnishing
of airports, air navigation and air traffic control facilities.
While these do not necessarily have to furnished or operated
by the federal Government (as indeed is true of airports today)
it seems probabl that the federal Government will have to
take the initiative in seeing that the facilities are adequate
to the needs of civil aviation, that they are environmentally
accepteble and that they interface properly with the surface
transportation system.

Survivability of a U.S. Aircraft, Engine and Avionics
Industry - Whereas civil aviation in the past has largely
piggy-backed on the military so far as the research, develop-
ment and manufacturing industries are concerned, it appears
that this will no longer be possible to anything like the same
degree. Nor is it at all clear that market economics will
assure the survivability of R & D and manufacturing companies
for civil aviation products. Some involvement by federal
civil authorities with these industries seems called for.

This will be a new, or at least a greatly expanded, function
for the federal civil aviation organization. Relations with
military organizations will be especially difficult to resolve.

Functions of General Aviation - It seems probable that
it will be increasingly difficult to handle the many types
of general aviation activity within a framework essentially
designed and operated for high performance air carrier and
military aircraft. If all of general aviation is made to
conform to the equipment and operating specifications of the
air carriers and the military, it may constitute a manace to
itself and others. This is an o0ld problem which is likely to
become much more acute in the future.

Economics of For-Hire Air Transportation - The economics
of the air carrier industry, including especially relations
between various segments of the industry and of air carriers
to suppliers and manufacturers, pose increasingly acute
problems. Involved are guestions of competition, pricing,
subsidy and service. A continuation of recent trends may
result in the inability of the industry to finance its anti-
cipated future growth.

International Relations - As the civil aviation capability
of foreign countries has increased our past policies and
practices may no longer be adequate to protect either the
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interests of U.S. shippers and travellers or the interests of
our air carriers. This is especially true where the pretense

is that we are operating under rules of.open competition whereas
in fact the fcreign country is pursuing a policy of virulent
restrictionism. Ability to settle problems quickly and vigor-
ously appears to be an urgent requirement.

‘State-Local Relations - Only a few states have had
well-staffed, aggressive aviation organizations, although
several are acquiring more or less adeguate Departments of
Transportation. The only major influence on civil aviation
hhas been a small number of powerful, largely autonomous port
authorities. TIf, under revenue-sharing, the states and cities
are going to be able to select the transportation projects
on which to spend money, aviation's voice.at the state and
- local level must be greatly strengthened and relations between
the federal organization and state and local organizations
must be greatly improved.

The foregoing would appear to embrace the most pressing
problems which civil aviation is likely to face over the next
two decades. Some might prefer a different grouping; others
might like to single out and highlight a specific problem
area that they thought especially important, such as noise
or airport capacity. Whether this or another list is used,
there is no question that the prospective problems of civil
aviation are acute, that they cover a very wide spectrum of
activity and that many of the issues involved are highly contro-
versial and difficult to answer.

IV.  The Organizational Options
2 : :

There are, of course, dozens of ways in which civil
aviation might be organized within the federal establishment.
In general, however, each of the many possible organizational
patterns can be classified as falling essentially into one of
the following categories.

1. The Status Quo. FAA continues in DOT as an administra-
tion. No basic change is made in the internal relations of
FAA to the OST staff or other parts of the department and no
basic change is made in the relations between DOT and other
agencies and organizations.

2. The Administration's Proposal. The Administration
has proposed a sweeping reorganization of the cabinet depart-
ments. The proposal is based on studies completed by the Ash
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Commission, although as translated into proposed legislation
the timing and exact plan of the Administration's proposal do'
not follow the Ash recommendations precisely. Under this
proposal, State, Defense, Treasury and Justice would remain
essentially unchanged. The other seven cabinet departments
would be shifted and compressed into four new super departments:

Human Resources
Natural Resources
Community Development
Economic Affairs

Seven present departments would cease to exist (Agricul-
ture, Interior, Labor, Commerce, HEW, HUD and DOT). In the
case of DOT, its present functions would be split, with the
Urban Mass Transit Administration and all, or at least major
pieces, of the Federal Highway Admlnlstratlon going to Commun-
ity Development and with the rest of DOT going to Economic
Affairs. Thus FAA would be moved to Economic Affairs where
- transportation as a whole might be represented by an Under-
secretary. As presently drafted it is not likely that the
Administration's proposal would bring about any concentration
of civil aviation authority and would almost certalnly tend
to de-escalate the position of civil aviation in the federal
establishment. While this may not necessarily be bad in terms
of the overall organization and priorities of the Government,
it almost certainly reduces the chances of successfully
handling the civil aviation problems and issues discussed
above in Part III.

3. A move somewhat different from the Administration's
proposal would involve the organizational escalation‘of civil
aviation within either DOT or, if formed, the Department of
Economic Affairs (DEA). Such escalation would involve the
designation of an Undersecretary, of Civil Aviation, the trans-
fer of functions from other agencies, e.g., R & D from NASA,

a stronger voice in international negotiations, perhaps some

of the ministerial functions of the CAB, etc. This option would
thus be the vehicle for upgrading the position of civil aviation;
it would also place the chief spokesman for civil aviation on

the staff of the Secretary as well as in a line relationship

to him. Finally, it would provide a plausible location for

the central placement and concentration of civil aviation
functions now scattered in other departments or of new ones

yet to be developed.

4. Department of Civil Aviation. It has been suggested
that if civil aviation is to have the position it deserves and
needs to achieve its goals, it should be elevated to cabinet
rank with a Secretary of its own reporting directly to the
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President. . Regardless of the merits of such an organlzatlon
from the standpoint of civil av1atlon, the proposal runs
exactly counter to general trends in federal organization.

In consequence it would seem to have almost no chance of belng
adopted.' A comparable or lesser amount of effort devoted to
"selling" one of the other options would be far more likely

to result in improvements for civil aviation interests.

What has just been said about a wholly separate--and in-
dependent Department of Civil Aviation does not necessarily
apply to a "service-type" department with a "service secre-
tary" within either DOT or a new Department of Econamic
Affairs (DEA). Presumably a "service-type" department would
pe patterned along the lines of the Departments of Army, Navy
and Air Force in DOD. Such an organlzatlonal pattern would
be very close to that discussed in item 3 above concerning the
creation of an Undersecretary for Civil Aviation who would
have both line and staff responsibilities. A Secretary for
Civil Aviation would be especially feasible if the title of
the heads of the new super agencies is changed, as has been
proposed.

The foregoing appear to represent the basic patterns of
organization. Within each there is a wide variety of organi-
zational suboptions, involving not only particular patterns
of organization but various degrees of concentration of respon-
sibility and authority over the entire spectrum of civil
aviation.

V. . Analysis of Organizational Patterns

The U.S. federal government is the largest organization
in the free world and as a machine supposed to make decisions
and implement them, it is certainly one of the most difficult
to operate. Getting things done in government has been
likened to kicking a feather bed or a large, damp sponge. In
part this is supposed to be. For on any issue there is
deelgned into the system an opportunity for various interests
and voices to be heard and their respective positions weighed.
The resolution of conflict is by nature a complex and time~
consuming task, one which inevitably involves a measure of
politics along with the merits of the issue.

In judging alternative patterns for organizing govern-
ment functions, there appear to be several features which tend
to make for effective programs and organizations as against
programs that drift and organizations which, while making a
great show of activity, in reality are doing nothing. 1In the
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last analysis, a mission- orlentea government organization w1th
program -responsibility is nothing more than a mechanism for
acquiring a share of resources - money generally, but sometimes
manpower - and throwing them at a problem or series of prob-
lems in as artistic a fashion as possible. Thus the organiza-
tion must have the position and strength to develop a program
or series of programs, get them funded and then spend the

money in a tolerably effective way. To do this usually
requires some kind of public constituency which is kept rea-
sonably happy and whose views are reflected on the Hill. The
agency must have sufficient breadth of authority so that it
can devise and control programs which will resolve or ameli-
orate a fair number of the problems of its constituents. It
must be far enough up in the hierarchy so that its programs ,
are not strangled in the program review and budget process or '
traded away completely for other programs which are currently
more popular in the department or OMB. It must have channels
for -dispensing its resources that are reasonably effective
(not too. bureaucratic but not so loose as to invite pilferage)
and that are directed toward real needs. Finally the organi-
zation must not be so deviant from current fashions concerning
government organization that it arouses the attention of
government organization professionals.

If these are valid criteria, what can be said about the
alternative organizational patterns described in IV above?

The status quo - leaving FAA in DOT with its current
authority and relations - would not perhaps be disastrous,
but it would at the same time be far from optimal. Neither
the FAA nor the DOT at present has the breadth of authority
it needs to run an effective civil aviation program. In part
that authority resides in other agencies. 1In part it does
not exist at all, as in the case of R & D for new transports
and assistance in making the airplane, engine and avionics
industries viable. Even within DOT, there is a division of
authority and initiative as between the FAA administrator
and the OST staff. This has shown itself in the areas of
R & D, environmental acceptability and the economics of inter-
modal transportation. In large measure the OST staff has moved
in because of a vacuum within the FAA. But regardless of the
reason, initiative and authority has been fractured. 1In a
word it should be possible to devise organizational patterns
that will do better than the status quo.

At the other end of the spectrum, an independent cabinet-
level department of civil aviation, no matter how all-embracing
and centralized its authority, must be regarded as so deviant
from the current thinking of the Administration and of the
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professional government organizers in OMB as to be unacceptable.
The trend is away from independent agencies; and the current
conventional wisdom is especially opposed to independent
agencies which have a strong one-dimensional constituency to
lobby for it - farmers, highway interests, etc. As already
noted, efforts made to sell this pattern are almost certain
to be frustrated and the effort, which might have been used
to achieve good effects in other areas, wasted.

Either the Administration's proposal to create a Depart-
ment of Economic Affairs, to which the FAA would be transferred,
or the continuation of DOT, with an improved status for civil
aviation, would seem to offer acceptable and manageable alter-
natives. The former alternative has the advantage that the
legislation proposing the department is part of the President's
program. If the Administration is reelected, it can be
expected to push this legislation, although passage is not
anticipated in the near future. On the other hand the legis-
lative proposal is not so firmly cast in concrete that changes
along the lines suggested below could not be made.

A major disadvantage of the Admlnlstratlon S proposal
is that the Secretary of DEA would have a very broad sweep of-
authority and responsibility to the point where he could be
expected to give only limited time and attention to civil
aviation. .Thus there is an urgent need in the new department
for a strong voice for civil aviation and an important and
visible place for the head of aviation in the departmental
hierarchy. Being a new department, this might be easier to
achieve than in DOT. '

There are certain other drawbacks to the Administration's
proposal. Any new organization - and this is especially true
of a new Government organization with numerous personnel and
sweeping authority - takes some time to cook. Thus it is
probable that it would be at least two years after it was
created, and maybe four or five, before the new department
would begin to function effectively. For civil aviation this
_ time might be shortened and if an Undersecretary for Civil
Aviation (or other top official) were given considerable
autonomy.

Another drawback to the establishment of DEA and its
companion department, the Department of Community Development,
is that there will be a renewed split in the Government's
concern for transportation as a unified function. This frac-
tionalization was the key factor that led to thc establishment
cf DOT in 1967. And while the Department has not, perhaps,
lived up to the fondest hopes of its proposers, its record
has, nevertheless, been quite tolerable. There is certainly
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no evidence that points to the desirability of splintering
the transportation functions again. But while it appears un-
desirable, from an overall transportation system standpoint,
to breakup DOT, it cannot be argued that such a split will
necessarily be damaging to civil aviation interests. Indeed,
some would take the contrary view.

The upgrading of civil aviation within DOT is likely to
pose a number of difficulties and vroblems. The Department
is at present structured along a strict line and staff pat-
tern. The Assistant Secretaries in the office of Secretary
are staff officers to the Secretary and to his alter ego, the
Undersecretary. With some exceptions they do not have, or
at least are not supposed to have, line authority and respon-
sibility. That authority is supposed to reside, and in general
does reside, in the Administrator. The exceptions which have
arisen are, nevertheless, instructive.. The Assistant Secre-
tary for System Development and Technology has acquired a
substantial program of advanced research in aeronautics and
alr traffic control, leaving to FAA R&D on nearer—-term systems
and hardware. The SST office in its final years was removed
from FAA and put in OST presumably to avoid any conflict with
the development of the prototypes and ultimate certification
of the aircraft. Both the Assistant Secretary for Safety
and Consumer Affairs and the FAA have played major roles in
attempts to deal with highjacking. The Assistant Secretary
for Environment and Urban Systems has played a vigorous role
in engine noise and smoke standards and in the environmental
aspects of airport siting. Finally the Assistant Secretary
for Policy and International Affairs is the principal depart-
mental spokesman - rather than FAA - on airline economic
guestions. : '

The maintenance of a strict line and staff organization
within DOT may well have weakened the decisiveness with which
the civil aviation program has been developed and 1mplemented
For a while in the early days of the department, there was an
open struggle between the line and staff as to the type of
program that was to be developed and who was to carry it out.
That struggle was largely resolved with the Airport/Airway
Act. But the Administrator's own staff has not been suffi-
ciently strong to argue with complete effectiveness for civil
aviation programs either with the OST staff or in the Execu-
tive Office of the President.

What is being suggested is that the Administrator should
become at one a line officer and a staff officer to the
Secretary - a line officer in the sense that he is responsible
for the operation of the FAA and the implementation of the
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srogram and a staff officer in the sense that he is the
spcretary's main program developer and adviser on all civil
Lwiation matters (economic and. technical) at least on a par
wi+n the Secretary's functional advisers. In addition he
~»:1d not only have clear responsibility for the aircraft
Lgnrﬁting industries but for the civil aviation R&D and manu-,

‘.~vuring industries as well.

The gathering of these and similar DOT functions into a
sincle line and staff organization dealing with civil aviation
chould greatly strengthen the likelihood of achieving civil
aviations goals. In addition, there should be added to the
responsibilities of this urgraded civil aviation organlzatlon
the following functions now performed by other agencies, or
~ot performed at all.

1. Research and development activities of NASA - in
acronautics, avionics and propulsion as they pertain to civil
aviation.

2. Establishment of an office, bureau or other organi-
zational unit to deal with problems of new aircraft, engines
and avionic systems needed for civil aviation. This office
would also administer programs designed to assure the contin-
ved viability of the development and manufacturing industries
of these items. :

3. Development of substantive positions and policies
in the international area - now exercised by State, DOT and
CAB on a divided basis. State would continue to conduct
negotiations with foreign governments.

4. Development of policies and procedures and an active
role in civil aviation labor-management relations. This
function is now performed almost exclusively by DOL.

5. Ministerial functions of CAB - This is probably
the most controversial of the functions proposed to be trans-
ferred to the Undersecretary for Civil Aviation. Indeed some
members of the Commission are known to be opposed to the
transfer of any CAB functions. The intent of the suggested
-Eransfers is not to make the CAB's adjudicatory and legislative
decisions subservient to the Undersecretary of Civil Aviation,
but to remove those administrative and policy functions that
should be in the executive branch. At the same time, it is
hard to think of an effective "Mr. Civil Aviation" if the
¢conomic concerns and policies of our domestic and international
airline system are handled by an entlrely separate and inde-
Pendent agency.
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Basically the Board performs three functions. In the
first place, it hears and decides cases involving adversary
parties. What routes should be certificated, which carrier
should get which route, deciding whether a merger should be
approved, etc. This is essentially an adjudicatory role,
picking one or more applicants or petitioners from a group,
on the basis of an evidentiary hearing.

A second function is essentially -legislative - the setting
of rates and fares. There is often a hearing, to be sure,
but it is not typically an adversary proceeding in the usual
sense of the word, although Bureau Counsel or other parties
may attempt to turn it into an adversary proceeding. Rate-
making from time to time has been undertaken by legislatures
although they now typically delegate this function to a
regulatory tribunal.

Finally the Board performs a large number of administra-
tive or ministerial functions. Some of these are loosely
related to the Board's adjudicatory or legislative roles.
Others are largely divorced from these two functions. Tor
example the Board does a considerable amount of work on
gathering and analyzing the accounting and statistical reports
of the carriers. This is neither a judicial nor a legislative
function. To be sure the accounting data. are needed for
regulatory purposes, but they are widely used for other pur-
poses as well. Courts do not have accounting sections; neither
do legislatures, unless the G.A.O0. be counted as such. The
Board, indeed, develops the chart of accounts for the airlines
and the methodology by which traffic surveys are conducted
and reported. Perhaps because of focus on regulation, the
accounting system is essentially one of financial accounting
and is ill-adapted to managerial control purposes. (For
example, it is impossible to get route segment load factor
data from the reported data.)

Another example of the essentially administrative or
ministerial roles performed by the Board at present can be
found in the Board's work in its International Division in
the way of working out positions for bilateral negotiations,
and in the research area where a variety of studies have been
performed, sometimes to confirm the soundness of one or
another Board decision.

The Board has also carried out the function of deter-
mining and awarding subsidy. While the carriers would declare
that the Board has been exceedingly parsimonious in its awards,
the fact remains that in the case of the local service airlines,
subsidy has declined and more recently increased, without
much regard for what it is that the Government is getting for
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its money . It is certalnly not cettlng alr service to smaller
communities, if that is the progran objectlve, since the
number of such cities receiving service by the local service
lines has decreased rapidly as the local service lines have
turned these points over to the unsubsidized third-level
carriers. What it does seem to have obtained is a network

of regional carriers which are increasingly focusing on high
density short to medium haul markets in competition with the
trunklines. There is perhaps nothing wrong with this, but it
is a rather strange way to.develop a rational route structure
and almost certainly a complete move away from the original.
purpose of local service subsidy. This change has been
brought about without any review of thezprogram relative to:
other aviation or to other transportation programs.

In common with virtually all of the regulatcry agencies,.
the Board has no stated policies :as such. Its policies at
any one moment of time can be deduced from a reading of the
dicta in current decisions, but this is often an unreliable
guide to what future policies will be. There thus tends to
be a policy (and planning) void since DOT is reluctant to
assert a policy role except in areas (such as international)
where it has a mandate, either by statute or at the direction
of ‘the Pre81dent.

It is true that the transfer of the Boards administra-
tive and ministerial functions to the proposed Undersecretary
of Civil Aviation is noc guarantee that they would be per-
formed in a superior way, but it seems inconceivable to set
up a "Mr. Civil Aviation" with a good deal of position and
centralized power and then in the same brezth say to him -
"By the way, don't worry about the economics of the airline
industry; the Board will do that." What is proposed here is
to turn the Board into a straight adjudicatory and legislative
body which would hear and decide adversary proceedings and
would legislate in the rate and fare area. The Board would
retain whatever staff was needed to assist it in carrving
out this role. The Board's ministerial functions - policy
and program development for air transport, data collection,
research and analysis, etc. would be placed under the juris-
diction of "Mr. Civil Aviation."

With the addition of the foregoing responsibilities and
functions to the present FAA functions, there would be a
strong and centralized agency capable of dealing with all
facets of civil aviation at the federal level. It would have
a span of authority easily justifying sub-cabinet (Undersecre-
tary or "Service Secretary") rank and status either in DOT or
in a new Department of Economic Affairs.

B _ Q-21



I-528

The way in which the DOT might be structured under such
an agreeméent can be seen from the accompanying chart. Note
that the new functions are added primarily in a new administra-
tion (FADA) or at the staff level to the Undersecretary. The
chart -also shows the possible placement of a government cor-
poration to handle the air traffic control function if it
were decided to proceed in this direction. From the standpoint
of both industry and of state and local officials, there
would be no. ambiguity as to where the respon51b111ty and
authority for civil aviation lay.

Inter-departmental Coordination:

As already noted there has been from time to time in
the past a need for interdepartmental coordination on civil
aviation matters. This need was met from 1944 to 1958 by the
Air Coordinating Committee. Since then it has been met by
more ad hoc arrangements. To a degree, the need for a large
standing committee to provide inter-departmental coordination
of policies and programs is.a clear signal that there is in-
sufficient centralized authority in the regular departmental
structure; - there are too many drivers handling the same
reins. The creation of an Undersecretary for Civil Aviation
with the functions and responsibilities outlined above should
go far to cut down on the amount of required interdepartmental
coordination. The Undersecretary would have most of the reins
in his hand and would presumably have the “clout" to drive '
the team.

Still, in an organization of the size and complexity of
the federal government there is bound to be.some division of
interest and responsibility, particularly in a field like
aviation where there is 'a major military, as well as a major
civil, involvement. The Commission has considered, therefore,
how inter-departmental ccordination could be achieved in an
effective manner, without the creation of an unwieldy bureau-
cracy or without undercutting the position, and authority of
the proposed Undersecretary. It did not accept one staff
suggestion that there be created in the Executive Office of
the President a new policy-making, coordinating. and planning
group since it appeared that such a group would very likely
usurp, or at least attempt to usurp, the functions of the
Undersecretary for Civil Aviation. It viewed more favorably
the use of the National Space Council, as modified to include
“aviation, to perform the necessary coordination. Alternatively
some members of the commission believed that a National Avia-
tion Council set up in a parallel to the Space Council might
give aviation somewhat greater visibility.
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In point of fact the Space Council, which is chaired by
the Vice President  and has a small staff of its own, appears
to have been only moderately active in recent years. It has
become ‘largely an information exchange on the space program
and a public relations vehicle (for space shots and the like),
rather than a focal point for major policy coordination and
decision-making, en route to the President.

In this connection it is important to distinguish a
number of functions that ‘are involved in 1nterdepartmental
coordlnatlon and upstream communlcatlon.

1

. There are first those guestions calllng for 1nterdepart-
mental resolution. Illustrative of thls type of question is
.the civil/military use of the airspace. ‘Specific gquestions of
~this type can generally be resolved on an interdepartmental
basis once some general policy" guldellnes have been establlshed
often at the White House level, if not indeed by the President
personally. Almost all of these questions involve some com~
promise or yielding of parcchial interests. For example, it
is simply not possible for the military, on the one hand, to
have all the air space reservations it would like, and it is
also not possible for civil aircraft to fly at will through
danger zones and reserved air space. Both sides must yield
somewhat. How much is a matter, in the last analysis, for
the President to decide, lf a reasonable compromise cannot be
reached by his "ministers."

To the extent that policy conflicts are of a bilateral
nature, they do not require a large coordinating committee
where in effect other ministers or their representatives sit
as umpires on matters which in fact are none of their business.
Nevertheless, it is important that there be some mechanism
for monitoring to assure that these matters do, in fact, get
resolved either through interdepartmental negotiation or by
the White House as a matter of last resort. This kind of

"monitoring"” function is probably better performed by a
Pre51oenf1a1 staff member, presumably one with a "passion for
anonymity" and a low profile. His essential quallflcatlon
should be that he does not fancy himself as "Mr. Av1at10n
in lieu of the Undersecretary.

If such a Presidential staff member existed on a regular
basis, then the case for an interdepartmental aviation coor-
dinating group would be greatly weakened since multilateral
policy issues requiring coordination could be "“crammed down"
on the departments for resolution, or alternatively decided
by the President. And in point of fact each of the last six
Presidents has, from time to time, had such a staff person
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or persons. The title, rank and assignment of the "person"
has varied not only from administration to administration but
also during an administration, as the personalities changed.
And given the fact that White House staff organization is
highly dependent (and should be) on the operating style of

the President, it is probable that this somewhat nebulous
situation will continue. The main case for an ongoing
Aviation Council (or combined Aviation and Space Council) is
that it would.provide an institutional CODtanlty in an other-
wise highly fluid situation. '

There is, however, a second reason for believing that an
Aviation Council .could perform a useful role. The establish-
ment of a "Mr.. Aviation" in the person of the Undersecretary
for Civil Aviation is going to provide regional, state and
'local interests with a single point of contact in Washington
on civil aviation matters.. In most respects, this will be a
real advantage. But it will also create the hazard that the
federal civil aviation monolith will steam-roller nonfederal
interests and concerns, regardless of how many advisory
committees or panels the Undersecretary may establish. An
Aviation Council with some nonfederal membership would provide
some assurance that legitimate regional, state and local
interests were not ignored or unduly submerged in the federal
program. This might have political as well as substantive
advantages for the administration in office.

In order to tie together the multilateral interdepart-
mental coordination function with the monltorlng function (to
assure that interdepartmental issues are in fact resolved) it
is suggested that the Executive Director of the Council be
the White House staff member designated to handle civil aviation
matters. He could, of course, have such support assistance
as was required. But his dual role should expedite the resolu-
tion of issues which were resolvable or speed those which
could not be resolved (and were of sufficient importance) on
their way to the Chief Executive.

Regional, State and Local Interests:

Thus far the primary focus of this memorandum has been
on the federal level. In fact rkgional, state and local groups
have major responsibility for implementing much of the federal
program and for initiating programs of their own. There are
more or less continuous complaints that the federal establish-
ment tends to ignore these groups both in the development of
policies and programs and in their implementation at the feder-
al level. Mention has already been made of the fact that the
centralization of civil aviation functions in the hands of an
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Undersecretary should provide a partial resolutlon of these
problems. - Presumably the Undersecretary would establish a
variety of channels of communication with regional, state and
local interests in addition to his geographlc organlzatlon.

There are, .however, a number of further steps which might
well be e/plored -and examined in connection with the gradual
evolution of more transportatlon and aviation capability at
the regional and state level in the- form of regional transpor-
tation authorities and state departments of transportation.

The exact nature of the federal-nonfederal relation and the
degree of delegation of_ authority deserves to be explored in

. much greater depth than can be done either in this memorandum

" or by the Commission. &as part of such a study consideration :
should be given to the questlon of the impact of revenue-shar- .
ing, if implemented, on the aviation relationship. But the :
more centralized civil aviation organization called for in this .
memorandum would appear to fac111tate lmproved federal/non-
federal relations.

Source: Cherington, Paul W., ""Memorandum.on Government -
-Organization for Civil Aviation, ' Aug. 9,-1972; .in
Aviation Advisory Commission staff and consultants,
The Long Range Needs of Aviation, Technical Annex
to the Report of the Aviation Advisory Commission,
January 1973, Vol. I, pp 1-507 to 531,
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