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What GAO Found

In May 2023, the Department of Defense (DOD) discontinued its MyTravel
initiative and directed all users to return to the previous Defense Travel System
(DTS). Based on information from DOD, the department’s abandonment of
MyTravel was due to four primary factors: lack of a central leadership authority
and advocate for change; insufficient program management practices;
inadequate outreach to understand evolving stakeholder needs; and inconsistent
inclusion of key users in gathering and tracking program requirements.

While DOD is reinvesting in DTS to add key capabilities, the department has not
yet fully addressed applicable leading practices related to the primary factors of
MyTravel's abandonment (see figure). These practices include statutory
department-specific business system requirements. Overall, DOD fully
addressed 12 practices, partially addressed six, and did not address four. Of
particular concern are the three program management and five requirements
management practices that are not yet fully addressed. Until it fully implements
these practices, DOD risks shortcomings in managing the program and in
ensuring that users are involved in requirements gathering and tracking.

Assessment of DOD’s Defense Travel System Against Selected Leading Practices and
Statutory Elements Related to the MyTravel System’s Abandonment

Primary Factors Related to the Defense Travel System Modernization Initiative
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Regarding overall system modernization, DOD has department-wide
improvements underway. However, its policies and guidance for managing and
directing these efforts do not fully address 11 of 23 leading practices and
statutory requirements related to the above four factors. For example, the
department has established a framework to monitor progress of selected
programs but has not established a permanent leadership structure for the efforts
or taken steps to ensure that programs fully align with department-wide goals
and priorities. Without fully implementing these leading practices and statutory
requirements, DOD can experience coordination issues and inconsistent
execution in planning and making improvements to its business systems
modernization efforts.

Why GAO Did This Study

DOD relies on its travel system to
support mission-critical operations.
DOD has faced multiple challenges in
its many attempts to modernize this
system, most recently through the
abandoned MyTravel initiative. Similar
challenges have kept DOD’s business
systems modernization on GAO’s High-
Risk List since 1995.

GAO was asked to review the DTS
modernization program and DOD’s
overall business system modernization.
This report examines (1) primary factors
that caused DOD’s abandonment of
MyTravel, (2) the extent to which DOD
is following applicable leading practices
in modernizing DTS, and (3) the extent
to which DOD is following selected
practices in its overall business systems
modernization.

To conduct this review, GAO analyzed
DOD documentation related to
MyTravel and identified leading
practices for system modernization.
GAO analyzed DOD efforts to
modernize its travel system, as well as
documentation related to
departmentwide business system
modernization efforts, against the
leading practices. GAO also interviewed
relevant DOD officials.

What GAO Recommends

GAO is making 13 recommendations to
DOD, including to identify leadership
roles for the DTS modernization and
department-wide Defense Business
Council, and to document details for the
tracing and prioritization of
requirements. The department
concurred with 11 recommendations.
Although partially concurring with the
remaining two, DOD provided
information on steps it had underway or
planned to implement all 13
recommendations. GAO will continue to
monitor the department’s actions to
address these recommendations.
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GA@ U.S. GOVERNMENT ACCOUNTABILITY OFFICE

441 G St. N.W.
Washington, DC 20548

January 22, 2026

The Honorable Robert Garcia

Ranking Member

Committee on Oversight and Government Reform
House of Representatives

The Honorable Nancy Mace

Chairwoman

Subcommittee on Cybersecurity, Information Technology, and
Government Innovation

Committee on Oversight and Government Reform

House of Representatives

The Department of Defense (DOD) is the largest U.S. government
department and one of the most complex organizations in the world. DOD
employs 2.1 million military service members and approximately 780,000
civilian employees at approximately 4,600 sites. In fiscal year 2022, DOD
employees booked over 3.2 million trips using the department’s internal
travel systems. In Fiscal Years 2016 through 2018, DOD spent an
average of $6.1 billion annually on payments for travel made through
Defense Travel System (DTS), the department’s primary system to
process travel payments.

In 2018, DOD announced an effort to replace DTS with a new commercial
solution, known as MyTravel. The department mandated the use of
MyTravel for selected DOD organizations in October 2022. However, in
May 2023, DOD abandoned its effort and instructed components to revert
to the Defense Travel System." In July 2023, we testified that DOD has
faced issues in managing DTS and that DOD’s decision to abandon the
MyTravel modernization raised concerns about its ability to implement
reforms effectively.2

The challenges DOD experienced on its travel system are consistent with
those experienced on other business systems modernization efforts over

1The sole-source contract for MyTravel had a total value of up to $374 million, with direct
expenditures through mid-2023 of more than $20 million.

2GAO, Defense Management: DOD Challenges with Travel Programs and Business
Process Reforms, GAO-23-106945 (Washington, D.C.: July 26, 2023).
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the last three decades.3 While DOD’s capacity for modernizing its
business systems has improved over time, significant challenges remain.
As a result of the challenges it has faced, DOD’s business systems
modernization efforts have been on GAQO’s High-Risk List since 1995.

Given the importance of this modernization and DOD'’s past challenges in
this area, you asked us to review the DTS modernization program and
DOD’s overall business system modernization efforts. Our specific
objectives were to determine (1) the primary factors that caused DOD to
abandon its migration to the MyTravel system and related leading
practices and statutory requirements; (2) DOD’s plans to modernize its
travel system and to what extent it is following selected leading practices
and statutory requirements in modernizing this system; and (3) to what
extent DOD is following selected leading practices and statutory
requirements for overall improvement of its business system
modernization efforts.

To address the first objective, we reviewed and summarized
documentation supporting DOD’s decisions to abandon MyTravel, such
as memoranda, department-wide communications, external
congressional and executive reports, documentation of decision reviews,
and a lessons learned report. We used this information to identify and
describe four primary factors that caused DOD to end implementation of
MyTravel, and to revert to DTS. We used a two-analyst process in which
a first analyst created a mapping of causal relationships between events
to justify the groupings for each primary factor, and a second analyst then
independently verified all sources and corroborated the logic used for the
groupings. We further validated the primary factor results through
interviews and discussion with relevant officials within DOD, including in
the Defense Manpower Data Center, Defense Services Support Center,
Defense Travel Management Office, and the Office of the Chief
Information Officer.

Next, we identified leading practices and statutory requirements relevant
to the four primary factors through review of past GAO work and DOD
policies, in consultation with internal stakeholders. We then chose criteria
from each of these sources and grouped them based on applicability to
the four primary factors listed above. We used criteria from five main
sources, including requirements in the Fiscal Year 2005 National Defense

3GAO, Financial Management: DOD Needs to Improve System Oversight,
GAO-23-104539 (Washington, D.C.: Mar. 7, 2023).
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Authorization Act, which was later amended, as codified in 10 U.S.C. §
2222;4 past GAO work in the areas of stakeholder involvement,
interagency collaboration, and systems modernization; and the Capability
Maturity Model.5 We then chose 23 practices and requirements from each
of these sources and grouped them based on applicability to the four
primary factors listed above. We validated our selection and organization
of these leading practices with applicable internal stakeholders.

For the second objective, we reviewed DOD documentation to determine
the status of DOD’s plans to modernize its travel system, including
current system state documentation, an acquisition strategy, and a DOD
presentation on planned future work for the travel system. To determine
the extent to which DOD is following leading practices and statutory
requirements relevant to modernizing the DTS system, we identified
actions DOD has taken or is planning to take to modernize DTS by
reviewing documentation such as a business case analysis, project
schedule, and maintenance release plan. We compared these actions to
modernize DTS against 22 of the 23 leading practices and statutory
requirements relevant to factors underlying the abandonment of the
MyTravel system discussed above.6

To address the third objective, we compiled a list of policy and procedure
related actions DOD has taken or is planning to take to improve its
department-wide business system modernization initiatives by reviewing
current DOD directives, guidance, strategies, framework, and playbooks.
We then compared these policy and procedure actions against all 23
selected leading practices and statutory requirements to determine the
extent to which improvements DOD is making to its business system
modernization efforts are following them. We selected leading practices
and statutory requirements based on their applicability to the MyTravel
system’s abandonment, due to historical similarities between these
practices and requirements and issues encountered on other DOD
business systems modernization (BSM) efforts. In our prior work, each of
the four primary factors have been relevant to analyses of department-

4Pub. L. No. 108-375, § 332, 118 Stat. at 1851 (2004), as amended in pertinent part by
Pub. L. No. 114-92, § 883(a), 129 Stat. at 942 (2015).

SISACA, Capability Maturity Model Integration, (CMMI), Version 3.0 (Schaumburg, IL: April
2023). CMMI Model Copyright © 2023 ISACA. All rights reserved.

6Because DOD’s travel system modernization involves enhancements to an already-
existing system—DTS—one of the 23 leading practices and statutory requirements we
identified, regarding disposition of a legacy system, is not applicable as part of this
analysis.
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wide weakness in other DOD business systems modernization efforts.
DOD has experienced issues in several recent attempted modernizations
of its business systems.”

In addition to comparing DOD’s department-wide actions to these 23
leading practices and statutory requirements, we also evaluated
improvements to DOD’s BSM efforts against leading practices for agency
reform identified in our prior work.8 We have previously used these reform
practices to evaluate DOD'’s efforts to modernize its travel system as well
as other department-wide reform efforts at DOD.9

As part of our second and third objectives, we determined, based on the
documents and data provided, the extent to which DOD had fully
addressed, partially addressed, or not addressed the leading practices
and statutory requirements.

« We considered a leading practice or statutory requirement to be fully
addressed when evidence provided by DOD addressed all tasks or
activities associated with a specific leading practice or statutory
requirement.

« We considered a leading practice or statutory requirement to be
partially addressed when evidence provided by DOD addressed
some, but not all, tasks or activities associated with a specific leading
practice or statutory requirement.

"See, for example, GAO-23-104539. Previous GAO analyses have focused on aspects of
DOD’s BSM related to these causal areas, such as decision authority,
leadership/advocacy for change, stakeholder involvement, and program/requirements
management. See, for instance, GAO, DOD Financial Management: Air Force Needs to
Improve Its System Migration Efforts, GAO-22-103636 (Washington, D.C.: Feb. 28, 2022),
10-14; Business Systems Modernization: DOD Has Made Progress in Addressing
Recommendations to Improve IT Management, but More Action is Needed, GAO-20-253
(Washington, D.C.: Mar. 5, 2020), 12; DOD Business Transformation: Improved
Management Oversight of Business System Modernization Efforts Needed, GAO-11-53
(Washington, D.C.: Oct. 7, 2010), 37-38, 49-51; and DOD Business Systems
Modernization: Long-standing Weaknesses in Enterprise Architecture Development Need
to Be Addressed, GAO-05-702 (Washington, D.C.: July 22, 2005), 24-26.

8GAO, Government Reorganization: Key Questions to Assess Agency Reform Efforts,
GAO-18-427 (Washington, D.C.: June 13, 2018).

9See, for example, GAO-23-106945; GAO, Software Acquisition: Additional Actions
Needed to Help DOD Implement Future Modernization Efforts, GAO-23-105611
(Washington, D.C.: Apr. 5, 2023); and Defense Reform: DOD Has Made Progress, but
Needs to Further Refine and Formalize Its Reform Efforts, GAO-21-74 (Washington, D.C.:
Nov. 5, 2020).
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« We considered a leading practice or statutory requirement to be not
addressed when evidence provided by DOD did not address any
tasks or activities associated with a specific leading practice or
statutory requirement.

For all three objectives, we interviewed officials in DOD’s Office of the
Secretary of Defense and Office of the Chief Information Officer. For
example, we interviewed officials to gain further context on travel system
status and history, and specifics on DOD actions to improve its efforts to
modernize its business systems. For additional detail on our objectives,
scope, and methodology, see Appendix |.

We conducted this performance audit from June 2024 to January 2026 in
accordance with generally accepted government auditing standards.
Those standards require that we plan and perform the audit to obtain
sufficient, appropriate evidence to provide a reasonable basis for our
findings and conclusions based on our audit objectives. We believe that
the evidence obtained provides a reasonable basis for our findings and
conclusions based on our audit objectives.

Background

DOD implemented the Defense Travel System (DTS) in the mid-1990s in
response to recommendations to provide improved travel capabilities for
all DOD employees. Over the next several decades, DTS experienced
functional flaws such as improperly displaying flight information, allowing
unauthorized premium-class travel, and the processing of improper travel
payments.'° Based on these issues, DOD took steps to modernize its
travel system.

Decision to Modernize
DOD Travel System

In 2015, DOD began to consider replacing DTS through use of
commercial off-the-shelf software. Specifically, in April of that year, the
organization then known as the United States Digital Service evaluated
the DOD travel process and recommended that DOD pursue a
commercial-off-the-shelf solution to improve DTS. ' According to the
Digital Service, use of a commercial-off-the-shelf solution provided

10GA0-23-106945 and GAO, Defense Travel: DOD Should Strengthen Its Ongoing
Actions to Reduce Improper Travel Payments, GAO-19-530 (Washington, D.C.: Aug. 15,
2019).

1Commercial-off-the-shelf software is that which is not specifically developed for a
specific customer and is instead purchased “as-is” from an outside vendor. In the case of
what would eventually become MyTravel, DOD used a commercial-off-the-shelf software
solution as the basis for its new travel system.
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advantages such as use of streamlined industry practices and scalability
for both system complexity and number of users.12

Based on the results of the Digital Service study, the Defense Manpower
Data Center conducted a pilot from November 2015 through October
2017 to evaluate the effectiveness of a commercial-off-the-shelf product
for defense travel.'3 The Office of the Secretary of Defense submitted a
report on the pilot’s progress to Congress in December 2017. The report
concluded that the pilot had produced enough information to proceed
further with the travel system modernization. It also noted that the pilot
suffered from changes to the scope of the project and delays in its
execution. According to the report, these changes were due in part to the
turnover of DOD executive leadership responsible for the pilot’s oversight.

Following the completion of the pilot, in 2018, DOD awarded a contract to
develop a Defense Travel Modernization (DTM) prototype. According to
DOD documentation, the purpose of this prototype was to further explore
the technical capabilities of the commercial travel services product
developed in the pilot.14 DOD intended the prototype program to identify
the requirements needed to provide an effective and efficient travel and
travel expensing service. The prototype used a simplified version of the
rule set governing DOD business travel.

12According to officials from the Defense Support Services Center, the complexity of
existing travel regulations imposed a challenge for standard users, as well as for those
responsible for administering and authorizing travel. Many of DOD'’s policies governing
travel regulations made it difficult to apply commercial best practices to the system.

13The Defense Manpower Data Center serves under the Office of the Secretary of
Defense. Its mission is to collect and maintain an archive of automated manpower,
personnel, training, and other databases for DOD, support information requirements of the
DOD manpower, personnel, and training communities, and operate DOD-wide personnel
programs and conduct research and analysis as directed.

14Department of Defense, Acquisition Strategy for Defense Travel Modernization (DTM)
(June 18, 2021).
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Decision to Proceed with
MyTravel

Decision to End MyTravel

In October 2020, the Defense Human Resources Activity (DHRA) was
granted authority to proceed with acquisition and testing of the DTM
prototype. DHRA awarded a contract to continue implementation of the
DTM prototype, now referred to as MyTravel.’> DHRA determined that a
competitive process was not necessary for this contract, based on its
designation as a highly specialized service, where competition would lead
to unnecessary costs or delays on the part of the government.

DOD published an acquisition strategy in March 2021 based on the
feasibility findings of the initial pilot and the prototype.'¢ This strategy
outlined an acquisition approach, program schedule, risk management,
and other aspects of the acquisition of MyTravel.

In October 2022, the Under Secretary of Defense issued a mandatory use
memorandum, which directed travelers in organizations where MyTravel
had previously been implemented to use it for all travel functions it
currently supported. This memorandum also directed all organizations
that had not yet integrated their Enterprise Resource Planning systems
with MyTravel to do so.17” The mandatory use memorandum did not apply
to DOD’s military departments, which were the primary users of defense
travel, due to their financial management systems not yet being
integrated with MyTravel.18

DOD continued the implementation of MyTravel through the first half of
2023. However, in May 2023, the Under Secretary of Defense Personnel
and Readiness chose not to exercise the next contract option for the
MyTravel product, which ended the MyTravel implementation. This
decision, documented in a May 2023 memorandum issued by the Under

15Pursuant to statutory authority for other than full and open competition [10 U.S.C.
2304(c)(1), (d)(1)(B).], DHRA determined that the services were available only from one
source as a follow-on contract for the continued provision of highly specialized services
and that award to any other source would result in substantial duplication of cost to the
government that is not expected to be recovered through competition as well as
unacceptable delays in fulfilling the government’s requirements.

16Department of Defense, Acquisition Strategy for Defense Travel Modernization (DTM)
(June 18, 2021).

17An enterprise resource planning system is an automated system using commercial-off-
the-shelf software consisting of multiple, integrated functional modules that perform a
variety of business-related tasks such as general ledger accounting, payroll, and supply
chain management.

18DOD has five military services: the Departments of the Army, Navy, and Air Force, as
well as the Marine Corps and Space Force.
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Secretary of Defense for Personnel and Readiness, repealed the
mandatory use memorandum and DOD organizations using MyTravel at
the time were directed to revert to DTS. The memorandum also
recommended that DOD organizations stop any planned financial
systems integrations with MyTravel. Figure 1 highlights key decisions
made on the travel system, and related issues.

Figure 1: Defense Travel System Timeline
Decision to Modernize Defense Travel System (DTS)

US Digital Service evaluates DTS, identifies inefficiencies
and recommends a replacement commercial-off-the-
shelf solution.

Department of Defense (DOD) conducts travel
system pilot.

DOD submits travel system pilot report to Congress.

DTM prototype developed from the results of the
travel system pilot by contractor and evaluated.

Acquisition strategy for DTM Prototype finalized; now

DOD awards sole source contract to contractor to
develop prototype into MyTravel.

Memorandum for mandatory use of MyTravel issued
(selected DOD components only).

Decision to End MyTravel

DOD decides not to continue MyTravel; repeals mandatory
use memo; organizations return to DTS.

MyTravel operations fully cease.

Source: GAO summary of DOD data. | GAO-26-107663
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Jul Defense Human Resources Activity granted authority to

proceed to acquisition and testing; contractor proposal
submitted.
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Oct 2022 The MyTravel contractor updates code to meet joint
travel regulations after policy simplification efforts stall.
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Over time, several different DOD entities had key roles in the
implementation and oversight of DTS and MyTravel. See Table 1 for a list
of these entities and their travel system-related responsibilities.

_______________________________________________________________________________________________________________________|
Table 1: DOD Entities with Responsibilities for the Defense Travel System and MyTravel

Entity Responsibilities

Cross-Functional Team for Travel Reviews existing policy, service delivery approaches, and technology within DOD with
respect to travel. Published functional, lifecycle, and technical requirements that
informed the development of the prototype system which later became MyTravel.
Please see Figure 1 for more details.

Defense Human Resources Activity (DHRA) Established the Defense Travel Modernization Working Group to bring together key
stakeholders across the Department’s travel enterprise. It formally established both the
Defense Travel Advisory Panel and the Defense Travel Governance Board and
managed the acquisition, testing, and deployment phase for the prototype system
which later became MyTravel.

Defense Manpower Data Center Collects and maintains an archive of databases on DOD manpower, personnel, and
training. Among other things, the center conducted a travel pilot program to evaluate
the effectiveness of a replacement for the Defense Travel System (DTS) system.

Defense Travel Advisory Panel Integrates policy, financial, travel programs, and systems personnel to advise and
approve changes to the Defense Commercial Travel Enterprise. Co-chaired by the
Defense Travel Management Office and Defense Manpower Data Center, the Defense
Travel Advisory Panel’s role is to ensure that proposed changes to the travel system
are reviewed across DOD.

Defense Travel Governance Board Established to provide a formal governance structure for DOD’s travel system and
oversight for the DTS modernization effort. Chaired by DHRA'’s Director of the Defense
Support Services Center.

Defense Travel Management Office (DTMO) Serves as the central authority for commercial travel within the DOD, responsible for
enterprise programs, automated travel systems, and commercial travel policy. DTMO
provided policy guidance for development of the pilot system that would eventually
become MyTravel, and co-chairs the Defense Travel Advisory Panel, which advises
DOD on changes to its travel enterprise.

Office of the Under Secretary of Defense for Develops policies, plans, and programs to support DOD services and agencies during

Personnel and Readiness both wartime and peacetime operations. Among other things, this office notified
congressional defense committees of the department’s intent to conduct a travel pilot
program and later submitted a report on its results to Congress.

Source: GAO analysis of Department of Defense (DOD) data. | GAO-26-107663

As discussed in more detail later in this report, DOD is planning further
work to improve DTS. In particular, DOD plans to invest additional
resources in a multi-year modernization of DTS. According to an official in
DOD’s Defense Human Resources Activity, this modernization will
improve system functionality and close longstanding capability gaps.
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Modernization of DOD
Business Systems Is a
High-Risk Area

DOD business systems include financial systems as well as systems that
support other business functions, such as logistics and health care. DOD
spends billions of dollars each year to acquire modernized systems,
including ones that address key areas such as personnel, financial
management, health care, and logistics. For example, for fiscal year
2025, the department requested approximately $64.1 billion for its total IT
and cyber activities, including $47.8 billion for its unclassified IT
investments. This request also included investments in major IT and other
business programs which are intended to help the department sustain its
key business operations.1?

DOD has taken steps to improve its business system investment
management process by addressing some associated recommendations.
For example, it has established more stable management roles and
responsibilities and developed a roadmap with specific actions and
associated milestones to help the department to improve management of
its portfolio of defense business systems.20 While DOD’s capacity for
modernizing its business systems has improved over time, significant
challenges remain.

Since 1995, the modernization of DOD business systems has remained
on GAO'’s High-Risk List.2" GAO’s latest High-Risk report, issued in
February 2025, highlighted three steps DOD should take to address
challenges it faces in improving management of its business systems
acquisitions. Specifically, DOD should:

« improve business systems acquisition management to achieve better
cost, schedule, and performance outcomes;

« manage DOD’s portfolio of business system investments more
effectively and efficiently; and

« leverage DOD'’s federated business enterprise architecture to help it
identify and address potential duplication and overlap.22

19Department of Defense, Information Technology and Cyberspace Activities Budget
Overview: President’'s Budget (PB) 2025 Budget Request (March 2024).

20GAO, High-Risk Series: Heightened Attention Could Save Billions More and Improve
Government Efficiency and Effectiveness, GAO-25-107743 (Washington, D.C.: Feb. 25,
2025).

21GA0-25-107743.
22GA0-25-107743.
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Prior Work Highlights
Leading Practices and
Statutory Requirements
Relevant to Improving
Business System
Modernizations

GAO has developed leading practices relevant to the modernization of
business systems such as MyTravel. Appendix Il contains a full list of
these leading practice criteria and their sources. These leading practices
include:

« Enhancing interagency collaboration.23 These practices define optimal
approaches for collaboration among entities by (1) defining common
outcomes; (2) ensuring accountability; (3) bridging organizational
cultures; (4) identifying and sustaining leadership; (5) clarifying roles
and responsibilities; (6) including relevant participants; (7) leveraging
resources and information; and (8) developing and updating written
guidance and agreements.

« Implementing agency reform.24 These practices provide a framework
agencies can use to assess the development and implementation of
agency reforms to improve their operational efficiency, and include the
following four categories: (1) goals and outcomes for the reforms; (2)
applying a process for developing the reforms; (3) effectively
implementing the reforms; and (4) strategically managing and aligning
the federal workforce for the reforms.

« Using Agile development practices to involve stakeholders in key
decisions.25 These practices help entities assess an organization’s
readiness to adopt Agile and evaluate its current use of Agile
methods, and include: (1) ensuring repeatable processes are in place,
(2) fostering an organizational culture that supports Agile methods (3)
eliciting and prioritizing requirements effectively, (4) balancing
customer and user needs with project constraints, (5) ensuring
metrics align with organization-wide goals and objectives, (6)
establishing management commitment, and (7) committing to data-
driven decision-making.

23See GAO, Government Performance Management: Leading Practices to Enhance
Interagency Collaboration and Address Crosscutting Challenges, GAO-23-105520
(Washington, D.C.: May 24, 2023). While they are called interagency collaboration
practices, the practices in this report can also provide valuable insight and guidance to
improve collaboration between components of the same agency.

24GA0-18-427.

25GAO0, Agile Assessment Guide: Best Practices for Adoption and Implementation,
GAO-24-105506 (Washington, D.C.: Dec. 15, 2023). DOD has emphasized usage of Agile
practices for its systems modernizations. The primary contract for modernization of the
DTS system also requires use of Agile development methodologies. DOD’s software
acquisition policy governs use of Agile practices across DOD systems, including its
business systems.
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« Modernizing legacy systems.26 These practices focus on evaluating
whether agencies have adequately planned how they will update or
replace aging systems, including: (1) establishing clear milestones to
track progress toward modernization goals, (2) providing a detailed
description of the work required to modernize the system, and (3)
documenting what will happen to the legacy system once the
modernization is complete.

« Managing and tracing requirements.2’” These practices help ensure
effective requirements management in the context of system
modernizations, including (1) validating requirements to confirm they
accurately reflect user and mission needs, and (2) managing
requirements with bidirectional traceability to maintain consistency
and accountability throughout the lifecycle.

In addition to these leading practices, statute requires DOD to enact
practices to better ensure success in the development of individual
defense business systems. Specifically, the Ronald W. Reagan National
Defense Authorization Act for fiscal year 2005 enacted requirements for
initial approval and annual certification of business systems, which were
later amended, as codified in 10 U.S.C. § 2222.28 |n particular, DOD is
required to annually review and certify compliance for covered defense
business systems with the following statutory requirements: 29

compliance with the agency’s enterprise architecture;

2. engineering each system to be as streamlined and efficient as
practicable, such that the implementation of the system will maximize
the elimination of unique software requirements and unique
interfaces;

3. assurance of valid requirements; and

development of acquisition strategies should be designed to eliminate
or reduce the need to tailor commercial-off-the-shelf systems to meet

26GAOQ, Information Technology: Agencies Need to Develop Modernization Plans for
Critical Legacy Systems, GAO-19-471 (Washington, D.C.: June 11, 2019).

27ISACA, CMMI, Version 3.0 (Schaumburg, IL: April 2023). CMMI Model Copyright ©
2023 ISACA. All rights reserved.

28Pyb. L. No. 108-375, § 332, 118 Stat. at 1851 (2004), as amended in pertinent part by
Pub. L. No. 114-92, § 883(a), 129 Stat. at 942 (2015).

29A fifth requirement, for DOD to review and certify compliance with auditability
requirements, is not in scope in terms of relevance to the IT system modernization leading
practices covered in this report.
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unique requirements or incorporate unique interfaces to the maximum
amount practicable.

GAO Has Recommended  Prior GAO reports have outlined actions DOD could take to improve
Actions to Improve DOD modernization of its business systems. For example:

Busmess Systems, « In March 2023, we reported that DOD had not updated certification

Including Its Travel guidance for business systems to comply with statutory requirements.

System These requirements include establishing oversight processes, using
and communicating quality information, sustaining leadership
commitment, and managing risk.30 We made nine recommendations
that DOD update this certification guidance to address statutory
requirements for, among other things, alignment with DOD’s business
enterprise architecture, the promotion and use of valid, achievable
requirements, and reduction of the need to tailor commercial-off-the-
shelf solutions. As of August 2025, DOD had not demonstrated that its
updated certification guidance fully addressed these statutory
requirements. DOD had partially addressed six of our
recommendations but had not addressed three others.

e In June 2025, we reported that 14 of 24 DOD IT business programs
reported cost and/or schedule changes since January 2023 and
programs reported mixed progress in meeting performance targets. 31
We made one recommendation to DOD; it has not yet been
implemented. Specifically, we recommended that the agency ensures
that IT business programs identify and report results data on
performance metrics in each of several categories, such as customer
satisfaction, strategic and business results, financial performance, and
innovation.

GAO has also made recommendations to DOD to improve its travel
system. For example:

« InJanuary 2006, we reported that the DTS system was experiencing
functional flaws such as improperly displaying flight information and
allowing unauthorized premium-class travel.32 We made 10

30GA0-23-104539.

31GAO, IT Systems Annual Assessment: DOD Needs to Improve Performance Reporting
and Cybersecurity Planning, GAO-25-107649 (Washington, D.C.: June 12, 2025). This is
the latest in a series of annual GAO reviews since 2020.

32GAQ, DOD Business Transformation: Defense Travel System Continues to Face
Implementation Challenges, GAO-06-18 (Washington, D.C.: Jan. 18, 2006).
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Key Factors Led to
Abandonment of the
MyTravel System;
Leading Practices
and Requirements
Could Have Helped
Mitigate Them

recommendations to DOD, including that DOD take steps to
streamline its travel management practices. DOD implemented eight
of our recommendations, but did not take steps to monitor the number
and cost of processing travel vouchers outside of DTS or to simplify
the display of airfares in DTS. DOD officials told us that they had not
developed the means, nor did they plan to develop the means, to
ascertain the number of vouchers that are processed outside of DTS.
They also told us that the department did not plan to make any
additional changes to the manner in which flights were displayed to
the traveler.

e In August 2019, we reported that DOD could do more to reduce
improper payments in its defense travel program.33 We issued five
recommendations, including that DOD consider data on improper
payment rates in its remediation approach, define terminology, and
consider cost effectiveness in deciding how to address improper
payments. DOD has implemented all five recommendations.

Further, in July 2023, we testified that DOD’s decision to abandon the
MyTravel modernization raised concerns about its ability to implement
reforms effectively. To address these persistent travel system challenges,
we reiterated the importance of past GAO recommendations that could
assist DOD in transforming its business operations and assess reform
efforts. Among other things, these recommendations include improving
policy compliance monitoring, providing stronger oversight of acquisition
programs, modernizing DOD’s business enterprise architecture, and
adopting sustainable reform strategies. We also listed several leading
practices for reform that DOD could use to improve its business systems
modernization outcomes.

Four primary factors led DOD in May 2023 to abandon development of
the MyTravel system and direct its components to revert to using DTS: (1)
lack of leadership authority and advocate for change; (2) inconsistent use
of leading program management practices; (3) insufficient outreach to
understand evolving stakeholder needs; and (4) inconsistent inclusion of
key users in gathering and tracking requirements. Implementation of
selected leading practices identified in our prior work and by others, as
well as specific DOD statutory requirements, could have helped mitigate
these factors.

33GA0-19-530.
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Four Primary Factors Led
to the MyTravel System
Abandonment

DOD Lacked Sufficient
Leadership Authority to
Prioritize Aspects of Its
Modernization

Our assessment of DOD documentation, including an assessment of
lessons learned and congressional hearing transcripts, identified four
primary factors that led to the abandonment of MyTravel. These factors
are listed in figure 2.

Figure 2: Primary Factors for the Department of Defense’s Abandonment of the
MyTravel System

Primary Factors for the Abandonment of the
MyTravel System

@/\\> Lack of leadership authority and advocate
) for change
N ’

tent use of leading program
ment practices

h to understand evolving

of key users in gathering and

Sources: GAO analysis of Department of Defense data; lovemask/stock.adobe.com (icons). | GAO-26-107663

The transition to MyTravel lacked sufficient leadership authority to
coordinate implementation efforts, prioritize the most central risks to the
system, and more quickly identify potential issues that would prevent the
MyTravel modernization effort from achieving its desired outcomes.
According to DOD lessons learned documentation, the MyTravel
implementation did not have a central decision-making body that could
have assisted DOD in recognizing the need for and coordinating of a
mitigation plan when faced with an unexpected lack of resources.34 This
body could also have taken steps such as encouraging the utilization of

34Department of Defense, MyTravel—Lessons Learned (2023).
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DOD Did Not Fully Incorporate
Program Management
Practices in Managing its
Modernization

MyTravel over DTS when both systems were live and limiting changes
made to DTS while MyTravel implementation was ongoing to promote
use of the latter.35

According to DOD’s lessons learned document, the transition to MyTravel
also did not have an official or organization with sufficient authority to
advocate for changes to outdated travel regulations, such as in
determining incidental allowances for traveler lodging. DOD’s MyTravel
lessons learned document also stated that the timeline establishing
planned use by DOD services of MyTravel was further extended due to
the department not updating travel regulations.

According to DOD’s lessons learned document, the implementation of
MyTravel lacked definite project planning milestones for when the DTS
system would be sunset. This uncertainty, combined with unexpectedly
long lead times DOD took in adding new features requested by users,
made it difficult for users to justify switching over from DTS until the later
stages of MyTravel, causing lower utilization. The modernization effort
also lacked flexibility to adjust to changes or issues in development as
they arose, stemming from its decision to use a firm-fixed price contract
for MyTravel and to develop it as a commercial off-the-shelf product that
was not easily customizable.36

Regarding change management, according to DOD’s lessons learned
document, DOD did not take steps to manage impacts to users when
making changes to functional elements of MyTravel. Specifically, the
technical elements of MyTravel were not coordinated over time with
functional features, and there was no path for risk escalation when the
two diverged. For example, legacy features previously present in DTS

35Department of Defense, Under Secretary of Defense, Office for Personnel & Readiness,
Letter to House Committee on Oversight and Accountability Subcommittee on
Cybersecurity, Information Technology and Government Innovation (Washington, D.C.:
July 17, 2022); Hearing on MyTravel contract options, Before the House Committee on
Oversight and Accountability Subcommittee on Cybersecurity, Information Technology
and Government Innovation, 118%" Congress (2023) (statement of Jeffrey R. Register,
Director of Defense Human Resources Activity, Department of Defense).

36As stated above, throughout its existence, the MyTravel modernization was based on a
commercial-off-the-shelf solution. According to the Defense Support Services Center, the
complexity of existing travel regulations imposed a challenge for standard users, as well
as for those responsible for administering and authorizing travel. Many of DOD'’s policies
governing travel regulations made it difficult to apply commercial best practices to the
system.
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DOD Did Not Consistently
Perform Outreach to
Understand Evolving
Stakeholder Needs

were dropped in MyTravel, and DOD did not track the impact of not
having these features on the number of MyTravel end users.

During the MyTravel implementation, DOD did not perform sufficient
outreach to understand the functions most important to stakeholders. For
example, DOD struggled to account for a change in prioritization by the
military services stakeholders. Specifically, DOD organizations using
MyTravel had to make manual adjustments to financial transactions as
their enterprise planning systems could not automate those
adjustments.3” The use of these manual adjustments impacted services’
ability to achieve an unmodified audit opinion.38 Additionally, outreach to
end users to promote and market the use of MyTravel was insufficient
due to individual components being responsible for MyTravel's promotion,
rather than a central, DOD-wide campaign.3®

Further, DOD did not adequately consider impacts to stakeholders when
revising elements of MyTravel. According to officials, DOD did not
recognize the importance of buy-in from the services on the overall
success of MyTravel. There also was no clear understanding of how to
support the complex integration of MyTravel into the DOD services’
financial management systems or provide time to accommodate the
temporary loss of key features such as support for long-term temporary
duty travel.

37An enterprise resource planning solution is an automated system using commercial-off-
the-shelf software consisting of multiple, integrated functional modules that perform a
variety of business-related tasks such as general ledger accounting, payroll, and supply
chain management. DOD components that are not military services and the Marine Corps
use the Defense Agencies Initiative enterprise resource planning system; the Army uses
the Army General Fund enterprise resource planning system; the Navy uses the Navy
Enterprise Resource Planning system; and the Air Force and Space Force use the
Defense Enterprise Accounting Management System.

Unlike MyTravel, the DTS system did not require these financial transaction-related
adjustments.

38An unmodified opinion, sometimes referred to as a clean opinion, is expressed when the
auditor concludes that management has presented financial statements fairly and in
accordance with generally accepted accounting principles.

39Department of Defense, Defense Human Resources Activity (DHRA), MyTravel,
Training Plan (January 2022); and Defense Travel Modernization Prototype, DHRA “Go-
Live” Memorandum for Component Directors, (Alexandria, VA.: Feb. 8, 2019).
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DOD Did Not Fully Include Key
Users in Requirements
Gathering and Tracking

After stakeholder needs were established, insufficient contact with military
services during the system requirements setting process played a role in
DOD’s decision to abandon its migration to the MyTravel system.
According to DOD’s MyTravel lessons learned document, the department
did not fully include services in requirements gathering until after
MyTravel went into production. For instance, DOD did not get input from
Army officials on key feature and interface requirements for MyTravel until
after the system was operational. According to DHRA officials, a key
reason for this was that implementation of MyTravel lacked a milestone to
ensure that services’ needs were captured in requirements as part of a
minimum viable capability release. As a result, there were persistent
capability gaps between DTS and MyTravel that reduced the motivation
for services to switch to the new system.

Leading Practices Relate
to Primary Factors for
MyTravel Abandonment

Selected leading practices and statutory requirements, if implemented,
could have helped to mitigate the primary factors leading to MyTravel’s
abandonment. Table 2 lists 23 selected leading practices identified in our
prior work and by others, as well as statutory requirements, that are
relevant to elements of each of the four primary factors. These leading
practices are also listed according to their source in Appendix Il.
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Table 2: Selected Leading Practices and Statutory Requirements Relevant to the Factors That Led DOD to Abandon MyTravel

Primary factor for abandonment of the MyTravel

system Leading practice
Lack of sufficient leadership authority and advocate for ~ Establish management commitment.
change Commit to data-driven decision making.
Organization culture supports Agile methods.
Identify and sustain leadership.
Define common outcomes.
Ensure accountability.
Inco?sistent use of leading program management Comply with the agency’s enterprise architecture.
practices

Describe the work necessary to modernize the system.

Include milestones for completing the modernization in system
modernization plans.

Ensure metrics align with organization-wide goals and objectives.

Ensure repeatable processes are in place.

Include details regarding the disposition of existing legacy system.

Insufficient outreach to understand evolving stakeholder Clarify roles and responsibilities.

needs Bridge organizational cultures.

Include relevant participants.

Leverage resources and information.

Develop and update written guidance and agreements.
Inconsistent inclusion of key users in gathering and Have an acquisition strategy designed to eliminate or reduce the need to
tracking requirements tailor commercial-off-the-shelf systems to meet unique requirements or

interfaces.

Elicit and prioritize requirements.

Streamline and minimize unique requirements and interfaces.

Balance customer and user needs when coordinating implementation of
requirements.

Validate requirements.

Manage requirements and ensure bidirectional traceability.

Sources: GAO analysis of leading practices and statutory requirements against Department of Defense (DOD) information. | GAO-26-107663

Note: Information is from Defense Business Systems (10 U.S.C. § 2222(g)); ISACA, Capability
Maturity Model Integration (CMMI), Version 3.0 (Schaumburg, IL: April 2023); and GAO, Agile
Assessment Guide: Best Practices for Adoption and Implementation, GAO-24-105506 (Washington,
D.C.: Dec. 15, 2023); Government Performance Management: Leading Practices to Enhance
Interagency Collaboration and Address Crosscutting Challenges, GAO-23-105520 (Washington,
D.C.: May 24, 2023); and Information Technology: Agencies Need to Develop Modernization Plans
for Critical Legacy Systems, GAO-19-471 (Washington, D.C.: June 11, 2019). CMMI Model Copyright
© 2023 ISACA. All rights reserved.

Note: For more information on the sources of leading practices and statutory requirements, see
Appendix Il.
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Examples of cases where implementation of specific leading practices or
statutory requirements could have been beneficial during MyTravel’s
implementation include:

Regarding leadership authority, as stated above, DOD could have
demonstrated stronger management commitment by encouraging use
of MyTravel over DTS when the former had completed development.
Further, travel system leadership could have defined common
outcomes by advocating for changes that it judged as necessary to
travel regulations. According to DOD’s MyTravel lessons learned
document, the removal of these changes resulted in delays to the
timeline for implementing MyTravel.

Regarding program management, DOD could have followed leading
practices in this area by specifying more definite milestones for
sunsetting the DTS legacy system. Further, DOD could have better
ensured repeatable processes were in place by taking steps to
regularly compare that planned technical elements of MyTravel were
coordinated with functional requirements needed by end users.

Regarding outreach to understand evolving stakeholder needs, DOD
could have given responsibility for the promotion and marketing of the
MyTravel system to one department-wide official. Further, by
developing and updating written guidance and agreements, DOD
could have formalized and specified commitments by military services
to using MyTravel.

Regarding requirements management, DOD could have more quickly
resolved capability gaps between DTS and MyTravel to increase the
motivation for military services to switch to the new system. Further,
by adding a milestone review to ensure that services’ needs were
captured in requirements, DOD could have received formal input from
services earlier in the MyTravel development process, allowing for
additional time to incorporate that input.
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DOD Has Developed
Plans to Modernize
DTS but Has Not
Fully Incorporated
Selected Leading
Practices

Since abandoning MyTravel in 2023, DOD has taken steps to modernize
the Defense Travel System, the travel system in use prior to and during
the attempted MyTravel transition. In particular, DOD plans to use
ongoing updates and invest additional resources to begin a six-year
modernization of DTS. According to DHRA officials, this reinvestment will
build on continuous updates made to DTS, while also addressing key
capability gaps.

Although it is progressing with plans to improve DTS, DOD is not fully
following leading practices and statutory requirements. For example,
DOD has not fully documented key modernization milestones, aligned
performance metrics with organizational goals, or demonstrated
compliance with its enterprise architecture by ensuring new system
components integrate with existing DOD IT infrastructure.

DOD Plans to Modernize
DTS to Address Key
Capability Gaps

Following its decision to end MyTravel operations, DOD convened a
working group in November 2023 to determine the best path forward for
its defense travel modernization initiative.40 The working group
considered several options, prioritizing factors such as cost efficiency,
familiarity among staff with the platforms planned for use, system
usability, and integration with the system’s existing payment
infrastructure. The working group determined that a phased reinvestment
strategy for DTS would best satisfy requirements and provide the needed
operational benefits.4 Based on the working group’s analysis, DOD
chose the option to reinvest more resources in DTS, rather than to build a
new system.

To further support this decision, the DHRA office performed a business
case analysis that identified the specific capability need and an analysis
of solutions that would meet that need in line with DOD requirements. The
business case analysis, finalized in November 2024, evaluated viable
travel system options and confirmed that continued reinvestment in DTS

40The Defense Human Resources Activity (DHRA) sponsored a six-month engagement
with key stakeholders including the Military Services, Defense Finance and Accounting
Service, Defense Logistics Agency, Defense Travel Management Office, Defense
Manpower Data Center, and Office of the Under Secretary of Defense (Comptroller) to
review the viability of the existing DTS and the potential for its replacement.

41According to DHRA officials, reinvestment is the term used by the department to denote
the modernization effort in which it leveraged the existing DTS to produce an enhanced,
long-term travel system solution.
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was the best option. This recommendation reinforced the initial findings of
the working group from November 2023.

As part of this effort, DOD plans to build on ongoing DTS sustainment
activities while also addressing key capability gaps in financial, technical,
and functional areas. According to officials from the Defense Support
Services Center, though DTS currently remains in a sustainment phase,
DOD is planning for broader reinvestment in it.42 DOD has used Agile
development principles to make enhancements to DTS prior to the use of
MyTravel, and, according to DHRA officials, intends to continue these
Agile processes in the future.

Officials also stated that the department’s goal in aligning current
sustainment activities with planned modernization efforts is to allow DOD
to improve system functionality and close longstanding capability gaps.
DOD aims to do so without launching an entirely new, separate
modernization program or delaying crucial improvements by waiting for
new programs to advance through their various development phases.
According to officials from the Defense Support Services Center,
enhancing DTS would allow it to fold enhancement costs directly into
existing budgets, providing a better focus on critical needs like improved
usability, payment integration, enhanced reporting, and mobile
capabilities.

As part of its reinvestment strategy for DTS, DOD is building on policy
updates it made previously to align with changing travel regulations,
financial management systems, and cybersecurity standards. For
example, DOD implemented updates to accommodate changes to
department-wide joint travel regulations, new federal financial reporting
rules, and integration with evolving industry practices, such as ensuring
access to a broader range of commercial airline bookings through the
system.43

DOD also introduced automated tools within DTS to reduce improper
payments and improve compliance with legislative requirements, such as

42Sustainment consists of a range of activities required to maintain the readiness and
operational capability of systems.

43Joint Travel Regulations implements policy and law to establish travel and transportation
allowances for Uniformed Service members (i.e., Army, Navy, Air Force, Marine Corps,
etc.), DOD civilian employees, and others traveling at the DOD’s expense. See Joint
Travel Regulations | Defense Travel Management Office.
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those in the Payment Integrity Information Act.44 A representative from
the Defense Support Services Center noted that the adjustments to DTS
were made to ensure compliance with laws and regulations.

DOD has outlined a six-year plan for making its improvements to DTS,
which is scheduled to begin in Fiscal Year 2027. DOD’s reinvestment
plan prioritizes addressing gaps identified by a department-wide working
group. It includes enhancements such as streamlined travel approval
processes, cloud infrastructure assessments, improved data reporting,
and features like automated trip planning assistance and the ability to
remove inactive users from workflows.

Ongoing Efforts to
Modernize DOD’s Travel
System Do Not Fully
Follow Selected Leading
Practices

DOD has taken steps to address leading practices and statutory
requirements to modernize its travel system, but efforts to address
remaining practices and requirements remain incomplete. Specifically, of
22 leading practices or statutory requirements relevant to the primary
factors for abandonment of the MyTravel system, DOD fully addressed
12, partially addressed six and has not addressed four. Figure 3 shows
the extent to which DOD has incorporated 22 applicable leading practices
and statutory requirements in its modernization of DTS.45

44Pub. L. No. 116-117, 134 Stat. 113 (2020).
45Because DOD’s travel system modernization involves enhancements to an already-

existing system—DTS—the legacy modernization leading practice regarding disposition of
a legacy system is not applicable as part of this analysis.
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Figure 3: Assessment of the Extent to Which Modernization of the Defense Travel
System Incorporated Selected Leading Practices and Statutory Requirements
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Source: GAO analysis of Department of Defense data. | GAO-26-107663
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DOD Lacks Sufficient
Leadership Authority to
Prioritize Aspects of the DTS
Modernization
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Sources: GAO review of Department of Defense
documentation; lovemask/stock.adobe.com (icons). |
GAO-26-107663

Establishing sufficient and effective leadership authority includes six
leading practices: (1) establishing management commitment, (2)
supporting the development and use of data-driven decision-making, (3)
fostering an organizational culture that promotes modern practices,
specifically Agile development, (4) defining short- and long-term common
outcomes to address challenges, (5) ensuring accountability through clear
performance measures, and (6) identification and sustainment of
leadership.46 DOD has fully addressed four and partially addressed two of
these practices. Table 3 provides details on how DOD has addressed the
six practices with respect to the DTS modernization.

46GA0-24-105506 and GAO-23-105520.
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Table 3: Assessment of Defense Travel System (DTS) Modernization Practices Relevant to Leadership Authority

Leading practice

Assessment

Description of assessment

Establish
management
commitment.

The Department of Defense (DOD) established management commitment to the
Defense Travel System (DTS) modernization by committing to a multi-year plan for
making improvements to DTS that builds on previous travel system policy updates to
align with changing travel regulations, financial management systems, and
cybersecurity standards. DOD delegated overall responsibility for the DTS
implementation to the Defense Travel Modernization Office (DTMO). To facilitate travel
system improvements, DOD implemented updates to accommodate changes to
department-wide joint travel regulations, new federal financial reporting rules, and
integration with evolving industry practices. DOD also allocated resources to the
performance of a business case analysis that identified specific travel system capability
needs and analyzed a range of potential solutions to meet those needs.

Commit to data-
driven decision
making.

DOD has committed to data-driven decision making on the DTS modernization. For
instance, the contract governing system sustainment calls for the tracking of metrics in
areas such as availability, disaster recovery, and software quality. DOD also produces
year-long trend analyses for these metrics. DOD also has produced a document
outlining, at a high-level, goals for the modernization of DTS, including documentation
of the content of five planned software updates, timing for when each update will occur,
and which part of the system each update affects.

Organization culture
supports Agile
methods.

DOD has emphasized usage of Agile practices for its systems modernizations,
including for business systems modernizations such as DTS. DOD has integrated Agile
practices into both its training and acquisition strategies. DOD policy and guidance
promotes the use of Agile practices as part of the development of DTS, and DOD has
committed to using certain Agile practices as part of the DTS modernization. However,
the DTS program office is not required to document their commitment to using Agile
practices.

Identify and sustain
leadership.

DOD has identified key leadership entities and assigned them roles in overseeing
functional, technical, and financial aspects of DTS modernization. However, the formal
documentation designating the DTMO as the leadership authority for the modernization
effort has not yet been finalized.

Defining common
outcomes.

DOD has defined common modernization outcomes through formal governance
structures. Specifically, in implementing a business case analysis for DTS, DOD has
identified crosscutting challenges and opportunities across functional, technical, and
financial domains, and outlined short-term outcomes like system releases and
incremental efficiency improvements, alongside its long-term DTS modernization
goals.

Ensuring
accountability.

DOD has demonstrated the development of mechanisms to monitor, assess, and
communicate progress toward short- and long-term modernization outcomes. Among
other things, DOD has established processes for management to monitor progress
through regular performance reports, which include information on release quality and
deployment schedules. It has also developed a business case analysis methodology to
track long-term progress and to monitor the resolution of functional, technical, and
financial gaps, system efficiency, and potential cost savings. Officials in the DTMO
participate in weekly meetings to identify and monitor any delays or issues.

Legend:

® = DOD fully addressed the leading practice.
© = DOD partially addressed the leading practice.

O = DOD did not address the leading practice.
Source: GAO analysis of agency data. | GAO-26-107663
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As mentioned above, DOD has fully addressed four and partially
addressed two of the six leading practices in this area. Specifically:

DOD has taken steps to promote an organizational culture that
supports Agile development for its business systems modernization
efforts, for example by integrating Agile practices into both its training
and acquisition strategies. In addition, DOD policy and guidance
promotes the use of Agile practices for DTS and other business
systems.

However, DOD policy does not require owners of business systems
such as DTS to document their commitment to using Agile practices.
According to DOD policy governing use of Agile software practices,
such a documented commitment is unnecessary for DTS because it
delivers anticipated value, meets requirements, and successfully
iterates based on customer feedback.4” The policy also states that
DTS would require written documentation of its use of Agile practices
were it to no longer meet these criteria. However, DOD did not
provide documentary evidence to support the ways in which DTS met
these requirements. Without documenting the extent of its
commitment to Agile practices, DOD risks that it will not be using
modern practices in the DTS modernization effort.

DOD has taken steps to identify entities with leadership
responsibilities for the DTS modernization, such as the Defense
Travel Management Office (DTMO), Defense Human Resources
Activity (DHRA), and Defense Manpower Data Center. DOD has
identified DTMO as the overall leader of the modernization.

However, DOD has not documented leadership authority roles for the
DTS modernization. According to an official in DOD’s Defense Human
Resources Activity, delays in filling the Undersecretary of Defense for
Personnel and Readiness position have prevented the department
from assigning permanent leadership authority for the DTS
modernization. Without doing so, DOD’s ability to establish effective
leadership authority over the DTS modernization will be limited.

47Department of Defense, Operation of the Software Acquisition Pathway, DODI 5000.87
(Oct. 2, 2020).
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DOD Inconsistently Effective program management is essential to successful modernization
Incorporates Leading Practices of large-scale systems like DTS because it ensures that programs are
for Program Management in Its meeting cost, schedule, and performance goals and that risks are being

DTS Modernization managed efficiently. The applicable statute calls for DOD business
systems to comply with the agency’s business enterprise architecture.48
Defense Travel System Additionally, effective program management incorporates the following
Modernization four leading practices: describing the work necessary to modernize the

legacy system; creating milestones to complete modernization; ensuring
_ that metrics align with organization-wide goals and objectives; and
ensuring repeatable processes are in place that support consistent and
effective program oversight.49
Leadership Authority
DOD has fully addressed two, partially addressed two and not addressed
one of the five leading practices and statutory requirements in this area.

Table 4 shows the extent to which each of these practices and statutory
requirements has been addressed by DOD’s DTS modernization efforts.

Stakeholder Outreach

guirements Management

Sources: GAO review of Department of Defense
documentation; lovemask/stock.adobe.com (icons). |
GAO-26-107663

4810 U.S.C. § 2222 provides requirements for the administration of defense business
systems, specifically in business process reengineering, enterprise architecture, and
management areas. A federated business architecture requires member architectures to
conform to an overarching parent architecture and use a common vocabulary.

49GA0-24-105506 and GAO-23-104539.
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Table 4: Assessment of Defense Travel System (DTS) Modernization Against Leading Practices and Statutory Requirements
Relevant to Program Management

Leading practice Assessment Description of assessment

Comply with the o) The Department of Defense (DOD) has not demonstrated that the DTS modernization

agency’s effort complies with a department-wide requirement to align modernizations with DOD’s

enterprise enterprise architecture. Specifically, while DOD reported in its most recent annual

architecture. certification results that it was in compliance with the department-wide enterprise
architecture for the DTS system, related documentation did not contain details on the
steps DOD took to achieve system-level compliance for DTS, or rationale for why it
considered the requirement met.2

Describe the work L] DOD has defined the work necessary to modernize DTS. In particular, DOD entities

necessary to with responsibility for performing this work, including the Office of the Chief Information

modernize the Officer, Office of the Under Secretary of Defense, and Defense Manpower Data Center,

system. identified capability gaps and ways to track them to closure, and produced essential
planning artifacts such as an implementation timeline, a maintenance release plan, and
summaries of requirements gaps.

Create milestones © DOD created a notional timeline that includes milestones for the planned functional,

to complete the technical, and financial enhancements recommended by the Defense Travel

modernization. Modernization Working Group that are planned to be included in DTS. However, these
milestones lack specific dates and are not integrated into the overall implementation
timeline.

Ensure that © DOD demonstrated its use of metrics to track its performance in achieving

metrics align with improvements to DTS. For example, monthly quality status reports including, among

organization-wide other things, information on any significant deficiencies noted and year-long trend

goals and analyses. However, these metrics are not directly linked to the goals or milestones in

objectives. DOD’s high-level outline for the DTS modernization.

Ensure repeatable ° DOD has put in place repeatable processes for DTS modernization, using daily reviews

processes are in
place.

and regular updates for management oversight. For example, the contract that provides
technical support services for the sustainment and maintenance of DTS requires use of
Agile development methodologies, continuous integration of software additions and
changes, use of daily standup meetings, and regular updates to the Defense Manpower
Data Center on the modernization’s progress. The DTS Program Management Office
also conducts monthly sprint reviews focusing on areas such as security scans and
defect fixes.

Legend:

® = DOD fully addressed the leading practice.
© = DOD partially addressed the leading practice.

O = DOD did not address the leading practice.
Source: GAO analysis of agency data. | GAO-26-107663

aln July 2015, we recommended that DOD take additional action to improve management of its
business enterprise architecture activities. Since then, DOD has initiated and restarted multiple efforts
to improve its business enterprise architecture. See GAO, DOD Business Systems Modernization:
Additional Action Needed to Achieve Intended Outcomes, GAO-15-627 (Washington, D.C.: Jul. 16,
2015).

As mentioned above, DOD has partially addressed two and has not
addressed one of the five leading practices and statutory requirements in
this area. Specifically:
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« DOD has not yet taken steps to ensure that its actions to improve
DTS are in compliance with the department’s enterprise architecture.
Although statute requires that all covered defense business
systems—including DTS—are or will be in compliance with the
department’s enterprise architecture,50 DOD did not provide evidence
specific to DTS demonstrating that this requirement has been met.

Officials in DOD’s Office of the Chief Information Officer stated that,
while DOD produces department-wide reports that aggregate relevant
information, this information is compiled into a spreadsheet that is not
easily disaggregated to show compliance for an individual system
such as DTS. However, high-level compliance assertions with DOD’s
enterprise architecture are required for each individual system.5!
Without demonstrating the steps it took to achieve system-level
compliance for DTS, or rationale for why it has achieved compliance,
DOD risks less certainty in ensuring alignment between the DTS
modernization and department goals and priorities.

o Although DOD established several interim milestone dates for
completing its planned improvements to DTS, these dates are not
reflected or tracked on the overarching implementation timeline.
Additionally, DOD has not developed a well-defined schedule to
complete the DTS modernization.

According to leadership from the Defense Travel Management Office
and the program management team supporting the modernization
effort, the department’s current notional timeline is a guideline for
potential capability gap implementation and will be updated as the
budget and funding dependencies are resolved. However, without
integrating milestones into the overall implementation timeline or
having a definitive completion schedule, DOD risks not meeting
program schedule goals.

5010 U.S.C. § 2222(g)(1)(B).

51We previously recommended that DOD take additional action to improve department-
wide management of its business enterprise architecture activities. Since then, DOD has
initiated and restarted multiple efforts to improve its business enterprise architecture. In
January 2024, DOD published a framework outlining potential approaches as well as roles
for modernization of its business enterprise architecture (BEA). DOD stated that it plans to
publish a guidebook that will describe in more detail BEA governance processes, roles
and responsibilities, and best practices for DOD BEA development. Until DOD does so,
the department risks inconsistent decision making concerning the DTS modernization.
See GAO, DOD Business Systems Modernization: Additional Action Needed to Achieve
Intended Outcomes, GAO-15-627 (Washington, D.C.: July 16, 2015) and
GAO-23-104539.
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« The department has created metrics that align with and prioritize
organization-wide goals and objectives by tracking the content of
specific activities over the course of a release and showing DTS work
progress through a cumulative flow diagram. However, these metrics
are not clearly traceable to evolving organizational goals and priorities
for the modernization.

DTS program management officials stated that metrics delivered to
the customer are higher-level and focused on overall program
functionality, such as progress to date or overall timeline. These
metrics are different from internal team metrics geared towards
internal performance measurements such as internal test results and
time to complete subtasks. However, if metrics are not tailored to
convey developers’ progress and achievements to internal and
external customers, it can impede feedback and communication
between both entities.
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DOD Performed Outreach to Effective stakeholder outreach is essential to successfully modernizing
Determine Stakeholder Needs  large-scale systems like DTS in cases where stakeholder priorities and

on Its DTS Modernization system dependencies shift over time. Effective stakeholder outreach to
understand evolving stakeholder needs incorporates the following five
Defense Travel System leading practices for interagency collaboration: (1) clarifying roles and
Modernization responsibilities, (2) bridging organizational cultures, (3) including relevant

participants, (4) leveraging resources, and (5) establishing written
Stakeholder Outreach guidance to institutionalize best practices.

DOD has fully addressed these leading practices in its approach to DTS
Leadership Authority modernization.52 Table 5 shows the extent to which each of these

practices is addressed with regards to DOD’s efforts to improve DTS.

Program Management

Requirements Management

Sources: GAO review of Department of Defense
documentation; lovemask/stock.adobe.com (icons). |
GAO-26-107663

52GA0-23-105520.
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Table 5: Assessment of Defense Travel System (DTS) Modernization Against Leading Practices Relevant to Stakeholder

Outreach

Leading practice Assessment Description of assessment
Clarify roles and ° The Department of Defense (DOD) has clarified roles and responsibilities for
responsibilities. the modernization of DTS by establishing formal governance bodies, such as

the Defense Travel Advisory Panel and Defense Travel Governance Board, to
oversee system improvements and ensure alignment with enterprise-wide
objectives.

Bridge organizational cultures. o DOD has bridged organizational cultures by institutionalizing formal strategies
that promote cross-agency cooperation and trust. These efforts include
standing up the Defense Travel Advisory Panel and the Defense Travel
Modernization Working Group, and adopting the Defense Travel Advisory
Panel Charter, which outlines decision-making roles, voting procedures, and
engagement protocols to support collaborative operations.

Include relevant participants. (] DOD has demonstrated its inclusion of relevant stakeholders in modernization
activities. For example, DOD coordinates with contracting officers, as well as
the Defense Manpower Data Center, which is responsible for analyzing the
allocation of manpower and personnel with respect to mission needs, at
weekly sustainment meetings. DOD has set up a variety of recurring meetings
with DTS program participants to foster regular communication on status
details for ongoing efforts. Mechanisms for stakeholder feedback are also
incorporated into system development activities.

Leverage resources and o DOD has leveraged resources to improve stakeholder outreach on its DTS
information. improvements by assigning dedicated product owners, project managers, and
development staff to incorporate user feedback into system improvements.
Develop and update written (] DOD has established written guidance to improve outreach to stakeholders,
guidance and agreements. such as the components for which DTS will be implemented and their end

users, by creating an updated business case analysis and a formal
communication plan so that stakeholders are informed and engaged.

Legend:
® = DOD fully addressed the leading practice.
© = DOD partially addressed the leading practice.

O = DOD did not address the leading practice.
Source: GAO analysis of agency data. | GAO-26-107663

DOD has taken action to coordinate with stakeholders during the DTS
modernization. Collectively, its efforts promote consistent coordination
and enhance the likelihood of DOD achieving its DTS modernization
goals. For instance, the department has clarified responsibilities by
developing formal documentation that outlines roles, voting procedures,
and dispute resolution processes; bridged organizational cultures through
the adoption of cross-agency collaboration strategies; and increased the
inclusion of relevant stakeholder participants by integrating user group
feedback into system development.
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DOD Has Not Consistently
Included Key Users in
Gathering and Tracking
Requirements Over Time on
the DTS Modernization

Defense Travel System
Modernization

Requirements Management

Leadership Authority
Program Management

Stakeholder Outreach

Requirements

\ 3 Management

Sources: GAO review of Department of Defense
documentation; lovemask/stock.adobe.com (icons). |
GAO-26-107663

For successful system modernization, effective requirements
management is critical for ensuring that new solutions meet user needs
and expectations and to reduce the risks of cost overruns and project
failures. Effective requirements management incorporates implementation
of the following leading practices: (1) eliciting and prioritizing
requirements; (2) balancing customer and user needs; and (3) managing
requirements and ensuring bidirectional traceability.53 Additionally, statute
calls for DOD business systems to (4) have an acquisition strategy
designed to eliminate or reduce the need to tailor commercial-off-the-shelf
systems to meet unique requirements or interfaces, (5) streamline and
minimize unique requirements and interfaces, and (6) validate
requirements.54

DOD has fully addressed one, partially addressed two and not addressed
three of these six leading practices and statutory requirements. Table 6
provides details on the extent to which DOD has implemented these
leading practices or statutory requirements as part of the DTS
modernization.

53|SACA, CMMI, Version 3.0 (Schaumburg, IL: April 2023). CMMI Model Copyright ©
2023 ISACA. All rights reserved, GAO-24-105506, and GAO-23-104539.

5410 U.S.C. § 2222 provides requirements for the administration of defense business
systems, specifically in business process reengineering, enterprise architecture, and
management areas.
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Table 6: Assessment of Defense Travel System (DTS) Modernization Against Leading Practices and Statutory Requirements

Relevant to Requirements Management

Leading practice Assessment  Description of assessment

Elicit and prioritize requirements. © DOD has taken steps to elicit and refine requirements for DTS, for example
through use of focus groups, regular meetings, and problem reporting
processes to foster communications across stakeholders, as part of
updating system features such as travel lodging options and user
reimbursement calculations. However, DOD has not demonstrated a
consistent process for receiving stakeholder feedback on new
requirements. DOD also could not demonstrate how user feedback is
systematically evaluated and converted into actionable non-functional
requirements, in areas such as security and privacy.

Balance customer and user needs © DOD makes decisions on which system updates to prioritize based on
when coordinating implementation of factors such as impact on end users and level of urgency for which the
requirements. update is needed. A review team made up of government and contractor

staff convenes regularly to review and rank these items, and meeting notes
show what was discussed and decided. However, DOD did not document
the specific factors that the review team considered to determine their
relative value. Insufficient consideration of the relative value of work
performed is often an indication that a product owner is not prioritizing
requirements throughout development and could be developing
functionality that is not immediately necessary.

Manage requirements and ensure ° DOD has produced artifacts that demonstrate structured processes for

bidirectional traceability. tracking system requirements changes and aligning them with project
goals. For example, DOD manages system requirements changes by
tracking the lifecycle of proposed system modifications. This system
includes key details on the initiation, content, and approval of each change
that enable DOD to monitor its status and progression through
implementation. Additionally, the DTS change management plan outlines
formal processes for controlling changes, ensuring they trace back to
modernization objectives. Program documentation, such as a project
schedule and documented lessons learned, further incorporate requirement
tracking activities into planning and implementation.

Have an acquisition strategy ¢} DOD reported compliance with three statutory requirements for the DTS
designed to eliminate or reduce the system: to consider an acquisition strategy that reduced the need to tailor
need to tailor commercial off-the- commercial off-the-shelf systems to meet unique requirements or

shelf systems to meet unique interfaces, to streamline and minimize unique requirements, and to validate
requirements or interfaces. system requirements. However, for each of these three requirements, DOD

documentation did not include details on the steps it took to achieve
system-level compliance for DTS, or rationale for why it considered the
requirements met. A DOD official noted challenges in capturing and
Validate requirements. o demonstrating the prioritization of non-functional requirements and
acknowledged that aspects of their requirements refinement process are
not fully documented.

Streamline and minimize unique ¢}
requirements and interfaces.

Legend:
® = DOD fully addressed the leading practice.
© = DOD partially addressed the leading practice.

O = DOD did not address the leading practice.
Source: GAO analysis of agency data. | GAO-26-107663
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As mentioned above, DOD has partially addressed two and not
addressed three of the six leading practices and statutory requirements in
this area. Specifically:

DOD gathered input on stakeholder requirements through focus
groups, monthly meetings, and travel system feedback sessions, and
relies on coordination with DTMO and the DTS program management
office to adjust implementation priorities as needed. However, the
department has not demonstrated a consistent process for eliciting
stakeholder feedback on new requirements. For example, DOD
documentation does not include information on how insights from
focus groups were translated into formal requirements or prioritized
for development. DOD documentation also does not include
information on ways in which user feedback is systematically
evaluated and converted into actionable requirements, including for
non-functional requirements, such as security and privacy
requirements.

An official in the Defense Manpower Data Center noted challenges in
capturing and demonstrating the prioritization of non-functional
requirements and acknowledged that aspects of their requirements
refinement process are not fully documented. Unless DOD takes
steps to more completely capture all requirements, it risks its solutions
not meet user and stakeholder expectations.

DOD has taken steps to balance customer and user needs by
documenting its requirements valuation and prioritization process—
including through meeting minutes that list issue summaries, user
impact, workarounds, and resulting prioritization decisions. However,
DOD documentation does not sufficiently explain how the team
consistently measures or compares the relative value of different work
items. This gap means that, though urgent needs may be addressed,
there is no clear indication that the product owner uses a value-based
framework to ensure the most beneficial user needs are prioritized
and reflected in the functionality it develops.

Officials in the DTS program management office attributed this
deficiency to the lack of a defined, consistent mechanism for
comparing and determining the relative value of different project
tasks. Without developing a more consistent framework for
determining the relevant value of project task elements, DOD risks
prioritizing less-valuable user needs as part of its modernization of
DTS.

DOD annual certification results report that DTS is in compliance with
statutory requirements for developing an acquisition strategy that
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DOD Has Not Fully
Addressed Selected
Leading Practices in
Its Overall Business
Systems
Modernization

minimizes customization of systems, eliminating outdated or
duplicative requirements, and validating system requirements.
However, DOD documentation does not detail how compliance was
assessed, or the steps DOD took to achieve compliance.

Officials in DOD’s Defense Support Services Center attributed these
gaps to a reliance on aggregated reporting that obscures compliance
details for individual systems like DTS. Without documenting details of
how it demonstrated compliance with these requirements, DOD faces
uncertainty in setting up a process to ensure continued compliance for
future business system modernization efforts.

As mentioned previously, DOD has initiated a variety of efforts to improve
its ability to modernize its business systems in response to long-standing
challenges. DOD has also continued to make progress on ongoing
improvement efforts, as previously reported by GAO.

Similar to its travel system modernization, DOD business system
modernization activities could benefit from the incorporation of selected
leading practices. DOD has fully addressed 12 of 23 selected leading
practices and statutory requirements relevant to establishing sufficient
department-wide priority and leadership, incorporating leading program
management practices, performing sufficient outreach to and
collaboration with key stakeholders, and managing and tracing user and
stakeholder requirements. However, DOD did not fully address 11 other
selected practices and requirements.

GAO has also identified leading practices for conducting agency reforms
that are applicable to DOD’s business systems modernization efforts.
DOD policies and guidance fully addressed two and partially addressed
two of four leading practices for conducting agency reforms. Specifically,
DOD policies and guidance generally address goals and outcomes of
department reforms, and a process for developing these reforms, but
DOD has not completed key documentation related to implementing
reforms of its business systems modernization efforts.

DOD Has Several Efforts
Underway to Modernize lIts
Business Systems

DOD has initiated several new efforts to improve the management of its
business systems in response to long-standing challenges. These efforts,
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overseen by the Defense Business Council (DBC) and requiring approval
from the Chief Information Officer (ClO), include the following:55

« creation of a new DOD “high-risk” designation for business systems
that requires special approvals to continue to the next phase of
development;s6

« an update to key policy documentation, such as DOD’s instruction for
business systems requirements and acquisition, and two policies for
IT portfolio management;

« development of a new strategy for improvement of IT department-
wide, including development of joint capabilities, modernization of IT
networks, optimization of governance processes, and improvement
and enhancement of the cyber workforce;

« creation of a “playbook”, or ready-made step-by-step implementation
guidance, for software development, security, and operations; and

« creation of a dashboard showing department-wide certification status
for business systems.

DOD has also continued to make progress in implementing further
business system improvements as we have previously reported, such as

« developing and updating a policy framework for adaptive acquisition
of business systems in June 2022;57

« making updates and enhancements to a certification guide to be used
for each new defense business system in October 2024;58 and

« planning to complete a business enterprise architecture guidebook,
which is intended to strategically align DOD’s business strategy,
processes, and its individual modernization efforts to achieve
department-wide goals. The Defense Business Council also plays a
key role in overseeing this strategic alignment.

55The Defense Business Council serves as the primary governance body for defense
reform, business systems, and enterprise risk management.

56DOD has a process in place to designate specific modernization initiatives as a high-risk
priority business system to Congress through the Defense Business Council. To date,
DTS is the only modernization initiative classified in this manner.

57Department of Defense, Operation of the Adaptive Acquisition Framework, DODI
5000.02 (June 8, 2022, as amended).

58Department of Defense, Defense Business Systems Certification and Management
Guidance v1.0 (October 2024).
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DOD Has Not Fully
Addressed Selected
Leading Practices
Relevant to Modernizing
Its Business Systems

As stated above, shortfalls in central decision-making, program
management, stakeholder outreach, and requirements gathering were
primary factors in the abandonment of DOD’s MyTravel modernization.
Our prior work established that DOD has experienced longstanding
issues relating to each of these factors in conducting its business systems
modernization efforts.59

The department has fully addressed 12 and partially addressed 11 of 23
selected leading practices and statutory requirements relevant to the four
primary factors in improving its department-wide business system
modernization efforts. For example, DOD has issued policy guidance to
establish a central decision-making authority among stakeholders, but
policies did not require the establishment of metrics that align with
organization-wide goals and objectives. Figure 4 shows the extent to
which DOD has addressed these selected leading practices and statutory
requirements relevant to its efforts to modernize its business systems.

593pecifically, in our prior work, each of the four primary factors have been relevant to
analyses of agency-wide weakness in DOD business systems modernization efforts. DOD
has experienced issues in several recent attempted modernizations of its business
systems. See, for instance, GAO-22-103636, 10-14; GAO-20-253, 12; GAO-11-53, 37-38,
49-51; and GAO-05-702, 24-26.
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Figure 4: Extent to Which Department of Defense (DOD) Policies and Guidance
Incorporate Selected Leading Practices and Statutory Requirements

Primary Factors Related to DOD's Overall Business System Modernization Initiatives

Leadership authority and advocacy for change

Program management

Outreach to understand evolving stakeholder needs

Inclusion of key users in gathering and tracking requirements

o

1 2 3 4 5
Number of leading practices and statutory requirements addressed

o

Fully addressed
Partially addressed

Not addressed

Source: GAO analysis of Department of Defense data. | GAO-26-107663

In addition to the leading practices and statutory elements related to
these factors, GAO has also identified leading practices for conducting
agency reforms that are applicable to DOD’s business systems
modernization efforts, including modernization of its travel system. DOD
policies and guidance generally address goals and outcomes of
department reforms, and a process for developing these reforms, but
DOD has not completed key documentation related to implementing
reforms of its business systems modernization efforts.
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DOD Guidance Establishes
Management Commitment for
Its BSM Efforts but Lacks
Clarity on Leadership Authority

DOD-wide Business
Systems Modernization

Leadership Authority
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C,\\ Leadership Authority
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Program Management

Stakeholder Outreach

Requirements Management

Sources: GAO review of Department of Defense (DOD)
documentation; lovemask/stock.adobe.com (icons). |
GAO-26-107663

Leading practices related to improving leadership identified in prior work
include (1) establishing management commitment, (2) committing to data-
driven decision making, (3) ensuring the organization culture supports
Agile methods, (4) defining and sustaining leadership, (5) defining
common outcomes, and (6) ensuring accountability.60

DOD policies and guidance fully addressed four and partially addressed
two leading practices in this area. Table 7 provides detail on how DOD
policies and guidance address leading practices in this area.

60Agile methods are those which emphasize iterative, incremental software development.
See GAO-23-105520 and GAO-24-105506.
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Table 7: Assessment of Department of Defense (DOD) Policies and Guidance Against Leading Practices Relevant to
Leadership Authority

Leading practice Assessment Description of assessment

Establish ° DOD has committed at the management level to support modernization of its business
management systems. For instance, DOD policy established a software modernization steering group
commitment. for its business systems modernization (BSM) to measure progress against operational

outcomes to attempt to ensure the ongoing value of modernization activities underway. In
addition, DOD established the Defense Business Council (DBC) to advise the Deputy
Secretary of Defense on modernization progress. Further, a DOD operations policy
includes a detailed discussion of ways to support and ensure continuous evaluation of the
modernization’s software environment.

Commit to data- ° DOD guidance provides details on the content and purposes of metrics, including that
driven decision metrics should be designed to provide programs with usable information to support
making. decision-making. For example, this guidance calls for program stakeholders to be

consulted for their expertise on selected metrics to provide the information necessary to
support specific decisions and ensure that the development teams agree on a single
approach.2 DOD'’s software acquisition policy, which also governs use of Agile practices
across DOD business systems, calls for performance and quality metrics to be collected
using automated tools to minimize manual errors and improve the quality of data.

Organizational ° DOD'’s Agile guidance states that the department seeks to foster a culture that removes

culture supports organizational barriers to agility. Further, DOD’s development, security, and operations

Agile methods. playbook provides for the establishment of a software engineering culture to break down
silos and unify software development, deployment, security, and operations.

Identify and sustain © As mentioned above, DOD established the DBC to advise the Deputy Secretary of

leadership. Defense on modernization progress, in addition to designating the Chief Information

Officer (ClO) and Performance Improvement Officer to co-chair the DBC.? However, DOD
guidance does not specify updated leadership roles in outlining roles and responsibilities
of the DBC. Specifically, the council’s current charter designates that the CIO and two
other entities share the lead role. DOD drafted an updated council charter to address this
uncertainty, but the updated document remains unpublished.

Defining common © DOD’s primary IT modernization strategy identifies crosscutting challenges and

outcomes. opportunities and clearly defines measurable short- and long-term planned outcomes. This
strategy also links to the most recent set of department-wide goals and objectives set forth
in its national defense strategy and strategic management plan. However, the department
does not yet have a defined process to periodically reassess its modernization strategy in
response to future changes to departmental priorities.

Ensure ° DOD’s IT strategy demonstrates ways in which department leadership can monitor,

accountability. assess, and communicate progress toward short-and long-term BSM outcomes. For
example, the strategy outlines a comprehensive approach to monitor and assess BSM
efforts using measurable mechanisms to improve outcomes related to IT capabilities,
modernized networks, IT governance, and workforce development. Specifically, each
outcome area is supported by strategic objectives and performance measures, providing a
framework for continuous evaluation and progress reporting.

Legend:
® = DOD fully addressed the leading practice.
© = DOD partially addressed the leading practice.

O = DOD did not address the leading practice.
Source: GAO analysis of DOD documentation. | GAO-26-107663
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2DOD’s Enterprise DevSecOps Fundamentals guidance defines stakeholders as development,
security, operations, and end user personnel with the responsibility to promote shared responsibility
for software development, security, and capability delivery.

®DOD has established the DBC as a department-wide governance and integration body with authority
over matters associated with defense business systems. The DBC'’s responsibilities include
supporting the development of the defense business architecture, coordination and reengineering of
business processes, and the requirements for development and deployment of defense business
systems.

As mentioned above, DOD has fully addressed four and partially
addressed two of the six leading practices in this area. Specifically:

o DOD has taken steps to identify and sustain leadership for its
business systems modernization efforts by, for example, establishing
the Defense Business Council to manage progress on business
systems modernization efforts. However, it has not fully updated
guidance to clearly establish a permanent leadership structure for the
council. Specifically, while statutory authority designates the DOD CIO
and Performance Improvement Officer as the entities responsible for
leading the Defense Business Council, the council’s charter differs in
designating the CIO and two other entities as sharing leadership of
the DBC.61

According to officials in the DOD Office of the Chief Information
Officer, DOD drafted an updated Defense Business Council Charter to
address the leadership discrepancy between department policy and
statutes. However, the updated document remains unpublished.
Without addressing gaps in its guidance that establish clear
leadership structures, DOD risks uncertain lines of reporting.

« DOD has taken steps to define common outcomes through policies
that identify crosscutting challenges and opportunities and clearly
define measurable short- and long-term goals. For example, the
Fulcrum strategy document outlines the DOD CIO’s IT goals and
objectives for department-wide priorities through Fiscal Year 2029.62
However, there is no evidence that these outcomes are periodically
reassessed and updated as needed to align with overarching national
defense priorities and strategic management plans. According to an
official in the DOD Office of the Chief Information Officer, DOD has
not yet developed a process to periodically reassess and adapt its
modernization strategy in response to plan changes or shifting

61See 10 U.S.C. § 2222 (g)(1-4) and United States Department of Defense, Office of the
Deputy Secretary of Defense, Defense Business Council Charter (January 2022).

62Department of Defense, Fulcrum: The Department of Defense Information Technology
Advancement Strategy (Washington, D.C.: June 2024).
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DOD Has Not Fully
Established Policies Aligning
Modernization Initiatives with
Department-wide Goals

DOD-wide Business
Systems Modernization

Leadership Authority

Stakeholder Outreach

Requirements Management

Sources: GAO review of Department of Defense (DOD)
documentation; lovemask/stock.adobe.com (icons). |
GAO-26-107663

departmental priorities. Without addressing gaps in its guidance to
define common outcomes, DOD risks conflicting goals and
misalignment of strategy relative to shifting priorities and changing
plans.

Effective program management involves developing program plans,
capturing and understanding stakeholder needs, and establishing
processes for maintaining program management oversight, among other
activities. As mentioned above, the applicable statute calls for DOD
business systems to comply with the agency’s business enterprise
architecture.®3 Additionally, leading practices relevant to program
management include creating a description of the work necessary to
modernize the system, creating milestones to complete the
modernization, ensuring metrics align with organization-wide goals and
objectives, ensuring repeatable processes are in place, and providing
details for the disposition of the legacy system.64

Information in DOD policies and guidance fully addressed three and
partially addressed three leading practices and statutory requirements in
this area. Table 8 shows the extent to which DOD policies and guidance
address leading practices and statutory requirements in this area.

6310 U.S.C. § 2222 provides requirements for the administration of defense business
systems, specifically in business process reengineering, enterprise architecture, and
management areas. A federated business architecture requires member architectures to
conform to an overarching parent architecture and use a common vocabulary.

64GAO-19-471 and GAO-24-105506.
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Table 8: Assessment of DOD Policies and Guidance Against Leading Practices and Statutory Requirements Relevant to
Program Management of Business Systems Modernization Efforts

Leading practice Assessment  Description of assessment

Comply with the © DOD guidance states that defense business systems must satisfy statutory requirements

agency’s enterprise for compliance—or planned compliance, as a result of planned modifications—with

architecture. DOD'’s overarching business enterprise architecture.2 However, no guidance across DOD
fully describes how programs or systems are to address, and decision-makers are to
substantiate, the requirements.

Describe the work ® DOD policies have established requirements for a description of work necessary to

necessary to modernize legacy systems. For example, the DOD Business Capability Acquisition Cycle

modernize the system. requires, among other things, a comprehensive, phased documentation tied to clear
decision criteria at specific authorization points to ensure that modernization work is
clearly described, planned, and aligned with performance measures.

Plans include ° DOD policy provides a framework that establishes, oversees, and manages the creation

milestones for of milestones to measure progress toward completion of business system modernization

completing the efforts. This framework requires that performance baselines are set either prior to

modernization. development at the program level or before each release. The framework also requires
that a milestone decision authority, with support from other officials, approve each
program’s progress against baselined cost, schedule, and performance parameters.

Ensure metrics align © DOD policy generally discusses metrics, such as the tracking of bottlenecks, productivity,

with organization-wide and the impact of process improvements supporting individual business systems

goals and objectives. modernization results against department-wide strategic goals. However, DOD
documentation outlining use of Agile development does not detail traceability between
elements such as product roadmaps and requirements backlogs,® and department-wide
strategic goals and objectives.

Ensure repeatable () DOD policy documents encourage use of repeatable process while integrating additions

processes are in place. and changes to software requirements to ensure the quality of code being developed. For
example, DOD guidance encourages the use of an automated test suite to enhance
software quality. However, related guidance did not include specifics on which repeatable
steps should be taken to enhance testing. Officials stated that DOD encouraged but did
not require teams to adopt Agile elements such as daily standups and end-iteration
demonstrations. Inclusion of elements like these could enhance team member
accountability for work performed and limit duplication of efforts.

Include details L] DOD'’s framework for managing department-wide priorities and goals contains specific

regarding the
disposition of an

existing legacy system.

objectives and performance measures that directly support legacy system disposition
planning and documentation. For example, DOD’s strategic management plan includes a
performance measure of the percentage of business systems decommissioned, retired,
or rehosted/migrated on schedule with planned dates. The annual performance report
listing progress made in implementing the plan notes that the Defense Business Council
developed plans for the retirement of systems and regularly reviewed progress, risks, and
potential mitigations.

Legend:

® = DOD fully addressed the leading practice.

© = DOD partially addressed the leading practice.

O = DOD did not address the leading practice.
Source: GAO analysis of Department of Defense (DOD) documentation. | GAO-26-107663

210 U.S.C. § 2222(e) calls for the defense business enterprise architecture to include, among other
things, policies, procedures, business data standards, and business information requirements that
apply uniformly throughout DOD.
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bAn Agile roadmap shows a plan for development of product features across releases, and a backlog
prioritizes requirements based on value. If metrics do not account for traceability from the roadmap
through the product’s releases and backlog, an organization may not have the right information to
make decisions about prioritization and potential re-planning.

As mentioned above, DOD has partially addressed three of the six
leading practices and statutory requirements in this area. Specifically,

DOD’s Fiscal Year 2025 memorandum on annual certification of
defense business systems, reflecting requirements in statute, requires
that these systems comply with the department’s enterprise
architecture but does not describe the type of documentation
necessary for approval and steps the approver needs to take to
validate the statutory requirement, or what specific documentation
system owners need to provide to comply with the statutory
requirement.

We previously recommended that DOD should update guidance for
the initial approval and annual certification of business systems to
ensure that these statutory requirements are fully addressed.®5 DOD
officials have noted in past GAO work that they recognize gaps in
their annual certification guidance and indicated that they would take
steps to address gaps identified by GAO. DOD has since updated its
guidance for certification of defense business systems but could not
demonstrate that its updated guidance fully addresses statutory
requirements, or how approval authorities are to validate that systems
have met these requirements.

DOD officials have taken steps to ensure metrics for implementing
BSM that align with organization-wide goals and objectives. For
example, DOD policy suggests the use of an Objectives and Key
Results methodology for setting strategic goals and tracking results.¢¢
However, DOD Agile policy documentation does not require the

65GA0-23-104539.

660bjectives and Key Results is a methodology for setting goals and tracking results
within the DOD Development, Security, and Operations (DevSecOps) Fundamentals
policy guidance document.
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tracing of strategic goals and objectives to Agile artifacts, such as the
roadmap and backlog.6”

In addition, DOD Agile policy documentation did not specify what
metrics to use to measure performance against those goals and
objectives. DOD officials in the Office of the Secretary of Defense
stated that the department was still working through implementation of
Agile-related department-wide policies and practices, due to what they
described as a cultural shift still underway in better understanding the
value behind use of such processes. Without incorporating in its
policies program management practices that more clearly establish
traceability to its strategic goals, DOD may develop business systems
that do not align to department-wide objectives and omit key features
during development.

« We previously recommended that DOD ensure that its IT business
programs developing software use management tools consistent with
those identified in GAO’s Agile Assessment Guide, such as the
consistent use of repeatable processes during software
development.68 DOD has taken steps to encourage the use of
repeatable processes to implement its BSM efforts. For example,
DOD guidance encourages the use of an automated test suite to
enhance software quality because of its ability to use the results from
the test suite to more quickly identify test failures. However, the test
suite instruction did not include specifics on repeatable process steps
that should be taken to make best use of the test suite results. For
example, the instructions did not include details on the frequency and
content of team meetings. According to officials in the DOD Office of
the Chief Information Officer, teams were encouraged but not required
to adopt Agile elements enforcing repeatable processes such as daily
standups and end-iteration demonstrations. Without fully establishing
use of repeatable processes in implementing its BSM efforts, DOD
may inadvertently introduce errors in development and delays in
timelines for completing its efforts.

67As defined in United States Department of Defense, DevSecOps Fundamentals
Guidebook, Version 2.2 (Washington, D.C.: May 2023), an Agile roadmap shows a plan
for feature development across releases, and a backlog prioritizes requirements based on
value. If the metrics do not allow traceability from the roadmap through the releases and
backlog, the organization may not have the right information to make decisions about
prioritization and potential re-planning.

68GAOQ, IT Systems Annual Assessment: DOD Needs to Strengthen Software Metrics and
Address Continued Cybersecurity and Reporting Gaps, GAO-24-106912 (Washington,
D.C.: July 11, 2014).
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DOD Established Guidance Effective stakeholder outreach for agency-wide BSM efforts includes
with Roles and Procedures for  taking specific steps to ensure that stakeholder partners’ needs are met in
Addressing Stakeholder Needs achieving agency-wide outcomes. Specifically, leading practices to
. . understand evolving stakeholder needs incorporates the following five
DOD-wide Business leading practices for interagency collaboration: (1) clarifying roles and
Systems Modernization responsibilities, (2) bridging organizational cultures, (3) including relevant
participants, (4) leveraging resources and information, and (5) developing

and updating written guidance and agreements.6°
DOD policies and guidance fully addressed four and partially addressed
one of the leading practices in this area. Table 9 shows the extent to

Leadership Authority which DOD policies and guidance address leading practices in this area.

Program Management

Requirements Management

Sources: GAO review of Department of Defense (DOD)
documentation; lovemask/stock.adobe.com (icons). |
GAO-26-107663

69GA0-23-105520.
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Table 9: Assessment of DOD Department-wide Policies and Guidance Against Selected Leading Practices Relevant to

Stakeholder Outreach on Business Systems Modernization Efforts

Leading practice

Assessment

Description of assessment

Clarify roles and
responsibilities.

DOD policies define roles and responsibilities for business systems requirements and
demonstrate a structured decision-making process for collaborating to implement them. For
example, DOD policy dictates that a business system’s functional sponsor drives solution
analysis and stakeholder engagement, ensuring that business needs are met throughout the
acquisition process. Another official, the milestone decision authority, oversees acquisition
decisions, ensuring compliance with cost schedule, and performance expectations. Further,
DOD policy establishes that the department’s Office of the Chief Information Officer ensures
cybersecurity and IT infrastructure standards are met by reviewing and approving
cybersecurity strategies and establishing standards for IT infrastructure solutions and hosting
requirements.2

Bridge
organizational
cultures.

DOD policies and guidance include elements that bridge organizational cultures through
elements designed to establish compatibility among business systems modernization efforts.
Specifically, DOD’s policy governing business systems mandates the use of a common
acquisition cycle procedure when acquiring and managing business systems. DOD’s IT
modernization strategy also included plans for development of a unified governance standard
to standardize policies, processes, and procedures for IT operations. This strategy also
promotes the use of memoranda of understanding to establish collaborative partnerships
across the federal, private, and academic sectors.

Include relevant
participants.

DOD guidance requires that decisions to proceed to the next phase of a modernization are
coordinated across key stakeholders and made in a collective forum where key stakeholders
contribute diverse perspectives at each decision point. Further, DOD policies promote
continuous learning and the establishment of cross functional teams to provide personnel with
the appropriate knowledge to apply issued guidance in alignment with the agency’s
modernization goals.

Leverage
resources and
information.

DOD policies enable leveraging of resources for its business systems modernization efforts by
establishing a centralized modernization implementation team with the capacity to support
business systems modernization initiatives. In January 2022, DOD created the Defense
Business Council, which directly supports resourcing and coordination for these efforts. The
council serves as the governance and integration body responsible for management, defense
reform, and performance improvement across the defense business enterprise. The council is
tasked with, among other things, supporting the development of the defense business
architecture, business process reengineering, and identifying requirements for development
and deployment of defense business systems.

Develop and
update written
guidance and
agreements.

DOD policy calls for developing and updating written guidance and agreements to enhance
department-wide business systems modernization efforts. DOD’s primary instruction for
business systems promotes department-wide alignment with commercial best practices and
minimizing customization. The department’s IT modernization strategy also calls for
formalizing commitments through memoranda of understanding to increase partnerships
among commercial, federal, and academic organizations that can identify improvements in
emerging technologies and enhance the department’s IT workforce. DOD has also provided
evidence that written guidance is regularly monitored and updated. However, as noted above
and in prior GAO work, the information in written guidance for DOD’s business systems
modernization effort documentation is not fully sufficient in enabling system owners to meet
statutory requirements. For example, DOD has not yet updated its guidance to fully address
statutory requirements for the initial approval and annual certification of business systems.

Legend:

® = DOD fully addressed the leading practice.
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© = DOD partially addressed the leading practice.
O = DOD did not address the leading practice.

Source: GAO analysis of Department of Defense (DOD) documentation. | GAO-26-107663

2DOD standards for infrastructure solutions and hosting requirements prioritize shared infrastructure
solutions and cloud-based solutions with the appropriate program executive officer or service
provider.

Specifically, to address these five leading practices, among other things,
DOD has issued guidance to bridge organizational cultures across the
department, such as by establishing a common framework for business
systems acquisition and deploying an agency-wide Information
Technology strategy.”® These documents include requirements for
documenting and monitoring DOD-wide BSM efforts, including by
mandating the use of the Business Capability Acquisition Cycle for
acquisitions, and providing a roadmap for aligning IT investments with
DOD priorities.

DOD has also developed and regularly updated documentation that
emphasize enhancements of DOD-wide BSM efforts through alignment
with commercial best practices. For example, DOD’s Fulcrum strategy
calls for DOD to increase the number of commercial, federal, and
academic partnerships established through memoranda of understanding
to identify improvements in emerging technologies and enhance the
department’s IT workforce.”

However, as noted above, the information in written guidance for DOD’s
business systems modernization effort documentation is not fully
sufficient in enabling system owners to meet statutory requirements. For
instance, regarding the statutory requirement to comply with the
department’s enterprise architecture, DOD did not describe the type of
documentation necessary for approval and steps the approver needs to
take to validate the statutory requirement, or what specific documentation
system owners need to provide to comply with the statutory requirement.
We previously recommended that DOD should update guidance for the
initial approval and annual certification of business systems to ensure that
these statutory requirements are fully addressed.”2 DOD officials have

70Department of Defense, Business Systems Requirements and Acquisition, DODI
5000.75 (Jan. 24, 2020, as amended), and Fulcrum: The Department of Defense
Information Technology Advancement Strategy.

Department of Defense, Fulcrum: The Department of Defense Information Technology
Advancement Strategy.

72GA0-23-104539.
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noted in past GAO work that they recognize gaps in their annual
certification guidance and indicated that they would take steps to address
gaps identified by GAO. DOD has since updated its guidance for
certification of defense business systems but could not demonstrate that
its updated guidance fully addresses statutory requirements, or how
approval authorities are to validate that systems have met these
requirements.

DOD Policies and Guidance As stated above, effective requirements management is critical for

Lack Details Regarding the ensuring that new solutions meet user needs and expectations and to

Prioritization and Tracking of reduce the risks of cost overruns and project failures. Leading practices

Business System for managing requirements as part of effectively performing system

Modernization Requirements modernizations, as identified in prior GAO work, include: (1) eliciting and

prioritizing requirements, (2) balancing customer and user needs, and (3)

DOD-wide Business managing requirements and ensuring bidirectional traceability. 73
Systems Modernization Additionally, statute calls for DOD business systems to (4) have an

acquisition strategy designed to eliminate or reduce the need to tailor

commercial-off-the-shelf systems to meet unique requirements or
Requirements Management

Leadership Authority
Program Management

Stakeholder Outreach

Requirements

\ 3 Management

Sources: GAO review of Department of Defense (DOD)
documentation; lovemask/stock.adobe.com (icons). |
GAO-26-107663

7310 U.S.C. § 2222; GAO-24-105506; and ISACA, CMMI, Version 3.0. (Schaumburg, IL:
April 2023). CMMI Model Copyright © 2023 ISACA. All rights reserved.
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interfaces, (5) streamline and minimize unique requirements and
interfaces, and (6) validate requirements.74

DOD fully addressed one and partially addressed five leading practices
and statutory requirements in this area. Table 10 shows the extent to
which DOD policies and guidance address leading practices and statutory
requirements in this area.

7410 U.S.C. § 2222 provides requirements for the administration of defense business
systems, specifically in business process reengineering, enterprise architecture, and
management areas.
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Table 10: Assessment of DOD Policies and Guidance Against Leading Practices and Statutory Requirements Relevant to
Requirements for Business Systems Modernization Efforts

Leading practice Assessment Description of assessment

Elicit and prioritize © DOD policies provide details on the department’s process for eliciting requirements,

requirements. including the format for identifying initial requirements and their prioritization according to
mission needs, operational impact, and value to users. However, these policies do not
provide specific details on steps to be taken for capturing requirements on an ongoing
basis.

Balance customer o DOD has a consistent process in place to balance the needs of stakeholders for a given

and user needs software product. For example, the department’s software acquisition policy requires the

when coordinating sponsor and end users to provide feedback on the relative value of delivered software—

implementation of whether the delivered software was timely and worth the investment.2 Other officials,

requirements. including program managers, use these assessments to update strategies, designs, and
to inform resource decisions. Further, the product owner and program office are to
develop and maintain a detailed list of prioritized user needs. Tracking these lists allows
program managers to reallocate resources across current and planned software releases
and to address issues identified during development and operations.

Manage (D) DOD business system and software acquisition policies outline approaches to managing

requirements and requirements across business and software systems.? In particular, these policies support

ensure bidirectional formal processes for managing requirements, including change request approvals,

traceability. impact assessments, and engagement to ensure modifications remain aligned with
operational objectives. However, these instructions do not mandate use of requirements
traceability, for example through matrices linking high-level requirements through design,
implementation, and test cases.

Eliminate or reduce ()

the need to tailor

commercial off-the- DOD policy and guidance includes three requirements that defense business systems

shelf systems to must satisfy: (1) to eliminate or reduce the need to tailor commercial off-the-shelf

meet unique systems, (2) to streamline and minimize unique requirements and interfaces, and (3) to

requirements or have both valid, achievable requirements and a viable plan for implementing those

interfaces. requirements. However, for each of these three requirements, DOD guidance does not

- fully describe how programs or systems are to address, and decision-makers are to

Streamline and 0 substantiate compliance with, these requirements. We have previously recommended

minimize unique that DOD and the military departments update its guidance to substantiate and document

requirements and compliance with these requirements.

interfaces.

Validate ©

requirements.

Legend:

® = DOD fully addressed the leading practice.

© = DOD partially addressed the leading practice.
O = DOD did not address the leading practice.
Source: GAO analysis of DOD documentation. | GAO-26-107663

2A DOD memorandum notes that individual business systems can opt to follow the department’s
software acquisition policy in selected cases, for example, in following Agile practices. A second DOD
memorandum directed all DOD components to adopt the department’s software acquisition pathway
as the preferred pathway for all systems, including business systems.
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As mentioned above, DOD has fully addressed one and partially
addressed five of the six leading practices and statutory requirements in
this area. Specifically:

« To enable elicitation and prioritization of requirements, DOD’s
software acquisition policy and software lifecycle playbook discuss the
requirements generation process and provide information such as the
format for identifying initial requirements.”s However, they do not
provide details on the steps programs must take to address changing
stakeholder needs, such as the adjustment of requirements on an
ongoing basis.

« In order to manage and ensure traceability of requirements, DOD
policy instructions on acquisitions also support formal processes for
managing requirement changes.”® For example, the department’s
Business Capability Acquisition Cycle encourages traceability
between capabilities. However, these instructions do not mandate
specific steps to manage and maintain requirements traceability
throughout a given system'’s life cycle. In particular, the department’s
acquisitions policy instructions leave the definition and implementation
of traceability artifacts to the discretion of individual programs.

DOD stated that challenges include culturally shifting and familiarizing
organizations across DOD with the appropriate requirements
management processes to use. However, without incorporating in
policy program management practices to better ensure continued
alignment of system requirements with and traceability to stakeholder
needs throughout system development, DOD may develop business
systems that do not align to department-wide objectives and omit key
features during development.

« The latest DOD defense business system certification guidance
included requirements that financial management systems (1) are
streamlined and unique requirements minimized (2) have valid
requirements, and (3) have a strategy to reduce modification to
commercial off-the-shelf systems.?7 Certification guidance documents
did not describe the type of documentation necessary for approval

75Department of Defense, Operation of the Software Acquisition Pathway, DODI 5000.87
(Oct. 2, 2020) and DevSecOps Fundamentals.

76Department of Defense, Business Systems Requirements and Acquisition, DODI
5000.75 (Jan. 24, 2020, as amended) and Operation of the Software Acquisition Pathway,
DODI 5000.87 (Oct. 2, 2020).

77TUnited States Department of Defense, Office of the Chief Information Officer, Defense
Business Systems Cettification and Management Guidance, (October 2024).
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and steps the approver needs to take to validate the statutory
requirements. They also did not indicate the specific documentation
system owners need to provide to comply with these three statutory
requirements.

As stated previously, we have recommended that DOD and the
military departments update guidance for initial approvals and annual
certifications of business and financial systems to substantiate and
document compliance with requirements.”® DOD officials have noted
that they recognize gaps in their annual certification guidance and
indicated that they would take steps to address gaps identified by
GAO. DOD has since updated its guidance for certification of defense
business systems but could not demonstrate that its updated
guidance fully addresses statutory requirements, or how approval
authorities are to validate that systems have met these requirements.

DOD Did Not Fully
Address Additional
Leading Practices for
Agency Reform in
Planning its Business
System Modernization
Efforts

In addition to ensuring that agency-wide policies address the primary
factors of the MyTravel system’s abandonment to prevent similar issues
from occurring on other BSM efforts, ensuring that such policies reflect
leading practices for agency reform can assist agencies in improving the
processes by which modernizations are conducted.” In particular, leading
practices for successful agency reform efforts, developed by GAO in prior
work, include four broad categories: (1) goals and outcomes of the
reforms, (2) processes for developing reforms, (3) implementing the
reforms, and (4) approaches for strategically managing the federal
workforce for the reforms.80

DOD policies and guidance fully addressed two and partially addressed
two of the four leading practices in this area. Table 11 shows the extent to
which policies and guidance address leading practices in this area.

78GA0-23-104539.
79See, for example, GAO-23-106945.
80GAO-18-427.
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Table 11: Assessment of DOD Department-wide Policies and Guidance Against Leading Practices for Agency Reform of
Business Systems Modernization Efforts

Leading practice Assessment Description of assessment

Goals and intended ° A DOD instruction and strategy document defined goals and outcomes for business
outcomes of the systems modernization (BSM) reforms through establishment of outcome-oriented goals,
reforms demonstrating alignment between proposed reforms and DOD’s mission, and

incorporating considerations of how upfront costs would be funded. For example, DOD’s
IT strategy establishes a line of effort to accelerate the acquisition, development, and
deployment of IT.

Process for ° A DOD policy and other documentation defined a process for developing BSM reforms
developing the through engaging employees, establishing two-way communication strategies, using data
reforms and evidence to justify reforms, supporting business cases, and addressing areas of

overlap and duplication. For example, DOD policy establishes a process for acquiring and
maintaining business systems and providing phases for modernization including, among
other things, capability need identification, solution analysis, and capability
implementation.2 Further, a DOD official stated that the department provides annual
learning opportunities, in the form of briefings or meetings allowing component officials to
ask questions regarding defense business systems annual certification guidance changes
in each fiscal year.

Implementing the © DOD has established a dedicated implementation team, the Defense Business Council

reforms (DBC), to manage the BSM reform process and established policy to ensure continued
delivery of services during reform implementation through the DBC charter.? DOD is
undertaking several initiatives to reform and improve how it conducts BSM efforts, such
as developing playbooks, dashboards, and processes for identifying high-risk priority
business systems. DOD has delayed release of a primary policy document defining the
scope of its reform efforts. Further, the DBC charter designates different officials with
responsibility for leading it than are called for in related statutory authority.©

Strategically © DOD guidance outlines processes, such as workforce qualification, to determine whether
managing the federal the department will have the needed resources and capability in place for proposed BSM
workforce for the reforms. For example, the department’s IT strategy requires the development of a digital
reforms workforce trained in emerging technologies, and department officials stated that they

provide annual learning opportunities in support of BSM efforts. However, as discussed in
prior GAO work, DOD has not yet established a strategic approach for department-wide
workforce planning.

Legend:
® = DOD fully addressed the leading practice.
© = DOD partially addressed the leading practice.

O = DOD did not address the leading practice.
Source: GAO analysis of Department of Defense (DOD) documentation. | GAO-26-107663

2DOD’s business capability acquisition cycle is a cyclical process with flexible phases that can be
repeated as necessary to ensure timely achievement of outcomes. Department of Defense, Business
Systems Requirements and Acquisition, DODI 5000.75 (Jan. 24, 2020, as amended) establishes the
policy for the use of the business capability acquisition cycle for business systems requirements and
acquisition within DOD.

®DOD has established the DBC as a department wide governance and integration body with authority
over matters associated with defense business systems. The DBC’s responsibilities include
supporting the development of the defense business architecture, coordination and reengineering of
business processes, and the requirements for development and deployment of defense business
systems.

°10 U.S.C. § 2222(f).
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As mentioned above, DOD has fully addressed two and partially
addressed two of the four leading practices related to agency reforms.
Specifically,

DOD policies incorporate several leading practices for department-
wide reform efforts. For example, policies and guidance establish
clear outcome-oriented goals, showing alignment between reforms
and DOD'’s mission. DOD policies also defined a process for
enhancing the BSM reform process through fostering effective
communication strategies to engage employees across the
department. For example, according to an official in DOD’s Office of
the Chief Information Officer, DOD provides yearly briefings or
meetings that allow component officials to ask questions, regarding
defense business system annual certification guidance changes.

DOD policy has made improvements to reform efforts by outlining an
approach for prioritizing continuous learning for the digital workforce.?8"
However, DOD does not yet have a strategic approach for workforce
planning. GAO previously recommended that DOD establish a
mechanism for ensuring that DOD financial management systems
take a strategic approach to workforce planning for the staff that
develop and maintain its systems. DOD has not provided an update
on its plans to implement this recommendation. Without doing so,
DOD further risks its efforts to develop and maintain systems.82

DOD has established the DBC to oversee implementation of its
business systems modernization reform efforts. The DBC also
oversees the department’s business systems acquisition policy, to
ensure continued delivery of services during implementation of
reforms by releasing incremental upgrades in support of the business
capability.83 As mentioned above, DOD’s policies have not clearly
identified which office or offices have responsibility for leading the
council and providing strategic direction to implement its BSM efforts.
The DBC Charter, issued in January 2022, identified a three-way
leadership group to manage the newly created DBC, but related
statutory authority identifies the DOD CIO and Performance
Improvement Officer as co-chairs of the DBC and thus solely

81Department of Defense, Business Systems Requirements and Acquisition, DODI
5000.75 (Jan. 24, 2020, as amended) and Fulcrum: The Department of Defense
Information Technology Advancement Strategy.

82See GAO-23-104539.

83Department of Defense, Business Systems Requirements and Acquisition, DODI
5000.75 (Jan. 24, 2020, as amended).
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Conclusions

responsible for business systems improvement.84 An official in DOD’s
Office of the Chief Information Officer stated that an updated DBC
charter is in the process of being drafted. However, as of August
2025, these documents have not been issued.

DOD has also delayed completion of its Business Enterprise
Architecture guidebook, which an official in DOD’s Office of the Chief
Information Officer pointed to as an important guidance document for
implementing its reforms. We previously recommended that DOD take
additional action to improve management of its business enterprise
architecture activities. While DOD has since published a framework
outlining roles and potential approaches for modernization of its
business enterprise architecture, it has not yet published a guidebook
that would address the recommendation by describing in more detail
Business Enterprise Architecture governance processes, roles and
responsibilities, and best practices for DOD Business Enterprise
Architecture development. Until DOD does so, the department risks
inconsistent decision making concerning DTS modernization.85

Without taking steps to complete guidance on implementing reforms
to its business systems modernization efforts or solidifying a
leadership structure for these efforts, including by fully completing and
releasing its enterprise architecture document and an updated DBC
charter, DOD risks uncertainties in implementing its reforms that could
lead to misalignment of their results with department-wide strategic
goals.

Over the last several decades, DOD has struggled to modernize its
business systems, including its Defense Travel System (DTS). Although
DOD has taken steps to plan a six-year effort to make further
improvements to DTS, it has not yet fully addressed leading practices and
statutory requirements. Among other things, it has not documented a lead
office for the DTS modernization or ensured that metrics measuring DTS
progress align with department-wide goals. By taking these steps, DOD
can increase the likelihood that its travel modernization effort will be
responsive to the needs of stakeholders and end users and more
compatible with department-wide objectives.

Focusing more broadly, DOD has several department-wide efforts
underway to improve its process for modernizing its business systems, in

8410 U.S.C. § 2222(f).
85See GAO-15-627 and GAO-23-104539.
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Recommendations for
Executive Action

areas such as project management, requirements management, and
stakeholder outreach and coordination. However, the department has not
yet addressed leading practices that would enable it to improve outcomes
such as the tracing of stakeholder and user requirements to completion,
or to enable clarification on which officials or offices are responsible for
oversight and guidance of BSM efforts department-wide. Without fully
implementing these leading practices, DOD may experience coordination
issues and inconsistent execution in planning and making improvements
to its business systems modernization efforts.

We are making thirteen recommendations to DOD:

The Secretary of Defense should direct the Under Secretary of Defense
for Personnel and Readiness and the Director of the Defense Travel
Management Office to document the Agile practices relevant to the
Defense Travel System program. (Recommendation 1)

The Secretary of Defense should direct the Under Secretary of Defense
for Personnel and Readiness and the Director of the Defense Travel
Management Office to develop and implement clearly identifiable
leadership roles and responsibilities for the Defense Travel System
modernization effort, including by documenting the lead agency for this
effort. (Recommendation 2)

The Secretary of Defense should direct the Under Secretary of Defense
for Personnel and Readiness and the Director of the Defense Travel
Management Office to substantiate compliance for the Defense Travel
System with all statutory requirements related to the initial approval and
annual certification of business systems and provide rationale on how
DOD has achieved compliance. (Recommendation 3)

The Secretary of Defense should direct the Under Secretary of Defense
for Personnel and Readiness and the Director of the Defense Travel
Management Office to integrate interim milestones planned for the
upcoming Defense Travel System modernization into the program’s
overall implementation timeline. (Recommendation 4)

The Secretary of Defense should direct the Under Secretary of Defense
for Personnel and Readiness and the Director of the Defense Travel
Management Office to develop performance metrics that clearly link to
goals and milestones in program-wide documentation for the DTS
modernization. (Recommendation 5)
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The Secretary of Defense should direct the Under Secretary of Defense
for Personnel and Readiness and the Director of the Defense Travel
Management Office to document a consistent process for the elicitation
and prioritization of non-functional DTS requirements, such as security,
privacy, and system performance requirements. (Recommendation 6)

The Secretary of Defense should direct the Under Secretary of Defense
for Personnel and Readiness and the Director of the Defense Travel
Management Office to document its process for determining the relative
value of the factors it considers when making decisions to balance
customer and user needs. (Recommendation 7)

The Secretary of Defense should direct the DOD CIO to develop and
implement clearly identifiable leadership roles and responsibilities for its
business system modernization efforts, including by clarifying the entity or
entities with leadership responsibility over the Defense Business Council.
(Recommendation 8)

The Secretary of Defense should direct the DOD CIO to document in
policy a process to periodically reassess and adapt the common
outcomes included in its modernization strategy in response to plan
changes and shifting departmental priorities. (Recommendation 9)

The Secretary of Defense should direct the DOD CIO to update policies
for Agile development to include related metrics that enable traceability
between elements planned for inclusion in an effort and department-wide
strategic goals. (Recommendation 10)

The Secretary of Defense should direct the DOD CIO to ensure agency
policies include guidance on steps to take when using Agile repeatable
processes to conduct software tests. (Recommendation 11)

The Secretary of Defense should direct the DOD CIO to update agency-
wide policies to provide specific details on steps that programs are
required to take when adjusting requirements, such as steps for
addressing changes to stakeholder needs. (Recommendation 12)

The Secretary of Defense should direct the DOD CIO to update business

system and software acquisition policies to require bidirectional
traceability of requirements. (Recommendation 13)
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Agency Comments

We provided a draft of this report to DOD for review and comment. In its
comments, reproduced in Appendix Ill, the department concurred with 11
of our 13 recommendations and partially concurred with two. The
department provided information on steps either underway or that it
planned to take to implement each of the 13 recommendations.

For the two recommendations where the department partially concurred,
it explained that its OCIO and Office of the Undersecretary of Acquisition
and Sustainment would work to update agency-wide guidance to
implement the actions we recommended. We will continue to monitor the
department’s actions to address our recommendations to determine the
extent to which they meet the intent of the recommendations.

We are sending copies of this report to the appropriate congressional
committees and the Secretary of Defense, and other interested parties. In
addition, the report is available at no charge on the GAO website at
http://www.gao.gov.

If you or your staff have any questions about this report, please contact
me at dsouzav@gao.gov. Contact points for our Offices of Congressional
Relations and Public Affairs may be found on the last page of this report.
GAO staff who made key contributions to this report are listed in
Appendix V.

//SIGNED//

Vijay A. D’Souza
Director, Information Technology and Cybersecurity
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Appendix |: Objectives, Scope, and
Methodology

Our objectives were to determine (1) the primary factors that caused DOD
to abandon its migration to the MyTravel system and related leading
practices and statutory requirements; (2) DOD’s plans to modernize its
travel system and to what extent it is following leading practices and
statutory requirements in modernizing this system; and (3) to what extent
DOD is following leading practices and statutory requirements for overall
improvement of its business system modernization efforts.

To address the first objective, we reviewed and summarized
documentation supporting DOD’s decisions to abandon MyTravel, such
as memoranda, department-wide communications, external
congressional and executive reports, documentation of decision reviews,
and a lessons learned report from the abandonment of the MyTravel
system. We used this information to identify and describe four primary
factors that caused DOD to end implementation of MyTravel, and to
revert to the Defense Travel System (DTS). In particular, we used a two-
analyst process in which a first analyst created a mapping of causal
relationships between events to justify the groupings for each primary
factor, and a second analyst then independently verified all sources and
corroborated the logic used for the groupings. We further validated the
primary factor results through interviews and discussion with relevant
DOD officials.

Next, we identified leading practices and statutory requirements relevant
to the four primary factors through review of past GAO work and DOD
policies, and coordination with stakeholders. We then chose criteria from
each of these sources and grouped them based on applicability to the
four primary factors listed above. We used the following five criteria
sources:

« Fiscal Year 2005 National Defense Authorization Act: This Act
contained requirements, which were later amended, as codified in 10
U.S.C. § 2222, for initial approval and annual certification of its
business systems.1

« Stakeholder involvement: Based on DOD’s increased use of Agile,
including in modernizing DTS, we coordinated with internal
stakeholders and incorporated elements of GAO’s Agile Assessment

1Pub. L. No. 108-375, § 332, 118 Stat. at 1851 (2004), as amended in pertinent part by
Pub. L. No. 114-92, § 883(a), 129 Stat. at 942 (2015).
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Guide related to stakeholder involvement on the sufficiency of
requirements and consideration of key user needs.2

« Interagency collaboration: Based on prior GAO work, we
incorporated leading practices on interagency collaboration as part of
evaluating the extent and quality of ways in which DOD components
and departments worked together on in developing DTS and setting
up overall guidance for BSM efforts.3

« Legacy systems modernization: We incorporated leading practices,
developed by GAO in prior work, on steps organizations should take
to adequately plan how they will update or replace aging systems.4

« Capability Maturity Model Integration (CMMI) framework: The
CMMI framework typically supports organizations in assessing and
improving key capabilities. In the context of system modernization,
several key practices help ensure effective requirements
management. We coordinated with internal subject matter experts to
confirm the applicability of these criteria.5

We then chose 23 practices and requirements from these sources and
grouped them based on applicability to the four primary factors listed
above. We selected these sources and validated our selection and
organization of these practices from them, in consultation with internal
stakeholders.

To perform our second objective, we reviewed DOD documentation to
determine the status of DOD’s plans to modernize its travel system,
including artifacts such as current system state documentation, an
acquisition strategy, and a DOD presentation on planned future work for
the travel system. To determine the extent to which DOD is following

2GAO, Agile Assessment Guide: Best Practices for Agile Adoption and Implementation,
GAO-24-105506 (Washington, D.C.: Dec. 15, 2023). Agile methodology is an approach to
software development in which software is developed incrementally and is continuously
evaluated for functionality, quality, and customer satisfaction. Agile can reduce the risks of
funding a program that produces outdated technology. Agile programs should also
maintain reliable schedules and cost estimates.

3GAO, Government Performance Management: Leading Practices to Enhance
Interagency Collaboration and Address Crosscutting Challenges, GAO-23-105520
(Washington, D.C.: May 24, 2003).

4GAO, Information Technology: Agencies Need to Develop Modernization Plans for
Critical Legacy Systems, GAO-19-471 (Washington, D.C.: June 11, 2019).

SISACA, Capability Maturity Model Integration (CMMI), Version 3.0 (Schaumburg, IL: April
2023). CMMI Model Copyright © 2023 ISACA. All rights reserved.
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Appendix I: Objectives, Scope, and
Methodology

leading practices and statutory requirements in modernizing the DTS
system, we identified actions DOD has taken or is planning to take to
modernize DTS by reviewing documentation such as a business case
analysis, project schedule, and maintenance release plan. We compared
these actions to modernize DTS against 22 of the 23 leading practices
and statutory requirements relevant to factors underlying the
abandonment of the MyTravel system discussed above.6

To perform our third objective, we compiled a list of policy and procedure
related actions DOD has taken or is planning to take to improve its
department-wide business system modernization initiatives by reviewing
current DOD directives, guidance, strategies, framework, and playbooks.
We then compared these policy and procedure actions against all 23
selected leading practices and statutory requirements to determine the
extent to which improvements DOD is making to its business system
modernization efforts are following them. We selected leading practices
and statutory requirements based on their applicability to the MyTravel
system’s abandonment, due to historical similarities between these
practices and requirements and issues encountered on other DOD
business systems modernization (BSM) efforts.

In addition to comparing DOD’s department-wide actions to these 23
leading practices and statutory requirements, we also evaluated
improvements to DOD’s BSM efforts against selected leading practices
for agency reform. We identified these practices in prior work to assist
DOD in reforming its ongoing issues in modernizing its travel system? as
well as in evaluating other department-wide reform efforts.8

As part of our second and third objectives, we determined, based on the
documents and data provided, the extent to which DOD had fully
addressed, partially addressed, or not addressed the required tasks or
activities.

6Because DOD’s travel system modernization involves enhancements to an already-
existing system—DTS—one of the 23 leading practices we identified, regarding
disposition of a legacy system, is not applicable as part of this analysis.

"GAO, Defense Management: DOD Challenges with Travel Programs and Business
Process Reforms, GAO-23-106945 (Washington, D.C.: July 26, 2023).

8See, for example, GAO, Software Acquisition: Additional Actions Needed to Help DOD
Implement Future Modernization Efforts, GAO-23-105611 (Washington, D.C.: Apr. 5,
2023) and Defense Reform: DOD Has Made Progress, but Needs to Further Refine and
Formalize Its Reform Efforts, GAO-21-74 (Washington, D.C.: Nov. 5, 2020).
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« We considered a leading practice or statutory requirement to be fully
addressed when the evidence provided by DOD addressed all tasks
or activities associated with the leading practice or statutory
requirement.

« We considered a leading practice or statutory requirement to be
partially addressed when the evidence provided by DOD addressed
some, but not all, tasks or activities associated with the leading
practice or statutory requirement.

« We considered a leading practice or statutory requirement to be not
addressed when the evidence provided by DOD did not address any
tasks or activities associated with the leading practice or statutory
requirement.

For all three objectives, we interviewed officials in DOD’s Office of the
Secretary of Defense and Office of the Chief Information Officer. For
example, we interviewed officials to gain further context on travel system
status and history, and specifics on DOD actions to improve its efforts to
modernize its business systems.

We conducted this performance audit from June 2024 to January 2026 in
accordance with generally accepted government auditing standards.
Those standards require that we plan and perform the audit to obtain
sufficient, appropriate evidence to provide a reasonable basis for our
findings and conclusions based on our audit objectives. We believe that
the evidence obtained provides a reasonable basis for our findings and
conclusions based on our audit objectives.
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Appendix Il: Selected Leading Practices and
Statutory Requirements Relevant to
My Travel Abandonment Factors

The following 23 leading practices and statutory requirements are
relevant to four primary factors for abandonment of the Department of
Defense’s (DOD) MyTravel system. These practices and requirements
have been derived from five main sources, including the Fiscal Year 2023
National Defense Authorization Act; past GAO work in the areas of
stakeholder involvement, interagency collaboration, and systems
modernization; and the Capability Maturity Model.

Table 12: Selected Leading Practices and Statutory Requirements Relevant to the Four Primary Factors for Abandonment of

DOD’s MyTravel System

Criteria Source

Leading Practice

Information Technology:
Agencies Need to Develop
Modernization Plans for Critical
Legacy Systems (GAO-19-471)

Documented system modernization plans should include milestones to complete the modernization.

Documented system modernization plans should include a description of the work necessary to
modernize the legacy system.

Documented system modernization plans should include details regarding the disposition of the
legacy system.?2

Defense Business Systems:
Approvals Required for
Development (10 U.S.C. §
2222(9))

The system has been, or is being, reengineered to be as streamlined and efficient as practicable,
and the implementation of the system will maximize the elimination of unique software requirements
and unique interfaces.

The system and business system portfolio are or will be in compliance with the defense business
enterprise architecture or will be in compliance as a result of modifications planned.

The system has valid, achievable requirements and a viable plan for implementing those
requirements.

The system has an acquisition strategy designed to eliminate or reduce the need to tailor
commercial off-the-shelf systems to meet unique requirements, incorporate unique requirements, or
incorporate unique interfaces to the maximum extent practicable.

Government Performance
Management: Leading Practices
to Enhance Interagency
Collaboration and Address
Crosscutting Challenges
(GAO-23-105520)

Define common outcomes.

Ensure accountability.

Bridge organizational cultures.

Identify and sustain leadership.

Clarify roles and responsibilities.

Include relevant participants.

Leverage resources and information.

Develop and update written guidance and agreements.

Agile Assessment Guide: Best
Practices for Adoption and
Implementation
(GAO-24-105506)°

Organization culture supports Agile methods.

Ensure repeatable processes are in place.

Elicit and prioritize requirements.

Balance customer needs and constraints when coordinating implementation of requirements.

Ensure metrics align with organization-wide goals and objectives.

Establish management commitment.

Commit to data-driven decision making.
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Appendix lI: Selected Leading Practices and
Statutory Requirements Relevant to MyTravel
Abandonment Factors

Criteria Source Leading Practice

ISACA, Capability Maturity Manage and maintain requirements with traceability throughout the system life cycle
Model Integration, Version 3.0

Source: GAO analysis of leading practices and statutory requirements. | GAO-26-107663

Note: Information is from Defense Business Systems (10 U.S.C. § 2222(g)); ISACA, Capability
Maturity Model Integration (CMMI), Version 3.0 (Schaumburg, IL: April 2023); and GAO analysis.
CMMI Model Copyright © 2023 ISACA. All rights reserved.

@Because DOD'’s travel system modernization involves enhancements to an already-existing
system—DTS—the legacy modernization leading practice regarding disposition of a legacy system
was not applicable to analysis of DTS, only analysis of department-wide practices.

®DOD has emphasized usage of Agile practices for its business systems modernizations. The primary
contract for modernization of the DTS system also requires use of Agile development methodologies.
DOD'’s software acquisition policy governs use of Agile practices across DOD systems, including its
business systems.
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Appendix lll: Comments from the
Department of Defense

DEFENSE HUMAN RESOURCES ACTIVITY
4800 MARK CENTER DRIVE, SUITE 06J25-01
ALEXANDRIA, VA 22350-4000

Mr. Vijay A. D’Souza

Director, Information Technology and Cybersecurity
U.S. Government Accountability Office

441 G Street, NW

Washington DC 20548

Dear Mr. D’Souza,

This letter serves as the Department of War (DoW) response to the Government
Accountability Office (GAO) Draft Report GAO-26-107663, “DOD Systems Modemnization:
Further Action Needed to Improve Management of Travel and Other Business Systems, " dated
September 30, 2025 (GAO Code 107663).

Enclosed is the DoW’s formal response to the subject report. For further information,
please contact David Beirne, who may be reached at david.e.beime.civ@mail mil or 571-372-

0631.
Sincerely,
Jeffrey R. Register
Director
Enclosure:
As stated
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GAO DRAFT REPORT DATED SEPTEMBER 24, 2025
GAO-26-107663 (GAO CODE 107663)

“DOD SYSTEMS MODERNIZATION: FURTHER ACTION NEEDED TO IMPROVE
MANAGEMENT OF TRAVEL AND OTHER BUSINESS SYSTEMS”

DEPARTMENT OF WAR (DoW) COMMENTS
TO THE GAO RECOMMENDATIONS

RECOMMENDATION 1: The Secretary of Defense should direct the Under Secretary of
Defense for Personnel and Readiness and the Director of the Defense Travel Management Office
to document the Agile practices relevant to the Defense Travel System (DTS) program.

DoW RESPONSE: Concur. Future DTS modernization will follow Agile best practices
according to DoW Chief Information Officer (CIO) and Defense Manpower Data Center
(DMDC). DoW CIO guidance includes the DoD Instruction (DoDI) 5000.75, which details
Agile development requirements that systems must meet to be approved. DoDI 5000.75 requires
programs to embrace iterative development, frequent stakeholder engagement, and continuous
delivery of working software. These Agile principles will be central to the DTS modernization,
enabling us to deliver valuable capabilities incrementally and adapt quickly to changing needs.
While the initial implementation of Agile practices will begin immediately, a formal assessment
of their effectiveness and a documented approach to continuous improvement with an anticipated
completion date of September 30, 2027. This allows sufficient time to adapt our Agile
methodologies to the specific needs of the DTS modernization program.

RECOMMENDATION 2: The Secretary of Defense should direct the Under Secretary of
Defense for Personnel and Readiness and the Director of the Defense Travel Management Office
to develop and implement clearly identifiable leadership roles and responsibilities for the
Defense Travel System modernization effort, including by documenting the lead agency for this
effort.

DoW RESPONSE: Concur. The Defense Human Resources Activity is leading the Defense
Travel System modernization effort and will document and provide communication to the DoW
Components upon formal approval of the modified Business Case Analysis (BCA). The re-
issuance of Department of Defense Instruction (DoDI) 5154.31, Volume 3 “Commercial Travel
Management: DOD Enterprise Travel Systems” will clearly identify the Defense Travel
Management Office (DTMO) as the primary office for overall functions and governance of the
Defense Travel System with the Defense Manpower Data Center (DMDC) as the lead for the
technical implementation. The re-issuance of DoDI 5154.31, Volume 3 is anticipated by
December 31, 2026.

RECOMMENDATION 3: The Secretary of Defense should direct the Under Secretary of
Defense for Personnel and Readiness and the Director of the Defense Travel Management Office
to substantiate compliance for the Defense Travel System with all statutory requirements
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regarding initial approval and annual certification and provide rationale on how DoD has
achieved compliance.

DoW RESPONSE: Concur. The Defense Travel System modernization effort will comply with
all necessary statutory requirements as dictated by DoW Policy and DoW CIO Guidelines for IT
Business Systems' acquisition, architecture, development, and security. To ensure timely
compliance, we will adopt a phased approach. An initial review to identify all applicable
statutory requirements is anticipated by September 30, 2026. This will be followed by a phased
plan to substantiate compliance, with key milestones to be defined and documented by April 30,
2027, and a target completion date of September 30, 2028.

RECOMMENDATION 4: The Secretary of Defense should direct the Under Secretary of
Defense for Personnel and Readiness and the Director of the Defense Travel Management Office
to integrate interim milestones planned for the upcoming Defense Travel System modernization
into the program’s overall implementation timeline.

DoW RESPONSE: Concur. Upon formal approval of the Phase 1/ Phase I BCA by DoW CIO,
the Defense Human Resources Activity will provide more detailed and up-to-date timelines and
milestones for implementation of each of those gaps in the Phase IIT/ Phase IV BCA and
incorporate them into the overall program schedule for the Defense Travel System.

RECOMMENDATION S: The Secretary of Defense should direct the Under Secretary of
Defense for Personnel and Readiness and the Director of the Defense Travel Management Office
to develop performance metrics that clearly link to goals and milestones in program-wide
documentation for the DTS modernization.

DoW RESPONSE: Concur. The DMDC Information Technology Governance Board (ITGB)
provides a template that ensures alignment of key project milestones with the DHRA Strategic
Plan. Upon approval, the final BCA will demonstrate alignment of the Defense Travel System to
the DHRA Strategic Plan with clearly identified metrics to assess system performance. Further
details on milestones will be evaluated following formal approval of the BCA by the Dow CIO
and OUSD-Acquisition and Sustainment.

RECOMMENDATION 6: The Secretary of Defense should direct the Under Secretary of
Defense for Personnel and Readiness and the Director of the Defense Travel Management Office
to document a consistent process for the elicitation and prioritization of non-functional DTS
requirements, such as security, privacy, and system performance requirements.

DoW RESPONSE: Concur. Future DTS modernization will follow best practices for gathering
and prioritizing requirements according to DoW CIO and DMDC. The DMDC ITGB prioritizes
a holistic approach that includes all necessary stakeholders throughout the system development
process. DTMO will be responsible for documenting a consistent process for eliciting and
prioritizing non-functional requirements. A documented draft process is anticipated by
September 30, 2026, for stakeholder review, with a finalized process expected by September 30,
2027. Further refinements and updates to the process will be made as needed throughout the
DTS modernization lifecycle.
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RECOMMENDATION 7: The Secretary of Defense should direct the Under Secretary of
Defense for Personnel and Readiness and the Director of the Defense Travel Management Office
to document its process for determining the relative value of the factors it considers when
making decisions to balance customer and user needs.

DoW RESPONSE: Concur. The existing DTS Change Management Plan already includes
information on how the DTS Working Group and Defense Travel Advisory Panel provide input
on the priority of requested DTS enhancements. The existing DTS Change Management Plan is
scheduled for modification by September 30, 2026, to identify corresponding criteria for
balancing customer and user needs. Other factors include changes to reduce improper payments
and improve compliance with audit readiness and other laws, regulations, and policies — which
typically are given the highest priority/value. Priority, e.g., “value”, for the resolution of system
problem reports is determined based on a mix of the number of trouble tickets reported to our
Travel Assistance Center, whether the problem is impacting traveler payments, and the
complexity of the resolution. These processes are already in place and documented.

RECOMMENDATION 8: The Secretary of Defense should direct the DoD CIO to develop
and implement clearly identifiable leadership roles and responsibilities for its business system
modernization efforts, including by clarifying the entity or entities with leadership responsibility
over the Defense Business Council.

DoW RESPONSE: Concur. DoW CIO is currently coordinating an updated Defense Business
Council charter which will address this recommendation.

RECOMMENDATION 9: The Secretary of Defense should direct the DoD CIO to document
in policy a process to periodically reassess and adapt the common outcomes included in its
modernization strategy in response to plan changes and shifting departmental priorities.

DoW RESPONSE: Concur. DoW CIO is currently drafting a revised DoW policy on
Information Technology Portfolio Management to require managing IT assets as portfolios with
an emphasis on modernization in alignment with Section 2222 of Title 10, U.S.C.

RECOMMENDATION 10: The Secretary of Defense should direct the DoD CIO to update
policies for Agile development to include related metrics that enable traceability between
elements planned for inclusion in an effort and department-wide strategic goals.

DoW RESPONSE: Concur. DoW CIO is currently drafting a DoW Instruction to codify the
management of software as an enduring capability throughout its lifecycle, including the use of
modern, agile software practices such as DevSecOps, integrated testing, and metrics.

RECOMMENDATION 11: The Secretary of Defense should direct the DoD CIO to ensure
agency policies include guidance on steps to take when using Agile repeatable processes to
conduct software tests.
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DoW RESPONSE: Concur. DoW CIO is currently drafting a DoW Instruction to codify the
management of software as an enduring capability throughout its lifecycle, including the use of
modern, agile software practices such as DevSecOps, integrated testing, and metrics.

RECOMMENDATION 12: The Secretary of Defense should direct the DoD CIO to update
agency-wide policies to provide specific details on steps that programs are required to take when
adjusting requirements, such as steps for addressing changes to stakeholder needs.

DoW RESPONSE: Partially Concur. DoW CIO should update agency-wide guidance to
provide specific details on steps that programs can take when adjusting requirements based on
user feedback. The current software acquisition pathway policy already requires DoW
Components to establish a streamlined requirements process that supports iterative requirements
development and continuous user engagement and feedback. Specific details on steps that
programs are required to take will be addressed through accompanying guidance as opposed to
policy to allow for more flexibility in implementation.

RECOMMENDATION 13: The Secretary of Defense should direct the DoD CIO to update
business system and software acquisition policies to require bidirectional traceability of
requirements.

DoW RESPONSE: Partially Concur. The primary acquisition authority for the DoW is OUSW
Acquisition and Sustainment (A&S), not DoW CIO. However, DoW CIO and OUSW(A&S)
should collaboratively work together to update business system and software acquisition
guidance (rather than specific policies) to provide better direction for bidirectional traceability
for systems tailoring pathways. Both the business system and software acquisition policies do
trace requirements. Within the business system acquisition pathway, traceability is implied in
ensuring that system requirements map back to validated business needs and that delivered
capabilities can be traced forward to requirements and statutory/regulatory requirements. The
software acquisition pathway emphasizes traceability by ensuring that every requirement is
tested and every test traces back to a requirement through iterative validation of requirements
and ensuring that software increments meet operational needs.
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