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Preface

Thisdocument reports the results of aresearchprojectentitted 0 Re vi e w
of Army Total ForcePolicy| mp | e me n The purpose of the proj-
ectwastoreview theimplementation ofthe Army Total ForcePolicy
and to provide recommendations for sustaining and/or modifying its
objectives to more effectively achieve a more integrated operational
force.

Inthis report, we review the A r mypfogressinimplementing the
Army Total ForcePolicy acrossthe domains of doctrine, organization,
collective training, mobilization, materiel, leadership and education,
personnel, and facilities. Our assessmenis basedon objective indica-
torsaswell asinterviews with stakeholdersin the Regular Army, Army
National Guard, and U.S.Army Reserve.We alsodiscussrelated rec-
ommendations made by the National Commission on the Future of
the Army, obstaclesto integration, and additional stepsthe Army could
take to move toward the goal of total force integration.

This researchwas sponsored by the Office of the Chief, Army
Reserve, and conducted within the RAND Arroyo Cent er ds Per ¢
nel, Training and Health program. RAND Arroyo Center, part of the
RAND Corporation, is afederally funded researchand development
center sponsored by the United StatesArmy.

The Project Unique Identification Code (PUIC) for the project
that produced this document is RAN167282.
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Summary

Over the pastfour decadesthe Army hasdeveloped policies and pro-
gramsto addressthe complex task of integrating its active and reserve
forces.Despite those efforts, two key, and often contentious, issues
remain:

1. how bestto integrate the A r mya6tise components (ACs) and
reserve components (RCs)

2. how bestto apportion roles,missions,force structure, and other
resources among thecomponents.

The Secretaryof the Army issuedthe Army Total ForcePolicy
(ATFP) on September4, 2012 to define further the stepsthat should be
taken to integrate all components asatotalforce Since2012,changesin
the Army budget, forcestructure, operational environment, and future
operating conceptshavebeenmadethat could affectthe A r myabilgy
to implement the ATFP. However, while significant progress hasbeen
made in meeting ATFP objectives,much work still must bedone to
achieveafully integrated, operational total force that canleveragethe
strengths of eachof its components. This isreflected in the National
Commission on the Future of the Army (NCFA) report; many of its 63
recommendations are related to ATFP objectives.

The Office of the Chief, Army Reserveaskedthe RAND Arroyo
Center to examine the extent to which the Army hasimplemented the
policies and actions directed by the ATFP; how theseefforts have ben-
efited the different components and enhancedthe total force; whether
they have any negative unintended consequencesand how the Army
might improve the ATFP to achieveamore cost-effective, integrated,

Xi
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and capable total force. As part of this research, we reviewed Army
regulations, policies, and doctrine aswell asrelated literature on the
ATFP and total force integration, including the N C F Aréport. We
alsodeveloped indicators for assessingprogresstoward achieving ATFP
objectivesbasedon available data sources,and interviewed key stake-
holders in the Regular Army, Army National Guard (ARNG), and
U.S. Army Reserve(USAR). Basedon theseefforts, we make recom-
mendations on further actionsthe Army should take to strengthen the
integration of its AC and RCforces.

Overview of Army Total Force Policy

The ATFP specifiesseveralpolicy and regulatory changesthat must be
implemented by various organizations in the Army.

A Integrate AC and RC forces and capabilities at the tactical level
(division and below), including some predeployment collective
training of units that will routinely  deploy as multicomponent
forces.

A Establish uniform procedures and processes for validating the
predeployment readinessof AC and RC units and soldiers. Stan
dards for qualification and professional developmentwill bethe
samefor AC and RC personnel.

A Streamline the voluntary and involuntary call to active duty of
RC personnel and units.

A Ensurethatthe A r myeGuipping strategy enablesthe total force
to perform its missions.

A Employ an integrated personnel management and pay system
with standardized businessprocessesand authoritative data for
military personnel. Personnelpolicies shall facilitate continuum
of service and opportunities for joint experiences.

A Amend Army Regulation (AR) 71-11,AR 52529,and AR 500-5
to conform with the ATFP (Department ofthe Army, 19952011,
2015b).
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A Consolidate or eliminate Army publication Series135(Army
National Guard and Army Reserve),Series140(Army Reserve),
Series350(Training), and Series600(PersonnelGeneral).

A Use the new authority in 10U.S.C. 12304bwhich allows the
Secretaryof the Army to order RCunits to active duty under cer-
tain conditions.

The Army issued additional implementation guidance in 2013,
2014 and 2015that designated Army organizations asleadsfor spe-
cific implementation tasks; established deadlinesfor completing cer-
tain tasks;and required formation of working groups, with participa -
tion from eachcomponent. As of this writing, the Army was preparing
new guidance to be issued in 2017.

Findings and Recommendations

The Army hasmade progressin implementing ATFP objectivesacross
the Doctrine, Organization, Training, Materiel, Leadership, Person
nel, and Facilities (DOTMLPF) domains, but more work remainsto
bedone. In many areas,the NCFA hasprovided more-specific rec-
ommendations and hascreateda new impetus for the Army to move
forward with ATFP implementation. However, budget constraints
have limited implementation of some objectives. In addition, several
initiatives focus on brigade combatteams (BCTs),placing lessempha-
sis on the enabler units needed to conduct contingency operations.
Many stakeholdersalsostatedthat achangein culture was particularly
neededto promote better AC-RCintegration within the Army. Finally,
some interviewees noted that ATFP implementation emphasizes policy
changes,not executing and enforcing those changes.

Evenif proposed increasesto the defensebudget cometo pass,the
Ar mybddget is likely to remain constrained. Therefore, innovative
solutions areneededto achievethe intent of the ATFP.Forexample,
the Army canreduce the costof multicomponent training through ini-
tiatives suchasthe Nationwide Move program, multicomponent vehi-
cleloans,and positioning modernized equipment atregional training
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and mobilization sites.Another exampleis consolidating and integrat-
ing individual training and professional military education under the
One Army School System (OASS).

Tocontinue moving forward, the Army should setgoalsfor force
integration and establish metrics to monitor progresstoward achiev-
ing those goals, suchasthe number of units and soldiers participat -
ing in multicomponent training events;the useof 12304bmobiliza -
tion authority; the equipping of early-deploying enablerunits; and the
fielding schedule and functionality of the Integrated Personnel and
Pay SystemdArmy (IPPSA). In addition, the Army hasstarted several
pilot programs that will need to be evaluated to determine whether
they are meeting the intent of the ATFP and whether combining func-
tions acrosscomponentsresultsin the neglectof ARNG and USAR
interests. Theseprograms include the Associated Units Pilot Program
(AUPP), multicomponent headquarters organizations, the One Army
recruiting pilot, and combining marketing functions.

We organized our more detailed findings and recommendations
using the A r myB@IMLPF framework, with an additional section
onmobilization. In eachdomain, we examinedthe A r mypéogressin
implementing ATFP objectivesand obstaclestointegration, and devel-
oped recommendations for the Army to further strengthenintegration
of AC and RC forces.

Doctrine

To assess theA r myplogress in implementing required regulatory
changes,we examined changesmade to eachregulation since2012We
found that only afew had beenupdated in recentyearsand, in some
cases, the changes didnot address ATFP requirements. Stakehold
ers reported satisfaction with their input into rewriting someregula-
tions, but minimal involvement in rewriting others. The ARNG, more
than the other components, continues to maintain component-specific
regulations, in some casesbecauseproponents of Army -wide regula-
tions arereluctant to incorporate ARNG -specificitems. Therefore, we
recommend that the Army assesghe status of the regulatory changes
required by the ATFP and setafirm timeline to publish the remaining
changes.However, stakeholders from all three componentsreported
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to usthat, evenif all the required regulation changesare made, Army
culture and practices must change to increase trust and integration
between the components.

Organization

The Army hasseveralinitiatives related to multicomponent units. For
example, the AUPP establishesformal relationships between designated
AC and RCunits sothat they cantrain and potentially deploy together.
The multicomponent headquarters program creates RC detachments
to augment AC corps and division headquarters to offset arecent
downsizing of these organizations. The Army has also created other
multicomponent sustainmentand support units that accountfor about
1percentoftotal Army endstrength. Most of theseprograms have only
recently beenimplemented and have yet to be evaluated to determine
whether they aremeeting the intent of the ATFP.Somearesimilar to
pastinitiatives that were intended to increase AC-RC integration but
fell into neglector were abandoned when RCforceswere not deemed
ready to deploy with their AC counterparts. Therefore,we recommend
thatthe Army develop goalsand metrics for theseprograms and adjust
policies and practicesasnecessaryto meetthosegoals.

Training

Initiatives to increasemulticomponent collective training include the
Total Force Partnership Program, which partners ARNG division
headquarterswith AC corpsheadquartersand RCbrigadesand higher -
level units with like -designed AC brigades basedon geographic loca-
tion. The Army hasalsoincreasedparticipation of RCunits in Combat
Training Center (CTC) rotations and other multicomponent training
exercisesand developed a new execution order on validating predeploy -
ment readiness. However, no additional funding has been provided
to transport RCunits to CTCsor AC installations or AC units to
RC training facilities. In addition, some initiatives focus on BCTsand
tend to exclude enablerunits or provide only limited opportunities for
enabler units to participate. Innovative solutions, such asthe Nation -
wide Move program, multicomponent vehicle loans, and positioning
equipment attraining centers,canreducetransportation costs,but the
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Army should also consider increasing transportation funding to sup-
port multicomponent training.

Mobilization

The ATFP and the NCFA both call for greateruseof 12304bmobiliza -
tion authority, which allows the servicesecretariesto involuntarily mobi-
lize up to 60,000RCpersonnelfor amaximum of 365days. The NCFA
found that the Army hasnot made much use of this authority due to
budget constraints. As aresult, someAC units with lessthan two years
of dwell time (time that servicemembersspend at home station between
deployments to war zones) performed missions that could have been
done by similar ARNG and USAR units. Basedon recentArmy budget
materials, we found that the Army is gradually ramping up toward the
3,000person-yearsof 12304hutilization recommended by the NCFA.
TheArmy should monitor thetypes of operations designatedfor RCunits
under this authority, and the contributions of thesemissions to relieving
stresson AC forcesand maintaining anoperational reserve.

Materiel

The U.S.Department of D e f e n( sDeo@abrsual National Guard
and ReserveEquipment Report provides an overview of RC equip-
mentshortages an dequipmeat pecarenvent glars for
their RCs.The most recentreport indicates overall shortagesof $23.9
billion in ARNG equipment and $8.9billion in USAR equipment,
not including authorized substitutions (DoD, 2016b).It also notesthat
budget constraints arecausingadecline in RCequipment procurement
funding, and the practice of transferring aging equipment from AC to
RCunits createscapability and interoperability gaps.Our analysis of
Army equipping datafound someevidenceof discrepanciesin assign
ment of modernized equipment. TheAr my 6 s p r ofundingesme n t
likely to remain constrained, but it could sethigher priorities for early-
deploying RCunits and measurable goals for equipping those units.
An improved processfor equipment transparency reporting would also
help ensurethat equipment designatedfor RCunits is eventually deliv -
ered to them. In addition, greater multicomponent sharing of equip-
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ment or positioning of equipment attraining centerscould increaseRC
access to modernizedequipment.

Leadership and Education

The OASS is consolidating individual training facilities across com -
ponents, standardizing programs of instruction, and int egrating the
flow of soldiers to the closestlocation offering neededcourses,regard-
lessof component. Forsoldiers in selectedunit types, we found that
RC attendanceat AC-run BasicLeader Courses(BLCs)had increased
in recentyears, but not AC attendanceat RC-run BLCs. Therewas
alsorelatively little crosscomponent attendanceat Advanced Leader
Coursesor Senior Leader Courses, excepfor combined ARNG and
USAR attendanceat RC-run courses.As recommended by the NCFA,
the Army should continue to implement OASSand monitor cross
componentattendance.Pursuing broader multicomponent attendance
attraining and leadership coursescould help break down cultural bar-
riers between components. This pursuit could include increasing the
number of fully funded slots allocated to RC officers at the National
DefenseUniversity, seniorwar colleges,and the Joint Professional Mil -
itary Education in-residencecourse.

Personnel

TheATFPdirectsthe Army to employ anintegrated personnelmanage-
ment and pay systemand to facilitate continuum of serviceand oppor -
tunities for joint experiences.The NCFA added recommendations
to increase cross-component assignments, establish a multiyear pilot
program to consolidate recruiting acrosscomponents,and consolidate
marketing functions across components. The Army is making prog-
ressin implementing IPPSA, but full implementation is not expected
until 2020.Sofar, initiatives to promote acontinuum of servicehave
focused on reducing the paperwork requirements limiting transfers
between components. These initiatives have not yet moved toward a
broader vision of anArmy human capital strategy that allows soldiers
to move more flexibly between components, depending on their per-
sonal circumstances and the needs of theArmy. The DefenseOfficer
PersonnelManagement Act and Reserve Officer Personnel Manage-
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mentAct createadditional constraintsanddisincentives for continuum
of serviceand cross-component assignments.Other concernsthat will
needto bemonitored and evaluated include whether multicomponent
assignmentswill havenegative effectsonpromotion opportunities and
whether combining recruiting and marketing functions acrosscompo-
nentswill have equitable outcomesfor all three components.

Facilities

The ATFP objectivesand NCFA recommendations do not directly

addressfacilities, but they areimportant enablersfor training and
mobilization. AC and RC installations are very different. The typical

AC installation isasprawling city, providing awide rangeof servicesto
resident Army personneland surrounded by acresof maneuver space,
whereasmany ARNG armories and USARtraining centersareembed-
ded in local communities. Even large RCtraining facilities are lightly

manned for much of the year. Concernsin this areafocus on equitable
funding for facility operations and maintenanceand military construc-
tion. Facility managementmay beacasewhere 0 o rsigefits a | pold-
ciesareinappropriate, and the components should begiven somelati -
tude on how bestto maintain and invest in facilities.

Remaining Challenges

Wesummarize key remaining challengesto total force integration and
ways the Army can address them inTable S.1.
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Remaining Challenges to Be Addressed

Challenges

Approaches

Reduce cultural barriers
and distrust between
components

Improve RC access to
modernized equipment

Create a true continuum
of service

IO

Increase crossomponent interactions through

unit associations, multicomponent training events,
individual training and education, multicomponent
units, and crossomponer assignments

Use strategic communications to reinforce need for
change

Increase multicomponergquipmentsharing
Position modernized equipment at RC training
centers

Set timelines for providing modernized equipment
to early-deploying R@nits

Facilitate transfers between components that meet
the needs of individual soldiers and tiemy

Ensure that nontraditional career paths and cross
component assignments are not penalized by the
promotion process
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CHAPTER ONE

Introduction

Theconceptofao t oft arl kash&enatopic of discussion by the
Department of Defense(DoD) and the Army for at leastfour decades.
The key, and often contentious, issueshave been:

1. how best to integrate the active components (AC) and reserve
components (RCs)

2. how bestto apportion roles, missions,force structure, and other
resources among thecomponents.

The DoD defines the total force as

The organizations, units, and individuals that comprise DoD
resourcesfor implementing the National Security Strategy. It
includes DoD Active and Reservemilitary personnel, DoD civil -
ian personnel (including foreign national direct - and indirect -
hires, aswell asnon-appropriated fund employees), contracted
support, and host-nation support personnel(DoD, 2014ap. 7).

This definition lists acollection of organizations but doesnot
describehow their various rolesfit with oneanother, particularly in the
case of eaAChandR€s. vi ceds

Sincethe end of the Cold War, the RCshave beentransformed
from astrategicto anoperational force. Thesechangesbeganwith oper-
ationsin Bosniaand Kosovo in the 1990sput particularly increased
to support the rotational demand for forcesin Afghanistan and Irag.
Between September2001and July 2015,more than 900,006uard
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and Reserve service members were activatedfor these operations,
including 385,000members of the Army National Guard (ARNG)
and 223,000members of the U.S.Army Reserve(USAR) (Office of
the Assistant Secretary of Defense, Reserve Affairsundated).:DoD
and Army policies have beenevolving to support this transformation,
asexemplified by DoD Directive (DoDD) 1200.17DoD, 2008)and
DoD Instruction (DoDI) 1235.12DoD, 2016).

The Secretaryof the Army signed the Army Total ForcePolicy
(ATFP)in September2012to establishpolicy for integrating the AC
and RCinto an operational total force (McHugh, 2012).Since2012,
there have been changes in the Army budget, force structure,opera-
tional environment, and future operating concepts that could affect
the A r myabilgy toimplement the ATFP.In addition, the National
Commission onthe Future ofthe Army (NCFA) was establishedby
the National Defense Authorization Act (NDAA) for fiscal year (FY)
2015to undertake acomprehensive study of the structure of the Army
and policy assumptions related to its sizeand force mixture. In its Jan
uary 2016report, the NCFA made 63recommendations, many related
to total force integration.

The Office of the Chief, Army Reserve(OCAR) askedRAND
Arroyo Centerto examinethe extentto which the Army hasimple -
mented the policies and actionsdirected by the ATFP, how theseefforts
have benefited the different components and enhancedthe total force,
whether they have caused any negative unintended consequences,
and how the Army might improve the ATFP to achieveamore cost
effective, integrated, and capable total force. In subsequent discussions,
the researchsponsoralsoaskedusto consider how the N C F Arécem-
mendations areinfluencing the A r myiripementation of the ATFP.

1 Foradditional information on the conceptof an operational reserveforce, seeNagl and
Sharp, 2010;Winkler, 2010;and Schnaubelt et al. 2017.
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Methodology

To answer these questions, theRAND Arroyo Center research team
took the following approach. First, we examined the context of the
ATFP, including DoDD 1200.17and ATFP implementation guid -
ance,to useasabasisfor assessingmplementation. Wealsoconducted
aliterature review of the relevant Army regulations, policies, and doc-
trine on ATFP and AC-RCintegration, aswell asother reports, stud-
ies, pressreleases,and articles on this topic. In addition, we reviewed
the final report from the NCFA; although the NCFA examined issues
beyond the scopeof our study, many of its recommendations are rel-
evanttothe ATFP and areinfluencing its ongoing implementation.
Second,we developed indicators for assessingprogress toward
achieving the stated ATFP objectivesand used them to assesghat
progress toward achieving objectives and completing required actions.
Forexample, we used the Army Equipping Enterprise System(AE2S)
to compare equipping across components and the Army Train-
ing Requirements and Resource System (ATRRS) to examine cross
component attendance at training coursesfor enlisted soldiers. In
somecasespur assessmentsvere binary: Forexample, if the Army was
directed to develop a new regulation, had that regulation been pro -
mulgated? In many caseshowever, the assessmentsequired analysis
regarding the sufficiency and effectivenessof implementation tasks.
Toinform theseassessmentsye interviewed key stakehold-
ers,including personnel at OCAR; U.S.Army ReserveCommand
(USARC); the Office of the Director, Army National Guard; the Office
of the Assistant Secretaryof the Army, Manpower and ReserveAffairs
(ASA [M&RA]); Office of the Deputy Chief of Staff, G-3/5/7; U.S.
Army ForcesCommand (FORSCOM);Office of the Deputy Chief of
Staff,G-1;U.S.Army Human ResourcesCommand (HRC);and U.S.
Army Training and Doctrine Command (TRADOC). A complete
list of the organizations representedby our interviewees is provided in
Table 1.1.Sinceeachorganization wastypically involved only in afew
aspects of ATFPimplementation, we provided interviewees a list of
ATFP policies and implementing actions and asked them to indicate
which changes they were involved with implementing and their assess -
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Table 1.1

List of Army Organizations Inclu ded in Interviews

Army Organization

Offices Represented

OCAR

USARC

Office of the Director,
Army National Guard

ASAM&RA)

Office of the Deputy
Chief of Staff, @

Office of the Deputy
Chief of StafiG-3/5/7

FORSCOM

HRC

TRADOC

Assistant Chief obtaff
G1
G35
Army Reserve Communications
Comptroller
Installation Management
Legislative Affairs
Private Public Partnership Office
Program Analysis and Evaluation
Senior Leader Developmentfi@aé
Strategic Equipping Division

G-37

G1
G-3, Training/Mobilization
G4
G-5, Strategic Plans
Force Management
Installations and Environmental Directorate
Program Analysis and Evaluation

ATFP Implementation Council of Colonels (CoCs)
DeputyAssistantSecretaryof the Army for Military
Personnel and Quality of Life

Technology and Business Architecture Integration

Department of the Army Management Offigfeorce
Management (DAM@G-M)
Department of the Armylanagement Office
Operations and Contingency Plans Division (DADRD)

G-3/5/7
First Army

G3

RC Training IntegratioDivision

ment of the stepsthe Army had takento date. Wealsoaskedthem to
describeany barriers to implementation and whether they would sug-
gestany changesto the ATFP to better meetthe objective of amore
integrated total force. A copy of our interview protocol is provided in

Appendix A.



Introduction5

We organized our assessments using a modified version of the
Doctrine, Organization, Training, Materiel, Leadership, Personnel,
and Facilities (DOTMLPF) framework. DOTMLPF analysisis part
of the Joint Capabilities Integration and Development System and is
usedtoidentify changesthat areneededto develop required warfight -
ing capabilities. More broadly, it is used by the Army asaframework
to manage change (U.S.Army War College, 2015,pp. 1-181-3)2We
added the topic of mobilization becauseit isanimportant RCissue
that doesnot fit neatly into the DOTMLPF framework, creating a
0 DOT MML Raméwork. In eachdomain, we identified related
ATFP policies and actions and NCFA recommendations, examined
the Ar myplogress in implementing required changes, and discussed
obstaclesto total force integration. Finally, we developed recommen-
dations for sustaining or modifying the ATFP to strengthen AC-RC
integration.

Organization of This Report

Theremainder of this report is organized asfollows. Chapter Two dis-
cussesthe context of DoD and Army Total ForcePolicy and provides a
detailed description ofthe ATFP and subsequentimplementation guid -
ance.In Chapter Three,we expand onthe policy, related NCFA rec-
ommendations, and the indicators we developed to assessimplementa-
tion and its impact. We also provide our resulting assessmentsin the
final chapter,we summarize our conclusionsand recommendations.

2 Formore information on DOTMLPF analysis, seeAcgNotes, 2014a2014b,and 2014c.
It hasalsobeenusedin other contexts,suchasthe Army Mission Command Strategy(U.S.
Army Chief of Staff, 2013),an Army War College thesis on operationalizing the Army
National Guard (Pressnell,2013) and private -sectorstrategic planning (Knotts, 2014).






CHAPTER TWO

DoD and Army Total Force Policy

In this chapter, we review someof the antecedentsof the ATFP, includ -
ing DoDD 1200.17We then describethe ATFP and subsequent
implementation guidance, including the specific policies and actions
the Army isrequired to implement. 1 The chapter concludeswith abrief
discussion of the NCFA, which explored the relationships among the
A r mycdnsponents and the specific roles that eachshould play. Con-
gressalsoaskedthe NCFA to evaluatethe A r mypibgosed transfer of
attack helicopters from the ARNG tothe ACfi which wasaconten-
tious issuerepresentative of what the NCFA described asan ounhealthy
competitive tensionamongthe Ar my 6 s compon 0l6).s 6 ( NC

Evolution of Total Force Policy

Therootsoft o d aeffofisatintegrating the three componentscan
betraced to 1970,when thendSecretaryof DefenseMelvin Laird pro-
posed the total force conceptasone of the stepsto prepare for the end
of the draft and the creation of anall-volunteer force (Correll, 2011).
SubsequentSecretariesnf Defenseissuedpolicies directing the services
to provide the manning, equipping, training, and facilities necessary
to assurethat RCunits could meetthe deployment times and readi-
nessrequired by contingency plans (Office of the Secretaryof Defense,
Public Affairs, 1997p. 3).Although thetermsfor thetotal force have

1 Thefull textsof DoDD 1200.1&ndthe Army Total ForcePolicy areprovided in Appen -
dixes B and C (DoD, 2008; McHugh,2012).
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varied, even before the post-9/11 period of sustained combat opera-
tions, former Army Chiefs of Staff Generals Dennis Reimer, Gordon
Sullivan, and Eric Shinsekiall emphasizedthe needforad t oA rarhy 0
(Owens, 2001,p. 1).

The evolution toward a total Army has involved severalintegration
initiatives, recentoperationalization of the RCs,and guidance to break
down any existing structural, attitudinal, or cultural barriers to success>
Forexample,in 1997 thendSecretaryof DefenseWilliam Cohenissued
amemorandum requiring integration to go beyond structural needsto
alsoaddresscultural barriers to the total force:

| ask eachof you to createan environment that eliminates all
residual barriersii structural and cultural fi for effective integra-
tion within our Total Force.By integration, | meanthe condi-
tions of readinessand trust neededfor the leadership at all levels
to have well -justified confidence that ReserveComponent units
aretrained and equipped to serve asan effective part of the joint
and combined force within whatever timelines are ser([sic] for
the unitfi in peaceand war ... Our goal, aswe move into the
21stcentury, must be a seamlessTotal Forcethat provides the
National Command Authorities the flexibility and interoperabil -
ity necessaryfor the full range of military operations. We cannot
achieve this as separate components (Office of the Secretary of
Defense, Public Affairs, 1997,p. 3).

Total force integration isimportant to the Army becauseit relies
on its two RCsfor more than half of its forces. The Army routinely
task-organizes units from all three Army components to accomplish
assigned missions. According to Michael S. Tucker,commanding
generalof First U.S.Army, 0 Waever goto war asone component.
We go to war asamulticomponent force,a | w a (Creork, 2014).In
responseto discussionaboutfiscal constraints and reductions in Army

2 Integration initiatives haveincluded the following: integrated combatdivisions, the
BosniaTask Force,multicomponent units, integrated light infantry battalions, Training
Support XXI, AC Associate Unit Mentoring, and the AC/RC Battalion Command Exchange
Program. See Owens, 2001, 8.
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end strength, in September2015,GeneralMark A. Milley, Army Chief
of Staff, asserted:

Thereis only one Army .. .we are not 10divisions, we are
18divisions. We dnot32brigades;w e 660l@igades.And w e Gnote
490,00050ldiers;we are 980,00050ldiers.. . . We cannot conduct
sustained land warfare without the Guard and the Reserve. .. It is
impossible for the United Statesof America to go to war today with -
out bringing Main Streefi without bringing Tennesseeand Mas-
sachusettsand Colorado and California. Wejustc a mditt...Itis
oneArmy, andwed ma smallfi w e 6higeNe Gveny capable.And
w e dverg capablebecauseof the reserves,w e dcapablebecauseof
the National Guard (Greenhill, 2015).

DoD Directive 1200.17
In 2008, therdSecretary of Defense Robert Gates issued DoDD
1200.17, which established nine policies for management of the RCs:

A The RCs provide operational capabilities and strategic depth to
meet U.S.defenserequirements acrossthe full spectrum of con-
flict.

A TheACsand RCsareintegrated asatotal force basedon the attri -
butesof the particular componentand individual competencies.

A Homeland defense and defense support to civil authorities are
total force missions.

A The RCsare connectedamd committed to the U.S.public.

A The continuum of service enhancesthe effectivenessof and sus-
tains the all-volunteer force with flexible service options that are
attractive to a broad population.

A Utilization rules areimplemented to govern frequency and dura-
tion of activations. Since expectation management is critical to
managing the RCsas anoperational force, these rules enhance
predictability and judicious and prudent RCuse.

A Voluntary duty is encouragedto meetmission requirements.

A The RCsareresourced by the military servicesto meetreadi-
nessrequirements. RCresourcing plans shall ensurevisibility to
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track resources from formulation, appropriation, and allocation
through execution.

A Outreach servicesare establishedand available for RCmembers,
their families, and their employers from preactivation through
reintegration (DoD, 2008).

DoDD 1200.1&lsoassignsresponsibilities to the secretariesof
the military departments asfollows:

A Manage their respective RCsasan operational force sothat RCs
provide operational capabilities while maintaining strategic depth
to meetU.S.military requirements acrossthe full spectrum of
conflict.

A Ensure that the RCsparticipate across the full spectrum of mis-
sionsathome and abroad. Tothe extent practicable and consistent
with thes e r v orgarizatibnal constructs,ensureunit integrity
ismaintained, including unit leadership positions, when RCunits
fulfill operational requirements.

A Ensurethat RC units and individuals train and are available for
missionsin accordancewith the national defensestrategy.

A Ensurethe total force and nonfederalized National Guard forces
have capabilities useful for domestic disaster response and are utk
lized in accordance with applicable federal rules, without interfer -
ence with defensemissions.

A Ensure RC forces meet operational readiness requirements as
identified by the Presidentand the Secretaryof Defense.

A Ensuresufficient depth of RCunit and individual capabilities to
meet established DoD force utilization goals.

A Ensure force rebalancing is conducted on a continuing basis to
adjustforcestructure andindividual skill inventories to meetfull -
spectrum operations while moderating excessive utilization of the
total force.

A Integrate AC and RC organizations to the greatestextent practi-
cable, including the use of crosscomponent assignments (both
AC to RCand RCto AC). Suchassignmentsshould beconsidered
ascareer-enhancing, not detrimental, to careerprogression.
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A Align, to the extent practicable, force structure with established
DoD goalsfor frequency and duration of utilization for units and
individuals.

A Ensurethe appropriate level of full -time support personneli AC,
Active Guard and Reserve, military technicians, and other fed -
eral civilian employeesii to meet the readiness requirementsof
the RCs.

A Implement the continuum of service construct in ways that sus-
tain the all-volunteer force and the willingness of individuals to
serve.

A Tofacilitate the sustainment of volunteerism, provide flexible par-
ticipation options and opportunities for the performance of mili -
tary duty beyond minimum participation requirements, consis-
tent with service needs.

A Program and executeresourceswhere required to support ad t r-a i n
mobilize-d e pl oy 6 ¢ o n sfortraining and Equipneerg
must beprovidedt o coincide with the serv
cycle and enablean effective pre- and postmobilization training
and deployment process.

A Acceleratemodernization while balancing the needfor restoring
immediate readiness through recapitalization with the imperative
to prepare for future conflicts with more advanced adversaries.

A Ensure RC forces are consideredfor sourcing combatant com-
mands 6 rfa fpees(BADs2008).

The Army Total Force Policy

Toimplement the provisions of DoDD 1200.17in 2012 thendSecretary
ofthe Army JohnMcHugh issuedArmy Directive 201208to establish
policy for the integration of the A r myA& snd RCasatotalforceThe
ATFP statesthat

DoD policies require the military departments to organize, man,
train and equip their active and reserve components as aninte-
grated operational force to provide predictable, recurring, and
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sustainable capabilities. The Total Forcemust be part of Army
strategy and planning to fulfill national military needs(McHugh,
2012).

Toachieve a total force, Army Directive 201208 sets forth seven

policy statements:

L

As onetotal force, the Active Army, ARNG, and USAR provide
operating and generating forces to support the National Mili -
tary Strategyand Army commitments worldwide.

The Army will ensurethat the total force is organized, trained,
sustained,equipped, and employed to support combatantcom-
mander requirements.

As appropriate, the Army will integrate AC and RC forcesand
capabilities atthe tactical level (division and below). Integration
includes, butisnotlimited to, predeployment collective training
of tactical-level organizations, including those routinely deploy-
ing as multicomponent forces.

Army commandsand Army servicecomponentcommandswill
ensurethat the proceduresand processedor validating the pre-
deployment readinessof assignedforcesareuniform for AC and
RC units and soldiers. Army commanders will be responsible
for certification of personnelreadinessand individual training.
Standards for qualification and professional development will
be the samefor AC and RCpersonnel.

The Army will streamline the voluntary and involuntary callto
active duty of RC personnel and units.

The Ar myeguepping strategy will ensure that procurement
and equipping processesnablethe total forceto perform Army
missions.

The Army will employ an integrated personnel management
and pay systemthat contains standardized businessprocesses
and authoritative data for military personnel, enabling access
to secureand reliable data. Personnelpolicies shall incorporate
total force values and facilitate continuum of service and joint
opportunities (McHugh, 2012).
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In addition to establishing total force policy, Army Directive

201208required five implementation actionsto amend and use exist-
ing Army Regulations (ARs),Army publications, and other authorities
to help achievethetotal force. Thefive implementation actionsare:

1

Amend AR 71-11(Department of the Army, 1995)to include
anannual analysis of force structure options, including the mix
of operating and generating force capabilities between the AC
and RCs,for the Secretaryof the Army to consider and approve
in support of the A r myfigse force and to meet Secretaryof
Defense planning objectives. In conjunction with this require -
ment, the ASA (M&RA), in coordination with the Deputy
Chief of Staff, G-3/5/7, must report any military capabilities
that areinsufficient either in numbers or type to achieve Secre
tary of Defenseplanning objectives.The Secretaryof the Army
and Chief of Staff, Army, must alsoannually approve the Army
Program Objective Memorandum Force.

Amend AR 52529 (Department of the Army, 2011)to direct
that available forces(mission and surge) are prepared to deploy
asintegrated expeditionary forces in accordance with Global
Force Management requirements. The amended regulation must
require the ASA (M&RA), in coordination with the Deputy
Chief of Staff, G-3/5/7, to develop a common set of standards
and procedures for the validation of readiness.Tothe maxi-
mum extent possible under security conditions and combatant
commander requirements, the Army also must useacommon
deployment cyclefor named operations to facilitate integration
of AC and RCforces. The Secretaryof the Army must approve
the common deployment cycle,and the Chief of Staff, Army
must provide advice on such plans and implement them once
approved.

Amend AR 5005 (Department of the Army, 2015b)and the
Army Mobilization Operations, Planning and Execution
System.The ASA (M&RA), in coordination with the Deputy
Chief of Staff, G-3/5/7, must streamline the mobilization pro -
cesdo rapidly provide RCcapabilities to support the total force.
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4 Consolidate or eliminate Army publications Series 135(Army
National Guard of the United Statesand Army Reserve),Series
140(Army Reserve),Series350(Training), and Series600
(PersonnelGeneral) to conform to ATFP policy guidance. In
revising thesepublications, Army Directive 201208requires all
three componentsto collaborate on development and execution
in order to capitalize on subjectmatter expertise and address
component-specific needs,but is silent both on the degree of
collaboration and on the weight to begiventothec omponent s o
viewpoints.

5 Use12304bstatutory authority to make greater use of the RCs.
Section12304bof Title 100f the U.S.Code permits the sec
retary of amilitary department (subjectto the availability of
funding and some other limitations) to involuntarily order RC
units to active duty to augment AC forcesfor preplanned mis-
sionsin support of combatantcommands (McHugh, 2012).

Since2012the Army issued annual ATFP implementation guid -
ance and taskingson remaining steps needed to fully implement the
ATFP .3We summarize this guidance in the sections below and in
Table 2.1.In addition to policy memoranda, the Army holds avariety
of meetings to guide the ATFP implementation process.Throughout
FY 2016,there were monthly ATFP Implementation CoCs, quarterly
two -star General Officer Steering Committees (GOSCs),quarterly
Secretaryof the Army updates on ATFP implementation, and annual
ATFP three-star GOSCs.In October 2015the ASA (M&RA) identi -
fied completion of ATFP implementation as her number one goal for
the year ahead (Wada,2015).

2013 ATFP Implementation Plan
On September25,2013the Army issued its first memorandum on
ATFP implementation (McHugh, 2013).The 2013implementation

3 TheArmy did notissueany additional ATFPimplementation guidancein 2016put as
of this writing, it planned to issueupdated guidance in 2017.



Table 2.1

DoD and Army Total Force Policy

Summary of ATFP Implementation Guidance

Army
Organization

Taskings from 2013 Changes in 2014 Changes in 2015
Guidance Guidance Guidance

ASAM&RA)

DeputyChief
of Staff,
G1

DeputyChief
of Staff,
G-3/5/7

Establistguarterly Quarterly reports Delegated to Depty
GOSC and submit  to be approved by  Assistant Secretary

quarterly progress GOSC of the Army,

reports to Secretary Convene annual Training, Readiness,

of the Army Principal GOSC and Mobilization,
(3-Star/Senior reporting quarterly
Executive Service  to ASA (M&RA)
level)

Establish committee Monitor progress Delegated to Deputy

on uniform training  of Total Army Assistant Secretary

and readiness Training Validation, of the Army,

oversight Integrated Progress Training, Readiness,
Team and Mobilization

Recommend any
necessary legislative
or policy changes

Review and revise
Army policy on use
of mobilization

authority
Develop a plan Create Army Delegated to Deputy
to program and definition of Assistant Secretary
implementa continuum of service of the Army,
continuum of service and implement any Military Personnel
related policy or and Quality ofLife
regulatorychanges
Oversight of Provide annual Provide estimated
Integrated progress update to dates for initial and
Personnel and GOSC full operational
Pay System capability by May
Army (IPP2\) 29, 2015
implementation
Prioritize Extended completion Extended deadline to
consolidation, deadline from December 31, 2016
revision or September 302014,

elimination of AR to December 21,
Series 135, 14and 2014
600

Ensure that Army Provide annual
Strategic Planning  progress report to
Guidance supports GOSC
ATFP
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Table 2.1 i Continued

Army Taskings from 2013 Changes in 2014 Changes in 2015
Organization Guidance Guidance Guidance
Revise the

Department of the
Army Mobilization
Processing System

(DAMPS)

Revise ARs 711, Extended completion
52529, 5005, and deadline from
Series 350 March31,2014,to

June 1, 2015
Establish a

directorate to
coordinate ATFP
tasks

Incorporate
Execution Orders
(EXORDs) 044and
15008 into Army
regulations

Revise AR 732
Deputy Chief of Ensure that Army Provide annual

Staff, G8 equipping guidance progress report to
complies with ATFP GOSC

plan designated Army organizations asleadsfor specificimplementa-
tion tasks, established deadlinesfor completion of certain tasks, and
required formation of working groups with participation from each
component. Additionally, it required the ASA (M&RA) to submit
quarterly progress reports to the Secretary of the Army on ATFP
implementation.

The 2013implementation plan establisheddeadlines for the ASA
(M&RA) totake certainimplementation actions. The ASA (M&RA)
was required to take the following actionsno later than February 1,
2014:

L Establishacommittee to review and (if necessary)recommend
legislative proposals and/or policy changesrequired to imple -
mentuniform training and readinessoversight and certify, vali -
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date,and confirm predeployment training and readinessof RC
forces, in compliance with the ATFP.

2 Establish aquarterly GOSCto review progress toward identi-
fied ATFPimplementation tasksand identify anyissuesimped -
ing ATFP implementation.

3 ReviewandreviseArmy policy for useoftheinvoluntary activa-
tion authorities in Sections12304aand 12304bof Title 100f
the U.S.Code (McHugh, 2013).

In addition, the ASA (M&RA) was required to develop aplan to
program and implement acontinuum of serviceby March 31,2014.
The identified purpose of acontinuum of service was to optimize the
A r myinyestment in all of its soldiers by facilitating aseamlesdransi-
tion among the three components and veteran status.

The Deputy Chief of Staff, G-1, was tasked with oversight of
implementation of the IPPSA. The 2013implementation plan also
required, no later than September30,2014,the Deputy Chief of Staff,
G-1,to prioritize the Army publications in Series135,140,and 600
to be consolidated, revised, and/or eliminated. The Deputy Chief of
Staff, G-3/5/7, wasin chargeof ensuring that Army StrategicPlan-
ning Guidance supported ATFP. This oversight required development
of DAMPS templates for Sections 12304a and.2304b,issuance of
a memorandum of instruction for training DAMPS users, and revi -
sion of ARs 71-11,52529,and 500-5 (Department of the Army, 1995,
20112015b}swell asArmy publication Series350(Training) to con-
form with ATFP requirements and policies. The Deputy Chief of Staff,
G-8,wastaskedwith coordinating with ASA (M&RA), other Army
headquarters staff, the National Guard Bureau (NGB), and OCAR to
ensure that Army equipping guidance complies with ATFP  require-
ments, senior leader priorities, governing regulations, and Army fiscal
constraints.

The 2013implementation plan required all lead Army organi-
zations to coordinate their tasks with subjectmatter experts from all
three componentsin order to capitalize on their expertise and cap-
ture the needsof eachcomponent. The Chief, NGB, and Chief, Army
Reserve were charged with designation of their c 0 mp o n subjects 6
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matter experts. As with Army Directive 201208, the 2013implemen -
tation plan was silent on the level of collaboration and weight given to
the respectivec 0 mp o n @ewposts.

2014 ATFP Implementation Plan
Issued on October 16,2014 the 2014implementation plan superseded
the 2013guidance and adjusted the tasksof the leading Army organi-
zations (McHugh, 2014).The 2014implementation plan maintained
the original tasksand coordination requirements, but it added specific
reporting requirements and revised deadlines for task completion.
Although the 2014implementation plan did not alter the ASA
( M& R AQbligation to provide quarterly progress reports, it added
the requirement that submission of thosereports and management of
suspensiondateswould be done upon recommendation by the ATFP
GOSC. Additional ASA (M&RA) tasks included:

A monitoring the progress of the Total Army Training Validation,
Integrated Progress Team

A recommending any necessary legislative proposals or policy
changes to ensure uniform Training and Readiness Oversight
implem entation and processedor certifying, validating, and con-
firming the predeployment training and readinessof RCforces

A convening an annual Principal GOSC (3-Star/Senior Executive
Servicelevel) to review ATFP implementation progress on tasks
in both Army Directive 201208 and implementation memo-
randa and identify any issuesimpeding ATFP implementation

A creating an Army definition for continuum of serviceand imple -
mentation of any policy and regulatory changes incorporating
this definition (McHugh, 2014).

The revised tasksof the Deputy Chief of Staff, G1,included con-
tinued oversight of IPPSA and prioritization of regulations requiring
revision or elimination within Series135(Army National Guard of
the United Statesand Army Reserve),140(Army Reserve),and 600
(Personnelii General).G-1 dPPSA oversight included providing the
ATFP GOSCwith anannual progressupdate on the program and
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its functional milestones. Further IPPSA progressincluded releaseof
Incrementl: 0 T r u Databasewith Reporting Ca p a b i &nd full
deployment of astandardized Soldier Record Brief for the Total Force.
Although the 2013implementation plan also had tasked the G-1 with
prioritizing the Army publications for revision, the completion dead-
line was moved back by three months.

The Deputy Chief of Staff, G-3/5/7, remained in chargeof ensur-
ing that the Army Strategic Planning Guidance supported the ATFP
and revising Army regulations. The 2014implementation plan added
therequirement of providing anannual progressreport on Army Stra-
tegic Planning Guidance and Army regulation revision milestonesto
the ATFP GOSC.The 2014implementation plan also pushed back
the G-3 / 5 / Afndysregulation revision deadlines by 14months, from
March 31,2014to Junel,2015TheDeputy Chief of Staff,G-8,was
taskedwith providing annual updateson Army equipping guidanceto
the ATFP GOSC.

Original coordination requirements within the  2013implemen -
tation plan required lead organizations to coordinate their taskswith
subjectmatter experts from all three components. Appointment of
ARNG and USAR subjectmatter expertsremained within the pur-
view of the Chief, NGB, and Chief, Army Reserve,respectively. How -
ever,the 2014implementation plan added requirements for the Deputy
Chief of Staff, G-3/5/7 to appoint subjectmatter expertsto work at
the CoClevel and to establishadirectorate asthe primary office for
coordination of all G-3/5/7 tasksapplicable to ATFP (McHugh, 2014).

2015 ATFP Implementation Plan

Unlike the 2014implementation plan, the 2015ATFP implementation

guidance did not supersedeprevious ATFPimplementation guidance.
Instead, it further revised existing implementation guidance to enable
lead organizations to manage suspense dateson tasks and required
monthly statusupdates to the ATFP CoC, quarterly updates to the
ATFP 2-StarGOSC,and annual updates to the ATFP 3-StarGOSC.
The 2015implementation plan also shifted someresponsibilities from

eso
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the ASA (M&RA) level to Deputy Assistant Secretaries of the Army.
Deadlines on completion of tasks were pushed back, especially those
related to prioritization and revision of existing Army regulations and
other Army publications previously identified in Army Directive 2012
08 and other implementation guidance.

The Deputy Assistant Secretaryof the Army, Training, Readi-
ness, and Mobilization, became responsible for convening an annual
ATFP 3-Star GOSCand quarterly ATFP 2-Star GOSC.Additional
requirements included: (1) quarterly ATFP implementation progress
reports to ASA (M&RA) toinform his/her quarterly updatestothe
Secretaryof the Army, (2) management of suspensiondateson tasks,
(3)statusupdates and recommendations to the ATFP 2-starand ATFP
3-star GOSCs,and (4)monitoring of the progressof the Total Army
Training Validation task,including submission of any required legisla-
tive proposals or policy changes.

The Deputy Assistant Secretaryof the Army, Military Person
nel and Quality of Life, became responsible for developing an Army
continuum of serviceinitiative to achieve:(1)development of the ASA
(M&RA) definition of continuum of service, (2) development and pre-
sentation of a formal problem statement for Army continuum of ser
vice, (3) development and presentation of a recommended course of
action for implementation of Army continuum of service,and (4)upon
approval of any courseof action by the ASA (M&RA), implementation
of any legislative, policy, and institutional changesnecessaryto incor-
porate the Army continuum of service principles.

TheDeputy Chief of Staff, G-1,remained responsiblefor oversight
of IPPSA implementation and updates on milestones achieved. The
2015mplementation plan alsoadded the requirement that the Deputy
Chief of Staff, G-1, provide the ASA (M&RA) with estimated dates
for IPPSA initial operational capability and full operational capability
no later than May 29,2015Thedeadline prioritization of Army pub-
lications requiring consolidation, revision, and/or elimination within
Seriesl35,140,and 600was pushed backagain, to December31,
2016.

The Deputy Chief of Staff, G-3/5/7, remained responsible for
ensuring that the annual Army StrategicPlan complies with ATFP.
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Additional responsibilities included: (1)codification of the directives
within EXORD 04214and EXORD 150-08into existing Army reg-
ulations, (2) revision of AR 71-32 (Department of the Army, 1997),
(3)revision of AR 52529to incorporate the A r mynévs force genera-
tion policy, and (4)review and revision of Army publication Series350
to ensure compliance with ATFP.

National Commission on the Future of the Army

Shortly after the ATFP was introduced in September 2012,the Army
faced more severe budget constraints than had been expectediue to
the drawdown of operations in Iraq and Afghanistan. The Budget
Control Act of 2011and subsequentcapson defensespending that
were imposed by sequestration beginning in 2013put pressureon
DoD and the Army to reduce costs while maintaining the capability
to meetongoing missions. From FY 2010to FY 2015the A r mybése
budget fell by 14percent,and it reduced its AC end strength from more
than 560,000 to 490,00QNCFA, 2016,pp. 39,1220123).In Octo-
ber2013the Army proposed anAviation Restructuring Initiative that
would have retired aging Kiowa helicopters and transferred all Apache
helicopters from the ARNG to the AC, with estimated savings of
$1 billion annually. The U.S.Government Accountability Office
(GAO) reported that the NGB was opposed to the transfer of the
Apache helicopters (GAO, 2015).Bureau officials said that this action
would 0 d e g rthee Areny National G u a r rdléasacombatreserve,
establishaprecedentfor removing other combat capabilities from the
Army National Guard, and disrupt Army National Guard units and
force structure across20st ates . 0

In May 2014 SenatorsPatrick Leahy and Lindsey Graham intro -
duced abill to establishaNational Commission onthe Future ofthe

4 For more information on the establishment of the NCFA, see Feickert, 2016;Dunn,
2015;and Henry, 2015 Feickertalsosuggeststhat the decision to establishthe NCFA was
influenced by the perceived success of two previous commissions, the 2014National Co m-
mission on the Structure of the Air Forceand the 2015Military Compensation and Retire-
ment Modernization Commission.
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Army, which becamepart of the National DefenseAuthorization Act
for FY 2015.Their reasoning was asfollows:

The A r mybadget for Fiscal Year2015setsa path toward major,
irreversible changes to Army capacity and capability, particularly
in the Army National Guard and Army Reservesthat cannot be
ignored by the Congress... Thechangeswould alsorender the
Nat i operatisnal reserveinsufficient in its ability to retain
gains in experience and readiness that the reserve hasachieved
over adecadeof continuous deployment. Most dramatically,
thesechangeswould transfer all of the National Gu a 15 AH-64
Apachesto the active component, leaving the Nation without any
combat reserves forone of the aircraft most essential to ground
operations (U.S. Senate2014).

Congressdirected the NCFA to conduct acomprehensive study of
the sizeand forcemixture ofthe AC and RCsofthe Army, taking into
accounto a nt i cmisgientreguirements for the Army at acceptable
levelsof national risk and in amanner consistentwith available resources
and anticipated future r e s 0 u Cangresssal§odirected the Commis-
sion to study the proposed transfer of the Apache helicopters and to
report its findings and recommendations no later than February 1,2016
(NCFA, 2016,pp. 14, 1073109).

TheNCFA published itsfinal report onJanuary28,2016which
included adetailed discussionofits findings and 63recommendations
for the Army, DoD, Congress,and the President. Many cover the same
issuesasthe ATFP, such asmanning, equipping, training, and readi-
ness of the totalforce.

Summary

This chapter hascharted the evolution of the Total ForcePolicy and
how the Army has attempted to implement that policy. It reveals the
difficult issuesthat must beovercomeand the stepsthat must betaken
to overcomethem; many of thesestepshaveimportant resourceimpli -
cations.lt alsoshowsthat evolving to atotal forceisnotjustamatter
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of policy, directives, and resources, but involves reconciling fundamen -
tally different views of the roles and missions of the components.
In the next chapter, we review the A r myirdpgementation of the
ATFP, basedon both objective indicators and interviews with subject
matter experts from the A r myAZ sind RCs.We also discussrelated
NCFA recommendations and their relationships to the ATFP.






CHAPTER THREE

ATFP Implementation Within DOTMLPF Functions

Aswe discussedin the previous chapter,the Army hasdeliberately laid
out aseriesof initiatives and tasksintended to further the creation of
the Total Forceand hasregularly examined progress on theseefforts.
Moreover, the NCFA hasrecommended anumber of changesto accom-
plish the sameends.This chapterprovides anindependent look atthese
efforts and gives atleastpreliminary assessment®f whether theseini -
tiatives and recommended actions are likely to achieve the desired
effects. It is organized according to the DOTMLPF framework, with
an additional section on mobilization (thus DOTMMLPF). Each sec
tion beginswith tasksspecifically identified in the ATFP and related
recommendations from the NCFA.1Next, we discussthe status of
those recommendations in subsectionslabeled 6 Wh aBethigDone, 6
basedon our literature review, interviews, and available metrics. In
some cases existing initiatives predated the ATFP but are being con-
tinued 0 i time spirit of A T F Rn ofher casesNCFA recommendations
entail more-specific actions intended to move the Army toward the
goal of amore integrated total force. Next, we summarize obstaclesto
integration, asexpressed by various stakeholders we interviewed, and
additional steps the Army could take. We conclude by sketching out
what needs to be done to move forward.

1 Wedo not attempt to classify all NCFA recommendations, only thosethat appearto be
related to ATFP objectives. In particular, we do not discussrecommendations related to the
transfer of Apache attack helicopters from the ARNG to the AC.

25
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Doctrine

The first element of DOTMMLPF refers to doctrine. In joint terminol -
ogy, the doctrine function refersto0 F u n d a npeintiples by which
the military forcesor elementsthereof guide their actions in support
of national 0 b j e c {(Chairman of the Joint Chiefs of Staff, 2015,
p. A-1.)In this case that function is performed by the Army field man-
uals,regulations, and directives that give formal shapeto the programs
and principles included in the ATFP.

The ATFP specifically mentions several ARs that should be
changed, as follows:

A Amend AR 71-11(Department of the Army, 1995)o include an
annual analysis of force structure options and the mix of oper-
ating and generating force capabilities between the AC and RC
and to require the Army to report any military capabilities that
areinsufficient in numbers or type to meet Secretaryof Defense
planning objectivesfor the total force.

A Amend AR 52529(Department of the Army, 2011}o direct that
available forces (mission force and surge force) are prepared to
deploy asintegrated expeditionary forcesand to require acommon
set of standards and proceduresfor the validation of readiness.
The Army shall useacommon deployment cycle to facilitate the
integration of AC and RCforcesin support of operations.

A Amend AR 500-5(Department of the Army, 2015b)to conform
with the ATFP and to streamline the mobilization processto rap-
idly provide RCcapabilities to perform Army missions.

A Consolidate or eliminate Army publications Series 135 (Army
National Guard and Army Reserve),Series140(Army Reserve),
Series350(Training), and Series600(PersonnelGeneral) to con-
form with ATFP guidance. All componentswill collaboratein
the development, administration, and execution of publications
(McHugh, 2012b).

The NCFA also made several recommendations related to changes
in strategic and budget guidance and Army regulat ions:
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A" Recommendation 13: The President should revise strategic and
budget guidance basedon changesin the security environment.
DoD should usethis revised guidance asthe basisfor revising
its planning guidance, and the Army should adjust its structure,
readiness,and modernization plansaccordingly.?2

A Recommendation 47:The Army should reduce mandatory train -
ing prescribedin AR 350-1(Army Training and Leader Devel-
opment). Changes should include developing a formal process
for reviewing mandatory training requirements annually, giving
localcommandersmore latitude onthe frequency and duration of
somerequirements, and converting the RCsfrom anannual cycle
to a two-year cycle.

A Recommendation 61: The Army should codify the delegation of
authority from the chief of the NGB to the director of the Army
National Guard for force structure allocation among the states,
territories, and the District of Columbia in AR 71-32.

A Recommendation 62:The Army should codify in AR 71-32the
existing ARNG ForceProgram Review processasthe formal way
to managechangein the ARNG (NCFA, 2016).

What 6s Being Done

Todetermine the status of required regulatory changes,we reviewed
the datesof the most-recentversions of the listed regulations posted on
the Army Publishing Directorate (APD) website (undated). For those
that had beenchangedsince 2012 we alsoexamined the summary
of changesmade sincethe previous version. In addition, we obtained
information on the status of NCFA recommendations from briefings
developed by the NCFA CoC. The status of AR changesis summa-
rized in Table 3.1.

As Table 3.lindicates, relatively few of the required regulatory

changeslisted in the ATFP had beencompleted asof October 2016.

2 The commission expresseda concernthat the current guidance doesnot account for
changesin the security environment, including the rise of Islamic Stateof Iraq and the
Levantand Russianactionsin Crimea, Ukraine, and Syria. Thus,the A r m ypEarsed total
force may lack key capabilities and capacity to meet or deter some potential threats (NCFA,
2016,p. 52).
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Table 3.1
AR Changes Since 2012

Required Action Dates Last Modified Status
AmendAR71-11 DecembeR9,1995 Not completed
AmendAR500-5 April 16,2015 Not completed(Revision

does not address ATFP
requirements)

AmendAR525-29 March14,2011 Not completed
Consolidate/eliminate 20 publications, Not completed (Revisions
Series 135 (Army 4 updated* do not address ATFP
National Guard and (Dates rangdrom requirements)
Reserve) February 15, 1984, to

March 14, 2016)
Consolidate/eliminate 10 publications, Not completed
Series 140 (Army 2 updated*
Reserve) (Dates rangdrom

August 1, 1984, to March

21, 2016)
Consolidate/eliminate 16 publications, Partially completed

Series 350 (Training) 5 updated*
(Dates range from March
15, 1987, to October 6,

2015)
Reduce mandatory Review of training Not completed
training requirements requirements initiated in
in AR 350 -1 FY 2015; AR 350 -1 update
scheduled December
2016
Consolidate/eliminate 42 publications, Partially completed

Series 600 (Personnel) 13 updated* (Dates
range from July 1, 1978,
to September 14, 2016)

Amend AR71-32 Secretary of the Army Not completed
approved changes in
June 2016, but current
regulation dated July 1,
2013

SOURCE: APD, undated.
NOTE: Bold text indicates changes related to NCFA recommendations.
* Most changes are not specifically related to ATFP.

Oneinterviewee told usthat, in somecasesthe organizational propo-
nents of the regulations determined that no changes were neededto
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conform to the ATFP, but we were not ableto find any documentation
of thesedecisions.

Obstacles to Integration

Whether Army doctrine iso t oforeef r i e nndolves dnultiple per-
spectives.First, one can assesshe processof writing, reviewing, and
approving doctrine. Second onecanassesshe degreetowhich compo-
nents have separate regulations and policy documents for the same pro-
cessesFinally, onecanreview the text of documents that areintended
to speakto all three componentsand judge whether they do soin away
that promotes total force principles and objectives.

In our interviews with ATFP stakeholders, some RC partici -
pants reported satisfaction with their input into rewriting someregu-
lations, but minimal involvement in rewriting others. In some cases,
they reported that proponents were resistantto incorporating RC-
recommended changes.One of the challenges in documenting this
involvement, asmuch for thoseinside the Army asfor outside observ-
ers,isthe lack of transparency in the particular mechanicsfor review -
ing proposed regulations. The staffing processis not fully automated,
which meansone needsto seeascannedor printed review form to
know which individual respondedonbehalfof agiven office. Depend-
ing on how the office assignsthe task, not only may it be answered by
someonewithout deep experience on RCissues,but it also might not
evenbeevident who was the action officer. The lack of an automated
staffing systemmakesit difficult for higher-level reviewers, suchasthe
regulation sponsor or the APD, to seewho hasreviewed the changes.
In somecasesthe APD hashad to pull back published regulations
becausethey were not fully staffed by all components.

Oneinterviewee noted that the ATFP requirement to consolidate
or eliminate component-specific regulations may be asimportant as
modifying Army -wide regulations. More than the other components,
the ARNG continues to maintain someregulations specific to its own
units and personnel, in some cases because th@roponents of Army -
wide regulations are reluctant to incorporate ARNG -specific items.

In addition, stakeholdersfrom all three components said that,
evenif all the required regulation and policy changesaremade, Army
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culture and practicesmust alsochangeto increasetrust and integration
betweenthe components.Forexample,the NCFA noted that

A cultural divide existsbetweenthe components...Someof that
is good, healthy unit pride and esprit de corps; unfortunately,

some of that is the result of along-standingfi and, the Commis-
sioncontends,outdatedii prejudice regarding the skills and dedi-
cation of onecomponent over the others. Thesedifferencesamong
the components continue to be manifested in awide range of
administrative policies and traditional practices,from promotion

standards and training opportunities to personnel management
and human resourcesstove piping. Thesework against developing
one Army (NCFA, 2016,pp. 59560).

Moving Forward

The Army should assesghe status of eachregulatory changerequired
by the ATFP and identify reasonswhy changeshave not yet been
made. Proponents should indicate remaining stepsin the review and
approval processthat needto be completed and setafirm timeline
to publish remaining regulatory changes. Successive versions of the
ATFP implementation guidance indicate that timelines for completed
changessetin the past have beenextended. If a proponent has deter-
mined that changesare not necessaryto meet ATFP requirements,
it should inform the ASA (M&RA) of its determination in writing
and requestan exception to the guidance to amend, consolidate, or
eliminate asprescribed by the ATFP and subsequentimplementation
memorandums.

Assuming that the Army will continue to have three components
for the foreseeablefuture, somedoctrine and regulations may needto
be specific to each.However, the goal should beto eliminate unneces
sarydistinctions betweencomponentsand obstaclesto integration that
hinder the components from working together asatotal force. As the
Army continuously updatesits doctrine and regulations, it should look
for additional opportunities, beyond the regulations specified in the
ATFP, to promote integration.
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In addition to changesin doctrine and regulations, strategiccom-
munications from seniorleaderscanhelp break down cultural barriers
between components and facilitate bureaucratic changesthat needto
be made. For example, when Mark Milley was appointed as Chief of
Staff of the Army, he made acommitment to work more closely with
the National Guard and the Army Reserveto improve their readiness.
He hasalsoendorsedthefindings andrecommendations ofthe NCFA. 3

Organization

The secondpart of DOTMMLPF is organization i i.e.,force struc-
ture. Forcestructure presentsone of the most problematic areasfor
total force integration. Most other areasare generally subjectivefi
culture, equity, and changing processesto increaseefficiency or improve
support to all components. Organization is relentlessly objectivefi
Modified Tablesof Organization and Equipment (MTOES) are either
single- or multiple -component. Chains of command run to either an
AC commander oranRCone.And becausethe Army goestowar as
organizations, it hasacomplex organizational designprocessto ensure
that its organizations havethe capability toaccomplishthe A r myniiss
sion and are affordable, supportable and sustainable (U.S.Army War
College, 2015,pp. 3-2033-21).

Regarding organization, the ATFP simply statesthat, 0 A appro-
priate, the Army will integrate AC and RCforcesand capabilities at
the tactical level (division and below), consistentwith the Secretary of
De f e rpslieied for useoftheTot al The NGFA maile several
more-specific organizational recommendations, with a goal of increasing
the number of positions designated for multicomponent use and sub-
stantially increasingtheincentivesfor servicein multicomponent units: 4

3 See, for example, Greenhill,2015,and Freedberg,2016.

4 Inthestrictestsensejt canbeargued that amulticomponent unit isonewith personnel
from more than one component on asingle authorization document that trains and deploys
together. However, in this report we usethe term more broadly asdefined by the NCFA:
omul t i c o mbte.n.davé membersand organizations from the Regular Army along
with membersand organizations ofthe Army National Guard or Army R e s e (NCEA)
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A Recommendation 27:The Army should review and asses®fficer
and noncommissioned officer (NCO) positions from all compo-
nents for potential designation asintegrated positions, to foster
atotal force culture and expand knowledg e about other compo-
nents.

A Recommendation 32: The Army should continue using multi -
component units and training partnerships to improve total force
integration and overall Army effectiveness.

A Recommendation 33: The Army should add goals for future use
of multicomponent units and related initiatives to the FY 2017
ATFP Implementation Guidance.

A Recommendation 34:The Army should develop apilot program
to testmulticomponent approachesin its aviation units.

A Recommendation 48: The Army should resource First At my & s
ARNG and USAR active guard and reserve (AGR) positions
atthe aggregatemanning level provided for eachcomponent
(NCFA, 2016).

While some of theserecommendations could also be considered
toberelatedto 0o p e r s oontnterl adi policiasgwé will addressini-
tiatives related to multicomponent units and positions in this section.

What 6s Being Done

The Army hasseveralinitiatives to move its organizations toward the
goals articulated in the ATFP. Multicomponent units make up one of
theseinitiatives, including the AssociatedUnits Pilot Program (AUPP),
the Corps and Division Multicomponent Headquarters program, and
other multicomponent sustainment and support units. In this section,
we alsodiscussthe status of NCFA recommendations related to multi -
component positions and resourcing of First Army positions.

AUPP

The AUPP pairs AC units with ARNG and USARunits totrain together
and, potentially, deploy together. It issimilar to somepasttotal force

2016p. 67).In other words, this definition doesnot specify arequirement for soldiersin a
multicomponent unit to be on the sameauthorization document.
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initiatives, suchasthe Cold War Roundout Program, which designated
ARNG maneuver brigades asone of the three combat brigades in sev-
eral AC divisions. The AUPP took shapein 2015and was implemented
by Acting Secretaryof the Army Patrick Mu r p h2@918nsemorandum,
which setout the definitions of the program and identified the units to
beinvolved in the pilot program (Figure 3.1).The program primarily

involves brigade combatteams(BCTs)but alsoincludes someengineer,
quartermaster, and transportation units (Murphy, 2016).

While the ultimate aim ofthe AUPP ispresumably to field amulti -
componentunit for operations, that aspectof the program is barely
discussedin the 2016memorandum. Thememorandum focusesonthe
nature of the peacetimeadministrative control of the associatedunits,
shared between the 0g9ga6anamtgrhadadadadnqgu a r t
t e rThememorandum givesthe following authorities to the gaining
unit commander:

A approving the training program of the associatedunit
A reviewing readiness reports
A assessing resourcaequirements

A validating compatibility; this isthe authority that movesfarthest
from the establishedconceptof AC commanderssimply assessing
readinessand resourcing, asit specifiesthat compatibility will be
assessedising0 i nt e drairang exdrcise s(®lurphy, 2016)

Figure 3.lillustrates how the program works at three levels:
brigade, battalion, and company. For example, at the top of the left
column ofthefigure, the48thInfantry BCTfrom the GeorgiaARNG
isassociatedwith the 3rd Infantry Division located at Fort Stewart,
Georgia. In the next-to-lastrow of the middle column, Task Force1-28
ofthe 3rd Infantry Division isassociatedwith the 48thInfantry BCT
from the GeorgiaARNG. If anRCDbattalion isassociatedwith an AC

5 However, it echoeslanguage from Section1131of the Army National Guard Combat
ReadinessReform Act (Title XI of the National Defense Authorization Act for FY 1993,
commonly referred toaso T i X Il @hich statesthat the commander of the associated
active duty unit shall beresponsible for validating the compatibility of the RC unit with

active duty forces (Pint et al., 2015,pp. 85386).
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BCT, the BCT commander approves the training of the RC unit. If
an AC battalion is associatedwith an RC brigade, the RC commander
approvesthetraining scheduleofthe AC battalion. The higher-level unit
commander assesseghe compatibility and capability of the lower -eche
lon unit. Additionally, asmall number of AC officersand NCOsgoto
the RC unit and vice versa.

The memorandum is inconsistent in its specification of authorities
and responsibilities given to AC and RCcommanders. In someplaces,
it specifiesthat authorities or responsibilities aregiven only to AC com-
manders, while in other placesit explicitly statesthat the sameauthori -
tiesapply to gaining unit commanders,regardlessof component. Addi -
tionally, public announcements about the program have noted that
associated units will wear the uniform patches of the gaining head -
quarters, but suchdetails arenot specified in the memorandum.

Obstacles to AUPP Implementation

One issue to consider is whether the program has been successfully
implemented. Many of the initial stepsfor this pilot program have
beentaken, including the memorandum cited above and the passage
of responsibility for the program from DAMO -FM to DAMO -OD.
However, asof July 1,2016,none of the units scheduled for inclusion
in the AUPP had beendocumented asmoving to the designated higher
unit (within the FMSweb platform, the website of the Army Force
Management system,which documents and authorizes the personnel
and equipment resourcesrequired to for Army operations [U.S.Army
Force Management Support Agency, undated)).

A secondquestion is whether the pilot program hasbeenimple -
mented in away that promotes the total force. As of this writing, itis
too early to judge the effectof the pilot program on total force integra-
tion. However, asthe outlines of the program have become evident,
we gathered initial thoughts from various stakeholdersand observers
about the likely impact of this program on its own terms.

A A common concernamong RCleadersisthe lack of resourcesded-
icated to the AUPP, especially considering the distancesbetween
someof the units involved (shown in Figure 3.1).Tohighlight the
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most challenging example, it is onething to task the commander
of the 173rdBCT in Vicenza, Italy, with assessingthe compat-
ibility of his European battalions with the 1-143rdinfantry bat-
talion in Texas,but if the TexasNational Guard hasonly enough
annual training funds to sendthat battalion 250miles from home
station, it is hard to seehow that responsibility will bemet.

AThe Army Reserveds 100th Battalio
originally intended to be associatedwith the 25th Infantry Divi -
sion (both are headquartered in Hawaii), hasbeenremoved from
the program. While this particular associationrelationship could
reasonably seemto bechallenged by the dispersion of both units,
the USAR did not advocate removing the battalion, which sug -
geststhis wasan AC-driven changeto the initial plan.éAddition -
ally, while distances between units were a particularly high hurdle
in this case they will be an obstaclein most casesof suchAC-RC
pairings.

A One obstacleto leveraging this pilot program is the lack of an
experimental design in its execution. Our interviews with stake-
holders confirmed that units were not selectedfor inclusion using
factorsthat would allow for rigorous analysis of the potential
impacts of the program. For example, while two USAR units are
associatedto Regular Army (RA) commands, no RA units are
associated to USAR commands, limiting the p r o g r abilitg s
to generategeneralizable findings about the range of association
options.

As noted above, the current AUPP is similar to past initiatives to
integrate AC and RC forces over the decades.The essentialpremise of
theseprograms hasbeenthat, if the Army is structured soadeploying
unit knows it will be made up of AC and RC components, the staff and
subunits will haveavestedinterestin training together, evaluating read-
iness holistically, and ensuring effective operations on the ground. By

6 While many USARand ARNG units aregeographically dispersedatthe brigade, bat-
talion, and evencompany levels,RA units areusedto being collocated atthe brigade level
and below. This situation might be an example of cultural differences between the AC and
the RCsaswell aslogistical and funding challenges.
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being identified in advanceaspartners in the higher unit, subunits will
alsohaveincreasedopportunities to train together, testinteroperability
of equipment and procedures, and build interpersonal relationships.

The history of theseefforts hasbeenwell documented and sheds
light ontheissuesinvolved in carrying out the AUPP.”Forexample,
the CAPSTONE program, launched in 1979,was intended to align
RCunits with the AC or other RC units with which they would likely
be employed in wartime. Three years later, a GAO report found that
many RC units had neither been contacted by their wartime gaining
commands nor received training and planning guidance (GAO, 1982).
The Round-Out Strategy, which designated ARNG maneuver brigades
asoneof the three combatbrigadesin several AC divisions, was put to
the testin Operation Desert Storm. In August 1990,AC brigades were
substituted for the ARNG round -out brigades that were supposed to
deploy with the 1stCavalry and 24th Infantry Divisions. Threeround -
out brigadeswere activated later in 1990,but required 90or more days
of postmobilization training, which was not completed until after the
ceasefire with Irag. As aresult, CongresspassedTitle XI. Among its
provisions was arequirement that eachARNG combat unit be assoct
ated with an AC combat unit whose commander would have similar
authorities to those described in the AUPP. By 1997 the role of the
AC units in supporting thetraining oftheir associatedRCunits was
transferred to First and Fifth Army, thus attenuating the connection
between the AC and RC units.

In contrast, the U.S.Air Forcehasamore successfulhistory of
associatingAC and RCunits going backto the 1960s8Initially, these
associationsfollowed the pattern of matching a parent unit from one
component with a subordinate unit from another. In the early 2000s,
the Air Forcebegan to experiment with integrated associate unitsfi
blended units that included both AC and RCmembers.A few years
later, this initiative was expanded aspart of the Total Forcelntegration
concept. In theseblended units, one component has principal respon-
sibility for aweapon systemor systems,which it shareswith aunit

T See, for example, Pint et al.(2015,pp. 7815).
8 See Schnaubelt et al(2017).
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from another component, and each unit retains command authority
over its own forcesand separateorganizational structures. In 2014 the
National Commission on the Structure of the Air Forcerecommended
that the Air Forceincreasethe number of associateunits to the extent
that most units have an associate relationship with an element from
another component, and to createasingle, integrated chain of com-
mand for associateunits, called anIntegrated Wing oro4Wi n g .

Someof the factors contributing to the successof Air Forceasso
ciate units are:

A TheAir Forcehaspublished anAir ForcePolicy Directive and
Air Forcelnstruction on Total Force Integration and established
a governance structure including a Chief of Total Force Integra-
tion under the Director of StrategicPlansin A-8.In recentyears,
it has developed more-detailed guidance, including templates and
worksheets for preliminary documentation of associatedunits.

A Each unit association hasan integration plan, developed at the
major command level, that explains the purpose of the proposed
association,the major command requirement it supports, how it
supports the major c 0 mma nlahg@}range plan to integrate the
force, and benefits to be achieved by the integration. It is supple-
mented by supporting documents that describe how the assoct
ated units will work together on aday-to-day basis.

A Becausethe personnelwithin associatedunits areunder the com-
mand and disciplinary authority of their unit commander and
respectivechain of command, the Air Forcedeveloped anew con-
ceptcalled Operational Direction, which enablescommandersto
assign tasks, designate objectives, and give authoritative direction
to forcesnot administratively assignedto them.

A Air Forceunits often do not deploy intact, and active duty tours
arerelatively short for RCpersonnel (e.g.,a120-day rotation may
besplit betweenthree or four reservistsfor 30or 40days each).As
aresult, the typical associatedunit is able to provide an AC unit
with anavailable supply of RCpersonnelfor relatively short acti-
vations, while sharing capital -intensive weapon systems between
units (Schnaubelt et al., 2017).
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While it may not befeasiblefor the Army to fully emulate the Air
F o r anedelsbecauseof differencesin the way its forcesare employed),
there may be opportunities to shareexpensive systemsacrosscompo-
nents, particularly in aviation units. The Army might also be able to
learn from the Air F o r e@xpériencein developing policy and guid -
ance,aswell its documentation of int egration plans and supporting
agreementsand its conceptof Operational Direction.

Corps and Division Multicomponent Headquarters Program

The Multicomponent Headquarters program is another example of a
recent program designed to integrate AC and RC soldiers into multi -
component units. It beganwith two pilot programs atthe corpsand
division levelsin 2015.Under the corps headquarters pilot, the USAR
provides 56soldiers to beorganic to the staff and colocatedwith the
XVIII Airborne Corps headquarters at Fort Bragg. The Division head-
quarters pilot integrates 123ARNG soldiers located in Utah and Wis-
consinwith the 101stAirborne Division headquarters, along with five
USAR soldiers colocatedwith the division at Fort Campbell. It has
since been expanded to developRC augmentation for the remaining
corps and division headquarters (NCFA Operation Subcommittee,
2015).The RC portion of the headquarters s called aMain Command
PostOperational Detachment (MCP-OD).

The two pilot programs are governed by memoranda of agree-
ment specifying the authorities, roles, responsibilities, and operational
procedures betweenthe FORSCOMcommander and the Chief of the
Army Reserve(in the caseof the corps headquarters pilot) and among
the FORSCOMcommander, USARC commander, ARNG director,
and the adjutants general of the Wisconsin and Utah National Guard
(for the division headquarterspilot). Notably, theseagreementsspecify
how RC personnel will be evaluated and establish an expectation of
53d54involuntary training days for RC personnel, plus an additional
28 days of voluntary training to achieve the 81-day training require -
ment for the corps headquarters pilot (FORSCOM,2015and 2016a)

9 According to the memoranda of agreement, soldiers who are unwilling to perform the
additional daysof duty will not beassignedto theseunits, and should they becomeunwilling
after assignment, they will bereassigned.
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The Multicomponent Headquarters program was also designed
to compensatefor earlier reductions in the size of headquarters orga-
nizations. According to our interview subjects, the origin of the pro-
gramwasin the FocusArea Review Group of 2012which led to DoD
guidance to reduce authorizations in all two -star headquarters by
20percent;the Army changedthis to a25-percentreduction. This deci-
sion directly affected the ARNG because its division structure is the
sameasthe AC. It was not only areduction in total positions, but also
a grade-plate reduction (downgrading a position from major to cap-
tain, for example). Strength for adivision staffwascutfrom the high
600sto around 500spaces.Following thesedecisions, TRADOC con-
cluded that the new division headquarters organization wastoo small
and beganlooking for ways to regain capacity. The decision was made
to create a secondd A Arlével unit identification code, with separate
chains of command and reporting requirements. In general, Division
MCP-ODswere to besourcedin the ARNG and corps MCP-ODsin
the USAR.

Obstacles to Corps and Diwsi Multicomponent Headquarters
Program Implementation

A variety of obstaclesaffectthe implementation of the multicomponent
headquarters program. According to our interviewees, the USAR had
two major concerns with this plan.

A The USAR was adamant on the needfor aMCP-OD to have a
commander, a G3 section,an organic supply section, etc0This
position was overruled, sothe unit islargely acollection of pieces
to be plugged into a corpsstructure.

D TheU S A Rréasoning was that it doesnot have organizations like the A R N G §tate
Joint Force Headquarters to provide administrative support. Its u n i daiy8dministrative
functions areperformed by functional unit structure (asin the 377thTheater Sustainment
Command, for example). The USAR would have to burden other organizations, such asthe
76th Operational Response Command, to provide administrative support to the MCP-OD.
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A The USAR also called for three MCP-ODs for eachsupported
corpsheadquarters, to allow for rotational support.*This request
was eventually dropped in exchangefor aconcessionon another
force structure issue, but it raisesthe question whether theseRC
detachmentswill needto beonthe samereadinesscycleasthe
rest of the associatedAC headquarters.

Another potential difficulty isfinding locations with enough
senior personnel available for assignment to the MCP-ODs and will -
ing to commit to an expanded number of training days. For example,
the Hawaii National Guard said it could not support the MCP-OD
associatedwith the 25th Infantry Division, sothe mission was passed
tothe USAR. The USAR feelsthat it canstaffthe unit, but U.S.Army
Pacific thinks the limitations of geography will impede its ability to
find the required personnel. This problem is not unique to the Hawaii
unit. There have beenother adjustments in alignments, aswith MCP-
ODsin lllinois and Wisconsin being assignedto support the 101stand
10th Divisions. A separateissuearosewith the 2nd Infantry Division,
which stated that it did not need an RC MCP-OD becauseit had
an equivalent force in host-nation support personnel assigned to the
headquarters.

An additional concernisthat there remains alack of doctrine and
operating conceptfor this new structure. For example, the memoran-
dum of agreementfor the division headquarters pilot doesnot specify
how the ARNG soldiers who are not colocatedwill train with the rest
of the unit. As Chief of Staffof the Army, Raymond T.Odierno pro-
vided refined guidance that MCP-ODswould provide the structure to
ensure there isan AC expeditionary command post with early entry
capabilities and utilize the RCfor the main command post, both to
provide reach-back support and depth at the home-station location
and to deploy with the headquarters if the entire elementisrequired
(NCFA Operation Subcommittee, 2015).This is a plausible approach
in that corps headquarters recently have deployed not asawhole but

I TheARNG did notraisethis issue,becauset had no spaceso offer asbillpayers for the
additional units.
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with sectionsgoing 0 f o r wwhileda&onsiderable part of the head-
quarters remains athome station. However, this approach raisesques-
tions about how the units will train. Forexample,would the MCP-OD
go with the headquarters for its Battle Command Training Program
and/or the trainup for it?12

This question is particularly relevant because without doctrine
and an operating concept, it is hard to develop standards by which a
MCP-OD will be evaluated for readiness.One interview subject sug-
gestedthat this might comefrom the Mission Command Center at
Fort Leavenworth.

Other Multicomponent Structures

The Army alsohasanumber of other multicomponent MTOE units, as
shown in Table 3.2. Unlike the AUPP and the multicomponent head-
quarters programs, theseunits combine AC and RCsoldiers onasingle
authorization document for aunit that trains and deploys together. As
of FY 2017theseunits have atotal of 9,238AC and RCpersonnel,
which accountsfor justunder 1percentoftotal Army end strength.
Aviation units accountfor 42percent of personnel in multicomponent
units (measuredby the number of authorized personnel),the division/
corps headquarters discussed above accountfor another 14 percent,
and 15percentarein logistics headquarters. The remaining 29per-
centare spread among arange of branches,including Military Intelli -
gence Engineers,Space Signal, Maneuver Enhancement,Information
Operations, Acquisition, Medical, and Adjutant General.In Table3.2,
we group thesemulticomponent units by their Standard Requirements
Code and provide information on the number of soldiers required by
their authorization documents and the number of units of eachStan-
dard Requirements Codetype.

One example of newly created multicomponent aviation units is
apilot program started in October2015o attachasmall group of AC
and RC pilots to existing fixed -wing aerial intelligence, surveillance
and reconnaissancebattalions at Fort Blissand Hunter Army Airfield

12 A possible precedent for MCP-ODs are Army Reserve Elements, which are designedto
augment combatant commands and other headquarters organizations and DoD agencies.
Seefor example, U.S.Army Reserve(undated) and Randolph (2014).
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Table 3.2

Multicomponent MTOE Units

Unit Type Soldiers Required Number of  Units
Aviation 3,841 6
Engineers 459 1
Medical 188 1
Signal 360 2
Adjutant General 84 1
Military Intelligence 532 7
Maneuver Enhancement 255 1
Space 408 3
Corps Headquarters 675 1
Information Operations 240 3
Logistics Headquarters 1,372 3
Heavy Division (Division/ 608 1
Brigade Headquarters)

Acquisition 216 9
Total 9,238 39

SOURCE: U.S. Army Force Management Support Agency, undated, and NCFA, 2016.
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whereas the other multicomponent units in the table have one authorization

document.

(Judson, 2016).Pooling AC and RC pilots to fly a small number of
high-demand aircraft is helping to meet a near-constant need inthe-
ater. It alsoallows the Army to increasecapability without increasing
the number of aircraft and other equipment it owns, similar to the Air
F o r assd@cmtedunits program discussedabove.

The NCFA (2016,p. 68)citesthe 100th Missile DefenseBri-
gade,basedin Colorado Springs, Colorado, asan example of both
the strengths and challengesof multicomponent units and thus the
issuesto bedealt with in carrying out the ATFP. The brigade com-
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mands a battalion in Alaska and a detachment in California. The bri-
g a d keaddgjuartersand headquartersbattery have amulticomponent
MTOE, with approximately 85percentofthe soldiersin the ARNG
and 15percentin the RA. Its solesubordinate unit, the 49th Missile
Defense Battalion (Ground -BasedMidcourse Defense) is completely
ARNG.

The brigade has metall readiness requirements, including
assigned strength, but interviewees noted that challenges haveincluded
lifecycle career managementfor ARNG personnel with limited pro -
motion opportunities within the brigade headquarters and the bat-
talion becauseof the specialized skills required by theseunits. Vir -
tually all of the ARNG soldiers assigned to the brigade are full-time
AGRs,in eitheraTitle 10or Title 32status.Itsfiring crewsand leader-
shipin the 0 k ic Ih la imosbpossessthe T3 additional skill identifier,
which qualifies them to operatethe Ground -BasedMidcourse Defense
System. The 100th Missile Defense Brigade (including the 49th
Missile DefenseBattalion) istheonly U.S.Army unit with anMTOE
that has positions requiring the T3 additional skill identifier (Bailey
and Crane, 2014).According to some RA officers, additional chal-
lenges are posed because the states retain Uniform Code of Military
Justiceauthority for ARNG soldiers when in aTitle 32status. Alaska
did not enactaversion of the Uniform Code of Military Justiceinto
state law until August 7,2016.

The Army also has some multicomponent Table of Distribution
and Allowances organizations, suchasFirst Army and U.S.Army
Human ResourcesCommand. Thesetwo organizations facedifferent
types of integration challenges.First Army is currently undergoing a
major reorganization, known asBold Shift Il, to shift its primary mis-
sion focus from supporting postmobilization training of RC units for
operations in Iraq and Afghanistan backto its former role of providing
premobilization training support. As of 2013,First Army was autho-
rized approximately 3,300AC soldiersunder Title XI, aswell as400
USAR and 200ARNG full -time AGR positions (Pint etal., 2015,pp.
68369).However, there have beensome problems ensuring that these
positions arefilled. TheNCFA (2016)eports that the USAR wasfill -
ing about 80percentof its authorized positions, but the ARNG was
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only filling about 16percentin FY2014Hence,it recommendedthat
the Army fully resource First Ar myA&R positions. The Army has
postponed changesin AGR assignmentsuntil aformal staffing study of
First A r myrégairements is made in FY 2019 after the Bold Shift ini -
tiatives have beenimplemented. In the meantime, the NGB is working

with FORSCOMto identify aninterim solution, such asusing Active
Duty for Operational Support to increasethe number of assignedper-
sonnel (NCFA CoC, 2016).

The consolidation of the AC and USAR human resourcecom-
mands into oneHRC headquartersat Fort Knox, Kentucky, isacase
study in structure changefi probably the biggest multicomponent
structure the Army hascreatedto date. As such, it merits study for
what it may reveal about the challengesin suchactions. In theory, one
might have expectedthe command to integrate componentsthrough -
out the structurefi i.e., creating a single officefor managing all RA/
USAR nurses, for example, filled by amix of RA, USAR, and civil -
ian personnel. In practice, the organization remains significantly seg-
mented into AC and USAR divisions and branches,with eachmanag-
ing its own forces. We discussthe effectsof HRC consolidation on the
function of personnel managementin greater detail below.

Obstacles to Implementing Other Multicomponent Structures
Oneofthebiggestphilosophical challengesin terms of total force orga-
nization is the balance between creating support organizations that
serveall three components and allowing separateofficesto focuson a
specific AC, ARNG, or USAR O ¢ u s t o nperspéctive.rWhile this
canbe seenmost dramatically in the merger of AC and USAR per-
sonnel commands, it has beenseenthroughout the Army. Eachcom-
ponent hashad, now or at somepoint, its own officesfor legislative
affairs, public affairs, recruiting, marketing, installation management,
training management,operational planning, etc.Periodically, thereare
efforts to consolidate them in the name of efficiency, but RCinterview -
eesargued that, in somecasesthe combined organization ignored the
interests of the RCsand used the manpower gained in the merger not
for RC-related tasksbut to support the total Army (and, implicitly,
the AC most of all). While this would seemto beanother caseof the
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bureaucratic competition common to all large organizations, it also
seemsto raise deeperquestions of Army culture. Forexample,isthere
away to eliminate the accumulated layers of biasand mistrust to reach
apoint where an AC officer supporting an RCinitiative, or vice versa,
would not only know asmuch about it asan officer from that compo-
nent would, but would also be aseffective an advocate?Or are there
fundamental differences between the components that require separate
supporting organizations?

Standardizing Organization Designs

Interview subjects in the ARNG gave the opinion that post-9/11
deployments placed apremium on standardizing units acrosscompo-
nents sothey could more easily follow eachother in meeting over-
seas rotational missions. These interviewees were concerned thatasthe
deployment pace declined, thelonger-term tendency to allow diver-
gence in MTOEs would reassertitself.

However, standard organization designs can have a negative
impact on the RCsin somecasesparticularly when changesaredriven
not by doctrine or common equipment but by AC-specific issues.As
noted above,the reductions in corps and division staff were not driven
solely by assessmenibof workload and requirements, but a desire to trans-
fer authorizations to other units. In the caseofthe ARNG, headquarters
organizations may have servedahuman resourcedmanagementfunc-
tion by providing positions for field grade officers and senior NCOs
who otherwise would run out of promotion opportunities and would
either stagnatein lower -ranking positions or belosttothes t a Guard s
force. Forcestructure changesdriven by onec o0 mp o n mamning r
equipping concernswill always run therisk of negatively affecting the
other components.

While not directly affecting total force culture, maintaining the
expectation that similar units shareacommon organization doessup-
port their equal utilization in operations.

Moving Forward
Becausemost of theseprograms have just recently beenimplemented,
it istoo early to saywhether associatedunits and other types of multi -
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component units will successfully increase total force integration or
fail due to the samedifficulties aspastinitiatives. New organizational
structures may not be fully tested until more multicomponent units
faceadeployment. If an AC-flagged multicomponent unit is deployed,
will the RCportion or individual RCpersonnel beready to deploy
with it? If additional peacetimeRCtraining days are neededto main-
tain readiness(asseemsto bethe casewith the MCP-ODs), could these
demands harm RCretention becauseof conflicts with civilian employ-
ment, education programs and/or family obligations? It will beimpor -
tant for the Army to develop goals and metrics for its pilot programs
sothat it canevaluate their effectsand adjust policies and practices
asnecessary to meet those goals. Basedn these evaluations, future
actionscould include making the pilot program arrangements perma-
nent, expanding the program to new units of the sameor other types,
or creating, testing, and implementing other organizational options
that will promote the ATFP goalsin different ways.

Training

The third part of DOTMMLPF is training. As with the doctrine
function, we break slightly with the customary definition of training
and herefocuson collective training and readiness:i.e.,the process
of developing units from home station, through ranges,training cen-
ters,and exercisesto mobilization platforms and the point of deploy -
ment. Individual training is considered in the Leadership and Educa-
tion function.

Most readerswill befamiliar with the long, contentious history of
this process.Reserveforcesare built on the premise that, with enough
training, RCunits andindividuals canreachthereadinesslevelneeded
to deploy alongside regular forces.How long it will taketo achieve
the required level of readinessand how to resourceand managethese
RC elementsbefore deployment hasbeenthe challenge and hasoften
beenthe sourceof concerns,accusations,and acrimony among the
components.
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The ATFP statesthat integration of AC and RCforceswill include
somepredeployment collective training of tactical-level organizations,
including those that will routinely deploy as multicomponent forces
(suchassustainment brigades and other multifunctional support bri-
gades).It alsorequires Army commandsand Army servicecomponent
commands to ensurethat the procedures and processedor validating
the predeployment readinessof assignedforcesareuniform for AC and
RC units and soldiers.

The NCFA made two recommendations related to collective
training:

A Recommendation45:The Army should implement the Objective-
Tmethodology for assessinghe progression of training readiness
and revise readinessreporting using the quantifiable criteria.

A Recommendation 46: The Army should increase the number of
annual rotations for ARNG BCTsat combat training centers
without decreasingthe number of AC BCT rotations (NCFA,
2016).

What 6s Being Done

In this section,we review severalinitiatives related to ATFP directives
and NCFA recommendations on collective training, including the
Total ForcePartnership Program (TFPP),participation of RCunits
in combat training center (CTC) rotations and other multicomponent
training exercises,anew Army EXORD on validating predeployment
readiness,and implementation of the Objective-T methodology for
assessing training readiness.

Total Force Partnership Program

The TFPPwas establishedby FORSCOMin December2013.Under
the program, all eight ARNG division headquartersarepartnered with
an AC corps headquarters, and all RC brigades and higher-level units
are partnered with like -designed AC brigades basedon geographic
location. First Army is responsible for integrating RCforcesinto major
collective training exercisesand facilitating other partnership training
opportunities (Barrows, 2016;Vergun, 2016).However, our interview -



ATFP Implementation Within DOTMLPF Func#éns

eesindicated that no additional funding isprovided for transportation
of AC or RCunits to multicomponent training exercises.

The draft ATFP guidance for FY 2017 (Office of the ASA
[M&RA], 2016,p.3)t asks FORSCOM to oOseek
expand the FORSCOMdeveloped and led TFPPin areaswhere it
improves readiness andAC-RC i nt e r o preeseaphrinérshipsy . 6
differ from the structural approachesdiscussedabove (suchasthe
AUPP) in that they involve larger numbers of units and are explicitly
informal relationships,20 a madt intended to be prescriptive, disrup -
tive or replaceexistingr e | at i oTheguidapce further manages
expectations by noting oPartnered units should take the opportunity
of training together when and where able; it is understood that units
will not be ableto conduct partnered training atall e v e niosv- 6
ever,the informal nature of thesepartnerships may make them more
difficult to document and assess than more formal, multicomponent
organizations.

Wefound someanecdotal evidencethat thesepartnerships seem
to bemoving ahead.Vergun (2016)highlights the participation of a
California National Guard battalion and an AC unit from Fort Hood
in partnered training attheU S A RGasp Robertsand Fort Hunter
Liggett. The NCFA Operation Subcommittee (2015)also cites a part
nership training exercise held by
155th Armored BCT and the 3rd Brigade, 1st Cavalry Division at
Camp Shelby. First Army hasorganized two Multiechelon Integrated
Brigade Training exercisesfor ARNG BCTsthat did not getaCTC
rotation during training yearthree of their readinesscycle. Theseexer-
cisesalsoincorporated AC units asthe opposing forceandtheUS AR 3 s
75th Training Command, aswell asadditional ARNG and USAR
units (Marlow, 2015;Howlett, 2016).

Interviewees mentioned the U S A RNationwide Move program as
away to reduce the costsof transporting equipment to multicomponent

B3 Tan(2016)ndicatesthat the AUPP takesselectedpartnerships astepfarther by adding
training and readinessauthorities and responsibilities and prioritizing resources.Guard and
Reserveunits included in the pilot may conduct up to 15additional days of training each
year. The Army plans to testthe AUPP conceptfor three yearsand decide whether to imple -
ment it more broadly in 2019.
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training exercises.Under this program, USAR transportation compa-
nies move equipment for other units asafunctional training exercise,
which provides them with realistic training aswell assaving on com-
mercial transportation costs for the supported units. (SeePrice, 2015;
Ochoa, 2016).0ther initiatives to reduce transportation costsinclude
multicomponent vehicle loansand stationing equipment setsat train -
ing centers,which we discussin greaterdetail in the sectiononmateriel.

Our interviews brought up other examples of partnerships that
may not beincluded in the TFPPbut that could contribute to its goals,
suchaswhen asustainment command from JointBaseDix -Lakehurst-
Maguire participated in RC exercises,or when acommander and
command sergeantmajor from the 82nd Airborne Division provided
coaching and mentoring to RCunits.

Combat Training Center Participation

Starting in the 1980sthe A r myCT Gs(located at Fort Irwin, California,

and Fort Polk, Louisiana) have beenestablished asthe cornerstone of
Army collective training, and they have become an essential part of
the predeployment training process for combat arms units going to
Afghanistan and Irag, when time permitted. They have alsobeenone
of the more problematic venues for Total Army integration, owing to
their specific geographic locations, limited capacity for trainee units,
and lengthy training rotations. The Army recognizes this challenge,
specifying in the FY 201 7draft ATFPimplementation guidancethat

EAB [echelonsabovebrigade] support and sustainment elements
for eachCTCrotation will bemulticomponent, and heavily dom-
inated by the RCbhasedon our force structure and available fund -
ing. FORSCOM, the ARNG and USAR will seek to optimize
AC-RCintegration at CTC and CTC-like exerciseswhenever
possible and where it maximizes readinessand supports sustain-
able crosscomponent familiarity, interoperability and integration
(Office of the ASA [M&RA], 2016).

We examined the FY 2016rotation schedule at the National
Training Center (NTC) to identify reserveunits that participated in
AC and ARNG BCTrotations, shown in Table3.3.Wefound that at
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leastone RCengineeror logistics unit participated in eachAC BCT
rotation, while the ARNG BCT rotation also included an ARNG
opposing force and aviation units. A secondARNG BCT rotation was
added to the NTC schedulefor FY 2018,in accordancewith NCFA
recommendation 46.

PreEmployment Training Validation

The ATFPrequiresthe Army to establishuniform proceduresand pro-
cessedor validating the predeployment readinessof AC and RC units
and soldiers. In January2014the Army published anew execution
order (EXORD 04214)onthe Certification, Confirmation, and Vali-

Table 3.3

RC Participation in FY 2016 NTC Rotations

Month RC Units

October2015 Headquarters and Headquarters Company, 129Zdmbat
Sustainment Support Battalion (Maryland ARNG)

November2015 387th Engineer ComparfySAR)

January2016 649th Engineer Company (California ARNG)

February2016 323rd Engineer Comparfyy SAR)

April 2016 444th Engineer Company (USAR); 746th Combat
Sustainment Support Battalion (CaliforrlAd&NG)

May2016 883rd Engineer Company (North Carolina ARNG); 428th
Enginer Company (USAR); 687th Combat Sustainment
Support Battalio(USAR)

June 2016 1-285th Attack Reconnaissance Battalion (Arizona ARNG); 1

(ARNG BCT) 135th Attack Reconnaissance Battalion (Missouri ARNG);
174th Mobility Augmentation Company (South Carolina
ARNG); 850th Engineer Company (Minnesota ARNG); 630th
Combat Sustainment Support Battali@korth Carolina
ARNG)
OPFOR:-144th Field Artillery Battalion (California ARNG);
2-135th Infantry Battalion (Minnesota ARNG)

August2016 171stEngineer Company (North Carolina ARNB35th
Combat Sustainment Support Bditan (USAR)

September2016 818th Engineer Company (North Dakota ARNGPth

Engineer Company (USAR); 176th Combat Sustainment
Support Battalion (Tennessee ARNG)

SOURCE: NTC, 2016.
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dation Processfor Employing Army Forces (Activ e Component and
ReserveComponent) (Headquarters, Department of the Army, 2014).
TheEXORDstatesthat unit commanders (atthe company level and
above)certify that their units aretrained to standard and capableof
executingthe deployment mission, whether operational or for training.

Thefirst O-6 (colonel) in the chain of command (or first general officer
for employments defined asentailing high risk or sensitivity) isrespon-
sible for confirming the u n i readlisessto executethe mission. For
Army conventional forcesin the continental United Statesthat are not
assignedto acombatant command, FORSCOMis responsible for vali -
dating the readinessof thoseforcesfor federal active duty. FORSCOM
delegates its validation authority to First Army for RC units, accord-
ing to interviewees at First Army (NCFA Force Generation Subcomit-
tee,2015)ForArmy forcesassignedto anArmy ServiceComponent
Command, the Army Service Component Command commander is

responsiblefor validating the readinessof thoseforcesfor federal active
duty employment.4Validation is required for all active-duty opera-
tional missions, including homeland operations, designated contin -
gencyforce packages,and preplanned federal missions under 12304b
mobilization authority. Validation is not required for employments

thatareprincipally for training, unlessdesignatedashigh risk or sensk
tive by the requesting command.

Objective T Methodology for Training Readiness

The NCFA recommended that the Army should implement the
Objective-T methodology for assessingthe progression of training
readinessand revise readinessreporting using the quantifiable crite-
ria. As the Army transitions from more than adecadeof preparing
forcesfor counterinsurgency operations, it is shifting its training focus
to prepare units for the entire range of Decisive Action tasksin support
of Unified Land Operations. It is also developing more objective and
uniform readinessstandards to assessand report training readiness,
known asoObjective-T §U.S.Army Chief of Staff, 2016).Under this

¥ Note that although EXORD042-14doesnot explicitly distinguish betweenAC and RC
units, theterm 0 f e d &ctivaduty e mp | o y meemsdtodefer to RC units.
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initiative, the Army isdeveloping standardized Mission EssentialTask
Lists for all types of units at company level and above,aswell astask
proficiency standards and task proficiency criteria that unit leaders will
usewhen evaluating unit proficiency onatask. Toachievethe highest
proficiency ratings, Fully Trained (T) or Trained (T-), units needto
have at least 80 percent of authorized unit personnel and 85 percent
of leaders presentat training (for arating of T) or 75384 percent of
leaderspresent(for arating of T-),aswell asan external evaluation
of the training exercise by the commander two levels above the unit
(FORSCOM, 2016b).

As of August 2016the Army wasin the processof adapting its
training and readiness reporting systems to implement Objective-T.
RA units were scheduled to begin reporting monthly training readi -
nessusing the Object-T methodology in March 2017and USAR and
ARNG units to begin quarterly reporting in April 2017(NCFA CoC,
2016).

Obstacles to Integration

The stakeholderswe interviewed noted someconcernsaboutthe Ar my 6 s
implementation of collective training initiatives, including afocuson
BCTs,lack of additional funding to transport units to multicomponent
training exercisesandthe processfor validating units for employment.

BCTFocused Planning

Someinterviewees mentioned that programs suchas TFPP,aswell as
the current processfor planning and resourcing training, tend to focus
on BCTs,which puts USAR units at adisadvantage. The Army has
training centersand well -defined training programs for BCTs.The
USAR, which hasalmost no combat arms units, hasdefined training
programs for enabler and sustaining units, which could be adopted
Army -wide. The Army should ensure that multicomponent training
exercisesdesigned for BCTsalsoincorporate sustaining units.

Transportation Funding

One of the most commonly mentioned obstaclesto effective multi -
component training is a lack of funding for transportation. In the
interest of efficiency, the default is often for units to conduct training
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attheir home station when possible, or at the closestfeasible location.
Almost by definition, multicomponent training requires either AC or
RCunits (or both) to travel longer distances.Forexample, AC units
generally have adequaterangesand maneuver spaceto conduct train -
ing at their home installation, or receive funds specifically to conduct
training atoneofthe CTCs,which areon AC installations. Funding
for travel to anRCtraining site,evenif it isapartner or associatedunit,
is not generally provided.

Conversely, even though the CTCs have the capacity toinclude
EAB or enablerunits in AC rotations, no additional funding ispro-
vided for RCunits to participate in thesecritical training events.Inter-
vieweestold usthat RCunits areonly funded for a502-mile round
trip to attend training events,with very few units within 251miles
of major sitessuchasFort Irwin, California, or Fort Polk, Louisiana.
Another complicating factor isthat RCinstallations arefunded to sup-
port planned RCtraining onthem, soif acommander moved anRC
exercise toan AC installation to improve AC-RC integration, the RC
installation would lose funding. In addition, RC units typically plan
training events 18 months in advance, but AC units may sometimes
plan aslittle assix months in advance,soit canbedifficult to integrate
theseplans and line up the necessaryresources.

Thischallengeillustrates acommon obstacleto total forceintegra-
tion: The necessarydoctrines and policies may bein placeto allow fi
and even encouragei multicomponent training, but the Army must
also make changes to its business practices t@rovide the necessary
funding.

Training Validation

Same stakeholders we interviewed thought that reaching crosscomponent
agreementon EXORD 04214 was a successstory for total force inte-
gration, but others, particularly in the National Guard, expressedthe
concernthat differences in validation processespersisted. They asserted
that RCunits had to bevalidated by anexternal organization (First
Army), whereas AC units could bevalidated by their own chain of
command. Forthe processedo betruly equivalent, either RCunits
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should be validated by their own chain of command, or AC units
should be validated by external organizations.

Moving Forward

Although it may be difficult in the current budget environment, the
Army should consider allocating more transportation funding to
support multicomponent training. Innovative solutions, such as the
Nationwide Move program, multicomponent vehicle loans, and posi-
tioning equipment attraining centers,could alsoreducetransportation
costs.However, even if equipment transportation costs are reduced,
soldiers will needto travel to the training location. The Army should
also ensure that enabler and support units areincluded in TFPPand
other multicomponent training opportunities. A key challengeto over-
come may be te difference in training planning cycles between the
ACH which generally operateson aquarterly training cyclefi and the
RCsi which generally operateson ayearly training cycle.In sum, RC
units generally require greaternotification time to plan and budget for
major collective training events.

Funding for collective training opportunities will alsobeneeded
to support the AUPP, if commanders areto beableto validate the com-
patibility of RCassociatedunits through integrated training exercises.
The challenge seems to be identifying multicomponent training asa
value that can be weighed against the additional costof transporting
units to more -distant training sites.

Mobilization

The fourth part of our DOTMMLPF framework is mobilization.
Although mobilization is not considered one of the DOTMLPF
domains, it isanimportant issuefor RCunits that isaddressedby both
the ATFP and the NCFA report. Therefore,we discussit in this sec
tion. Before discussing the specific ATFP policies and NCFA recom-
mendations, we provide somebackground information onthe mobili -
zation process.
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The need to mobilize large numbers of RC service membersfor
operationsin Iragand Afghanistan exposedproblems with D o D énsd
the A r myndobilization processes. GAO (2003)found that, because
existing operation plans did not adequately addressthe mobilization
requirements neededto deal with terrorist attacksin the United States
and uncertain overseas deployments, DoD began using a modified
mobilization processthat relied on additional managementoversight
and multiple layers of coordination. This processwas slower and less
efficient than the traditional process of synchr onized mobilizations and
deployments basedon existing operation plans. At the time, the Army
did not have a standard operating cycle for RC units, and many low -
priority units were mobilized with relatively little advance notice. In
addition, information systems were unable to track the readiness of
personneland other resourceswithin the small units that were fre-
quently needed to deploy. s

The Commission on the National Guard and Reserve (2008,
pp. 238241)found that the mobilization processwasstill too slow and
cumbersome because of the large number of organizations involved
and the numerous document packets neededto make a mobilization
request and recommended that the service secretaries be allowed to
exercisetheir statutory authority to conduct the functions of mobiliz -
ing and demobilizing their respective forces.

DoD revised its Directive 1235.10n November 2008to update
policy and guidance for mobilizing the RCs.It setastandard of 90
days from mobilization approval to mobilization date, with agoal of
180days, and notification of RC units up to 24 months prior to the
mobilization date. It also set a maximum involuntary mobilization
period of oneyearatatime and aplanning objective of oneyear mobi-

5 AsecondGAO report (2004)ound that the Army wasnot ableto efficiently executeits
mobilization and demobilization plans because of outdated assumptions. Specifically, the
plans assumedthat (1) active forceswould deploy away from mobilization and demobiliza -
tion sitesbefore reserveforcesarrived, and (2) specialized RC support units would beableto
provide medical, training, logistics, and processing support during mobilization and demo-
bilization. In practice, someactive forceshad not deployed away from the mobilization sites,
soRCunits had to bediverted to other locations, and becausethe RCsupport units could
not beinvoluntarily mobilized more than 24 months under existing legal authority, the
Army began to replace them with civilians and contractors.



ATFP Implementation Within DOTMLPF Functiahs

lized to five yearsof dwell time. DoDI 1235.12wasrevised in February
2010to streamline the RCalert/mobilization decision processin order
to ensureastandardized approach that enhancesthe timely releaseof
orders. Among other things, it delegatedauthority to the servicesecre
taries to approve alert/mobilization requests for involuntary mobiliza -
tions under certain conditions¢and for all voluntary mobilizations.

The National DefenseAuthorization Act for FY 2012createda
new mobilization authority in Section12304bof Title 10.1t allows the
service secretaries to involuntarily mobilize up to 60,000 RC person-
nel at any onetime for amaximum of 365days. To usethis author-
ity, the servicesare required to detail manpower and costsin budget
materials submitted to Congress,including theintended missionsand
length of activation periods, sothat the funding canbeapproved in the
programming cycleatleasttwo yearsin advanceof theintended mobi-
lization (Office of the Assistant Secretaryof Defense,ReserveAffairs,
2014)v

Within this context, the ATFP makes two policy statements
related to mobilization:

1 Streamline the voluntary and involuntary mobilization of RC
personnel and units to rapidly expand and sustain Total Army
capabilities.

2 Use the mobilization authority in 10 U.S.C. 12304bwhich
allows the Secretaryof the Army to order RCunits to active
duty under certain conditions (McHugh, 2012b).

The NCFA also made four related recommendations:

% Theseconditions are (1)the mobilizations are of conventional forces; (2) the mobilization
period islessthan or equalto 12months; (3)the individual or unit mobilization -to-dwell
ratio is greater than or equal to oneto four; (4)the individual or unit hasbeengiven 180
or more days between mobilization order approval and mobilization date; and (5) the unit
iscommanded by an officer in the grade of O-50r below, or the deploying force consistsof
personnel not being deployed as part of a unit.

" DoDI 1235.12vas subsequently revised in June2016to incorporate and cancelDoDD
1235.1(and to addressthe new mobilization authority in 10U.S.C.12304b.
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1. Recommendation 29:Congressshould expand 12304bauthor-
ity to include operational requirements that emergewithin the
programmed timeline, including theyearofexecution.

2. Recommendation 30: The Army should budget and Congress
should authorize and fund atleast3,000person-yearsannually
for 12304hutilization. DoD should alsoprovide for the useof
Overseas Contingency Operations and supplemental funding
for RC utilization under 12304b.

3. Recommendation 31:DoD should relax the one-yearlimit on
mobilizations to achieve common boots-on-the-ground periods
for all components.

4.  Recommendation 49: DoD should conduct a comprehensive
review ofthen a t i abikityd te mobilize its existing reservesas
well asits preparednessfor the potential of national mobiliza -
tion (NCFA, 2016).

What 6s Being Done

Interviewees did not mention streamlining the mobilization process
asasalientissue,sowe examined changesmadeto AR 500-5(Army
Mobilization) in 2015and the A r myp@ogressin developing an auto-
mated mobilization processingsystem.AR 500-5doesnot specifically
mention any efforts to streamline the mobilization process,but it pro-
vides for an Army Mobility Review CoC and periodic General Offi -
cerMobilization Reviewsto identify and resolve mobilization -related
issues.lt designatesFORSCOM asthe responsible agent for the mobi-
lization, deployment, redeployment, and demobilization of RC units
in the continental United Statesand directs FORSCOM,TRADOC,
U.S.Army Materiel Command, and the Army ServiceComponent
Commands to prepare mobilization and demobilization plans (Depart -
ment of the Army, 2015b).

After the terrorist attacksof September2001,the Army began
developing DAMPS, which electronically processesand tracks mobili -
zation request packets through all necessary approval levels and stages,
enabling the rapid issuanceof mobilization orders and improving the
A r myabilgy toaccountfor and track units and individuals through -
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out the mobilizati on process.One of its modules, DAMPS-U, pro-
ducesand maintains First Army unit mobilization orders. Theseorders
provide thefunding and authority for the mobilized unit to move from
home station to the mobilization station. After the DAMPS-U order is
issued, other commands canissuethe individual mobilization orders
for the membersof the unit. Other modules produce and maintain the
individual orders for RC soldiers on Contingency OperationsdActive
Duty for Operational Support tours and allow commands to advertise
activeduty opportunities andsoldiersto volunteer for theseopportuni -
ties(U.S.Army War College,2015p.5-12;0ffice of the Deputy Chief
of Staff, G-3/5/7, 2008).The February 2016update to the Secretary
of the Army on ATFP implementation indicates that new DAMPS
templates and instructions for using them were created for 10U.S.C.
12304aand 12304bmobilization authorities (Deputy Assistant Secre
tary of the Army, Training, Readiness, and Mobilization, 2016,slide
8)1s

The ATFP directed the Army to make useof 12304bmobiliza -
tion authority, and the NCFA alsorecommended greater useof this
authority. Tomeasure the A r myu8esof 12304b mobilization author-
ity, we examined the Military Personnel,Army justification books
for the FY 2015201 7base and Overseas Contingency Operations
(OCO) budgets.**Table 3.4shows actual funding and person-yearsfor
FY201452015estimated funding and person-yearsfor FY 2016,and
requested funding and person-yearsfor the FY 2017basebudget and
OCO budgets.2

B Ontherelated issueof duty statusreform, anumber of different boards and commis-
sions,including the National Commission onthe Guard and Reservesthe ReserveForces
Policy Board, and the Military Compensation and Retirement Modernization Commission,
have recommended that DoD work with Congress to reduce the number RC duty statuses
from 32to asfew assix. DoD hasaworking group analyzing this issue.Seefor example,
Reserve Forces Policy Board2014,p. 19;and Military Compensation and Retirement Mod -
ernization Commission, 2015,p. 4.

B Wedid not find any mention of 12304bauthority prior to the FY 2015budget materials.

2 OCcOfunding that is approved and executedis rolled into the prior -year actuals and esti-
matesin the basebudget materials, soit cannot be separately reported.
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Table 3.4
Army Utilization of 10 U.S.C. 12304b Mobilization Authority
Base Budget OCO Budget
FY
FY FY 2016 FY FY FY FY
2014 2015 (esti - 201/ 2015 2016 201/

(actual) (actual) mate) (request) (request) (request) (request)
12304b $11 $90 $173 $182 $1.051 $901 $1.060

Funding million million million million billion million billion
Person 139 973 1,826 1,878 11,362 10,107 11,124
years

SOURCES: Department of the Army, 2014, 2015a, 2016a; DoD, 2014b, 2015, 2016a.

As Table3.4indicates, the Army hasbeenramping up toward uti-
lization of 3,000person-yearsof 12304bmobilization authority annu-
ally in its basebudget. NCFA CoC (2016)ndicatesthat the Army has
included 3,000 personyears in its Program Objective Memorandum
for 20182022 The preplanned missions named in the basebudgets
include U.S Northern Command air defense and chemical, biologi -
cal, radiological, nuclear, and explosives response missions;U.S. Africa
Command counterterrorism partnerships; U.S. Central Command
and U.S.European Command peacekeeping support; U.S. Southern
Command stability operations; and theater security cooperation for
U.S. Africa Command, U.S.Central Command, U.S.European Com-
mand, U.S.Southern Command and U.S.SpecialOperations Com-
mand. However, the budget materials do not report which missionsthe
RC personnel actually supported.

The Army apparently requested large amounts of funding related to
12304bmobilization authority in its OCO budgets for FYs20152017,
but it is not clearwhether this authority wasactually used.In practice, it
may beimpossible to measurethe usageof 12304bauthority by exam-
ining the mobilization orders issued. Somebenefits available under 10
USC. 12302arenot available under Section12304bsoRCpersonnel
may beadvisedto 0 v o | u ridr #hesendbilizations under 10U.S.C.
12301dauthority, which doesinclude the additional benefits. 2 These

4 Benefitsthat arenot available under 12304hinclude reduced agefor retirement, Post
9/11 Gl Bill credit, vocational rehabilitation, voluntary separation pay recoup protection,
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differencesin benefits are a potentially contentious issuefor RC service
membersin all the military services,but they canonly bedealt with by
Congress.

Obstacles to Integration

The NCFA report indicates that FORSCOM identified 3,000 person-
years of missions annually in FYs2014,2015,and 2016that could

have met using 12304bauthority, 22but due to funding constraints
causedby the Budget Control Act of 2011the Army only programmed

about one-third of this amount for 12304bmissions (NCFA, 2016).
As aresult, someAC units with lessthan two yearsof dwell time per-
formed these missions, even though similar ARNG and USAR units

were available. According to the NCFA report, 0 O frdmp decisionsto
avoid costs after scheduling Army National Guard units for deploy -
ment increasedfriction and, in somecasesfaised suspicions between
components that other motives were in p | a(NG@FA, 2016,p. 66).
USAR interviewees also reported having spent a significant amount
of money to train units, only to have the deployments canceleddue to
funding constraints.

Somestakeholdersthought that the Army could usemore RC
units to support international theater security cooperation exercisesat
relatively low cost. This could beachieved under 12304bauthority by
combining 15days of funding for annual training with anadditional
15days of pay from the AC or the combatant command. To their
knowledge, 12304b funding had not been usedfor exercises,but this
approach could meet the dual purposes of helping combatant com-
mands build partner capacity or support U.S.regional presence and
simultaneously training and employing RCforces.

premobilization TRICARE coverage, and federal civilian differential pay. One benefit that
wasadded to 12304bby the NDAA for FY 2016is anexemption from thefive -yearlimit on
reemployment rights under the Uniformed ServicesEmployment and Reemployment Rights
Act 0of 1994.SeeAir ForceReserveCommand ForceGeneration Center,2016:and Office of
the Assistant Secretary of Defense, Reservé\ffairs, 2014.

2 These missions included Kosovo peacekeeping; Multi-National Forward Observ -
ers(Sinai); the DefenseChemical, Biological, Radiological, Nuclear ResponseForce;and
selected theater security cooperationevents.
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We also heard some concerns about other NCFA recommenda-
tions. Some interviewees thought that 12304b authority should not
beusedto meetshort-term demands, becauseRC units needadequate
time to mobilize. Others expressed conflicting views on whether the
365-day limit on RC mobilizations should be extended in order to
increasethe common boots-on-the-ground time from 270days to ten
months.

Moving Forward

Following the publication of the NCFA report, the Army appears to
beontrack to increaseutilization of 12304bmobilization authority.
The NCFA reported that many of the RC soldiers, employers, and
stategovernors who provided testimony would support greateruseof
RC units to meet combatant command missions. However, all three
groups would prefer to have predictability of deployments whenever
possible (NCFA, 2016,p. 67).

As part of the implementation of the ATFP and NCFA recom-
mendations, the Army should monitor the types of operations des-
ignated for RCunits under 12304bmobilization authority, and the
contributions of thesemissionsto relieving stresson AC forcesand
maintaining an operational reserve.

Materiel

The fifth part of our DOTMMLPF framework is materiel. In this
domain, the ATFP statesthat 0 T PAe m yeduspping strategy will
ensure that procurement and equipping processes enable theTotal Force
to perform the missions of the
2012b).The NCFA report includes some more specific recommenda-
tions regarding equipment shortagesand modernization:

A Recommendation 8: The Army should provide a report to Con-
gresson tactical wheeled vehicle shortages, including the costs
and potential trade-offs for closing significant readinessgapsin
this area.

Depal
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A Recommendation 9: The Army must reassesghe risk it is assum-
ing in modernization for aviation survivability; short -range air
defense; chemical, biological, radiological, and nuclear equip-
ment; field artillery; and watercratft.

A Recommendation 50: The Army should provide aPredeploy-
ment Training Equipment setto Fort Bliss, Texas for its role asa
Mobilization Force GenerationInstallation.

A Recommendation60:The Army should implement amore aggres-
sive modernization program for its aviation forces(NCFA, 2016).

Wh a ¢ Being Done

Unlike someofthe other DOTMLPF domains, it isrelatively easyto
develop objective metrics to identify equipment shortages and measure
equipment readiness.Thedifficulty liesin determining how to allocate
scarceresourcesfor equipment modernization acrosscomponentsand
types of weapon systems.

DoD produces anannual National Guard and ReserveEquip -
ment Report (NGRER)that provides anoverview of RCequipment
shortagesandthes e r v equigmeri procurement plansfor their RCs,
including the basebudget (P-1R)and the National Guard and Reserve
Equipment Appropriation (NGREA). It alsoincludes detailed appen-
dixes for the ARNG and USAR describing inventory levels relative to
requirements, average age ofequipment, planned procurements, equip -
ment transfers and withdrawals, and authorized substitutes for major
types of equipment.

The NGRER for FY 2017indicates that 0 D ut@the impacts of
the Budget Control Act of 2011the Department is witnessing adecline
in RC equipment procurement funding, in some cases falling back to
pre-9-11levelsor evenl o w éDegartment of Defense,2016b).The
practice of transferring aging equipment from the AC to the RCscan
createcapability and interoperability gapsbetween AC and RCunits.
Thereport alsonotesarecentpractice of labeling transferred and exist-
ing RCequipment aso mo d ewhendt waspreviously consideredout-
dated. This practicemay 0 s u p pthealengnd signal to keep the RC
truly modern andc o mp a t (Ddpdrtmént of Defense,2016b,p. 1-2).
TheNGRERfor FY 2017reports overall shortagesof $23.%illion in
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ARNG equipment and $8.9billion in USAR equipment, not includ -
ing authorized substitutions (Department of Defense, 2016b,p. 1-4).

Tosupplement the data available in the NGRER by major type
of equipment, we compared the equipment assigned to AC, ARNG,
and USAR units of similar types using AE2S data asof June2016.
Figure 3.2shows the median percentageof authorized equipment on
hand by dollar value, excluding substitutes, for pacing items and other
essentialequipment (Equipment ReadinessCodesP and A) zfor infan-
try battalions, military police (MP) companies,and transportation
companiesin eachcomponent.2“Thenumber of units of eachtype is
shown above the columns.

We found that infantry battalions have similar equipping rates,
excluding substitutes, acrosscomponents. However, becauseof differ -
encesnthedollar value of authorized equipment acrossdiffere nttypes
of infantry battalions, AC infantry battalions have a median value of
$40million in equipment, whereasARNG and USAR infantry bat-
talions have about $34million in equipment on hand, excluding sub-
stitutes. MP companiesshow the largestdifferencesin equipping rates
acrosscomponents, with the median AC unit having about 90percent
of authorized equipment by value, compared with about 75percentfor
the median ARNG and USAR units. Equipping ratesfor transpor -
tation companieswere lower for all components,with AC units ata
median of about 70percentand RCunits atabout 65percent.2

We also compared equipping rates for various sub-types of MP
and transportation companies by component and looked for differ -
encesn equipping ratesrelative to the Dynamic Army ResourcingPri-

B We exclude the value of items greater than the number authorized and the value of
items whose quantities on hand, no substitutes are above the quantities on hand including
substitutes.

2 One caveatto this analysisis that it doesnot fully reveal differences in equipment mod-
ernization acrosscomponents, becausein some cases,multiple national stock numbers can
beusedtofill thesameauthorized line item number. Thosenational stocknumbers might
represent different generations of equipment, such asdifferent levels of armoring or earlier
and later versions of automated systemsthat arenot fully compatible with eachother.

5 Note that theseresults are consistentwith the N C F Adbiscernsabout shortages of tacti-
cal wheeled vehicles.
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Figure 3.2
Median Percentage of Authorized Equipment on Hand, No Substitutes, by
Dollar Value
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ority List (DARPL) category of the unit. Additional results are shown
in Appendix D.Wedid not find much variation in equipping ratesby
DARPL category,although in afew casesunits with low priorities had
much lower median equipping ratesthan thosewith higher priorities.

National Guard and Reserve Equipment Appropriation

In 1981,Congress created a separatequipment appropriation for the
RCs,called NGREA, in responseto pastAC budget priorities. It was
intended to supplement thes e r v basebulgets for equipment pro-
curement. Total NGREA funding added by Congress has averaged
about $1.1billion dollars from FY 2009through FY 2016.However,
it hasalmost doubled asapercentageof total RCprocurement (from
13percentto 24percent) asfunding for RCprocurement in the base
budget hasdwindled (DoD, 2016b,pp. 1-1and 1-5). RC leaderswe
interviewed for this study agreed that NGREA helps fix some of the
smaller equipment deficiencies,particularly with ARNG o ¢ r i dual ¢ a |
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u s eduipment, which is designated to support both disaster relief/
domestic crisisresponseand national contingency operations.

Equipment Transparency

In 2008,the Commission on the National Guard and Reservesrecom-
mended that the services provide increased visibility and accountability
of equipment designated for the National Guard and Reservesin their
annual budget submissions, and for tracing that equipment through
the acquisition process from procurement through delivery to units.
The Army has complied with this reporting requirement si  nce 2009,
although it is largely a manual processbecauseits existing databases
were not designed to link deliveries of equipment with the funding
usedto resourcethe procurement. DoD hasconducted severalinternal
and independent assessment®f the Equipment Transparency Report.
Theseassessmentsave found gapsin the current strategy, business
model, culture, and data system and concluded that the Equipment
TransparencyReportisineffective atproviding theintended transpar-
encyand accountability. As aresult, DoD isworking with departmen-
tal stakeholders to develop alternatives to the Equipment Transparency
Report that would provide transparency and accountability of the RC
equipping process(DoD, 2016b,p. 1-3and p. 2-5).

Access to Modernized Equipment

Interviewees mentioned that equipment-sharing between components
for training hasthe potential to reduce both training and shipping
costs,while improving RCaccesgo modernized equipment. Forexam-
ple, the USAR sentengineerequipment to Fort Blissfor ARNG and
USAR units to usefor training, and the 1stCavalry Division loaned
M1 tanks and Bradley fighting vehicles to the Mississippi National
Guard for its Multi -Echelon Integrated Brigade Training exercise on
Fort Hood. However, there canbe complications becausethe com-
ponents receive maintenance funding based on density and usage of
equipment, and reimbursement for maintenance costsby the borrow -
ing unit to another componentis cumbersome.A Fort Hood Logis-
tics ReadinessCenter representative said that becauseeachparty was
concernedabout being held accountablefor damage and other main-
tenancecostswhen they turned overaccountability, both sidesworked
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hard to identify every possible deficiency before signing for the vehicles.
As aresult, eachparty made suchsignificant investmentsin inspecting
and repairing equipment that it might have beenlessexpensivefor the
ARNG unit to bring its own equipment. There are also concernsthat
equipment-sharing will lead to lower overall equipping levels across the
Army.

Another dilemma in equipment modernization is the trade -off
between sending the latest equipment to deployable units and divert -
ing someofit to training sites.While thereisanobvious demand for
the former, acounterargument canbemade that it isimportant for
schoolhousesto have the most current equipment to ensureconsistent
training for all soldiers, on the assumption that, evenif they report to
aunit with older technology, they arelikely to seethe modernized ver-
sionwhen they deploy and haveafasterlearning curve when time mat-
ters most. Tothis end, TRADOC representatives indicated that they
aretrying to ensurethat the training basehasmodernized equipment.
It does this by providing input to the distribution planning process,
articulating the need for schools offering One Army School System
(OASS)coursesto be prioritized to receive modernized equipment.

Obstacles to Integration
Interviewees noted that the Army heavily relied on OCO funding to
modernize RC equipment over the past 15yearsand that, with the
high operations tempo, the modernization gap between AC and RC
units shrank over that period. However, theserequirements were not
incorporated into the basebudget, and asOCO and acquisition fund -
ing have declined, the AR N G ansl U S A Ruinfsinded equipment
shortfalls are growing. USAR leadersthought that the Army needsa
more balancedinvestment strategy to comply with ATFP, particularly
to ensure that early-deploying enabler units have access to modern
ized equipment. Communications equipment, where interoperability is
essential,is considered one of the most critical areasfor synchronized
modernization.

In addition to acquisition funding, the RCsalsoneedasteady
streamof funding to repair equipment that isbeing handed down from
the AC, and to transport that equipment between units to address
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shortages.While the RCscanbeexpectedto support the delivery of
modern equipment to multicomponent training centers,this may have
secondaryeffectsif it reducesfielding to RCMTOE units.

Stakeholders we interviewed noted that equipment transparency
(the ability to trace procurement from funding to delivery by compo-
nent) is still achallenge.Interviewees said that equipment intended for
the USAR is being diverted to other users (e.g.,Chinook helicopters)
and that acquisition of new items hasbeencurtailed after the AC has
beenmodernized but before the RC hasreceived the items originally
intended. They also noted that the USAR lags behind the other com-
ponentsin fielding plans for the Joint Light Tactical Vehicle. These
concerns reflect a deeper assumption that the USAR gets lowespri -
ority in fielding new equipment, especially for items that alsogo to
combat arms units.

Interviewees stated that since the Equipping Program Element
Group is centrally managed,the USAR and ARNG do not carry much
weight in decisionmaking and have not beenable to make a sufficient
caseto obtain more-modern equipment. In addition, the funding pro-
cessfavors BCTs,which puts the USAR atadisadvantage. As aresult,
the USAR lags in obtaining modernized equipment (e.g.,Joint Light
Tactical Vehicles, mission command software) to the point that many
items assignedto USAR units areon U.S.Central C 0 mma nnoré
deployable list.

NGREA was mentioned asone way the system tries to mini -
mize suchgaps,but interviewees describedit asonly apartial solution.
They voiced concernsthat the Army cuts funding in the basebudget
in anticipation of NGREA funding. There are also difficulties in  effi-
ciently using NGREA asa primary funding stream because the RCs
only getNGREA funds in the year of execution, not in the Program
Objective Memorandum, making it difficult to plan for its use.RC
acquisitions alsoneedto fit into broader Army contracts;if thesecon-
tracts end before the RC requirements have beenmet, asthey did for
M915trucks, NGREA funds cannot beusedto fill in the gap.
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Moving Forward

The Ar my 6 s pr ofundingesrilkely to remain constrained in
future years,soit will bedifficult to fill modernization gapsacrossthe
board. However, the Army could set higher priorities for early-deploying
RCunits and measurablegoalsfor equipping thoseunits. An improved
processfor equipment transparency reporting would also help ensure
that equipment designatedfor RCunits iseventually delivered to them.
In addition, the Army should make greater useof innovative solutions,
suchasmulticomponent vehicle loans and pre-positioning of modern-
ized equipment at RC training centers and schoolhouses, and estab
lish businessprocessesto provide funding for maintenance of shared
equipment.

Tothe extent that the Army seesall U.S-basedequipment as
available for training by any unit, this becomesamuch broader field of
efficiencies.However, this approachwould fly in the faceof decadesof
culture. Every tanker, artilleryman, ordriver feelssomesenseof attach-
mentto their assignedvehicle or pieceof equipment, and thereisalogi-
calexpectationthat they would take better careof equipment they plan
to go to war with. At the sametime, one must question how much this
matters during actual operations, becauseunits often fall in on pre-
positioned or theater-provided equipment rather than deploying with
their own equipment. As oneobserverof the Fort Hood pilot project
not ed, -halhneo nbearfdr €ome training units might be seeing
what an unfamiliar inspector finds when they do the turn -in inspec-
tion on ahard-usedvehicle. In the sameway that 21stcentury training
should reflect the modularity foreseen in U.S. operational doctrine,
onecould argue that forcesshould alsobe equipped the way they will
fight i showing up onthe battlefield and signing out whatever vehicles
areavailable. Creating aculture of interchangeabletraining setswould
help promote multicomponent training acrossthe United States.How -
ever,this approach might require legislation (or sometype of reim-
bursement mechanism) becausethe RA, ARNG, and USAR eachhave
separateappropriations for operations and maintenance.Thus, it is not
only aquestion of which componentis going to operateaparticular
piece of equipment, but alsowhich oneis going to pay for fuel and
repair parts.
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Leadership and Education

The sixth part of our DOTMMLPF framework is leadership and
education. This domain goes hand in hand with both the (collective)
training and personnel functions, but focuseson tying them together
through the development of individual soldiers through formal school -
ing and sequential assignments. The ATFPsimply st at es t-
dards for qualification and professional development will bethe same
forACandRCp e r s o r{McHEuUgh, 8012b).The NCFA makessev-
eral more-specific recommendations:

A Recommendation 40: The Army should retain formal leader
development activities asa high priority for all uniformed and
civilian personnel.

A Recommendation 41:Congress should direct DoD to review
enlisted Joint Professional Military Education requirements and
determine which onesshould becomemandatory.

A Recommendation 42: The Army should conduct an end-to-end
review of The Army SchoolSystemand report to Congressonthe
efficienciesgained by consolidating under-used capacity.

A Recommendation 43: The Army should establish true regional-
ization of the A r mysdheol system and continue to consolidate
theinfrastructure where efficienciescanbegained.

A Recommendation 44:The Army should immediately implement
the entire OASStorealize savingssooner(NCFA, 2016).

What 6s Being Done

One of the signature initiatives that hasbeenincluded in ATFP imple -
mentation is the OASS. Its precursor was theTotal Army School
System,which sought to improve the performance and efficiency of
the A r myséhseolsystemby raising standards,improving integration
across components, and consolidating facilities. 26 The program cen-
tered on aregional systemfor RCschools.In 2009 the Army imple -

% TheAr mysdhsolsystemincludes initial entry training; Military Occupational Spe-
cialty (MOS) reclassification training; officer, warrant officer, NCO, and Department of the
Army civilian professional development training; functional training; and education.

hat

0
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mented OASSto synchronize training for all three components and to
further improve the efficiency and effectivenessof the A r mysohsol
system (NCFA, 2016,p. 74).

During its site visits, the NCFA found many incidents of under-
utilized training facilities and inefficient useof training dollars. Many
facilities belonging to different components are located on the same
installation or in closegeographic proximity. Thesefacilities often
offer the samecoursesof instruction and technicaltraining that sol-
diers travel to other regions to attend. Though fully staffed, many of
these schools werenot filled to student capacity. In addition, AC sol-
diersweretraveling to AC training facilities atother installations, even
though the required coursewas being taught atan RCschoolon or
near their home installation (NCFA, 2016,p. 75).

Unlike the prior Total Army School System,which improved the
administrative integration of the various schools, OASS focuses on
integrating the flow of soldiers to coursesto make the school assign-
ment asefficient aspossible. For example, an AC soldier on the West
Coastmight besentto aUSAR or ARNG coursein California, instead
of the traditional AC courseat Fort Braggor Fort Stewart, reducing
travel costand time away from home, while the reversecould bedone
for anRCsoldier onthe eastcoast.Implied in this effort is ensuring
that the different versions of the samecourse are not only equivalent
in content, but areadministered in away that allows soldiers from
all components to attend.2’During interviews, TRADOC personnel
said that they are still working on gapsin the programs of instruc -
tion, which often meansfocusing onwhat is essentialin order to get
soldiers backto units faster. Sometimesthis includes breaking courses
into two -week blocks to facilitate RC attendance. Overall, the organi-
zation reports it ismaking progressonits goal of continuing to expand
the number of soldiers trained in OASS-managed courseseachyear.

The OASSprocessbegins with asite selectionteam choosing
course locations. TRADOC has developed a model to select thebest
locations basedon infrastructure, staffing, equipment, convenience,

7 For example, RC-basedcoursestend to run six to sevendays aweek to shorten total
courselength, while coursesdeveloped for the AC assumeafive -day classroomweek.
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and pastperformance. The objective results arethen adjudicated with

the components to accountfor any subjective differences. One advan-
tageof OASSisthe elimination of coursesthat were being taught at
lessthan capacity. Todate, TRADOC haseliminated about 50 per-
cent of excesscapacity. The NCFA reported that the Army expectsto
achieve$5million in annual costsavingsand return 77,00Qraining

days to operational units by FY2018(NCFA, 2016,p. 75).

To examine trends in crosscomponent attendance at Army
courses,we analyzed ATRRSdata, focusing onsoldiersin infantry bat-
talions, MP companies,and transportation companieswho attended a
Basic Leader Course(BLC), an Advanced Leader Course (ALC), ora
Senior Leader Course (SLC)2We compared athree-year period prior
to the ATFP (FYs201®2012)with a more recent two-year period
(FYs 201452015)to see whether crosscomponent integration had
increased. Our results for BLC are shown in Figure 3.3.Eachcolumn
shows the percentageof students from one component who attended
coursesrun by the other two components,with AC-run coursesshown
in shades of green, ARNG-run courses shown in shades of blue, and
USAR-run courses shown in shades ofred.

We found that RC attendance at AC-run BLC courses had
increasedin FYs201452015elative to FYs201®2012 particularly for
USAR soldiersin thesethree unit types. However, for the most part,
AC attendanceat RCschoolshad gonedown. In part, this occurred
becausehe USARwasoffering BLCin Kosovoin FYs201@2012 put
thesecourseswere no longer available in FYs2014620152SomeRC
attendanceat AC schoolsalsooccurred while soldiers were deployed.

B Forbranch-specific courses(ALC and SLC),we focusedon the primary MOSsin each
unit type, 11Band 11Cin infantry battalions, 31Band 31Ein MP companies,and 88M in
transportation companies.

B Nevertheless, these figures indicate that increases in crosscomponent attendance have
occurred since 2009, whenRAND researchers Jame<. Crowley, Michael G. Shanley,
Christina Panis,and Kristin J.Leuschnerfound only 22 percentintegration overall, and
little AC attendanceatRCschools.Thisunpublished researchalsoestimatedthat if all sol-
diers attended the closesttraining courseavailable atthat time, this policy would resultin
42 percent crosscomponent integration.



Figure 3.3
Trends in Cross -Component Attendance at Basic Leader Course
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Formore seniorNCOs, we found relatively little cross-component
attendanceat ALCs and SLCsfor either AC or RCNCO academies.
Oneexceptionisanincreasein AC attendanceat ARNG -run ALCs
for infantry. Another isanincreasein USAR attendanceat AC-run
SLCsfor MPs and truck drivers. We also found that most ARNG
MPsand truck drivers attended USAR-run ALCs and SLCsin both
FYs201(®2012and FYs201452015but AC soldiersin the sameMOSs
exclusively attended AC -run ALCs and SLCs#20

Thus, there appearsto be room for improvement in cross
component integration of BLCs, ALCs, and SLCs. Data provided by
TRADOC indicates that AC attendance at RGrun MOS reclassifica-
tion training, ALCs, and SLCsis projected to increasefrom 973sol-
diers in FY 2016to 4,444soldiers in FY 2019.

Obstacles to Integration

RC leaders we interviewed said that OASS has been a successtory,
with somecaveats.They felt that there hasbeengood progresson stan-
dardizing programs of instruction, but some thought that the USAR
and ARNG should bemoreinvolved in decisionsto expand programs
ofinstruction for specificcourses.Increasingcourselength particularly
affectsthe ARNG and USAR, becauseit increasesthe pay and allow -
ances needed byRC soldiers to attend these courses. Another prob-
lem hasbeeno ¢ o éf mo n eigsdeswith paying instructors from one
component to teach students that primarily comefrom other compo-
nents. For example, there have beensomeissueswith paying RCdrill
sergeantsfor ten weeks of summer training becausethe students are
mostly AC soldiers. Overall, interviewees also said that OASS increases
contactand understanding between AC and RCsoldiers, but some
in the AC still havethe attitude that RCschodsa r easgbod asAC
schools.

RC leaders also expressed concerns that individual andinstitu -
tional training is not getting enough funding due to tight budgets.
Limited funding is available to pay for online coursesand structured
self-development, soRCsoldiers must takethesecoursesontheir own

¥ Detailed results are shown in Table E.1 in Appendix E.
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time.3'Due to tight budgets, duty MOS qualification training isthe
highest priority, followed by professional military education. Relatively
little funding is available for functional training (i.e., additional skill
identifiers, suchasairborne, sapper,or ranger, or special qualification
identifiers, suchasdrill sergeantor foreign languagetraining), which
canbe valuable to individual soldiers. In addition, there hasbeenno
funding in recentbudgets to reimburse USAR soldiers who live more
than 150miles from their unit for travel or lodging to attend inactive
duty training.

Total Force Leadership

A recurring topic in our discussionswith personnelfrom both RCs
isthe critical role of leadership in setting the tone for the ATFP and
its component initiatives, and most critically the gap in representative
leadership positions. Thereis at leasta perception that RCleadersare
generally limited to positions where they areexpectedto speakjust for
their component, and this increasesasindividuals ascendthe promo-
tion ladder. For example, in the integrated Human Resources Com-
mand, only six of 350-6 (colonel) positions aregiven to USAR offi -
cers. These positions are thdollowing:

A Inspector General

A Headquarters Commandant

A Chief, Army Reserve Officer Division

A Chief, Health ServicesDivision, Division Support Branch
A Chief, Army Reserve Enlisted Division

A Chief, Army PersonnelRecordsDivision.

Further analysis shows a pattern that is familiar to many RC sol-
diers. The USAR colonels are well represented in the mostcommon
occupational specialty in the headquartersii Adjutant General (three
of nine). They hold two of 11Branch Immaterial positions, closeto
the overall average.Butin all other specialties,they hold just one of

3 Therehavealsobeenconcernsthat RCsoldiers would no longer receiveretirement points
for thesecoursesfollowing changesin the military retirement system.
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15positions. Theclearimplication isthat if thereis only onecareer-
enhancing position available, it is usually marked for an AC officer.

A counterexample hasbeenthe use of RC general officers on the
Joint Staffin the Pentagon. The Army R e s e rfleaéing s5deputy
director position hasrecently included heading the officesfor Political -
Military Affairs in Africa and for the Western Hemisphere, utilizing
both the specific experiencesof the individuals named to those posi-
tions and the R C digh level of support for operations in both areasof
responsibility.

Moving Forward
As the NCFA recommended, the Army should continue to implement
OASS,both to reduce excesscapacity and travel costsand to increase
contactand understanding between the components. In the course of
our interviews, severalindividuals mentioned that oneway to institu -
tionalize total forceintegration would beto promote integration within
the staffs of the schoolhouses. While classes may mix students from
different components,aslong asthe instructors comefrom asingle
component,ad p e ¢ loir i @fipaiceived quality among the schools
will remain. Integrating at the instructor level would ensure both
component-neutral content and academic policies and the perception
of fully equivalent instruction. It would also give schools the ability
to provide a certain amount of training asa year-round baseline and
seamlesslysurgeto ahigher level asrequirements increased.
Oneissuethat we were not able to addressin our analysis is
whether RC soldiers are getting required leadership courses before pro-
motion, or whether promotions arebeing delayed becausesoldiers are
not able to attend required leadership courses.In somecasesARNG
and USAR units must choose between soldiers attending schoolsor
annual training exercises.In addition, somecoursesare stretched over
ayearor more in the RC, but completed in weeks or months by AC
soldiers. More detailed analysis of ATRRSand other Army personnel
data systemswould beneededto addressthesequestions.
Multicomponent attendance at training and leadership courses
could be pursued more broadly to help break down cultural barriers
between components. For example, the Commission on the National



ATFP Implementation Within DOTMLPF Functighs

Guard and Reservesrecommended an increasein the number of fully

funded slotsallocated to RCofficers atthe National DefenseUniversity,
seniorwar colleges,and ten-week JointProfessionalMilitary Education
in-residencecourse,and JamesCurrie (2009)advocatedthato Anot her
areawhere cultural prejudice fi or perhaps just lack of information fi
canbeaddressed][is] by incorporating material on the RCsinto the cur-
riculum of the senior Servicec o | | eCyreiesalsdnoted that most of

the RCsservicememberssentto senior service collegesin residenceare
AGRs, rather than part-time, drilling USARand ARNG officers.

Personnel

The seventh part of our DOTMMLPF framework is personnel. In
many ways, the Personnelfunction is the central hub for the total
force. Units, schoolhouses,and installations areonly integrated to the
extentthat the personnelsystemcanand doessendtheindividuals who
belong to eachcomponent to them in the ways intended. The ATFP
hastwo objectivesrelated to the Personneldomain:

A TheArmy will employ anintegrated personnel managementand
pay system that contains standardized business processes and
authoritative data for military personnel, enabling access to secure
and reliable data.

A Personnelpolicies shall incorporate total force values and facili -
tate acontinuum of serviceand opportunities for joint experi-
ences (McHugh, 2012).

The NCFA alsomade severalrecommendations related to cross
component assignments, implementation of an integrated personnel
and pay system, and programs to consolidate recruiting and marketing
functions:

A Recommendation 27:The Army should review and assesfficer
and NCO positions for potential designation asintegrated posi-
tions that could befilled by any component, to foster an Army
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total force culture and expand knowledge about other compo -
nents.

A Recommendation 28: The Army should develop selection and pro-
motion policies that incentivize AC, ARNG, and USAR assign -
mentsacrosscomponentsand within multicomponent units.

A Recommendation 35:Congressshould enactlegislation to allow
assignment of AC officers and enlisted soldiers to ARNG posi-
tions without prejudice to their federal standing and the similar
assignmentof ARNG personnelto AC units.

A Recommendation 36: The Army should implement a pilot pro-
gram to assignAC officers and enlisted soldiers to USAR full -
time support positions.

A Recommendation 37:Congress,DoD and the Army should con-
tinue to support and adequately fund the development and field -
ing of IPPSA asthe cornerstoneto enhancedintegration of all
components of the Army.

A Recommendation 38: Congress should authorize the Army to
establish a substantial multiyear pilot program in which recruiters
from all three components are authorized to recruit individuals
into any component and receive credit for an enlistee regardless
of the component.

A Recommendation 39:Congress should authorize the consolida-
tion of Army marketing functions acrosscomponentsto gain
unity of effort (NCFA, 2016).

What s Being Done

If it istrue, in the words of former Chief of Staff Creighton Abrams,
thato S o | chierotirsthe Army. Soldiersarethe Ar mythedit isto
beexpectedthat personnel policies should beleading the way in creat-
ing the total force. Ultimately, the successof the ATFP will bejudged
bythe A r myabilgy to useeachsoldier for the maximum benefit of
the service (and the nation), both at every point in time and over a
career.
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CrossComponent Assignments

As described in the Organization section above, one particular way
in which total force objectivesare being pursued is in the creation of
associatedunits and other types of multicomponent units. This begins
asastructure issue, but then becomesatask for the personnel and
training functions to turn the units from theory to reality. The Army
plans to begin cross-component assignments of officers and NCOs in
FY 2017as part of the AUPP. While assignment of USAR officers
to AC organizations and vice versais generally not an issue (oncethe
necessarystructure hasbeencreated),the Army needsto resolve legal
issuesto assign AC personnelto ARNG units and vice versa (e.g.,RA
vs. statecommission). To address these issues, theNCFA has recom-
mended that Congressenactlegislation to facilitate cross-component
assignmentsbetweenthe AC and ARNG. Tosupport this effort, the
Army Office of General Counselis reviewing applicable laws and stat-
utes (NCFA CoC, 2016).

Assignment of AC officers and NCOs to full -time support posi-
tions in RC units dates back to Title XI of the NDAA for FY 1993.
Theoriginal intent of the law wasthat 5,000AC personnelwould be
assignedasadvisersto RCunits. However, the emphasison assigning
AC advisersto RCunits faded after afew years,and the NDAA for
FY 1996permitted the Army to count AC personnel assignedto units
with the primary mission of providing training supportto ~ RC units
(suchasFirst Army) aspart of the total number of AC advisersrequired
by Title XI. The NDAA for FY 1994required the Army to submit an
annual report on the number of assignedTitle XI personnel aspart of
the Army Posture Statement,including acomparison of the promotion
rates of officers assignedasAC advisers with those of all other Army
officers (Pint et al., 2015,pp. 18321)32

Thereis someevidencethat AC officers assignedto Title XI posi-
tions had lower promotion rates than other Army officers. Figure 3.4
showsthe A r mgréported figures for in-zonepromotion ratesto major

% The NDAA for FY 2005reduced the required number of AC advisers from 5,000to
3,500, most of whom are now assigned to FirstArmy.
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and lieutenant colonel from 2000 through 201133With the exceptions
of 20072008(when there were six or fewer Title XI officers eligible for
promotion to major or lieutenant colonel), there is a consistent pattern
of lower selection rates. Whether this reflects a bias at thepromotion
boardsor abiasin sending less-qualified officers to servein Title XI
positions, this validates the N C F Arécommendation for the Army to
develop selectionand promotion policies to incentivize multicompo -
nent assignments.

Figure 3.4
Promotion Rates for Title XI Officers vs. All Army Officers
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3 In more recentyears, the Army hascontinued to report the required data to Congressin
anaddendum to the Army Posture Statement,but the addenda areno longer easily accessible
onthe Ar mywelssite. SeeU.S.Army, undated-b.
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Integrated Personnel and Pay System

The ATFP directed the Army to employ anintegrated personnel man-
agementand pay system,and the NCFA recommended that the Army
continue to resourceand implement IPPSA. Of all the programs cur-
rently identified with the ATFP,noneprobably had agreaterinitial
handicap than IPPS-A. Seenby many asthe heir, if not the descendent,
of the much-criticized Defenselntegrated Military Human Resources
System(DIMHRS), IPPSA hadto show it wasnotthedo di s acft er O
its predecessor.DIMHRS wasintended to createacommon personnel
and pay systemfor all the services,including their RCs,but was can-
celedin 2010after spending $1billion and 12years of effort. Required
upgradestothes e r v indivedsab systemshad beenpostponed for
many yearsin anticipation of DIMHRS. In particular, many ARNG
and USARssoldiers activated to servein Afghanistan and Iraq reported
significant pay errors due to inadequaciesin legacy personneland pay
systems (Philpott, 2010)3

Despite the failure of DIMHRS, the Army still needsan inte-
grated personneland pay system.Theinability of pay and recordssys-
temsto shareinformation is afundamental shortcoming in efforts to
make personnel managementmore adaptable and responsive. Inter -
view subjectsnoted that aninterim system, the Interactive Personnel
Electronic RecordsManagement System(iPERMS),canbe used by
soldiers and human resources (HR) personnel to maintain military
personnel records and has facilitated access to personnel records across
components.

IPPSA is scheduledto belaunched incrementally in five phases.
ReleaseOne was fielded in three waves by component in 2014and
provides the systeminfrastructure, aswell asaccesso basicperson-
nel records for soldiers and predefined queriesfor HR administrators.
ReleaseTwo will replacethe A R N G pessonnel system, the Standard
Installation/Division PersonnelSystem,scheduledin the secondquar-
ter of FY 2018.ReleaseThree will replacethe personnel systemsused

¥ For more information on the problems causedby legacy personnel and pay systemsand
the history of DIMHRS, seeU.S.House of Representatives,Committee on Government
Reform, 2006; Farrell, 2008, and Connor et al.2016,pp. 26527.
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by the RA and USAR in the first quarter of FY 2019.Pay capabili-
tieswill beadded for all componentsin Release~our, scheduled for
the fourth quarter o f FY 2019.Remaining personnel services,includ -
ing personnel evaluations and retention management,will beincorpo-
rated into ReleaseFive in the third quarter of FY 2020(NCFA 2016,

P- 70,and Program Executive Office, Enterprise Information Systems,
undated).3s

Interviewees said that IPPS-A appears promising. Its primary
advantageisthat it will not only integrate datafor personnelin the dif -
ferent components, it will integrate data and combine functions of sev-
eral legacy systems,including ATRRSand the Total Army Personnel
Database.It will alsoinclude civilian employment information for RC
personnel, long ashortcoming in the HR records. By giving the Army
G-1visibility of RCdata, it will encourageefforts to better match indi -
viduals to requirements and allow more-comprehensive analysis of HR
trends and processes.

However, the promise of IPPS-A comes at a cost. Fielding a
systemdesigned to integrate numerous legacy databasesis requiring
the Army to halt any changesto the architecture of theselegacysys-
temsuntil IPPSA takesover. As aresult, many smaller initiatives that
could improve visibility today areon hold for severalyears.New pro-
grams, designedto improve HR management,may befielded, but data
fields needed to track their implementation and assess their success
may not beavailable. Forexample, interviewees told usthat agroup of
senior leadersis currently developing reforms to the system of dozens of
duty statusesunder which RCmembersserve,but many of the reforms
will require databasechangesthat would not take effectuntil the early
2020s.

Continuum of Service

The ATFP directed the Army toimplement personnelpolicies that pro-
mote a continuum of service. Multicomponent units promote integra-
tion by bringing soldiers from different components together into a

% ThelPPSA website doesnot provide aplanned releaseschedule,soscheduleinformation
is based on NCFA, 2016.Interviewees said that implementation is currently in a three -year
data correction phase.
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single organization. In most cases, when they complete theseassign-
ments, they return to single-component units and resumetheir career
progression.A different, longer-term form of integration comesasindi -
viduals, by their choice orthe Ar my léave one componentand join
another. In the same way that multicomponent units or unit associa-
tions attempt to meld different typesof organizations together to maxi-
mize total capabilities, the intent hereis to find the right status for
eachindividual throughout his or her careersothe Army getstheright
contribution from that individual over time. Facilitating a continuum
of servicewould increasethe A r myrésn onits investment in these
s o | d traeningabd experience.

Army Reserve leaders we interviewed said that the term 0 ¢ e n
tinuum ofs e r v hasnet®eenwell defined until recently. At its sim-
plest level, it focuseson individual transitions between components.
How easyisit for an AC soldier to transition tothe ARNG or USAR?
Or vice versa?Do they keeptheir rank, MOS, and statuswithin the
organization or take astepback?Moving from RCto AC could hurt
as o | d pramotidrs opportunities, asthey may not seemto be com-
petitive with peers.Thereis clearly not afreeflow betweenthe AC and
RC,and mostwould agreethat someconstraints will beneededfor
the foreseeablefuture (e.g.,thereis afinite number of positions in each
componentand within mosto c ur o e @ & n i zwithin theRED
the authorized troop program unit, individual mobilization augmenta -
tion [[IMA] and AGR positions).

ATFPinitiatives to promote thesekinds of transitions focusedon
excessive paperwork requirements limiting transfers and were looking
for quick wins. The quarterly ATFP Implementation briefing to the
Secretaryof the Army listed the following tasksaso e n a b forete s 6
continuum of serviceinitiative:

A If the separation processing designator requires a waiver into
another component and the soldier isapproved for transfer to that
component, change the separation processing designator tofavor-
able to avoid stigma.
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A Prepareand submit alegislative changeto streamline officer
appointment (scrolling) processes (e.g., universal appointment
into one of the armed forces).

Prepare and submit alegislative changeto extend authorities in

Army Directive 201219to warrant officers.3s

A Convert all hard copy forms required to electronic.

A Make ARNG unit vacanciesavailable on RETAIN with assist
from HRC.

A

A

T

Review/change grade determination rules of engagement when a

soldier changes component.

Review/change/standardize waiver authorities for selectedsepara

tion processing designator codes to accessnto another compo-

nent.

Standardize incentive policies between components.

Review/change requirements for the excessiveand/or redundant

paperwork required for asoldier to changecomponent.

Eliminate duplication of forms.

Establish a complete iPERMS record for all soldiers (including

derogatory information reports).

Provide all component HR managers with iPERMS accesgo

review prior service soldier records with assistfrom ARNG and

USAR.

A Standardize eligibility when transferring officers between compo -
nents (Deputy Assistant Secretaryof the Army, Training, Readi-
ness,and Mobilization, 2016,slides 18323).

P To T To T

Although thesestepswould reducethe administrative burden of
moving between components, they do not address abroader human
capital management strategy that would provide greater careerflex-
ibility for soldiers. In contrast,D o D Bosceof the Future initiatives,
announced in 201552016,proposed a variety of approachesto increase
the flows of personnel and ideas between the military and the private

36McHugh, JohnM., 6 A r mirective 201219(Elimination of the Oath of Office
Requirement When Transferring from the Active -Duty List to the ReserveActive -
StatusL i s Washington, D.C., July 16,2012a.
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sectorand improve recruiting and retention. Theseinitiatives included
expanding acareerintermission program that allows servicemembers
to take asabbaticalfrom military servicefor afew yearsto getadegree,
learnanew skill, or startafamily; creatingamoreinteractive, web-based
careermanagementsystem;and allowing officers to temporarily defer
promotion boardssothattheywould notbepenalized for taking career
broadening assignmentsthat deviate from the typical careerpath.?’

Other Ongoing Programs

In this section,we briefly describesomeother initiatives in the Per-
sonnel domain that are related to ATFP directives and NCFA
recommendations.

TheNDAA for FY2017directsthe Army to consolidate its mar-
keting organizations acrosscomponents by October 1,2017,and to
establish a three-year pilot program that authorizes recruiters from
all three components to recruit individuals into any components
and receive credit toward enlistment goals, asrecommended by the
NCFA. The NCFA CoC (2016)indicates that the Army is assessing
three approaches to consolidating the A r myndasketing functions.
TheArmy hasalsoestablishedanintegrated processteamto determine
how the One Army recruiting pilot program will beimplemented and
evaluated.3®

As discussedin the sectionon organization, the Army merged its
AC and USAR personnel commands into amulticomponent organiza-
tion. Separatefrom the organizational challengesof creating a multi -
component command, once created, its existence opens the doofor
more integrated management of the personnel being serviced (e.g.,
within career management fields or branches),and should facilitate
assignmentsto multicomponent units and other types of cross-compo-
nentassignments.However, HRC personnelwe interviewed saidthatit
would not bepossibleto manageassignmentsacrosscomponentsuntil

3 See Garamone2015:Pellerin, 2016;and Department of Defense, undated-a, undated-b,
undated-c, and undated-d.

% RAND Arroyo Centerisassistingthe Army with the experimental design and evaluation
of this program.
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IPPSA hasbeenfielded. In addition, HRC only directly managesRA
and USAR personnel, evenif many of its functions include somevis-
ibility over and consideration of the ARNG aswell.

Interviewees alsomentioned making changesto increasepromo -
tions to E-5and E-6. Previously, units were not holding promotion
boards frequently enough; combining boards allowed more qualified
soldiers to bepromoted. Changesalsoallowed qualified AC soldiersto
retain their promotion statusif they joined an RC unit.

Obstacles to Integration
As was the casewith associatedunits, someofthe N C F Arécommen-
dations regarding crosscomponentassignmentshearkenbackto prior
initiatives that were attempted but later abandoned. The question thus
ariseswhether thesenew initiatives will beableto overcomepastprob-
lems, particularly with assignmentand promotion policies.
Somestakeholderssaidthatthe A r myconsnuum of serviceini-
tiatives have beenfocusedon reducing administrative barriers, rather
than promoting and directing personnel flows between components
that might resultin improved outcomesfor individual soldiers and the
Army asawhole. They noted that, while the Army encouragesprior -
service AC soldiersto join RCunits, moving from the RCstothe AC
could harm promotion opportunities, becausethesesoldiers may not
becompetitive with thosewho servedcontinuously in the AC. Thelack
of an integrated personnel and pay system also hampers theAr my
ability to move toward abroadertalent managementapproach.
Another issue mentioned by USAR interviewees was the sense
that the separateUSAR personnel command in St.Louis was more
responsive to its issues.Under the consolidated command, they have
had to educate AC career managers aboutRCissues,or simply work
within separatestovepipes to manage reservists (suchasa 0 mi -reserve
di r e c tfa AGRsandthe AR CareersDivision for troop program
unit careermanagement).Similarly, it remainsto beseenwhether com-
bining marketing functions and consolidating recruiting efforts across
componentswill allow the Army to useits resourcesmore effectively,
or result in neglectof RCinterests. One interviewee suggestedthat it



ATFP Implementation Within DOTMLPF Functdhs

would bedifficult for recruiters to master all the incentives and other
programs that differ by component.

Interviewees alsoraised other issuesthat are not directly addressed
by the ATFP orthe N C F Arécemmendations. One of theseissueswas
the difficulty the USAR and ARNG have in attracting soldiers sepa-
rating from the RA, often due to administrative decisionsmade by the
Army. Among otherissuessuchsoldiersarebeingrequired to pay back
their separation bonusesat the sametime that bonusesfor joining an
RCunit arenot being funded. In addition, one of the advantagesof
apilot program to increase the window for AC-to-RC transfers from
180to 360days was to allow soldiers additional time to take MOS
reclassification training prior to leaving the AC. Oneinterviewee said
that only 32soldiers sofar had beenableto utilize that opportunity.
ARNG personnelmentioned ano a c¢ tfii vreslistrdent program that
was supposedto channel AC soldiers backto ARNG units, but the
NGB was not able to verify how many soldiers returned to the ARNG
becausethey could not easilybetracked in the personnelsystems.

Another interviewee suggestedthat the IMA program could be
used to expand opportunities for joint assignments. However, there
would be someadministrative difficulties to overcome. For example,
AR 140145(Individual Mobilization Augmentation [[IMA]  Program)
requires only 12days of funding for annual training of IMAs (Depart-
ment of the Army, 2016b).Additional funding for up to 48inactive
duty training periods and 14days of annual training would help make
thesepositions more valuable to soldiers aswell asthe joint organiza-
tions they would be supporting. Moreover, some joint organizations
might want full -time employees,but they would needto provide fund -
ing for Active Duty for Operational Support orders unlessfunding set
aside for 12304bmobilizations could be used (e.g.,for assignmentsto
combatant commands).

DOPMA and ROPMA

Outside ofthe A r mydidest control arethe legal obstaclesto personnel
integration, promotions, and continuum of service posed by the Defense
Officer Personnel Management Act (DOPMA) and Reserve Officer

PersonnelManagement Act (ROPMA). Congress passed DOPMA in
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1980and ROPMA in 1994to createamore uniform pyramid of officer
ranksthat rewarded seniority while eliminating less-qualified officers
inano u @ o u sygtemthat alsoensured continued mobility and
accession of younger officers.However, this relatively inflexible system
that links time in grade with compensation and promotion alsoconsti-
tutes abarrier to broader multicomponent integration.

Thelegal barriers from DOPMA and ROPMA affect both spe-
cific NCFA recommendations and broader potential ATFP implemen -
tation efforts. For example, NCFA recommendations 27 and 28to
designate certain positions asintegrated positions and develop selec
tion and promotion policies to incentivize AC, ARNG, and USAR
assignments acrosscomponents face the legal barriers contained within
DOPMA and ROPMA. However, aside from a brief mention of laws
that shapedthe U.S.Army, the NCFA report did not discussDOPMA
and ROPMA.

Oneway DOPMA and ROPMA potentially hinder ATFP imple -
mentation is through disparate retirement systems. While DoD has
made efforts to reform the compensation systems,the AC and RC
retirement systems remain separate, and the elements of seniority
inherent in DOPMA and ROPMA remain intact. The seniority clock
for officersstartso t i ¢ latithe g of commissioning, and con-
tinues asofficers progress through their careers.As AC officers only
becomeeligible for retirement pay after 20years of service, they have
anincentive to ensuretheir assignmentsarecompetitive for promotion.
RC officers alsoonly becomeeligible for retirement pay after 20years
of qualifying service,but they do not receive benefits until age603°
However, RC officers must continue to be promoted on the samed u p

¥ Mattock, Asch, and Hosek (2014)estimated the effectsof allowing vested RCsoldiers
to receiveretirement benefitsimmediately upon retirement. Forthosewith prior AC ser-
vice, their analysissuggeststhat this policy changewould leadto higher RCparticipation

in midcareer yearsand lower participation after retirement vesting. For those without prior
AC service, RC participation would be largely unchanged. They also estimated that Army

personnel costswould decreaseby about $800million per year becausethe AC force would

become more junior on average.
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oro u tindelines asAC officersto reach20yearsof serviceand become
eligible for retirement pay.4

The DOPMA and ROPMA timelines, combined with the officer
careermaps of Department of the Army Pamphlet 600-3 (Department
of the Army, 2014a)alsodemonstrate the larger obstacleto person-
nel integration. The officer career maps list education, training, and
assignments that officers should achieve at the different ranks and
yearsof service.The Army hasdifferent careermapsfor AC and RC
officers. The intent is to accommodate the different positions avail -
ableto AC and RCofficers basedupon force structure differences. The
assignmentsarefurther divided into 0 k eayd developmental assign-

me n tand® d e v e | 0 pantebrodadeninga s s i g n nkeyands . 6

developmental assignmentsareconsideredo r e q u forpermodion;
developmental and broadening assignmentsare considered 0 atisne
p e r miThus, widen officers choose assignments, the key and develop
mental assignmentsare valued for promotion over the developmental
and broadening assignments,regardlessof the knowledge gained. For
example,an ARNG engineer officer assignedasa chief financial man-
agementofficer isin akey and developmental assignment, but not so
anAC orUSARengineerofficer. An AC officer serving asanAC-RC
observer controller for training is only in adevelopmental and broad-
ening assignmentfi not akey and developmental assignment.ForRC
engineer officers, no AC-RCassignmentsarelisted in any category.
ForAC officers to beincentivized to servein RCunits, the posi-
tion mustbeo k eaydd e v e | o p naadiie aamegdesfor RC offi -

cers.However,t here are a | i mit edbtvelopmenb er

talp 0 s i t socompopemtsoften 0 f e ntlwosepositions for officers
from within their own componentsto ensuretheir officers remain
competitive for promotion. The competition for these assignmentsis

©  Note that separateAC and RC retirement systemsare also an impediment to a con-
tinuum of service. Thereislittle long-term incentive for mid - or late-careersoldiersto con-
sideran AC-RCor RC-AC transfer, becauseof the effectson their retirement benefits. For
example, asoldier completing a20-year careercould servean additional eight to ten yearsin
an RCunit, but only by delaying his or her AC retirement pay. An RC soldier transferring to
the AC would receiveafull -time salary in the short term, but might only get the incremental
increasein RCretirement pay that comesfrom the additional days of active duty.

of
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thus abarrier to integration, asisthelimited time officers haveto com-
plete these assignments under DOPMA and ROPMA. The Commis-
sion on the National Guard and Reserves proposed an alternative to
the assignment dilemma by replacing it with 0 k n o w1 skillsyaed,
a b i | iRedoransendation 11required

Conduct[ing] ananalysis of the Servicepromotion systemsto
determine if the requirements of DOPMA and ROPMA are hin-
dering the S e r v ialility soGmeetthe need for officers with the
required knowledge, skills and abilities to fill mission require -
ments. The analysis shall consider the effectson the force of vary -
ing the timing of promotions among various competitive catego-
ries (Commission of the National Guard and Reserves2008).

Despite this recommendation, no systemto date hasbeendevel-
oped to quantify oknowledge, skills anda b i | itotfill reission require-
ments. Thus, the current system of assignments remains theAr my 8 s
bestindicator ofano f f i quaificdtisns. An alternative to quantify -
ing oknowl edge, siskta réwrite Departohentobthel i t i e
Army Pamphlet 600-3 to integrate the AC and RC officer careermaps
and to allow key and developmental positions to be allocated evenly
among the components,incentivizing integration.

Moving Forward

Most initiatives in the Personneldomain arein the processof being
implemented and will needto becarefully monitored and evaluated to
ensurethe desired results. Particular concernsinclude whether multi -
componentassignmentswill havenegative effectson promotion oppor -
tunities, the timeline for fielding IPPSA and achieving expectedbene-
fits, and whether combining recruiting and marketing functions across
components will have beneficial and equitable outcomesfor all three
components.

One areawhere the ATFP implementation guidance may not
have gonefar enough is in its discussion of the continuum of service.
As noted above, initiatives have focused on easing the movement of
personnel from the RA to the RCs.One canalso seea more strate-
gic meaning to the term, going beyond the specifictransactionsto a
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broader conceptof careersspentmoving among varying levels of par-
ticipation. Under this definition, asoldier might startin the ARNG,
then decide to join the RA. At somepoint, he or shemay want to leave
active duty for adefined period to start afamily or attend school full -
time, during which period he or shecould bein the Individual Ready
Reserveor alocal RCunit. Thenheor shemight chooseto comeback
onactive duty and resumeanRA career.In anideal world, proponents
argue, the Army could find aplace for thesesoldiers at eachstep, and
their ability to changestatuswould only belimited by the needto catch
up on objective skills and experiencesappropriate for their new posi-
tions. In reality, soldiers attempting to have suchacareerwould likely
find themselvesfrustrated both by regulations and policies (not just for
transfers, but also for promotions, retirement, and other actions) and
by attitudes and biases in eachcomponent.

In a2008article, thendPresident of the ReserveOfficers Associa-
tion Dennis M. McCarthy defined continuum of serviceas

ahuman capital strategy that views active (full -time) and reserve
(part-time) military service astwo elements of valuable service
that a qualified individual can provide. Some service members
may provide exclusively active servicefrom initial accessioruntil
discharge or retirement. However, many others will pr ovide a
mixture of active and reserve service. The continuum of service
conceptcould beextendedto include civilians who servein vari-
ous national security roles (McCarthy, 2008).

He listed the key principles of the continuum of serviceasfollows:

Personnelpolicies should enablemembersto serveasfrequently

asthey are available, under circumstances that meet their capa
bilities, provided thosecircumstancesareuseful to national secu
rity ....Ani ndi v iadailabilityd @most certainly will change
throughout his career. The nation should use those changes
in apositive way to distribute the total force acrossthe entire
spectrum of national defense requirements. Policymakers must
recognizethat thereis value to the nation at every point along

the individual continuum. The nation needshigh-skill, high-
readinessunits; it needslong-lead-time individual replacements;
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and it needsavariety of individuals and units atvarying levels of
readinessbetweenthesetwo extremes.In providing for avariety
of serviceopportunities, we must recognizethat onemay provide
valuable reserveserviceaspart ofalarge formation, asmaller crew
orani ndi vi dual augme2008edé (McCarthy,

This expansiveview of continuum of serviceseemsmarkedly dif -
ferentfrom the scopeof current continuum of serviceinitiatives.

Another area requiring consideration is the effect that DOPMA
and ROPMA may have on existing initiatives and future efforts at
ATFP implementation. The Army should take these current legal
requirements into account in creating and implementing its various
ATFP and NCFA initiatives and recommendations. Framing Army
implementation efforts to comply with DOPMA and ROPMA isone
answer. However, it may be necessary to engage stakeholders in the
other services,DoD, and Congress and revise DOPMA and ROPMA
to better achieve the goals of theATFP.

Facilities

The eighth part of our DOTMMLPF framework is facilities. While
most observerswould find it hard to tell the difference betweenan
RA and an ARNG soldier, or between a High Mobility Multipur -
poseMilitary Vehicle (Humvee) from the USAR or the RA basedon
their appearance,there is aclear difference between facilities belong-
ing to the AC and the RCs.While the stereotypical AC installation
isasprawling city, with acresof maneuver spaceand awide range of
housing, maintenance,offices,and other buildings, ARNG and USAR
units pride themselveson being part of their communities, and include
approximately 2,300 Guard armories and 1,100reserve centersscat
tered around the country and worldwide, including the Pacificlslands,
Japanand Europe. Evenlarge RCfacilities will often belightly manned
during much of the year,waiting for units to arrive and begin weekend,
annual, or premobilization training. What doesit meanto manage
thesedisparate facilities aspart of atotal force?
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The ATFP and NCFA do not have any specific objectivesor rec-
ommendations regarding facilities, except that the NCFA mentions
BaseRealignment and Closure asapotential sourceof savingsthat
could beusedto fund other initiatives. However, installations, armor-
ies,and reservecentersareimportant enablersfor training; in addition,
someArmy installations serveasmobilization platforms for RCunits.

What s Being Done

ARNG and USAR stakeholders mentioned concerns about funding

for their installations and other facilities. Forexample,oneinterviewee

noted that the ARNG has30percentof the A r m yfd@rce structure,

but only gets20percent of installation funding. We were ableto com-
pare funding acrosscommands using FY 2016data obtained from the
Office of the Assistant Chief of Staff for Installation Management,
Army budget materials, and the Installation StatusReport. Theresults
aresummarized in Table3.5.Boththe ARNG and the USAR appear
to receive a higher share of funding than their sharesof total acreage
and building squarefootage,basedon various measuresof infrastruc -
ture spending.

USAR representatives indicated that the USAR provides fund -
ing for six large installations, but they arecommanded by Installa-
tion Management Command (IMCOM). Its current position is that it
would like to bring command backunder USARC, and personnel are
currently documenting the implications of this change.Becausesome
IMCOM requirements are not relevant to the USAR, they believe this
change could saveon personnel and overhead costs. The USARalso
managesapproximately 1,100reservecentersworldwide, and doesset
policy for those.

ARNG and USAR interviewees said that military construction
funding is more equitable, and asaresult, they have beenableto allo-
catefunding to the highest priority projects.In FY 2016the ARNG
received 22percentof total Army military construction funding, while
the USAR got 13 percent (Assistant Secretary of theArmy, Financial
Management and Comptroller, 2016).Becausehe USAR cansetits
own investment priorities, it hasbeenable to consolidate facilities in
somemetropolitan areasto modernize and reduce costs.Similarly, the



Table 3.5

Installation Funding by Command

Command

Acres (thousands)

Building Square
Feet (thousands)

Installation
Status Report
Services Costs

Facility
Sustainment,
Military Base Operations Restoration and
Construction Support Modernization

Army Materiel
Command
ARNG

IMCOM

USAR

461
(3.4%)

934
(6.9%)

11,684
(87.1%)

342
(2.6%)

94,980
(9.9%)

48,843
(5.1%)

774,288
(80.4%)

44,484
(4.6%)

$2,332 million
(18.0%)

$1,391 million
(10.8%)

$8,460 million
(65.4%)

$755 million
(5.8%)

(All AC funding included under IMCOM)

$249 million $1,044 million $707 million
(22.1%) (11.3%) (18.9%)

$728 million $7,583 million $2,763 million
(64.8%) (82.3%) (73.9%)

$148 million $584 million $267 million
(13.1%) (6.4%) (7.2%)

SOURCIEY2016 data obtained from Office of the Assistant Chief of Staff for Installstamagement, 2016; Installation
Status Report, Department of the Arrf8017a,2017b,2017c);and Assistant Secretary of the Army, Financial Management and

Comptroller, 2016. Installation Status Report data are not pubdtighilable.

rejuswaldw) A2110d 92104 €101 AWIY JO MBIASY v6



ATFP Implementation Within DOTMLPF Funct®&ns

ARNG hasdeveloped anArmory Facilities Master Planto manageand
prioritize its military construction funding.

Obstacles to Integration
The ARNG alsohighlighted thatthe A r myedvgonmental resourcing
model hasbeenaproblem, and they areworking with the Office of the
Assistant Chief of Staff for Installation Management and IMCOM to
reviseit. The model was originally basedononeo v i ritrusatl al
per state,regardlessof the number of separateARNG facilities. Delay-
ing environmental remediation due to underfunding (e.g.,threatened
and endangered species)could causeproblems in the future, and there
is apossibility that installations would have to shut down training if
not in compliance. Environmental manning models have also beena
problem, becausethey are basedon GS-level positions, but the ARNG
works with stateemployees, not federal ones.

Another example is that many support servicesare installation -
based,which makesthem lessaccessibleand lessadaptableto the RCs.

Moving Forward

Facility managementmay beanother casewhere 6 o sizefitsa | pold-
ciesare not appropriate acrosscomponents. The Army should ensure
that funding is equitable and facilities are right -sized across compa
nents, but allow the components somediscretion on how bestto main-
tain and invest in facilities.

Summary

In this chapter, we reviewed the A r myirGipementation of the ATFP
across the DOTMMLPF domains, using objective metrics where fea-
sible,but alsobasedonthe perceptions of stakeholderswe interviewed.
Wealsodiscussedobstaclegointegration andwaysthe Army canmove
forward with total forceintegration. In the nextchapter,we summarize
our findings and recommendations.

| ati o






CHAPTER FOUR

Conclusions and Recommendations

In our review of ATFP implementation, some common themes
emerged. The Army has made progress in implementing the ATFP

acrossthe DOTMLPF domains, but more work remains to be done. In
many areas,the NCFA hasprovided recommendations that are more
specific and hascreatedanew impetus for the Army to move forward

with ATFP implementation. However, budget constraints have lim-
ited implementation of some objectives, particularly multicomponent

training, RC equipment modernization, and use of 12304b mobiliza-
tion authority. Another important issueto address,asnoted by the
NCFA, is breaking down cultural barriers and distrust between com-
ponents. In addition, severalinitiatives focus on BCTsand tend to
neglectenablerunits that arealsoneededto conduct contingency oper-
ations. Finally, some interviewees noted that ATFP implementation

emphasizespolicy changesnot execution and enforcementof changes
that promote greater total force integration.

Sincethe A r myb@dget islikely to remain constrained in the
future, innovative solutions are needed to achievethe intent of the
ATFP. For example, the Army canreduce the costof multicomponent
training through initiatives such asthe Nationwide Move program,
multicomponent vehicle loans, and positioning modernized equipment
atregional training and mobilization sites.Another exampleisthe
consolidation and integration of individual training and professional
military education under OASS. The NCFA recommended that the
Army free up funding for initiatives that promote total force integra-
tion through suchefficiency initiatives asreforming themilitary health

97
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care system, reducing energy consumption, and closing unneeded mili-
tary facilities.

Onelingering question remains: How will the Army know when
it hasachievedtotal forceintegration, or what isthe right balanceof
resourcesacrosscomponentsto maximize the A r myréadinessto fight
andwin then a t i warsTAgartial answeristo setgoalsfor forceinte-
gration and to establish metrics to monitor progresstoward achieving
those goals, such asthe number of units and soldiers participating in
multicomponent training events, use of 12304b mobilization author-
ity, equipping of early-deploying enablerunits, and thefielding sched
ule and functionality of IPPSA. In addition, the Army hasstarted sev-
eral pilot programs that will needto beevaluated to determine whether
they are meeting the intent of the ATFP and whether combining func-
tions acrosscomponentsresultsin the neglectof ARNG and USAR
interests. These programs include the AUPP, multicomponent head-
quarters organizations, the One Army recruiting pilot, and combining
marketing functions.

In the remainder of this chapter, we review our findings and rec-
ommendations in eachof the DOTMLPF domains, plus mobiliza -
tion. Wealsoidentify ongoing researchthatwill help evaluate progress
toward implementing the ATFP and the N C F Arécemmendations.

Doctrine

The ATFP required that the Army changethree regulations, including
AR 71-11(Department of the Army, 1995),AR 52529 (Department
of the Army, 2011),and AR 500-5 (Department of the Army, 2015b)
and consolidate or eliminate Series135(Army National Guard and
Army Reserve),Series140(Army Reserve),Series350(Training), and
Series600(PersonnelGeneral). We found that only afew had been
updated since2012,and in somecasesthe changesdid not address
ATFP requirements. Therefore, we recommend that the Army assess
the status of the regulatory changesrequired by the ATFP and seta
firm timeline to publish the remaining changes.
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Organization

The Army hasseveralinitiatives related to multicomponent units,
including the AUPP, the corps and division multicomponent head-
quarters program, and other multicomponent sustainment and support
units. Most of these programs have only recently been implemented
and have yet to be evaluated to determine whether they are meeting
the intent of the ATFP. Someare similar to pastinitiatives that were
intended to increaseAC-RCintegration but fell into neglector were
abandonedwhen RCforceswere notdeemedreadyto deploy with their
AC counterparts. Therefore, we recommend that the Army develop
goalsand metrics for theseprograms and adjust policies and practices
asnecessary to meet thosegoals.

Training

Initiatives to increase multicomponent collective training include the
Total Force Partnership Program, participation of RCunits in CTC
rotations and other multicomponent training exercises,and development
of anew Army EXORD onvalidating predeployment readiness.How -
ever,no additional funding hasbeenprovided to transport RCunits
to CTCsor AC installations or AC units to RCtraining facilities. In
addition, someinitiatives focus on BCTs,which tend to exclude or pro-
vide only limited opportunities for enablerunits to participate. Innova-
tive solutions, suchasthe Nationwide Move program, multicomponent
vehicle loans,and positioning equipment attraining centers,canreduce
transportation costs,butthe Army should alsoconsiderincreasingtrans-
portation funding to support multicomponent training.

Mobilization

The ATFP and the NCFA both call for greater use of the mobiliza -
tion authority in Title 10,Section12304b,which allows the service
secretaries to involuntarily mobilize up to 60,000 RC personnel for a
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maximum of 365days. To usethis authority, the servicesare required
to detail manpower, costs,and intended missionsin the budget mate-
rials submitted to Congress. Basedon recent Army budget mate-
rials, we found that the Army is gradually ramping up toward the
3,000person-years of 12304butilization recommended by the NCFA.
The Army should monitor the types of operations designated for RC
units under this authority, and the contributions of these missions to
relieving stresson AC forcesand maintaining anoperational reserve.

Materiel

DoD produces anannual National Guard and ReserveEquipment
Report that provides an overview of RCequipment shortagesand the
S e r v equigneerd procurement plans for their RCs.The most recent
report notesthat budget constraints are causingadecline in RCequip-
ment procurement funding, and the practice of transferring aging
equipment from AC to RCunits can createcapability and interop -
erability gaps. We used Army equipping data to compare the equip-
ment assignedto AC, ARNG, and USAR units of similar types and
found some evidence of discrepancies in assignment of modernized
equipment. The A r myp@osurement funding is likely to remain con-
strained, but it could sethigher priorities for early-deploying RCunits
and measurable goalsfor equipping those units. In addition, greater
multicomponent sharing of equipment or positioning of equipment at
training centerscould increaseRCaccesgo modernized equipment.

Leadership and Education

The OASS is consolidating individual training facilities across com -
ponents, standardizing programs of instruction, and integrating the
flow of soldiers to the closest location offering the course they need,
regardlessof component. To assesshis initiative, we examined cross
component attendanceat BLC, ALC, and SLCfor soldiers in selected
unit types. We found that RC attendance at AC-run courses had
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increasedin recentyears,but not AC attendanceatRC-run courses.As
recommended by the NCFA, the Army should continue to implement
OASSand monitor cross-component attendance. Multicomponent
attendanceattraining and leadership coursescould be pursued more
broadly to help break down cultural barriers betweencomponents, for
example, by increasing the number of fully funded slots allocated to
RCoffi cersatthe National DefenseUniversity, seniorwar colleges,and
Joint Professional Military Education in-residencecourses.

Personnel

The ATFP directs the Army to employ an integrated personnel man-
agement and pay system and to facilitate continuum of service and
opportunities for joint experiences,while the NCFA added anempha-
sison cross-component assignmentsand programs to consolidate
recruiting and marketing functions across components. The Army is
making progressin implementing IPPSA, but full implementation is
not expecteduntil 2020.Sofar, initiatives to promote acontinuum of
service have focusedon reducing the paperwork requirements limiting
transfers between components. These initiatives have not yet moved
toward abroadervision of anArmy human capital strategy that allows
soldiers to move more flexibly between components, depending on
their personal circumstancesand the needsof the Army. DOPMA and
ROPMA createadditional constraintsand disincentives for continuum
of serviceand cross-component assignments.Other concernsthat will
needto bemonitored and evaluated include whether multicomponent
assignments will have negative effects on promotion opportunities, and
whether combining recruiting and marketing functions acrosscompo-
nentswill have equitable outcomesfor all three components.

Facilities

The ATFP and the N C F Arécommendations do not directly address
facilities, butthey areimportant enablersfor training and mobilization.
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Concernsin this areafocus on equitable funding for facility operations
and maintenanceand military construction. Facility managementmay
beacasewhere 0 o rsieefits a | policies are not appropriate, and the
components should be given some latitude on how best to maintain
and invest in facilities.

Related Research

This researchproject hasprovided anoverview ofthe A r mypfogress
in implementing the ATFP, but theseefforts include many complex
initiatives that merit more in-depth assessmentf their strengths and
weaknessesAs of this writing, RAND Arroyo Centerhasseveralother
studies examining someof theseinitiatives, including:

A Support to the NCFA and Army Assessmentand Implementation
of NCFA Recommendations

A Tailored Equipping Strategiesfor USAR Units

A Principles for SuccessfulMulticomponent Approaches

A Multicomponent Units and Division Headquarters Readiness

A Implementation and Evaluation ofthe OneArmy Recruiting Pilot

A Aligning Full-Time Support to Achieve Desired RC Readiness
Levels

A Understanding and Estimating Unit Effectivenessasa Function
of Permanentand Temporary Duty Manning Choices

A Supporting Implementation of Objective-T Performance Mea-
sures.

The Army should also conduct evaluations of other initiatives to
determine whether they are meeting the intent of the ATFP. These
include:

A the AUPP
A the Total Force Partnership Program
A useof section 12304bmobilization authority
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A implementation of the OASSand increasing multicomponent
attendanceat other leadership and training courses

A expanding the continuum -of-service conceptinto a broader
human capital strategy that allows soldiers to servemore flexibly
acrosscomponents.






APPENDIX A

Interview Protocol

Weprovided interviewees aone-pagesummary of the ATFP and used
the question list that follows it to guide our discussions.

The ATFP specifies several policy objectives and regulatory

changesthat must beimplemented by various organizations in the
Army.

A

A

The Army will integrate AC and RCforcesand capabilities at
the tactical level (division and below). This will include some
predeployment collective training of tactical-level organizations,
including those that will routinely deploy as multicomponent
forces(e.g.,sustainment brigades and other multifunctional sup-
port brigades).

Procedures and processedor validating the predeployment readi-
nessof assignedforcesare uniform for AC and RC units and sol-
diers. Standards for qualification and professional development
will be the same for AC and RCpersonnel.

The Army will streamline the voluntary and involuntary call to
active duty of RCpersonneland units to rapidly expand and sus-
tain Total Army capabilities.

TheA r myeGuspping strategy will ensurethat procurement and
equipping processexnablethetotal forceto perform its missions.

A TheArmy will employ anintegrated personnel managementand

pay system that contains standardized business processes and
authoritative datafor military personnel.Personnelpolicies shall

incorporate total force values and facilitate continuum of service

and opportunities for joint experiences.

105



106 Review of Army Total Force Policy Implementati

L

2

Amend AR 71-11(Total Army Analysis) to include anannual
analysis of force structure options, including the mix of operating
and generating force capabilities betweenthe AC and RC,and to
require the Army toreport any military capabilities that areinsuf-
ficient in numbers or type.

Amend AR 52529 (Army Force Generation)to direct that avail -
ableforces(mission force and surge force) are prepared to deploy
asintegrated expeditionary forcesand to require acommon set
of standards and procedures for the validation of readiness.The
Army shall useacommon deployment cycleto facilitate the inte-
gration of AC and RCforcesin support of operations.
Amend AR 5005 (Army Mobilization) to conform with  this
policy and to streamline the mobilization processto rapidly pro-
vide RCcapabilities to perform Army missions.
Consolidate or eliminate Army publications Series 135 (Army
National Guard and Army Reserve),Series140(Army Reserve),
Series350(Training) and Series600(PersonnelGeneral) to con-
form with the guidance in this directive. All components will
collaborate in the development, administration, and execution of
publications.

TheArmy will usethennew authority in 10U.S.C.12304bwhich
allows the Secretaryof the Army to order RCunits to active duty
under certain conditions.

Questions for Army subject matter experts:

What is your role in implementing the ATFP?

a. Which of the policy objectivesand regulatory changesdoes
this include?

For each of the relevant policy objectives:

a. Towhat extenthasthis objective beenimplemented to date?

b. What additional implementation activities are currently
ongoing?

¢. Are there any data sourcesyou would recommend to help
createmetrics for the A r mypfogressin meeting this objec
tive?
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d. Are there any legal, policy, regulatory, cultural, or other
typesofbarrierstoimplementing this policy objective?

e. Are there any legal, policy, regulatory, cultural or other
typesof changesthat areneededto enablethe Army to meet
this policy objective?

f. Should this policy objective be modified or adjusted to
betterfit the A r mycorent operating and budgetary envi-
ronment or to better meetthe overall objective of amore
integrated total force?

For each of the regulatory changes:

a. Has the regulation been changed asindicated?

b. If so,what was the substanceof the change?

I. What was the processfor changing the regulation?

i. What Army organizations were involved?

i. ~How long did it take?

iv. Istheregulatory changeactually changingtheway things
are done?

¢. If not, is there any current activity ongoing to make or
approve changes to theregulation?

.. What are the reasonsfor this delay, e.g.,difficulty reach-
ing consensuson the changes,slow approval process,etc.?

i. Does this regulatory change still make sense in the
Ar myobreent operating and budgetary environment? If
not, how should it be modified to better meetthe overall
objective of amore integrated total force?

Has the Army used the authority in 10U.S.C.12304b that

allows the Secretaryof the Army to order RC units to active

duty under certain conditions?

a. If yes,pleasegive someexamplesof when it hasbeenused.
How many individuals have beenmobilized under this
authority?

b. If no, why has it not yet beenused?

Are you familiar with any recommendations of the National

Commission onthe Future of the Army that arerelated to the

policy objectives of the ATFP?
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a. Towhat extentdo theserecommendations reinforce or con-
tradict the policy objectives of the ATFP?
b. Doyou think that any changesto the ATFP areneededin
light of these recommendations?
6. Arethereany other changestothe ATFP that you would rec-
ommend to better meet the overall objective of a more inte-
grated total force?



APPENDIX B
Department of Defense Directive 1200.17,
Managing the RCsas an Operational Force

Department of Defense

DIRECTIVE

NUMBER 1200.17
October 29, 2008

USD(P&R)

SUBJECTManaging the Reserve Components as anOperational
Force

References: (a) Title 10,United StatesCode
(b) Title 32,United StatesCode
(c) Joint Publication 1-02,0Department of Defense
Dictionary of Military and AssociatedT e r ms , 6
as amended

1. PURPOSE. This Directive establishes the overarching set of prin
ciplesand policies to promote and support the management of the
ReserveComponents (RCs)asan operational force.

2. APPLICABILITY. This Directive applies to OSD, the Military

Departments, the Office of the Chairman of the Joint Chiefs of Staff
and the Joint Staff, the Combatant Commands, the Office of the

109
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Inspector General of the Department of Defense, the Defense Agen
cies, theDoD Field Activities, and all other organizational entities in
the Department of D efense.

3. DEFINITIONS. SeeGlossary.

4. POLICY. It is DoD policy that:

a. The RCs provide operational capabilities and strategic depth
to meetU.S.defenserequirements acrossthe full spectrum of conflict
including under sections 12301,12302, 12304, and 12306 d&tefer-
ence(a).

b. The Active Components (ACs) and RCsareintegrated asa
total force basedon the attributes of the particular component and
individual competencies.

c. Homeland Defenseand DefenseSupport to Civil Authorities
(DSCA) aretotal force missions. Unity of effort is maintained con-
sistentwith statutory responsibilities in operations involving Federal
forcesand non-federalized National Guard forceswith Federalforces
under Federal command and control and non-federalized National
Guard forces under State command andcontrol.

d. TheRCsprovide connectionto and commitment of the Ameri -
can public.

e. The continuum of service is utilized to enhance the effective-
nessof and sustain the all- volunteer force with flexible serviceoptions
that are attractive to a broad population.

f. Utilization rules are implemented to govern frequency and
duration of activations. Sinceexpectation managementis critical to the
success of the management of theRCsas anoperational force, these
rules enhancepredictability and judicious and prudent useofthe RCs.
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g. Voluntary duty, per section 12301(d)of Reference(a) and sec
tion 502(f)(2)of title 32,United StatesCode (Referencegb)),isencour-
aged to meet missionrequirements.

h. TheRCsareresourcedto meetreadinessrequirements per sec
tions 30135013,and 8013of Reference(a). RCresourcing plans shall
ensure visibility to track resources from formulation, appropriation,
and allocation through execution.

i. Outreach services are established and availablefor RC members,
their families, and employers from pre -activation through reintegration.

5. RESPONSIBILITIES. Seé&nclosure.

6. RELEASABILITY. Unlimited. This Directive is approv ed for public
release.Copiesmay beobtained through the Internet from the DoD
IssuancesWeb Siteat http://www.dtic.mil/whs/directives.

7. EFFECTIVEDATE. This Directive is effective immediately.

Robert M.
Secretary of Defense

Enclosure
Responsibilities
Glossary
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ENCLOSURE

RESPONSIBILITIES

1. UNDER SECRETARY OF DEFENSEFOR PERSONNEL AND
READINESS (USD(P&R)). The USD(P&R)shall:

a. Ensure DoD policies support the planning, organization, and
utilization of the RCsto provide operational capabilities and strategic
depth across thefull spectrum of conflict.

b. Provide guidance and oversight for the development of
programs.

c. Provide guidanceand oversight for employer and family sup-
port programs that fully integrate AC and RCrequirements.

d. Ensurethat total force policies encourageoptimum integration
of AC and RC personnel to provide the most efficient training oppor-
tunities to all personnel, allow for shareduseof resources,and provide
the most operational benefits and mission capability.

e. Ensurethat total force assignmentpolicies encouragethe con-
sideration of RC members to servein key senior leadership positions
throughout the Department of Defense.

f. Develop performance targets (measures and milestones) in
conjunction with the Secretaries of the Military Departments for the
Reserve operating forces in thedevelopment of the DoD annual per-
formance budget.

2. ASSISTANT SECRETARY OF DEFENSE FOR RESERVE
AFFAIRS (ASD(RA)). The ASD(RA), under the authority, direction,
and control of the USD(P&R),shall:
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a. Develop policies for managing the RCsas anoperational
force,which isanecessityin aneraof persistent conflict and global
engagement.

b. Coordinate and develop policies that promote useof total force
capabilities in support of domestic disaster responsewithout interfer -
ence with core defensemissions.

c. Ensure that sufficient guidance existsto guide Serviceimple -
mentation of the continuum of serviceconcept.

d. Develop policies that provide compensation, benefits, and
incentives to sustain the all-volunteer force that are commensurate
with the serviceprovided and encourageServicemembersto continue
to serve.

e. Ensure that family and employer support outreach programs
are sufficient to sustain the all-volunteer force.

3. ASSISTANT SECRETARY OF DEFENSE FOR HEALTH
AFFAIRS (ASD(HA)). The ASD(HA), under the authority, direction,
and control of the USD(P&R),shall:

a. Ensurepolicies arein placeto support medical and dental read-
inesssuchthat RCmemberscomply with required medical and dental
standards pre-activation through deactivation.

b. Ensure policies arein placeto provide RC membersand their
families appropriate medical, dental, and mental health services consis
tentwith DoD programs to provide support toA me r i woandes, ill,
and injured Service members.

4. UNDER SECRETARY OF DEFENSEFOR POLICY (USD(P)).
The USD(P)shall establish policies and develop proceduresto ensure
the RCshave operational capabilities and strategic depth to meetU.S.
defenserequirements acrossthe full spectrum of conflict.
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5. ASSISTANT SECRETARY OF DEFENSE FOR HOME -

LAND DEFENSEAND AMERI CAS®6 SHEARBRI TY
(ASD(HD&ASA)). The ASD(HD&ASA), under the authority, direc-

tion, and control of the USD(P),shall:

a. Develop policies and procedures and provide guidance and
oversight to ensurethe RCshave operational capabilities and strategic
depth to meetU.S.homeland defenseand DSCA requirements across
thefull spectrum of missionswhile preserving unity of effort consistent
with applicable law and authority.

b. Advocate resource requirements identified with homeland
defense and DSCA.

6. UNDER SECRETARY OF DEFENSE(COMPTROLLER)/
CHIEF FINANCIAL OFFICER,DEPARTMENT OF DEFENSE
(USD(C)/CFO). The USD(C)/CFO shall:

a. Provide requirements and instructions to the Department
of Defense and Services regarding program and budget justification
materials for Program/Budget Review and submission to the Congress.

b. Assess Military Department compliance against the perfor-
mance targets throughout the planning, programming, budgeting,
and execution (PPBE)process.

7. UNDER SECRETARY OF DEFENSE FOR ACQUISI-
TION, TECHNOLOGY, AND LOGISTICS (USD(AT&L)). The
USD(AT&L) shall establishpolicies and develop proceduresto ensure
the RCsare managed as aneffective operational force for all matters
related to the DoD Acquisition System;researchand development;
advanced technology; integrated test and evaluation; production; logis-
tics; installation management; military construction; procurement;

environmental security; and nuclear,chemical,and biological matters.
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8. UNDER SECRETARY OF DEFENSE FOR INTELLIGENCE
(USD(l)). The USD(I) shall provide guidance and oversight to the
intelligence elements of the RCsand establish practices anddevelop
procedures to ensure RCsare managed asan effective operational force.

9. DIRECTOR, PROGRAM ANALYSIS AND EVALUATION
(PA&E). The Director, PA&E, shall:

a. Prepare programmatic guidance on which the Future Years
Defense Program is based. Prepare fiscal guidance in coordination
with the USD(C)/CFO.

b. Managethe program review phaseof the PPBEsystem,includ -
ing serving asthe Executive Secretaryto the senior group advising the
Secretaryand Deputy Secretaryof Defenseon program review issues
and asChair of the group chargedwith overseeingthe development of
those issues.

10. SECRETARIESOF THE MILITARY DEPARTMENTS. The
Secretariesof the Military Departments shall:

a. Implement the provisions of this Directive.

b. Manage their respective RCsasan operational force such that
the RCs provide operational capabilities while maintaining strategic
depth to meet U.S. military requirements across the full spectrum of
conflict.

c. Ensurethat the RCsparticipate acrossthe full spectrum of mis-
sionsathomeand abroadin providing operational capabilities accord-
ing to the national defense strategy, their Service force management
plans, and operational requirements. To the extent practicable and
consistent with the Servicesd6 organ
integrity is maintained, to include unit leadership positions when RC
units are utilized to fulfill operational requirements.
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d. Ensurethat, while providing strategic depth, RCunits and
individuals train and areavailable for missionsin accordancewith the
national defense strategy.

e. Ensure the total force and non-federalized National Guard
forces, through coordination with the National Guard Bureau, have
capabilities useful for domestic disaster response and are utilized in
accordance with applicable Federal rules, without interference with
defense missions.

f. Ensure RCforces meetoperational readinessrequirements as
identified by the Presidentand the Secretaryof Defense.

g. Ensure sufficient depth of RCunit and individual capabilities
to meet established DoDforce utilization goals.

h. Ensure force rebalancing is conducted on a continuing basis
to adjust force structure and individual skill inventories to meet full
spectrum operations while moderating excessive utilization of the
total force. Suchrebalancing shall result in aforce mix that takesinto
account AC and RC capabilities and capacities.

. Integrate AC and RCorganizations to the greatestextent prac-
ticable, including the use of crosscomponent assignments, both AC
to RC and RCto AC. Such assignments should be consideredas
careerenhancing and not detrimental to aServiceme mb ecarées
progression.

j. Align, to the extent practicable, force structure with estab-
lished DoD goalsfor frequency and duration of utilization for unit and
individuals.

k. Ensure the appropriate level of full -time support personnel --
AC, Active Guard and Reservemilitary technicians(dual-status),non-
dual statustechnicians,and other Federalcivilian employees--to meet
the readinessrequirements of the RCs.
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. Implement the continuum of serviceconstructin ways that sus-
tain the all-volunteer force and the willingness of individuals to serve.

(1) Provide flexible service options, consistentwith DoD poli -
cies,making military duty attractive to abroad population.

() Execute the appropriate range of compensation, benefits,
andincentivesto sustaintheall-volunteer forcecommensurate
with the serviceprovided. ThisencouragesServicemembersto
continue to serve.

(3) Implement utilization rules for voluntary and involuntary
service that are clear and effectively communicated. Implement
related expectation management programs to provide mem -
bers, families, and employers maximum predictability and

planning consistentwith operational requirements.

m. Tofacilitate the sustainment of volunteerism:

(1) Provide opportunities for and encouragethe performance
of military duty beyond minimum participation requirements,
consistent with Service needs.

(2) Provide flexible participation options that conform to mis-
sion requirements.

(@ As appropriate, provide monetary and non-monetary
incentives to increasethe level of participation aboveand
beyond minimum requirements.

(b) Offer choicesamong available incentives according to
individual preferences to accomplish force management
objectives.
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() ExecuteMilitary Serviceagreementsand incentives to
ensurethe availability of individuals who may be needed
on short notice to meet mission requirements.

n. Program and execute resources where required to supporta
0 t r-mobiize-d e p | wystiuct. Funds for training and equipment
mustbeprovidledt o coincide with the Servic
and enablean effective pre-and post-mobilization training and deploy -
ment process.

(1) Ensure that resources support medical and dental readi-
nesssuchthat RCmemberscomply with required medical and
dental standards pre-activation through deactivation.

() Ensureresourcesareprovided in atimely mannerto ensure
effective execution to meetmission requirements.

(3) Ensure procurement programs and processesprovide vis-
ibility and accountability of RCequipment in the Program/
Budget justification materials through the timely execution of
funds and distribution of procured assets.

(@) Ensurefacilities and training areasareavailable to support
RCtraining requirements.

(5) Ensure legal assistanceresourcesare available to support the
activation of military personnel.

0. Acceleratemodernization while balancing the needfor restor-
ing immediate readinessthrough recapitalization with theimperative
to prepare for future conflicts with more advanced adversaries.

p. Ensure RCforceshave beenconsidered for sourcing Combat-
ant Commandddbforces.quest s
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GLOSSARY

DEFINITIONS

Unlessotherwise noted, theseterms and their definitions are for
the purposes of this Directive.

Continuum of service. Management policies supported by
appropriate statutes, benefit and compensation options, and agree-
ments that facilitate transparent movement, to the extent possible,
of individuals between active military, reserve military, and civilian
service. Thesemanagementpolicies provide variable and flexible ser-
vice options and levels of participation, and are consistentwith DoD
manpower requirementsandeachi n d i v iadilityatd séngeoverthe
course of a lifetime of service.

Homeland defenseThe protection of United Statessovereignty,
territory, domestic population, and critical defenseinfrastructure
againstexternal threats and aggressionor other threats asdirected by
the President. As defined in JointPublication 1-02(Reference(c)).

RCsasanoperationalforce. The RCsprovide operational capa-
bilities and strategic depth to meet U.S.defense requirementsacross
the full spectrum of conflict. In their operational roles, RCspatrticipate
in afull range of missionsaccordingtotheir S e r v foegen@ra-
tion plans. Units and individuals participate in missions in an estab
lished cyclic or periodic manner that provides predictability for the
combatant commands, the Services,Service members, their families,
and employers. In their strategic roles, RC units and individuals train
or are available for missions in accordance with the national defense
strategy. As such,the RCsprovide strategic depth and are available to
transition to operational roles asneeded.

ReserveComponents.The ReserveComponents of the armed
forcesare:(1)TheArmy National Guard of the United States(2)The
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Army Reserve. (3) The Navy Reserve. (4) The Marine Corps Reserve.
(5) The Air National Guard of the United States.(6) The Air Force
Reserve.(7) The CoastGuard Reserve.(As defined in section 10101of
Reference(a).)

Total force. The AC and RC military elements of the total force.

Train-mobilize-deploy construct. A Service implemented
model designed to train and certify individual skills and limited unit
collective training prior to mobilization to achieveaprescribed level of
readiness in order to limit post-mobilization training and maximize
operational deployment time.

Voluntary duty. Duty performed by RC memberswho requestor
indicate willingness to acceptorders for active duty beyond any active
duty obligation.
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Army Total Force Policy

SECRETARY OF THE ARMY
WASHINGTON

0 & SEP 2012

MEMORANDUM FOR SEE DISTRIBUTION

SUBJECT: Army Directive 201208 (Army Total Force Policy)

1. References:

a. Title 5,United StatesCode (Government Organizations and
Employees).

b. Title 10,United StatesCode (Armed Forces).
c. Title 32,United StatesCode (National Guard).

d. Memorandum, Secretary of Defense,19Jan07,subject: Utili-
zation of the Total Force.

e. Department of Defense(DoD) Directive 1200.11{Managing
the ReserveComponents asan Operational Force),290ct08.
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f DoD Directive 1235.10(Activation, Mobilization, and Demo -
bilization oftheReadyReserve)|ncorporating Changel,21Sepll.

g DoD Directive 5100.01(Functions of the Department of
Defenseand Its Major Components), 21 Dec 10.

2. This directive establishes policy for the integration of the Ar my 6 s
active component (AC) and reservecomponent (RC)asa0 ToFat ce. 0
DoD policies require the military departments to organize, man, train

and equip their active and reservecomponentsasanintegrated opera-

tional force to provide predictable, recurring and sustainable capabili-
ties. The Total Forcemust bepart of Army strategy and planning to

fulfill national military needs.

3. Army policy is that:

a. AsoneTotal Force,the Active Army, Army National Guard and
U.S.Army Reserveprovide operating and generating forcesto support
the National Military Strategyand Army commitments worldwide.

b. The Army will ensure that the Total Forceis organized,
trained, sustained, equipped and employed to support combatant com-
mander requirements asforce packagestailored to achieveanticipated
objectives.

c. As appropriate, the Army will integrate AC and RCforcesand
capabilities at the tactical level (division and below), consistent with
the Secretaryof D e f e npslieiés $or use of the Total Force (refer-
enceld). This will include some predeployment collective training of
tactical-level organizations, including for thoseorganizations that will
routinely deploy asmulticomponent forces(for example, sustainment
brigadesand other multifunctional support brigades).

d. Army Commands and Army ServiceComponent Commands
will ensure that the procedures and processesfor validating the pre-
deployment readiness of assigned forces are uniformfor AC and RC
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units and Soldiers. Army commanderswill be responsible for certify -
ing personnel readiness and individual training for assigned personnel.
Standards for qualification and professional development will be the
samefor AC and RC personnel.

e. TheArmy will streamline thevoluntary and involuntary callto
active duty of RC personnel and units to rapidly expand and sustain
Total Army capabilities.

f. The Ar myegupping strategy will ensure that procurement
and equipping processeenablethe Total Forceto perform the missions
of the Department of the Army.

g. The Army will employ an integrated personnel management
and pay system that contains standardized business processes and
authoritative datafor military personnel,enabling accesgo secureand
reliable data. Personnel policies shall incorporate Total Force values and
facilitate continuum of serviceand opportunities for joint experiences.

4. Implementation of this policy requires the following actions:

a. Amend Army Regulation (AR) 71-11(Total Army Analysis) to
include anannual analysisof force structure options, including the mix
of operating and generating force capabilities betweenthe AC and RC,
for the Secretaryof the Army to considerand approve in support of the
Ar myfidwse force and to meet Secretaryof Defenseplanning objec
tives. The amended regulation shall require that the Assistant Secretary
ofthe Army (Manpower and ReserveAffairs), in coordination with the
Deputy Chief of Staff, G-3/5/7, report any military capabilities that are
insufficient in numbers or type to meet Secretaryof Defenseplanning
objectivesfor the Total Forceand provide recommendations to the See
retary of the Army. In accordancewith AR 71-11the Secretaryofthe
Army and Chief of Staff, Army annually approve the A r myP@ogram
Objective Memorandum Force.
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b. Amend AR 52529 (Army Force Generation)to direct that
available forces(mission force and surge force) are prepared to deploy
asintegrated expeditionary forces, to the maximum extent possible,
in accordance with Global Force Management requirements. The
amended regulation shall require that the Assistant Secretary of the
Army (Manpower and ReserveAffairs), in coordination with the
Deputy Chief of Staff, G-3/5/7, develop acommon setof standards
and procedures for the validation of readiness.Within the parameters
of global security conditions and combatant commander requirements,
the Army shall use a common deployment cycle (Army Deployment
Period) for named operations, approved by the Secretaryof the Army,
to facilitate theintegration of AC and RCforcesin support of opera-
tions. The Chief of Staff, Army provides advice to the Secretarywith
regard to suchplans and, after approval of the plans or recommenda-
tions, actsasthe agentof the Secretaryin carrying them into effect.

c. Amend AR 500-5(Army Mobilization) andthe Army Mobi-
lization Operations, Planning and Execution Systemto conform with
this policy. The amended regulation shall require that the Assistant
Secretaryof the Army (Manpower and ReserveAffairs), in coordina-
tion with the Deputy Chief of Staff, G-3/5/7, streamline the mobili -
zation processto rapidly provide RC capabilities to support the Total
Forceand perform Army missions.

d. Consolidate or eliminate Department of the Army publi -
cations (Series135(Army National Guard of the United Statesand
Army Reserve),Series140(Army Reserve),Series350(Training) and
Series 600 (PersonnelGeneral) to conform with the guidance in this
directive. All componentswill collaborate in the development, admin -
istration and execution of publications to ensure streamlining while
addressing the uniquenessof the component and leveraging their sub-
ject matter expertise.

e. Tohelp achievetheseends,the Army will usethe new author-
ity provided by 10United StatesCode section12304bwhich allows
the Secretaryofthe Army to order RCunits to active duty under cer-
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tain conditions. This directive, coupled with this new Reservecall-up
authority, will allow the Army to benefit from the shared experiences
of the last decade ofwar.

5. This policy is effective immediately and applies to all
components.

6. The Assistant Secretaryof the Army (Manpower and Reserve
Affairs) is the proponent for this policy.

MUMW\"L\

DISTRIBUTION:
Principal Officials of Headquarters, Department of the
Army Commander
U.S. Army Forces Command
U.S. Army Training and Doctrine Command
U.S. Army Materiel Command
U.S. Army Europe
U.S. Army Central
U.S. Army North
U.S. Army South
U.S. Army Pacific
U.S. Army Africa
U.S. Army Special Operations Command
Military Surface Deployment and Distribution Command
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U.S.Army Spaceand Missile DefenseCommand/Army  Strategic
Command

U.S. Army Network Enterprise, Technology Command/9th
Signal Command (Army)

U.S. Army Medical Command

U.S. Army Intelligence and Security Command

U.S. Army Criminal Investigation Command

U.S. Army Corps of Engineers

U.S. Army Military District of Washington

U.S. Army Test and Evaluation Command

U.S.Army Installation Management Command

Superintendent, United StatesMilitary Academy

Director, U.S.Army Acquisition Support Center

CF:
Commander, U.S. Army Cyber Command
Director, Business Transformation
Director, Army National Guard



APPENDIX D

Additional Data on Equipping Rates for Selected
Unit Types

This appendix provides additional comparisons of equipment assigned
to AC, ARNG, and USAR infantry battalions, MP companies,and
transportation companiesusing datafrom the AE2Sasof June2016.
Figure D.1shows the median percentageof authorized equipment on
hand by dollar value, excluding substitutes, for pacingitems and other
essential equipment (Equipment Readiness Codes P and A)for var-
lous types of MP companies2The number of units of eachtype is
shown abovethe columns. Thetotal number of items and dollar value
of authorized equipment for eachunit type is shown at the bottom
of the figure. The authorized equipment for the three types of MP
companiesisfairly similar acrosscomponents,but combatsupport MP
companies have both more and higher-valued authorized equipment
than guard and internment/resettlement companies.Equipping rates
are also higher for combat support MP companiesthan the other two
types, and higher for AC units than for ARNG and USAR units.
Figure D.2 shows the median percentage of authorized equip-
ment on hand by dollar value, excluding substitutes, for various types
of transportation companies. Except for composite heavy and heavy

1 Weexclude the value of items greater than the number authorized and the value of items
whose quantities on hand, no substitutes are above the quantities on hand including substitutes.

2 One caveatto this analysisis that it doesnot fully reveal differences in equipment mod-
ernization acrosscomponents, becausein some cases,multiple national stock numbers can
beusedtofill the sameauthorized line item number. Thosenational stocknumbers might
represent different generations of equipment, such asdifferent levels of armoring or earlier
and later versions of automated systemsthat arenot fully compatible with eachother.
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Figure D.1
Median Percentage of Authorized Equipment on Hand, No Substitutes, by
Dollar Value for Different Types of MP Companies
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equipment transport companies, the authorized amount and value of
equipment isfairly similar acrosscomponentsfor eachunit type. How -
ever, equipping ratesvary substantially by unit type and component,
ranging from 84percentfor the median AC cargotransportation com-
pany to 51percentfor the median USAR palletized load system com-
pany. In addition, sometypes of transportation companies are found
exclusively in onecomponent or primarily in the RCs,suchascargo
transportation companies; light -medium truck companies; palletized
load systemcompanies;and petroleum, oil, and lubricants companies.



Figure D.2

Median Percentage of Authorized Equipment on Hand, No Substitutes, by Dollar Value for Different Types of
Transportation ~ Companies
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AE2Salsoprovides information ontheresourcing priority of units
in afield calleddo D AR BL NA Iéwer value of DARPL BIN indi -
catesthat the unit hashigher priority for resources,including equip-
ment, manning levels, and training. 3Therefore, we examined whether
median equipping rates varied by component and DARPL BIN. The
results of this analysis are shown in Figure D.3for infantry battalions,
Figure D.4for MP companies,and Figure D.5for transportation com-
panies.Wedid not find any clearindication of higher equipping rates
for higher-priority units, but someunits with low priority (suchastwo
AC MP companiesin DARPL BIN 4and one ARNG transportation
company in DARPL BIN 9)had very low equipping rates.

Figure D.3
Median Percentage of Authorized Equipment on Hand, No Substitutes, by
Dollar Value for Infantry Battali ons by DARPL BIN
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3 Basedon email communication with USAR G-4, September14,2016.
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Figure D.4
Median Percentage of Authorized Equipment on Hand, No Substitutes, by
Dollar Value for MP Companies by DARPL BIN
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Figure D.5
Median Percentage of Authorized Equipment on Hand, No Substitutes, by
Dollar Value for Transportation Companies by DARPL BIN

Il All TC companies [ DARPL BIN 1l DARPL BIN 3 [ DARPL BIN|9
Il DARPL BIN O Il DARPL BIN 20 DARPL BIN 4

100 Number of units:

90

Percentage

AC ARNG USAR

SOURCE: U.S. Army, 2016.
NOTE: Excludes d¢rand > authorized.
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