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From the Chairman
and Executive Editor

This issue is devoted to the Annual Hirsch Research
Paper Competition, sponsored by our partner organization,
the Defense Acquisition University Alumni Association
(DAUAA) at http://www.dauaa.org. For 2014, the compe-
tition was titled, “It’s a New World Out There: The Next
10 Years!”

The winning paper for the DAUAA 2014 award, “Path from Urgent
Operational Need to Program of Record,” by Eileen P. Whaley and Dana
Stewart, was selected from a strong field of candidates. The paper
describes the current policies, procedures, processes, and required
actions to bring a program from fulfilling an urgent need to becoming
a full-fledged Program of Record, with an emphasis on the Capabilities
Development for Rapid Transition. We also thank all the other authors
who participated in the DAUAA Research Paper Competition.

The other papers in this issue are: “Data Rights for Science and
Technology Projects” by Larry Muzzelo and Craig M. Arndt, which
examines the effects of data rights on the success of transition-
ing technology from science and technology to Programs of Record ;
“Adverse Impacts of Furlough Programs on Employee Work Rate and
Organizational Productivity” by Adedeji Badiru, which examines how
defense employee furloughs affect fundamental aspects of defense acqui-
sition; and “Applications of Should Cost to Achieve Cost Reductions” by
David M. Husband, which describes several approaches used by defense
acquisition programs to realize Should Cost savings.



Rounding out this issue is Glen Asner’s review of Engineers of
Victory: The Problem Solvers Who Turned the Tide in the Second World

War, by Paul Kennedy.

I note here that the authors’ guidelines have been revised to
reflect a greater emphasis on the nature and quality of original research,
as part of our continuing effort to increase the value of this journal to the

Defense Acquisition Workforce.

Dr. Larrie D. Ferreiro
Executive Editor
\ Defense ARJ
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DAU Center for

Defense Acquisition
Research

Research Agenda 2014

—

The Defense Acquisition Research Agenda is intended to make
researchers aware of the topics that are, or should be, of partic-
ular concern to the broader defense acquisition community
throughout the government, academic, and industrial sectors.
The purpose of conducting research in these areas is to provide
solid, empirically based findings to create a broad body of knowl-
edge that can inform the development of policies, procedures, and
processes in defense acquisition, and to help shape the thought
leadership for the acquisition community.

Each issue of the Defense ARJ will include a different selection
of research topics from the overall agenda, which is at: http://
www.dau.mil/research/Pages/researchareas.aspx

Affordability and cost growth

* Define or bound “affordability” in the defense portfolio. What is it?
How will we know if something is affordable or unaffordable?

»  Whatmeans are there (or can be developed) to measure, manage, and
control “affordability” at the program office level? At the industry
level? How do we determine their effectiveness?

What means are there (or can be developed) to measure, manage,
and control “Should Cost” estimates at the Service, Component,
program executive, program office, and industry levels? How do we
determine their effectiveness?

»  Whatmeans are there (or can be developed) to evaluate and compare
incentives for achieving “Should Cost” at the Service, Component,
program executive, program office, and industry levels?



Recent acquisition studies have noted the vast number of programs
and projects that do not make it successfully through the acquisition
system and are subsequently cancelled. What would systematic
root cause analyses reveal about the underlying reasons, whether
and how these cancellations are detrimental, and what acquisition
leaders might do to rectify problems?

Do Joint programs—at the inter-Service and international levels—
result in cost growth or cost savings compared with single-Service
(or single-nation) acquisition? What are the specific mechanisms
for cost savings or growth at each stage of acquisition? Do the data
support “jointness” across the board, or only at specific stages of a
program, e.g., only at research and development or only with specific
aspects, e.g., critical systems or logistics?

Can we compare systems with significantly increased capability
developed in the commercial market to DoD-developed systems of
similar characteristics?

Is there a misalignment between industry and the government
priorities that causes the cost of such systems to grow significantly
faster than inflation?

If so, can we identify why this misalighment arises? What relation-
ship (if any) does it have to industry’s required focus on shareholder
value and/or profit, versus the government’s charter to deliver
specific capabilities for the least total ownership costs?

April 2014
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Path from Urgent Operational Need to Program of Record

Keywords: Capabilities Development for Rapid Transition
(CDRT), Joint Urgent Operational Needs (JUONS), Lethal
Miniature Aerial Munition System (LMAMS), Operation
Enduring Freedom (OEF), Operation Iraqi Freedom (OIF),
Program of Record (POR), Rapid Equipping Force (REF)

Path from Urgent Operational

Need to Program of Record

quileen P. Whaley and Dana Stewart

The United States went to war in the Middle East with a
warfighter partially equipped to defeat the ever-evolving
threats the enemy brought into the operational theater.
In response, units were equipped with urgent, unique
solutions that countered the threat. The vulnerability of
units in urban hostile situations is one example that led
to the development of the Lethal Miniature Aerial Muni-
tion System to improve survivability for the troops. The
solutions became enduring capabilities, leading the way
and bringing a program from fulfilling an urgent need to
a Program of Record, with emphasis on the Capabilities
Development for Rapid Transition. This article addresses
current policies, procedures, processes, and required
actions associated with that effort.
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“Our front-line forces must be supported by a modern system
that quickly meets their needs, not a slow and lumbering bureau-
cracy better suited to thelast century. Asimportant, our military
men and women and their families deserve to know that we are
giving them the best possible equipment when they need it.”

(Biden, Bond, Rockefeller, & Kennedy, 2008)

Identifying the Problem

In 2002, the U.S. Army was fully engaged on the battlefield in
Afghanistan with a combat operation called Operation Enduring
Freedom (OEF). During the course of OEF, soldiers and commanders
identified urgent needs requiring immediate solutions. The existing
Army acquisition process, with complex documentation requirements
and extended life cycles for materiel development, made it difficult to
satisfy these identified urgent equipping needs in a timely manner.

In 2003, the United States entered into Iraq, in another combat
operation called Operation Iraqi Freedom (OIF) where the soldiers and
field commanders continued to identify specific capability require-
ments to meet the emergent threat. Out of those identified capability
gaps from OEF and OIF, it became clear that a way to create a process
where capabilities could be developed faster was needed. According to
Office of the Director of the Army Staff (2011) Army Posture Statement,
many of the materiel solutions identified and provided to the warfighters
to satisfy urgent needs worked well in theater. Identifying those capa-
bilities worthy of retaining and integrating into the force resulted in the
Army instituting a new process called the Capabilities Development for
Rapid Transition (CDRT). The CDRT process (Accelerated Capabilities
Division [ACD], 2012) is intended to examine and identify the best non-
standard materiel solutions brought into the field to satisfy an urgent
need, and determine if the equipment should be retained, sustained, or
terminated (Department of the Army [DA], 2011). To be able to provide
long-term funding and oversight, retained and sustained equipment
needs to be identified as a Program of Record (POR). Therefore, while it
was acceptable to acquire the equipment outside of the formal acquisi-
tion process, the formal structure assigned to a POR is more recognizable
and desirable for maintaining and sustaining the equipment. Some
urgent needs or rapid acquisition programs will not go through the CDRT,
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but will become PORs. During the course of research, it was discovered
that existing formal policy, procedures, or regulations lacked sufficient
information on defining how the equipment becomes a POR. The process
is occurring; however, the documentation is lacking on how the Army
incorporates a materiel solution developed for a specific combat mission
into the routine training and doctrine to become a POR.

The Urgent Needs Process

During the course of operations in OEF, OIF, and encounters with
the enemy, a need continually existed to rapidly identify and field new
capabilities quickly to avoid the failure of the operational mission or cata-
strophic events. Established during the 1980s, the role of the Operational
Needs Statement (ONS) process expanded because of the OEF and
OIF operations and the 1990s’ Gulf War conflict. According to a U.S.
Government Accountability Office (GAO, 2010) report, the Army receives
over 300 ONS requests per month. The ONS process is comprised of three
elements: requirements determination, resourcing, and development of
materiel solutions (including operations and maintenance). The ONS
requests range from a need for new capabilities to training equipment
for mobilizing units (GAO, 2010).

Defense ARJ, April 2014, Vol. 21 No. 2: 525-564 528



According to Army Regulation (AR) 71-9, fulfillment of an ONS
passes through several phases: initiation, theater endorsement, com-
mand validation, headquarters approval, funding, contract award, and
initial fielding (DA, 2009). At first, assessment of the need occurs to
determine if fulfillment can occur at the field commander’s level. If the
need is greater than what the local resources can accommodate, and if
itis strictly an Army requirement, it processes through the Army chain
of command. The combatant commander prioritizes the need based
on whether it will jeopardize soldiers’ lives or mission accomplish-
ment if not fulfilled. It is important to note that the ONS is not a Joint
Capabilities Integration and Development System (JCIDS) document,
and it is not intended for redistribution of equipment already fielded.
It is an opportunity for needs validation and sourcing of an identified
capability gap (DA, 2009).

Asidentified by GAO in its 2011 report, one option is a “10-line capa-
bility gap” statement sent directly to the U.S. Army Rapid Equipping
Force (REF) to start the process, followed by an ONS. The 10 lines
included on the “REF 10-Liner” are as follows (GAO, 2011):

1. Problem 6. Procurement objective

2. Justification 7.  Supportrequirements

3. System 8. Availability
characteristics

9. Recommendation
4. Operational concept
10. Coordination and
5. Organizational accomplishment
concept

The GAO (2011) report identified six activities that are involved
in meeting urgent needs: validation, facilitation, sourcing, execution,
tracking, and transition/termination/transfer. Interestingly, AR 71-9
does not identify the last category for the actual disposition of the system
of equipment once developed. Extracted from the GAO report, Table 1
identifies the key activities and defines the resulting actions.
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TABLE 1: ACTIVITIES INVOLVED IN MEETING URGENT NEEDS
(GAO, 2011)

Key Activity Definition

Validation An urgent need request is received from theater and
reviewed for validation by a headquarters entity.
Validation involves an “in-house” review of an urgent
need request to determine if it meets criteria to be
recognized as an urgent operational need and, thus,
whether it should continue through the process.

Facilitation The requirements, costs, potential solution, funding,
and other factors related to the course of action for
the fulfillment of the urgent need are developed and
coordinated between various entities. This can include,
but is not limited to, coordination between validation
and solution-development entities, coordination of
requirements, and knowledge sharing.

Sourcing Approval of the proposed course of action and
assignment of a sponsor who will carry out a course of
action/potential solution.

Execution The approved solution is developed and fielded. This
includes the acquisition, testing, and other activities
involved in solution development.

Tracking Collection of feedback from the warfighter regarding
whether the solution met the urgent need request;
also collection of performance data regarding course
of action and solution.

Transition, The decision regarding the final disposition of
Transfer, or the capability in terms of whether it will be (a)
Terminate transitioned to a program of record if it addresses

an enduring capability need; (b) transferred to an
interim sponsor for temporary funding if it addresses

a temporary capability that is not enduring, but needs
to be maintained for some period; or (c) terminated if
it addresses a niche capability that is not enduring, nor
is it to be maintained for current operations.

Note. Adapted from “Warfighter Support: DoD’s Urgent Needs Processes Need a More
Comprehensive Approach and Evaluation for Potential Consolidation,” by Government
Accountability Office, Report No. GAO-11-273, Washington DC, 2011.

Defense ARJ, April 2014, Vol. 21 No. 2: 525-564 530
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The fulfillment of an urgent need that the U.S. Army seeks to resolve
involves seven different U.S. Army entities. Table 2 identifies the orga-
nizations and indicates what roles (activities) these organizations play
in the resolution of urgent needs/ONS. Joint organizations and other
military services, however, are not included in this table.

Asreflected in Table 2, multiple organizations process and validate
urgent needs. For the U.S. Army, an urgent need can be submitted via
two routes: a request can be submitted to the REF for approval by the
director of the REF (the REF 10-Liner); or a request can be submitted
viathe ONS (GAO, 2011). Important to note is that validation of an Army
ONS is by the Deputy Chief of Staff (DCS), G3/5/7, with resourcing by
the DCS, G-4; Assistant Secretary of the Army for Acquisition, Logistics
and Technology (ASA/ALT); Army Materiel Command (AMC); or the
REF that provides the resourcing solution with sustaining and follow-on
procurement guidance (DA, 2009).

Solutions normally take 3 to 6 months with a Commercial-Off-The-
Shelf (COTS) solution or 12 to 18 months if such solutions require new
technologies. A normal acquisition may not deliver a capability for 3to 5
years (Defense Science Board Task Force [DSBTF], 2009). According to
the DSBTF report, the unit submitting the ONS often includes a materiel
solution, along with the mission need and identification of the capability
gap. The ONS is sometimes satisfied with a COT'S solution, possibly mod-
ified to meet the intended need. Further, this DSBTF (2009) reported:

[An] increasing need for formal or informal transition paths from
rapid solution to enduring acquisition. One effort in this area is the
Army’s Capabilities Development for Rapid Transition (CDRT) effort.
CDRT identifies new technologies and capabilities in use in theater,
evaluates their applicability to the Army at large, and makes recommen-
dations for transitioning these technologies for Army-wide application
and sustainment. (p. 9)

JCIDS and the ONS Process

According to the Chairman Joint Chiefs of Staff Instruction
(CJCSI).01H, materiel solutions that are validated do not require a
Capabilities Development Document (CDD) or Capabilities Production
Document (CPD) during the rapid acquisition process unless they have
been designated as a Major Defense Acquisition Program, a Major
Automated Information System, or are designated Acquisition Category




(ACAT) ID (Chairman, Joint Chiefs of Staff [CJCS], 2012). In this case,
the Defense Acquisition Executive requires preparation of a CDD or CPD
The CDD and CPD may be required to support transition of an urgent
requirement to an Acquisition Program Candidate (APC). Within 90
days of rapid equipping to the field, a sponsor such as REF will provide
an assessment of whether the solution was a failure or limited success,
or success of alimited-duration requirement or success of an enduring
requirement.

The Service Functional Capabilities Board (FCB) will establish joint
priorities for every ONS. The FCB is “a permanently established body
that is responsible for the organization, analysis, and prioritization of
joint warfighter capabilities within an assigned functional area” (ACAT,
2013). Eight FCBs establish joint priorities:

1. Command and 4. Force
Control-Joint Forces Application
Command with J6

5. Focused Logistics
2. Battlespace

Awareness 6. Protection
3. Net Centric 7. Force Management
Operations

8. Joint Training

Joint requirements must satisfy Title 10, USC, section 181 statutory
requirements according to CJCSI 3170.01H (CJCS, 2012). Figure 1 reflects
the process for the evolution of an ONS from initiation to satisfaction.

Organizations Involved in
Resolution of Urgent Needs

The organizations examined in this article that support, develop,
and equip the force as a result of capability gaps are the Joint Improvised
Explosive Device Defeat Organization (JTEDDO), Asymmetric Warfare
Group (AWG), REF, and the Army Capabilities Integration Center.
These organizations support and respond to the urgent needs of the
Army warfighter.



FIGURE 1: U.S. ARMY PROCESS TO REVIEW, VALIDATE, AND
ASSIGN RESOURCES TO AN ONS
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Note. Adapted from “Fulfillment of Urgent Operational Needs,” by the Defense Science
Board Task Force, Washington, DC, 20009.

Interestingly, the DSBTF found that within the DoD, numerous orga-
nizations were involved in developing solutions to urgent requirements.
The task force found “more than 20 ad hoc, independent, quasi-institu-
tionalized organizations addressing warfighter urgent needs” (DSBTF,
2009). All are attempting to develop rapid capability.

Our soldiers performing missions in Afghanistan and Iraq began to
face a new threat—Improvised Explosive Devices (IED). Increasingly
employed by insurgents, IEDs became a strategic element of insurgent
operations. As casualties mounted, a number of joint task forces were
formed, which culminated in the formation of the JIEDDO in February
2006 (DoD, 2006).

Formation of the JIEDDO created a joint organization whose pri-
mary mission was to reduce, eliminate, and defeat IEDs that insurgents
were using against U.S. and coalition forces. Further, the organization
was to train the joint forces in techniques to mitigate the effects and
reduce insurgent IED activities through surveillance, technology, recon-
naissance, training, and research; and through resourcing Doctrine,
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Organization, Training, Materiel, Leadership and Education, Personnel
and Facilities, (DOTMLPF) solutions. Part of the JIEDDO mission is
rapid acquisition of the needed equipment materiel solutions. Each of
the initiatives can be valued up to $25 million by the director of JIEDDO.
Once developed, if proven initiatives are effective in use, JIEDDO is
responsible to develop a plan for transitioning needed equipment materiel
solutions to a POR for sustainment and further integration into the DoD
system (DoD, 2006).

In November 2011, the AWG became part of the U.S. Army Training
and Doctrine Command (TRADOC). The U.S. Army developed the AWG
to assist in the transformation of the Army and to provide operational
support of the Army and Joint Force commander (Office of the Director
of the Army Staff, 2012). During the predeployment phase and while in
the theater of operations, the AWG functions to enhance survivability
and combat effectiveness of the soldiers. The AWG provides analysis,
observations, and advisory support to the Army and the Joint Force to
enable the defeat of asymmetric threats and methods.

Aspart of their mission, the AWG deploys worldwide, observing and
analyzing evolving threats. From these observations in an operational
environment, solutions are developed, capability gaps are identified,
tactical observations are translated into Title 10 policy, and resource
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implications are addressed. The AWG has forward-deployed operational
cells that are responsible to target enemy vulnerabilities through the
development-and-solution validation. These cells also enhance situ-
ational awareness (Office of the Director of the Army Staff, 2012).

The AWG has a partnership with the JIEDDO in the counter-IED
fight. Continuous coordination ensures that efforts are complementary
and not redundant. In addition, the group works with the offices of other
agencies in the defeat of asymmetric threats. It also has a presence in each
of the combatant commands; this allows it to have first-hand observa-
tions. The AWG personnel have the ability to identify enemy tactics as
well as their techniques and action, because they embed with the opera-
tional units while conducting missions in the area of operations. The AWG
also provides advisory assistance to units prior to deployment in an effort
to mitigate the threat (Mis, 2011).

Because of operations in OEF and OIF, the Army began to emphasize
the need to respond to urgent needs of the operational units. While the
equipment deployed by the Army generally met mission requirements,
new threats were emerging that required different capabilities to counter
the threat quickly. The acquisition system, with its perceived cumber-
some and deliberate processes and budget system did not allow quick
acquisition to fill the capability gap. As aresult, in October 2002 the Vice
Chief of Staff of the Army established the REF. The organization was
funded by Overseas Contingency Operations (OCO) money. The REF
is a staff support agency assigned to the Army G3 (United States Army,
n.d.). According to retired Army General Peter J. Schoomaker, the intent
of the REF efforts is to “improve mission capability while reducing risk
to our soldiers.”

The primary purpose of the REF is to provide COTS of near-term
developmental items—usually Technology Readiness Level (TRL) 6 or
better—to satisfy urgent needs identified by operational units in OEF and
OIF. A TRL rating falls on a 1-9 scale, with 1 being a concept study and
9 a fielded capability. The REF works directly with the commanders in
the field to determine solutions that will meet the need. Once the REF
identifies a solution, alimited quantity of the item designed to meet spe-
cialized capabilities goes to specific operational units. These solutions
are not items that are currently available in the Army logistics system
(Beasley, 2010a).




The solution selected must meet the operational need. As depicted
in Figure 2, the REF’s critical capabilities focus is on what is available,
what is possible, and what the warfighter needs. Equipment sent to the
field sometimes has limitations. A 90-day goal is set for meeting the
requirement and developing a solution. Drawbacks, however, are inher-
ent to equipping troops quickly with systems, especially those systems
that have yet to complete all required testing to meet environmental
conditions. Soldiers identify flaws in a system once these systems are
used in the operational environment. A degree of risk is associated with
equipping deployed units with new equipment in the abbreviated time-
line—weeks and months versus years. Figure 3 compares the normal
acquisition timeline that is used to “field” new systems of equipment
versus “equipping,” which is arapid solution to a capability gap. As stated
onthe REF Web site, “the Commander, Central Command endorsed the
notion of immature prototypes that could be made available quickly. A
51 percent solution is good enough” (United States Army, n.d.). The other
primary differences are that under normal acquisition, more documents
are required to complete the process and different sources of funding.
Documentation such as the Initial Capabilities Document (ICD), CDD,
and CPD are all required before fielding a normal acquisition program.

The personnel assigned to the REF work directly with the soldiers
in the operational environment. Update of requirements occurs through
exposure to soldier requirements (Beasley, 2010a). The REF personnel
are actively participating in the operational environment, and developing
requirements and solutions in real-time versus waiting for submission
of requirements and monitoring their progress through the normal
chain of command. Solutions bypass many of the normal acquisition
and decision-making processes, and the units are equipped in a much
shorter time. One drawback of this approach is that other units may not
be aware of a solution, which they may also need.

In January 2013, the Chief of Staff of the Army announced that the
REF would become a formal Army organization (INSIDEDEFENSE.
COM, 2013). The REF is an organization that adds value to the acquisi-
tion process by developing equipment and equipping units with materiel
solutions using an abbreviated acquisition timeline.
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The Rapid Fielding Initiative (RFI) is an Army program that ensures
the rapid procurement of equipment provided to soldiers who are deploy-
ing. The equipment is generally individual and unit equipment. The RFI
development was in response to shortages of supplies at the beginning of
OIF in 2002. The current budget did not allow soldiers and units to have
needed equipment available when they deployed, and the timeline for
receiving the equipment was too long. The units’ soldiers were procuring
the equipment themselves (Carter, 2007). Becoming aware of the equip-
ment shortages, the Chief of Staff of the Army directed “the Program
Executive Officer for Soldier Systems (PEO Soldier) with equipping all
soldiers with the Soldier as a System Integrated Concept Team equip-
ment list to support both OIF and OEF” (Carter, 2007).

The RFI leverages existing procurements, COTS items, and lessons
learned from OEF and OIF. It also distributes mission-essential equipment
to every soldier deploying to the theater of operations. The mission, which
ended in 2007, is now continuing indefinitely. Originally, the RFI focused
on unit-based fielding, but has shifted to “r