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Military Readiness, Operations Tempo and Personnel
Tempo: Are U.S. Forces Doing Too Much?

Summary

Are U.S. forces doing too much? Arguably. Although the armed forces of the
United States are meeting mission requirementswhile maintaining an acceptablelevel
of readiness, indications are that under the current strategy, with existing forces
postured and organized for high intensity conflict, the sustainment of both high levels
of activity and high readiness will be difficult. Whether or not U.S. forces can
continue to sustain the current level of effort is an open question. With either the
addition of new global commitments, areduction in availableforces, or adecreasein
funding, readiness may beinjeopardy. Under different strategies, readiness could be
more sustainable but the leve of risk to U.S. interests may increase. Reductions in
force structure or funding without commensurate reductions in assigned missions
may, regardless of the overal strategy, jeopardize readiness and operations.

Thisissueisin anew context for U.S. forces. peacetime operations are larger,
longer, more intense, and more complex than ever; the stockpiled capacity of the
global-war-based force is diminished; high levels of activity may no longer equate to
high readiness; and the force structure has decreased more than the infrastructure.
With the size of current commitments larger than anticipated in the Bottom Up
Review, workloadsonthesmaller forceare demonstrably higher. U.S. military power
designed to react to threats is now more often a proactive tool of foreign policy.
Competition for resources between new missons and standing requirements is
heightened by open-ended operations and the needs of regional commanders. It is
difficult to assess the stress in this new context as measurements of both activity and
readiness need improvement; there is no “Opportunity Cost™ evaluation; and no
clear picture of what constitutes a sustainable level of effort.

Understanding the new demands is the first step toward resolution. Measures
are OPTEMPO for the rate of unit activity, and PERSTEMPO for the sum of all
individual absences and activity. Tempos are too high/low if they are causing forces
to lose their capacity to sustain operations and meet crises. Tempos affect the
dynamic relationship of budget, readiness, and force structure decisions and bear
attention in these areas: readiness, quality of life, modernization, personnel, and
retention. The most significant negative impact of tempos that are too high is the
reduction intime and resourcesfor relevant, necessary training, the basis of readiness
and long-term effectiveness. Over time, the continual wear on personnel and their
families may result in difficulties retaining and recruiting high quality volunteers.

Areas of congressional action bearing on readiness concern the National Guard
and Reserve, military infrastructure, military end-strength, speciaized units and
equipment, incentives, increased reporting to Congress by DoD, and the option of
ending operations that are not moving toward a predefined “Exit.” Oversight areas
include vaidating employment concepts, considering resources for training while
deployed, reviewing and setting minimum training time guidelines, prioritization of,
and early determination of, exercise requirements, determining the number and
duration of required inspections, and ascertaining and allowing appropriate “down
time” for units following deployments.
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Military Readiness, Operations Tempo
(OPTEMPO), and Personnel Tempo
(PERSTEMPO): Are U.S. Forces Doing Too
Much?

Introduction and Major Findings

Introduction

In order to meet the chalenges confronting the United States, the nation’s
leaders seek to strike abalance between (a) the military’ s capability, as an instrument
of national power, to prepare to meet both large and small-scale challenges to vital
interests and (b) its ability to deal with important but lesser interests. With finite
resources, peacetime militaries can only sustain a finite level of activity beyond that
required to maintain military readiness and effectiveness through training, exercises,
and maintenance. In aforce that is too busy, the cumulative effects of lost training
time, missed exercises, unprogrammed expenditures, and extended deployments can
degrade the overall capability of the force. In a force that is not busy enough,
however, alack of training and experienceinexercisesand actual operations may also
be detrimental.

In testimony before the Congress, the Joint Chiefs assess that the armed forces
of the United States, as currently postured, are meeting mission requirements while
maintaining an acceptable level of readiness. Thislevel of effort is not without cost.
How long U.S. forces can continue to sustain thisleve of effort isa question worth
asking. Reductionsin force structure or funding without commensurate reductions
inassigned missionsmay upset the balance between readinessand current operations.

Thispaper will definethe scopeand implicationsof thearmed service’ schallenge
of sustaining the current level of operations, identify the dynamicrel ationship between
congressiona action and military activity levelsasit relates to budget, readiness, and
force structure decisions, and discuss optionsfor Congress. Using information from
the Congressional Research Service (CRS), the Department of Defense (DoD), the
Genera Accounting Office(GAO), testimony beforethe Congress, and other sources,
this paper will examine the level of military activity, its likely repercussions, and the
relationship of this level to options for congressiona action. Many CRS and GAO
reports provide detailed background information on issues related to the high
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OPTEMPO/PERST EM PO phenomenon. Thesereportswill bereferenced and, where
possible, summarized.*

Major Findings

The nature of operations other than war has changed. Operationsother than
war (OOTW) are now larger, longer, more intense, and more complex than their
Cold-War predecessors; some are open-ended with no clear exit strategy; varied
operations run concurrently and require a broad range of capabilities. The forward-
deployed force dispositions used to support these operations are now smaller, albeit,
in most cases, better equipped.

Forces decreased while requirements increased. The cumulative effects of
the drawdown coupled with amore proactive use of the military in agreater range of
international crises has led to a sustained high level of operations. With a much
reduced force, the resultant high activity may be hampering DoD’ s ability to execute
some short and long-range plans, programs, and obligations.

High activity doesn’t always equal high readiness. During the Cold War
high unit activity generaly equated to high readiness. Today’s reality comprises a
smaler force structure supporting a wider variety of missons at a time when
resourcesare constrained. Withtoday’ smissions, high unit activity may, but doesnot
necessarily, equate to high readiness and may in some cases, be detrimenta to
readiness for combat.

Reductions not commensurate. Operational missions increased 300 percent
during the 1989-1997 period that Army and Air Force force structure was reduced
by 45 percent each, Navy by 38 percent, and the Marines by 12 percent. During this
period, DoD infrastructure, bases for example, was reduced by 21 percent. To
increase operationally available manpower and improve efficiencies, many believe
further infrastructure cuts are necessary. Theextraburdensarenot evenly distributed
within and across the services. Some units may be more heavily tasked while others
remain relatively untasked. Service actionsto level the load are underway.

Current operations are larger and more extensive than expected.

One Major Regional Contingency? The level of effort to support currently
ongoing operations is estimated by some senior DoD officials to be equivalent to
executing one Major Regional Contingency (MRC).? This estimate includes forces
that have been extensively engaged in ongoing operations for four to five years,
including the National Guard and Reserve, whose support is approaching Desert
Storm levels. The percentage of deployable combat and combat support forces

The House National Security Committee issued a report on April 9, 1997 titled “Military
Readiness 1997: Rhetoric and Reality” which addressesissues similar to thosein thisreport.
TheHousereport isavailable on the World WideWeb at http://www.house.gov/nsc/pubs.htm

2Deputy Under Secretary of Defense Louis Finch among others, interview with the author.
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committed to operationsis higher than the percentage of troops deployed publicized
by DoD. Initsestimates, DoD quotes a percentage of the total force to indicate the
current level of effort, which, for example, equalsroughly 8 percent for the Air Force.
Calculating the Army level of effort from only those eigibleto participate shows that
up to 45 percent of the “deployable active Army” may be committed to current
operations as either deployed, preparing to deploy, or recovering from deployment;
excluding soldiers assigned to Korea, the percentage is 36 percent. In contrast, as a
percentage of the Army total force of 1.1 million, the percentage of “deployed
soldiers’ (excluding Korea) is 3 percent and of the active Army, the percentage is 6
percent. The Air Force requires 13 of its 20 Fighter Wing Equivalents to support
current operations or 65 percent of the combat fighter force. On an average day, 50
percent of Navy shipsare out of homeport of which roughly 30 percent are deployed.

Smaller forces and increased commitments equal higher workloads.
According to the Chief of Staff of the Army, General Dennis Reimer, the Army
reduced manpower by 36 percent whileincreasing the number of deployed operations
by 300 percent. Intestimony beforethe House National Security Committeein March
1997, the Army estimated that its officersand senior non-commissioned officersfrom
deployable units now spend 180-190 days away from home annually, while junior
soldiers spend 140-155 days away. Understanding how the Army and the other
services absorbed the increased load during the drawdown to reach today’ s level of
effort is essential to planning for the future. This raises question: What has DoD
stopped doing, what is DoD doing less of, is this an increase in efficiency, and do
these reductions compromise readiness?

Causes of high levels of military activity.

Competing strategies. The current National Military Strategy was developed
prior to the current National Security Strategy of Engagement. The latter strategy
envisioned amore proactive U.S. foreign policy whilethe former strategy, devel oped
soon after the Persian Gulf War, embraced a more reactive approach with a military
forcedesignedto defeat, in conventional combat, the greatest potential threatsto U.S.
vita interests. Theredlity of the last five yearsisthat the military is heavily engaged
in advancing U.S. interests without conflict while trying to fully prepare to defend
them in conflicts. The dua requirements of two strategies are taxing the force.

Operations, exercises, and military culture. Regiona Commanders-in-Chief
(CINCs), tasked with the day-to-day security of U.S. interests, wield great influence
inrequesting forcesto support their exercisesand operations. They do not, however,
have the fiscal responsibility of supplying these forces or the service responsibility of
training them. This disconnect may result in “overspending” the force. “We never
met a deployment we didn’t like” isindicative of the can-do attitude that isusually at
oddswith demanding relief from excessivework. Careerismmay inhibit officersfrom
turning down work no matter how valid the complaint. Competition for resources
within and between the services can contribute to military “volunteerism”.

Useful assessments of readiness and stress needed.

Measurements need improvement. Tempos are difficult to assess because
current systems were not designed to indicate peacetime activity; reliable indicators
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of unit and individua activity and stress are only now being developed. Some
analysismay be mideading because averages of large groups do not adequately reflect
burdens on discrete elements. The current DoD Status of Resources and Training
System (SORTYS), does not measure levels of effort required of units to attain high
readiness or the extent to which units are committed to operations; it produces only
snapshotsof: personnel, training, and supply/equipment. SORTSsisnot predictivenor
does it reflect a unit’s capacity to “turn-up” the level of effort. Measuring both the
level of effort and the extent of aunit’s commitments would improve the assessment.

No “Opportunity Cost” evaluation. Assuming adequate funding, acceptable
readiness|evels can be maintained indefinitely at acertain OPTEMPO/PERSTEM PO
levels. These levels have not yet been identified. There is no “Opportunity Cost”
system for evauating the relative worth of DoD actions. In other words, thereisno
way to know the price, in non-monetary terms, such as readiness, for current
operations. “What didn’t we do because we did Operation X7’ isaquestion that can
now be answered only in specific instances, anecdotally and non-quantitatively.

Importance of understanding OPTEMPO/PERSTEMPO measurements.
Measuring OPTEM PO, the rate of unit activity, and PERSTEMPO, an individual’s
absences and activity level, and comparing them with other factors like readiness
levels, personnel retention statistics, and unit evaluations should indicate what level
of activity U.S. forcescan sustain. Understanding OPTEM PO or PERSTEM PO does
not provide insight into the validity of either the current two-MRC strategy or the
policy of pursuing broader military engagement intheworld at-large. Understanding
OPTEMPO/PERSTEM PO should, however, suggest thedegreeto which U.S. forces
are capable of meeting current and proposed obligations and in what areas change
and/or innovation may be required. High OPTEMPO/PERSTEMPO can be an
indicator that U.S. forces may be exceeding designed capabilities in some areas and
faling to meet planned objectives in others. On the other hand, low
OPTEMPO/PERSTEM PO may beanindicator that aunit’ sreadinessmight be at risk
due to insufficient training, exercises, manpower, or resources or it could indicate a
unit that is capable of contributing more to current operations.

Impacts and implications are significant.

Training: Time and resources for effective training lacking. There are
minimum resources and a minimum time required for basic military preparedness so
that units may retain the capabilitiesrequired of them. For many units, the minimums
established by their services are not currently available.

Concerns. Theeffectson unitsand personnel with current high levelsof activity
are of increasing concern to defense officialsand senior officers. Themajor concerns
voiced during testimony before the Congress are these:

e Readiness: Asactivity levelsincrease, timefor realistic combat training islost,
equipment requires more maintenance, supply stocks are diminished, and
personnel are displaced.

e Modernization: Timeand money spent on operationsisnot availablefor other
priorities. The man-power intensive maintenance of aging systems, systems
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which are under increased stress, isincreasing the workload and the cost to
maintain equipment resulting in even higher activity levels.

e Quality of Life: Commanders are increasingly forced to choose between
spending scant resources on either training or “quality of life’” improvements
such as base support facilities or family-oriented programs.

e Personnel: Fatigue and disillusonment may afflict some as they perceive a
future full of family separations, limited opportunities, and reduced benefits.
Reenlistments and recruitment: although both remain strong, commanders
testify that the dedicated al-volunteer force is growing weary, dampening
enthusiasm for military service. Surveysreveal that pilot retentionisdropping
rapidly due to high OPTEM PO, which decreases individual flying proficiency
and increases family separations, and due to aforecast long-term hiring surge
by the Airlines. Although most pilots say they prefer military aviation, the pull
of family and a stable lifestyle is significant.

Internal DoD actions to ease the pace of activity. The Global Military Force
Policy (GMFP) isaDoD step toward managing both short-term requirementsand the
long-term sustainability of U.S. forces. The policy effectively reduced commitments
for high demand units to the point where most can now accomplish their required
training. The Navy has reoriented the way it does pre-deployment training and
reorganized its force to reduce unit activity levels. The Air Force now fills its
requirements from organizations world-wide. The reserve component, mostly
through volunteers, iscarrying part of theload. Such actions demonstrate the ability
of DoD to accommodate to new realities without increased spending.

Modernization Issuesare Dynamic.  New weapons systems and technologies
may enable DoD to posture fewer, more capable forces. In some cases, new systems
can lower the pace and the cost of operations. Intheory, thiseffort would freeforces
to train for and engage in operations other than war. In a fiscally strained
environment however, the resultant force structure may be subject to dollar-driven
cutsthat could well recreate a condition the modernization sought to relieve: too few
people doing too many things. Also, better capability often creates the impression
that military forces can now do more than was previously possible. Many new
technologies complement rather than supplant older technologies. For example, the
Air Force snew JSTARS (Joint Surveillance Target Attack Radar System) does for
the ground war what the AWACS (Airborne Warning and Control System) does for
theair war. Even these systems need to be supplemented. Due to the effect terrain
hason JSTARSIin Bosnia, new unmanned aerial vehiclesareworking with FSTARS
to provideamore complete picture. Thereisno overlap and both systemsarein great
demand. In operational terms, increasing capability increases mission effectiveness
but does not necessarily mean that fewer forces are required to complete amilitary
mission. It doesmean that the forcesinvolved can accomplish the mission with lower
risk, fewer casualties, or less collateral damage, or that they can do so more
expeditioudly.

Force Structure: Dangers and dynamics. The dangers involved in not
balancing force structure with commitments are many. Too few forces prepared for
high-intensity combat could result in local defeat, higher casualties, and longer
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conflicts. Too few forces capable of a wide range of operations results in high
OPTEMPO/PERSTEMPO for those qualified units, and missed opportunitiesfor the
nation. Force structure optionsunder consideration by DoD and the Congress center
on practical waysto reducetheforcesrequired for major contingencies; to reduce the
time and effort required to prepare for them; to increase the number of units capable
of executing multiple types of non-combat operations, and to increase the
participation of the reserve components. Force structure actions benefit from taking
into account both OPTEMPO and PERSTEMPO limits, and budget and readiness
considerations. Thefollowing relationships are pertinent (assuming demand remains
constant or increases):

e Asforce size decreases, OPTEMPO generally increases.

e Asactiveforcesizedecreasesinfavor of the reserve components, OPTEM PO
tends to increase due to the limitations on the availability of the Guard and
Reserve.

e Asthe number of speciaized units increases, OPTEMPO for those types of
units decreases; however, with a finite force structure, the increase in such
unitsis at the expense of other types of units.

e New units with missions similar to high OPTEMPO units might reduce the
latter’s overall OPTEMPO; however, recent experience with both the Joint
Stars ground surveillance aircraft and the Predator UAV suggests that thisis
not inevitable.

e As new weapons and capabilities that reduce manpower and support
requirements come on line, PERSTEM PO decreases.

e Aslong asvery high demand for deployments of military force exists, whether
for military or foreign policy purposes, efforts to reduce OPTEMPO and
PERSTEMPO will be difficult.

e Increasing the size of the National Guard and Reserve at the expense of the
active force will generaly result in higher tempos, as the reserve components
are generdly less available than the active force. Many defense observers see
support and specialized functionsin the reserve components as a key building
block in devel oping the affordableforce, operating at acceptable OPTEM POs,
that isrequired. Some movement in thisareaisunderway. At the sametime,
thereisawidedy held perception that the reserve component should “never be
viewed asthekey building block” 2 because its near-term warfighting capability
cannot match that of the active force.

The Quadrennial Defense Review debate may help. The debate over the
Quadrennial Defense Review (QDR) will help clarify the problem and the range of
options. Real solutions may be difficult to divine as the specifics of measuring the

3According to the planning staff of the National Guard Bureau in response to a draft of this
report.
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workload on U.S. forces, the actual costs to the treasury, and the opportunity costs
areelusive. Although DoD isaggressively implementing management and procedural
solutions, this approach has its limits. DoD has little control over external
requirements. Thequandary facing QDR plannersishow to organize, train, and equip
U.S. forces to meet the requirements of both the two-MRC scenario and the
unpredictability of other operationsin support of national objectives. Given current
demands, say military advocates, any decision that reduces funding, manpower, or
equipment can have immediate negative repercussions unless commensurate
reductionsin unit obligations are made. Others are not convinced. Until the demand
issue is deliberated, understood, and dealt with, discussion of strategic resource
tradeoffs to balance the defense budget under the guise of the QDR may be
premature. Because DoD and the Congress are just beginning to understand the
implicationsof operatinginthecurrent environment, premature action may becounter
productive and may even exacerbate the current situation.

To many observers and to somein Congress, the great promise of the QDR lies
in the potentia to redefine defense requirements. Thereis little debate in Congress
over the current stress on DoD. The debate surrounds the future posture of U.S.
forces and the resources that may be available to support them. The strategy of the
Bottom-Up review levied certain requirements on the military. 1f those requirements
are viewed differently in the QDR debate, U.S. forces could then be reorganized,
repostured, and possibly repositioned in such a way as to extensively mitigate the
negative aspects of current and projected demands.

Althoughmany in Congressstrongly support a“ strategy-driven” approachtothe
QDR, the current fiscd redlities may force some “budget-driven” decisions. This
latter emphasis is viewed by many as a return to historica patterns of force
hollownessfollowing major conflicts. Ineither case, it isapparent that the QDR must
deal effectively with the competing demands of increased military deployments,
reduced forces, and constrained budgetsto ensurethat the forceis capable of meeting
the nations needs now and into the early 21st century.
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Background and Analysis

There islittle disagreement that U.S. forces are very busy. Although assessed
levels of readiness are high, there is growing concern that the current pace of
operations may not be sustainable. In addition to maintaining a robust warfighting
capability, the military is now heavily engaged in executing the National Security
Strategy of Engagement. How best to fulfill these dual requirementsisthe subject of
the Quadrennial Defense Review debate. Based on current requirements and
commitments, U.S. forces are under some strain; however, should requirements,
commitments, or capabilities change significantly after the QDR debate, the force
could be in a better position to meet today’ s challenges or it could be in a worse
position. Congressional interest in either scenario iskeen. Many views expressed in
Congress are comparable to those of Representative Sisisky and Representative
Dellums speaking to the Service Secretaries (House National Security Committee
Hearing on the FY 1998 Defense Budget, March 12, 1997).

SPENCE: M. Sisisky.

SISISKY: But let me tell you what the real problem is and why our concern. All
we' ve heard, we've heard it from the Defense Department, we' ve heard it from
you, we' ve heard it from the chiefs of staff, that we're as ready as we've ever
been. Readiness, number one priority. And | believethat. But let metell you, the
things that we've heard in the last few weeks is that we're not going to be that
ready in 18 months. The moraleislow.

And then | keep reading these things: two Army divisions may go, two carrier
battle groups may go, things like that, some more wingsin the Air Force may go.
| saw someinteresting figuresyesterday...The Army acrossthisworld had 33,000
people deployed plus 100,000 deployed in regular stations. The 33 were just in
Bosnia and other places. As | understand it, only 20 percent of the Army is
combat forces. Now that may beadiding figure. And obviously, the other people
are over there, too. But that’s 100,000. Y ou take two divisions out of there, |
don’t know where we' d go. And | doubt very seriously whether you'd have an
Army that you'd be very proud of.

DELLUMS: Thereason why | raised theissue of the Quadrennial Review to all
of you, isthat if indeed the Quadrennial Review is a serious process, all of these
distinguished witnesses are an integral part of it. And (if) what ison thetableis
atota re-look with potential for change, then all of these prognostications about
the future, what future are (we) talking about? You can only be extrapolating
based on present strategies, present doctrine, present force structure based on
present requirements.

If the Quadrennial Review changesall of that, then how can you predict something
you've not figured out asyet? We don't have the Quadrennial Review before us.
So dl these darming statements about readiness shortfalls, modernizations
shortfalls, strategy problems, force structureimplications, you can’t — you can't
get there from here until wefinally have the Quadrennia Review document before
us. That will frame the budget for fiscal year 1999.

So you cannot extrapolate based on fiscal year 1998 what’'s going to happen
severa years down the road...And | would caution my colleagues that talking
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about where all thesedangersare at thispoint is not appropriate and not relevant
until such time as we determine the Quadrennial Review. If the Quadrennia
Review smply underscores the status quo, then maybe everybody’sright. But if
it isa substantive point of departure, then everything then has to be framed in that
new paradigm, not the old paradigm.

The bottom linefor Congressishow to fund, under resource-constraints, short-
term demands for military forces, long-term needs to maintain effective forces, and
commitmentsto service personnel. Notwithstanding substantial force cuts, the U.S.
military isby far the most capable on earth. Thereis aperception that threats to the
nation are much reduced from those of 1950-1990. There is aso a perception that
U.S. military force can play adeterrent, decisive or a pacifying rolein most conflicts.
Both views, whether right or wrong, affect the debate surrounding the Pentagon’s
budget. Unfortunately, during thetransition from ahigh threat / low activity to alow
threat / high activity military posture, an attempt to satisfy both old and new
requirementsmay haveoccurred. Asaresult, somemilitary advocatestoday hold that
any reduction in resources, without a commensurate reduction in commitments, will
likely result in increases in OPTEMPO/PERSTEMPO that take DoD above “the
breaking point”. Genera Richard E. Hawley, Commander of Air Combat Command,
summed up his analysis of the current situation:

Then, of course, thereisthe Quadrennial Defense Review and the potential that it
will lead to further reductionsin our aready heavily committed force structure. As
aprimary provider of air combat forcesto our joint warfighters, | advise caution
as we contemplate this course. Our nation’s strategy of globa engagement is a
sound one. But it is one that is imposing heavy strains on our aready
much-reduced force structure. Many of the men and women whom | meet as |
travel around Air Combat Command are tired. We are testing their commitment
to “service before self” and, so far, they have not been found wanting. But there
are limits on how much we can ask these wonderful peopleto give. It ismy sense
that we are close to that limit. Once we cross that fine line, the exodus will be
devastating and difficult to reverse. We must find a way to keep our force
structure and our commitments in balance. | believe we can do that.*

General Hawley hastaken action within hiscommand to significantly reducethe strain
on his force through interna management practices and he has done so without
increases in either funding or resources. Timewill tell if these changes are sufficient.
In any case, innovation in atime of resource constraints may prove to be the most
useful approach as DoD learns to operate in a high demand environment.

One Force, Two Strategies: The QDR and Greater Demand

The Quadrennial Defense Review (QDR) mandated by the 104th Congress
reviewed the structure and mission of the nation’s armed forces. The report, out in
May 1997, will, if implemented, replace the last review conducted in 1993. Then
Secretary of Defense Les Aspin’ sBottom-Up Review established the requirement to
fight two nearly-simultaneousmajor regional contingencies(MRC) astheoverarching

“From a speech to the Air Force Association Symposium, January 30, 1997, in Orlando,
Florida. Accessible on the World Wide Web at http://www.aef.org/ol 7.html
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requirement for the National Military Strategy. In statements before leaving office,
former Secretary of Defense Perry clearly restated the two MRC scenario as the
primary consideration for posturing the nation’s defense. 1n establishing a base-line
force structure capable of engaging inatwo-MRC conflict, defense plannersin 1993
assumed a peacetime activity level for U.S. forcesthat would enablethe vast mgority
of combat and combat-support units to quickly swing into action. The intervening
years have seen a dramatic increase in the activity of U.S. forces in non-MRC
operations while at the same time the size of the armed forces has decreased
sgnificantly. These smaller forces are now engaging in military operations that are
larger, longer, more intense, and more complex than those anticipated in 1993. The
result isthat some combat forcesearmarked to transition to MRC duty inthe Bottom-
Up Review (BUR) may not be available as predicted. Further, the high activity levels
are straining some military budgets, curtailing training opportunities for deployed
units, increasing wear and tear on some equipment, and depleting some wartime
stockpiles. Thetask facing defense plannersishow to organize, train, and equip U.S.
forces to meet the requirements of both the two-MRC scenario and the
unpredictability of other operationsin support of national objectives.

With no apparent threat, the QDR debate will not necessarily reemphasize the
two-MRC scenario asthe guiding principle of the National Military Strategy because
defense planners now contend with a non-Cold War National Security Strategy in
which military forces play a significant peacetime role. The BUR was completed
prior to the administration’s announcement of the National Security Strategy of
Engagement and Enlargement; therefore, the BUR force structure focused primarily
on the requirements of high-intensity combat and did not anticipate the additional
requirements which would be levied on U.S. forces (See figures 1 and 2 below).
Although its main purpose remains the defense of the nation, the military’ srole asan
element of nationa power is expanding. Maintaining the equilibrium between an
expanded peacetime role, which may prevent conflict, and the required wartimerole,
which isto win conflict quickly, is the key challenge.

A peacetime Major Regional Contingency equivalent. Figure 1, from the
Bottom Up Review, displays the anticipated “Conflict Dynamics’ upon which the
current force structure was based. According to DoD officials who worked on this
analysis, the requirements for Peacekeeping/Peace Enforcement and Humanitarian
Operationswere, inretrospect, understated.® ThesesameofficialscharacterizeDoD’ s
current level of effort asequivalent to one major regiona contingency (MRC). Figure
2 adjuststhe original “ Conflict Dynamics’ based on thisassessment. Theorigina plan
wasfor U.S. forcesto quickly winthefirst MRC inorder to prepare for the possibility
of a second MRC occurring nearly smultaneoudy. The effects on U.S. forces of a
prolonged first MRC and the associated risk that would follow in the second were a
major concern. Sustained operations over the last five years, assessed as equivalent
to one MRC, are therefore, cause for concern. These same DoD officials have
testified before Congress that we may be going through an exceptional time and that
the current level of effort will probably subside. Without clear strategies for
withdrawing from operationsin Northern and Southern Irag, Macedonia, Bosniaand

®According to Deputy Under Secretary of Defense Louis C. Finch who worked on the BUR
proposals. Interview with the author.
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elsewhere, and with the ever-present dangers of potential flash points like Rwanda,
Zaire, the assertion of an “exceptional time”’ comesinto question. For example, the
fina withdrawal date for U.S. forcesin Bosniais not certain now and will remain so
if the prospects for renewed civil war are not reduced.®

Understanding the current and projected demand on U.S. forcesisan important
early step in developing aNational Military Strategy and aforce structure capable of
meeting these compelling obligations. Key measures of that demand are the pace or
tempo of military operations and the demands for duty away from home that such
operations place on individual service members. It is important to measure and
understand these demandsin order to make appropriate strategy, force structure, and
readiness decisions.

5For more on the future debate over the withdrawal from Bosnia, see NATO and Bosnia: A
Looming Transatlantic Debate. CRS Report 97-480 F by (name redacted) (April 22, 1997).



Figure 1. Anticipated nature of military requirements or “Conflict Dynamics” as published in the Bottom Up
Review. Column one indicates the anticipated Ie\g?gfl&acetime activity; column two, the level of activity
associated with one MRC.
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Figure 2. Bottom Up Review analysis of “Conflict Dynamics” adjusted for actual operations from 1992-
1997 which may equate to 1 MRC. The “Exercises” added to each column indicate the effort required to
prepare for the missions depicted.
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Capacity vs Commitments: A dynamic relationship

Theassessment of current and projected demands enables plannersto understand
the capability available for any new National Military Strategy. The strategy, once
derived, will determine the force structure required. Force structure decisions
influence readiness determinations. To preclude surprise and to react quickly to
aggression, a certain amount of the force must be in a high state of readiness. The
remaining readiness decisions are based on the projected requirements of military
plans written to implement the National Military Strategy (e.g. Days available prior
to deployment). The required readiness levels of units determine their training,
equipment, and personnel needs and priorities. It is in these areas, training,
equipment, and personnel, that high demands create the most turbulence. Therefore,
in understanding the turbulence created within the force by higher than planned levels
of activity, one can understand the impact on readiness and the efforts required to
maintain that readiness; the impact of readiness requirements on force structure
decisions; and the impact of force structure decisions on the ability of the military to
meet the requirements of the strategy. In summary, planning to execute the strategy
must account for current and projected demands on the force in order to posture a
viable military to meet the nation’s needs.

The left side of figure 3 below illustrates this sequence. The strategy, devised
to meet the challenges to national interests, is the framework for force structure
decisions; based ontheforcestructure, readinesslevelsare determined that ensurethe
forces can execute the strategy. This static processistypical of peacetime planning.
Aslong as forces maintain their required readiness levels, execution of the strategy
isassured. Inadynamic environment characterized by high demands on portions of
the force, readiness levels and a unit’s capacity to operate are constantly in flux
because units are preparing for, engaging in, and recovering from operations. Inthis
case, the relationship is circular in that changing readiness levels, which should
indicate a unit's capacity to engage in operations, affect the military’s ability to
execute the strategy. To understand the extent to which the military’s ability to
execute the strategy is affected, it isimportant to not only know the capability of the
unit but aso the unit’'s capacity to engage in and sustain operations. Current
readiness measurements show a snapshot of capability. Clearer assessments of
capacity are required in afast paced environment because, with the surplus capacity
of the Cold-War force diminished, the ability of U.S. forcesto quickly “surge’ up to
ahighintensity level and/or their ability to sustain operations over an extended period
areimportant considerations. Issuessurrounding readiness|evelsand thecombat role
of the Army National Guard are key aspects of this debate.

“How busy areU.S. forces?” and “ Canthey do more?’ or “ Should they do less?’
are pertinent questions framing the current debate over therole of U.S. forcesin the
worldtoday. To answer these questionsrequires an understanding of therelationship
between capacity and commitments. Although capacity is beginning to stabilize
following the drawdown of U.S. forces, commitments are anticipated to fluctuate at
highlevels. Ascommitmentsincreaseand run concurrently, theretheoretically comes
a point where capacity is degraded. Finding this point in order to achieve balance
between the requirements of the National Military Strategy and the new missions
inherent in the National Security Strategy is the challenge confronting defense
planners. Further force structure cuts to combat and combat
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Figure 3. Strategy, force structure, readiness dynamic for planning or “peacetime” and operations or

“wartime”
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support forcesengaged in current operations should be closely analyzed to ensurethe
United States retains the capacity to meet probable threats and obligations.

Measuring Commitments and Capacity. Thecurrent DoD system, the Status
of Resources and Training System (SORTS), measures training, personnel, and
suppliesand includesacommander’ sassessment. SORTS does not measurethelevel
of effort required of the unit to attain high ratings or the extent to which the unit is
committed to operations. It does, however, use a “Commander’s Assessment” to
gauge the overall readiness of the unit. According to DoD officias testifying before
Congress, this assessment was used in 10 percent of SORT Sreporting to increasethe
readiness rating of unitsand it was used in afraction of one percent of the reporting
to lower aunit’ sreadinessrating.” Thissystem, long the subject of congressional and
GAO scrutiny, reflects a snapshot of capability based on objective standards. It isnot
predictive nor does it reflect a unit’'s capacity to “turn-up” the level of effort.
M easurement of both the ongoing leve of effort, indicated by hoursand daysworked
for example, and the extent of a units commitments away from home station would
improve the assessment of a unit’s capacity for increased activity.

The measurements available to indicate the activity of U.S. forces are
OPTEMPO and PERSTEMPO. Operations Tempo (OPTEMPO) istherate of U.S.
forces involvement in dl military activities. OPTEMPO in this report refers to this
generd meaning of the term. The services adso use OPTEMPO as a
programming/budgeting term that indicates, for example, steaming hoursfor the Navy
and combat vehicle usage for the Army. The Air Force' sflying hour program isone
gauge of the*OPTEMPQ” of itscombat units. Further, OPTEMPO is often used to
describeonly the pace of contingency deploymentsexcluding other unit activitiessuch
as exercises and training deployments. Units are affected in varying degrees by all
these activities and so, for OPTEMPO to be a meaningful measurement of unit
operations it should include all unit activities.

Personnel Tempo (PERSTEMPO) isa subset of OPTEM PO and is the amount
of time spent away from home, usually measured in the number of nights service
members spend away combined with al activities in which a service member is
engaged. The post-Cold War drawdown of the U.S. armed forces coupled with
increased use of the military has led to a much higher than planned rate of activity,
OPTEMPO, for many military units and significantly increased the time spent away
from home, PERSTEMPO, for the military personnel involved.

Measuring OPTEMPO/PERSTEMPO

Inorder to discusspolicy optionsandimplications, thegeneral terms OPTEM PO
and PERSTEMPO will be used in this report as defined above. Service definitions
may vary; therefore, where important differences exist, they will be noted.

"Gebicke, Mark, Director, Military Operations and Capabilities, General Accounting Office.
Testimony before the Military Readiness Subcommittee of the House National Security
Committee March 11, 1997.
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Since measuring OPTEMPO indicates actual unit activity levels, which
encompass everything the unit does, with the purpose of gauging unit capacity to
accomplish proposed missions, the sum of all endeavors, regardiess of purpose,
provides the most accurate assessment. All the services use avariety of OPTEM PO
categoriesto measurespecificactivities. These* OPTEMPO” measuresdo not clearly
indicate the overal pace of the unit. Nava OPTEMPO measurements provide the
clearest picture of unit activity because the ship isnot only the weapon system, it also
defines the unit and provides the platform for conducting operations, training, and
exercises. Steaming hoursinthe Naval definition generally equatesto asurfaceunit’s
rate of activity; however, in port activitiesand temporary dutiesaway from homeport
also contribute to the rate of activity and are not reflected in ship OPTEMPO.
Similarly, embarked Marine Corps units can define part of their OPTEM PO in Naval
terms. The Army and Air Force OPTEMPO considerations are less clear-cut and
therefore harder to measure. The Army refersto vehicle mileage, in budgetary terms,
as OPTEMPO. Again, this is a sub-category of a units activity, not a complete
measurement.

The scope of tempo-related problems is difficult to measure as data collection
by the serviceswasnot designed to indicate theimpact of OPTEM PO/PERSTEM PO;
consequently, reliable indicators of unit and individual repercussions are only now
being developed. In addition, somedataanalysismay be mideading because averages
of large groups do not adequately reflect the burdens on discrete elements.

Why measure OPTEMPO? OPTEM PO measurementsareimportant because
they ad planners in predicting requirements and managing commitments.
Understanding current and proj ected demandsenablesthemilitary to sustain readiness
by quantifying the obligations to engage in operations, train and exercise the force,
develop personnel, and maintain and acquire the requisite equipment to do so. In
today’s resource-limited defense environment, such an understanding should
contribute to maximizing efficiency and avoiding wasteful, redundant, or potentially
damaging practices.

Why measure PERSTEMPO? Ingeneral, personnel tempo or PERSTEM PO
is the amount of time spent away from home for DoD personnel. PERSTEM PO,
whichisdifferent for each person, indicatesthetime spent inal professional activities
and reflects the remaining time available for persona and professiona development
activities. Service members can have ahigh PERSTEM PO while never leaving their
home base due to, for example, extended shiftsover long periods. Individual tempos
may differ from those of the unit because individuas may have officia trave,
professional education, or change-of-station requirements above those required by
their unit obligations. Even so, the primary factor contributing to the significant
recent increasesin PERSTEM PO is unit deploymentsfor operations and exercises.®

8For athorough discussion of PERSTEM PO issuesincluding recent data, effectson readiness,
and DoD actionsto mitigate theimpact of high PERSTEMPO, see U.S. General Accounting
Office. Military Readiness: A Clear Policy is Needed to Guide Management of Frequently
Deployed Units. Report Nos B-271135 and GAO/NSIAD-96-105. April 8, 1996.



CRS-18

No single standard for PERSTEMPO exists within DoD. Difficulties arise
inevaluating PERSTEM PO measurementsbecause each servicedefineslevelsof unit
and individual activity differently and they each have a different definition of what
constitutes high activity. Deploymentsarea so defined differently by each service; for
example, training rotations to the National Training Center do not figure in the
Army’s measurement of deployments yet they are clearly an activity that contributes
to PERSTEMPO. According to a 1996 GAO report Military Readiness: A Clear
Policy is Needed to Guide Management of Frequently Deployed Units:

Itisdifficult for DoD to determinethe actual timethat either military personnel or
their units are deployed. Thisinformation isimportant to planning and managing
contingency operations. Although all services now have systems to measure
PERSTEMPO, each service has different (1) definitions of what constitutes a
deployment, (2) policies or guidance for the length of time units or personnel
should be deployed, and (3) systems for tracking deployments.® (See Table 1
below)

GAO, and others, have recommended asingleformulafor measuring time away from
home: one day away equals one day deployed. DoD has not established a
comprehensvedefinitionand DoD’ smanagement of PERSTEM PO-rel ated i ssueswill
continue to be difficult. Service cultures, mission characteristics, deployment
timelines, and sustainment requirements account for most of the differencesin service
definitions and hamper efforts at establishing a universal definition. Even so, the
Joint Steff, at the direction of the Chairman, Joint Chiefs of Staff (CJCS), isworking
toward a common definition and an accurate measurement system.

Table 1. Service-specific Deployment Definitions and Policies

M easurement Army Navy Air Force Marine Corps
Definition of 7 days or more | 56 daysor 1 day or more | 10 daysor
Deployment more more away

from home
station
Policy or No policy, but | Yes, policy No policy, but | No policy, but
regulation goal of no limits maximum goal of no
limiting sngle deploymentsto | desired level of | single
deployments deployment 180 day<s/6 120 days per deployment
over 179 days | months year over 6 months
System Unit and Unit only Major weapon | Unit only
tracking individua systems and
capabilities individual

Source: GAOY

*Ibid.
I bid.
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Comparing Navy and Air Force approaches. Each servicenecessarily tailors
its respective forces and deployment guidelines to the requirements of the missions
it performsand the level sof readinessrequired of itsforces. The Navy, which rotates
forces forward to overcome the lagtime involved in deploying forces to a fast-
breaking crisisby sea, keeps forward-stationed forces at high readiness while unitsin
home-port areinvarying statesof readiness. The Air Force, whoseforcesdeploy into
combat within 48 hours of notification maintains high levels of readiness across the
force. These differing requirements are reflected in the OPTEMPO and
PERSTEMPO of each service.

Navy PERSTEMPO Rules. The Navy has stringent rules regarding
PERSTEMPO but an individual measurement system is not employed. There are
three tenets of the Navy policy:

e Deployments will be no more than six months from the time they depart
homeport until the time they return to homeport.

e The turn-around ratio, that is, the number of days at home compared to the
number of days on a deployment, will not exceed 2.0/1. (Note: the Navy
defines a deployment as 56 days or more at sea.)

e 50% of a sailor’'s time over the past three years must have been spent in
homeport.

Waivers to this policy require approval of the Chief of Naval Operations. In 1996,
according to the Navy staff, there were only 5 waivers granted Navy-wide and these
were to take ships for required maintenance to facilities away from homeport. In
1997, there has only been one waiver, again for maintenance.

According to Navy officials who track PERSTEMPO, the Navy’ s turn-around
ratio that is, the time between deployments must more than doubl e the time spent on
the last deployment averages between 2.4-2.6 to 1 although some aviation units may
be closer to the 2.0 limit. Whileit istrue that the turn-around ratio has diminished in
recent years, it still remains well-above the Navy goa for most units.

Individual sailors may, at times, experience higher PERSTEMPO if
reassi gnments occur between deployments. A sailor coming off adeployment that is
reassigned to aship preparing for adeployment islikely to be hard pressed. The Navy
doesnot track individual PERSTEM PO, but, based on the rulesfor unit deployments,
the maximum three-year average for most sailors should be around 180 days.

Air Force PERSTEMPO Policy. The Air Force hasno specific rule regarding
PERSTEMPO. Air Force policy isthat, asagoa, individua PERSTEM PO should
not exceed 120 days per year. This policy is consistent with the Navy’s more
stringent 2.0:1 turnaround ratio inthat 120 days away plus 240 days at home roughly
equals one caendar year (See figure 4 below). The Navy uses deployments, any
continuous sea duty that exceeds 56 days away, to measure the 2.0:1 ratio. Figure
5 shows the effect of additional activities away from home station on Navy
PERSTEMPO. The Navy policy of 50 percent of one' s time spent at home over the
three preceding years ensures that additional activities don’'t take sailors beyond a
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PERSTEMPO of 182-183 days per year. The Air Force policy of 120 days per year,
one-third lower than the Navy requirement, is based on readiness requirements.
Deployed naval forces maintain a high state of readiness while stationed in potential
hot spots. Non-deployed naval forces, their missions covered by deployed naval
forces, cyclethrough stages of refurbishment and retraining as they prepare for their
next deployment. Periods of unreadiness are planned into this cycle as Naval
personnel and equipment “ standdown” from deployed operations. Figure6 showsthis
cycle. Air Forceunits, onthe other hand, maintain highlevelsof readinessat all times
because of the potential need to deploy worldwide on short notice. This continually
higher state of readiness, compared to non-deployed naval forces, requires more
dedicated training time at home station to maintain. Therefore, the Air Force 120 day
policy affords units the time to train in order to maintain continually high readiness
ratings. The policies of both services are designed to support the nature of their
unique contributions to joint operations and are tailored to their specific needs.
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Figure 4. Theoretical comparison of the OPTEMPO of a Navy carrier air wing versus an Air Force fighter
wing showing an equal “deployment” load. Compares a three-year Navy deployment cycle with the Air
Force policy of 120 days away per year. In both cases, the PERSTEMPO burden appears to be 360 days in
3 years as depicted in the center. Source Air Combat Command
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Figure 5. Many Naval aviation units also train at Fallon NAS, NV beyond 6-month deployments at sea. In
this case, the depicted aviation unit's three-year PERSTEMPO is 460 days vice 360 days. Source Air

Combat Command.
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Figure 6. Cyclical readiness levels of a Navy carrier deployment rotation. During the 460-day Navy
PERSTEMPO period in this example, readiness levels are reduced while preparing for the next deployment.
The Air Force, with a more rapid response commitment from homestation, maintains readiness at C-1/C-2
for all units. Source Air Combat Command
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Measuring Readiness in OPTEMPO Terms

NO “Opportunity Cost” evaluation. Theoretically, assuming adequate
funding, acceptable readiness levels can be maintained indefinitely at certain
OPTEMPO and PERSTEMPO levels. These levels have not yet been identified
making it difficult to assess how long readiness can be sustained under certain
conditions. Further, thereisno“Opportunity Cost” system for evaluating therelative
worth of DoD actions. In other words, there is no way to know the price, in non-
monetary terms, such asreadiness, for current operationsthereby making quantitative
assessmentsdifficult. “What didn’t we do becausewedid Operation X7’ isaquestion
that can now be answered only in specific instances, anecdotally and non-
quantitatively.

Future readiness measurements should be able to predict, based on OPTEM PO
and PERSTEMPO, how long the current level of effort can be prudently sustained.
Aneffective system for estimating an acceptable OPTEM PO and PERSTEM PO limit
would be unit-specific, would be tied closely to the unit’s training program, and
would depend on several factors including personnel experience, equipment
capabilities, weapon system age, and mission type.

PERSTEMPO measures cannot drive unit deployment decisions. Any
system of measurement should account for continuous personnel rotations between
units that can exacerbate the PERSTEMPO problem. A units OPTEMPO is the
major portion of an individual’s PERSTEMPO. When individuals are reassigned,
their PERSTEM PO includesthe previous unit’s deployed time. Werethey to stay in
the origina unit, service management practiceswould ensurethey weregiven abreak.
After they move, the breaks accrued by the former unit do not carry over with them.
Often times, individuals returning from a deployment will transfer to aunit preparing
to go on adeployment. Assignments to remote locations, where the PERSTEM PO
is 365 days a year, that precede or follow an assignment to a unit with a high
OPTEMPO strain individualsthe most. Thisdrain on individual readiness should be
akey concern of an effective management system. Certainly, thereverse aso happens
where individuas miss deployments due to reassignments. The number of units
currently involved in operations and exercises makes the former problem more
common than the latter condition. Although it is important to identify high
PERSTEMPO individuas, units must be able to deploy with dl their assigned
personnel in order to maintain the unit integrity and cohesion that are essentia to
successful operations. Leaving soldiers behind because they have exceeded a
PERSTEMPO ceiling is not considered a workable alternative.

Readiness and OPTEMPO/PERSTEMPO. The important aspect of
OPTEMPO/PERSTEM PO anaysisisintheindication of capacity. Asnoted, SORTS
reporting does not indicate capacity. Highly stressed units and individuals cannot
perform as well, or for aslong, as well-rested ones. Under SORTS, a commander
assesses the unit’ s ability to “go to war” today not its ability to sustain or to increase
ahighlevd of activity. Capacity, whether a unit or an individual “probably” can do
more or whether they should rest and/or reconstitute, needsto be apart of the overall
readiness evauation of U.S. forces because of the combination of smaller forces and
higher workloads. The current situation for many units approaches comparison to
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combat where fresh units are rotated to the front allowing forward units the
opportunity to rest and to reconstitute.

The services are working to devel op new ways to measure stress on units. Air
Force Studies and Anayss (AFSAA), working closely with highly stressed unitsin
the Air Force, developed the following list of personnel and equipment indicatorsin
order to evaluate the stress effects of sustained high workloads.

Unit Indicators of High Stress
(Acronyms are defined at the bottom of the list)

Table 2. Indicators of Personnel Stress

Level of Stress Produced

Low Medium High
Avg Ops TDY days per year <90 90-120 >120
Highest TDY AFSCsin Ops <90 90-120 >120
Avg duty week for Ops* 40-45hrs 45-55hrs > 55hrs
Avg Mx TDY days per year <90 90-120 >120
Highest TDY AFSCsin Mx <90 90-120 >120
Avg duty week for Mx* 40-45hrs 45-55hrs > 55hrs
Aircrew flying time waivers 0 <5% >5%

* Includes work done at home such as answering emails, reading reports, etc.

Level of Stress Produced

Low Medium High

StaticsyDemos/Capabilities per 1 PAA <2lyr 2-5lyr >5/yr
Major exercises participation per year 2-3 1 0
Number of personnel NMR <10% 10-20% >20%
Aircrew/personnel training waivers 0 <5% >5%
Delays in upgrade training/qual. 0 <10% >10%
Avqg Specialty experience: officers >4 yr 4-1 yr. <lyr
Avqg Specidty experience: Ops enlisted >4 yr 4-1yrs <lyr
Avg Specidty experience: Mx enlisted >4 yr 4-1yrs <lyr
Manning of critical Ops AFSC's 105-95%  95-85% <85%

Manning of criticall Mx AFSC's 105-95%  95-85% <85%
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Balance of field grade officers assigned* 5-15%
Officer Separation rates <10%
Enlisted Separation rates <10%
1st Term Reenlistment rates >75%

15-25%
10-20%
10-20%
75-50%

5<>25%
>20%
>20%
<50%

* |n addition to unit leadership. This may not apply to non-flying units

Level of Stress Produced

Low Medium High

Career broadening assignments * >50% 50-30% <30%
Selection Rates for SOS >70% 70-40% <40%
Pursuing college degrees: enlisted ** >35% 35-25% <25%
Pursuing advance degrees: officers *** >50% 50-30% <30%
Disenrollment from course work <10% 10-25% >25%
Field conditions &/or min per diem No One Both
TDYs

* For senior Captains & Majors. Career broadening as defined by Unit leadership. That is, doing

ajob in other than one's specialty.
** Include E-4's and higher

*** 0% of Promotable O-3's thru O-4's w/o master’s degrees

Level of Stress Produced

Low Medium High
Accrued leave exceeding 60 days 0 1-25% > 25%
Fathers missing child’s birth dueto TDY 0 1-3 >3
TDY within 30 days of child's birth 0 1-3 >3
Taking leave at a desired time period/yr * 100% 99-60% < 60%
Working Thanksgiving or Christmas ** <20%/1 >20%/1 20%/>2
Family Maltreatment Incidents 0 1-2% > 2%

* Given 3"1 week” choices of leavelyear, could the member take leave during one of these choices

** Includes New Years. Avg per person for an average tour length of 3 years
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Table 3. Indicators of Equipment Stress

Level of Stress Produced

Low Medium High
Fix Rate (Code 3 breaks)* >75% 75-70% <70%
Avg Delayed Discrepancies per A/C <30 30-35 >35
Repeat Reoccurrence Rate <2% 2-4% >4%
Cannibalization Rate <8% 8-12% >12%
NMC due to Supply <15% 15-20% >20%
NMC due to Maintenance <10% 10-15% >15%
Availability of Depot Support <1 mos 1-2 mos >2 mos
Delay of Major Upgrades <3 mos 3-6 mos >6mos
Delayed Scheduled Inspections 0 1-5 >5
Delayed Depot Inputs 0 1A/C >2A/C
Spare Engines per Mobility Package >2 1 0

* Code 3 means an aircraft is not fully mission capable

Notes:

“Ops’ refersto individuals who operate or support the operation of aircraft.

“Mx” refers to maintenance personnel who prepare, repair, and maintain aircraft.

“TDY” refersto “ Temporary Duty” or days away from home.

“AFSC,” Air Force Speciadty Code, refersto one's career field.

“Static’'Demos’ are requirements to take airplanes to airshows and open houses

“PAA” is“primary aircraft assigned,” so that 24 PAA means that a unit owns 24
mission aircraft.

“NMR” and “NMC” stand for “Non-Mission Ready” for individuals and “Non-
Mission Capable’ for aircraft (A/C) respectively, and indicatethose not available
for combat operations.

“SOS’ is “Squadron Officer’s School;” the career-enhancing professional military
education for Air Force Captains.

A New Readiness Paradigm Emerging

For most units, high levels of OPTEM PO/PERSTEM PO are currently brought
about by the combination of the military drawdown and the unanticipated rise in
peacetimeobligations. A DoD-wide systemfor measuring OPTEM PO/PERSTEM PO
was never previoudy undertaken. The strategic focus of the Cold War worked to
minimize the current problem. The military capacity of the Cold War era, which was
usudly large enough to minimizedetrimental impactsof unit operationsand repetitive
personnel deployments, obviated the need to measure OPTEM PO and PERSTEM PO.
In addition, units with high deployment rates spent a significant portion of their time
away from home training and exercising their primary capabilities. The resulting



CRS-28

common understanding that high unit activity equated to high readiness reflected the
reality of thetime. Today’semerging reality reflects fewer forces engaged in awider
variety of missonsat atimewhen resources are constrained. With today’ smissions,
high unit activity does not necessarily equate to high readiness and may, some assert,
be detrimental to readiness for combat. As understanding of current experience
increases, measurements of OPTEM PO, PERSTEM PO, and their effects, while not
yet sufficient, are improving rapidly.

Counting Capability: The Best Way to Assess Capacity
What can we do with the forces we have available? And

What part of our capability is not currently available? These are difficult
guestions to answer under the current approach to understanding OPTEMPO,
PERSTEMPO, and readiness. By counting only the number of personnel deployed,
and by making distinctions between deployments, operations, exercises, and other
duties, the total effect on U.S. forcesisnot apparent. Any activity that takes service
members away from their units affects, to some degree, that unit’s capability. Any
sub-unit removed from a larger unit, has a significant impact on the larger unit’s
capability to execute its assigned mission.

It isimportant to capture the ebb and flow of U.S. capacity to execute warplans
and to sustain military strategies; a system that indicates current U.S. capacity to
perform military assignments, which is dynamic, is needed. The current system
indicates only the readiness of forces postured for static warplans and not whether
those forces can effectively sustain the planned operations. To do this, some senior
military officersinterviewed for this study suggest referring to any activity that takes
a unit away from home station as an “Operation.” Since the effort that goes into
planning, executing, and returning fromthese eventsisakinto that for operations, and
since the unit is “not available’ while off station, classifying activities in this way
yields meaningful data. The smallest unit that should be assessed in thisway is aso
the building block of military capability; the unit that can operate as an independent
entity.

Battalions, squadrons, and ships. These officers suggest counting Army
battalions and Air Force squadrons deployed to “operations’ as the measure of
commitment and the indicator of capacity. The “building block” units would report
aspreparingto deploy, deployed, recovering from deployment, ready, or non-mission
capable. Since the services have afinite number of battalions and squadrons, thisis
aquick indicator of the “ Status of the Army” or the * Status of the Air Force” and is
akinto the Navy’ sdaily reporting on ships. Inaddition, “cannabalized” units, that is,
unitsthat were required to provide assetsto another deploying unit might belisted as
“non-mission capable.”

Estimating time and effort to extricate and redeploy as C-1. One of the key
assumptions of the Bottom Up Review was that units involved in peacekeeping,
humanitarian operations and exercises could be quickly extricated and redeployed to
combat. The experience of the last five years, coupled with known limitations of
strategic lift assets, indicate that taking aunit out of Bosnia, for example, and directly
inserting it into a combat environment is not as smple as previousy suggested. The



CRS-29

degradation of combat skills is the most significant limiting factor in this approach.
The time required to regain high combat status prior to re-engaging in operations
should be a key consideration in estimating U.S. capacity to execute warplans.

Therefore, counting forces off-station in terms of the smallest effective
independent combat element, that is, battalion, squadron, or ship, and redlistically
evaluating the time required to return the unit to combat-ready status following its
redeployment, assuming it can be objectively and soundly done, is considered to be
an improvement over smply reporting a “snapshot” of personnel, supplies, and
training under SORTS. This approach, similar to the Navy’s, takesinto account the
vagaries and uncertainties involved in fast-paced operations.

Why OPTEMPO Is High

The causes of high OPTEMPO are numerous. The drawdown of U.S. forces
and the necessary demands of maintaining aforce ready to fight two Major Regional
Contingencies (MRC), which includes ademanding exercise schedul e, are significant
challenges but were foreseen by defense planners. The increased length, size,
intensity, and complexity of recent military operations other than war (OOTW), and
the military’s expanded role in carrying out the National Security Strategy were
unforeseen at the time of the 1993 Bottom-Up Review and have combined to drive
OPTEMPO and PERSTEMPO well beyond envisioned levels.

Overseas presence down = fewer forces for more tasks. The reduction of
overseaspresencerequiresfewer forward-based forcesto performmoretasksthereby
raising both the workloads on the forces and the costs of the operations. CONUS-
based forces must travel farther and longer to reach deployment areas. Of the 674
Army facilities closed world-wide since 1989, 593 were overseas. U.S. Air Forces
Europe (USAFE) reduced from 16 main and 37 minor operating bases to 6 and 14
bases respectively. Nine USAFE fighter wings totaling 636 aircraft were reduced to
3 wings with 168 fighters total. Commensurate personnel reductions from 62,000
down to 27,000 were made while the U.S. Army now counts only 125,000 soldiers
in Europe, Panama, and the Pacific combined. Naval and Marine Corps contributions
to ongoing operations are usualy included as part of pre-planned deployments. Here
too, PERSTEM PO complications arise when forces returning from duty are quickly
returned to deployed-status for new operations.

Specifically, concurrent complex operations continueto challengethe Pentagon;
among them are operations in Bosnia, extended 18 monthsto June 1998 and perhaps
longer, northern and southern Irag, and counter-drug operations. At the sametime,
the increased use of military forces in support of the Clinton Administration’s
National Security Policy of Engagement has contributed significantly to theincrease.
For example, Partnership for Peace (PFP), the engagement of the countries of central
and eastern Europe along with those of the former Soviet Union, has entailed a
significant increase in commitments of U.S. forces to bilateral and multilateral
exercises and international events. PFP builds closer relations and the ability to work
together with NATO by committing military forces to combined exercises, military
exchanges, and international training. Events are held as far east as Kazakstan in
Central Asiato Norway inthe north and Spain in the south. USAFE’s participation
in PFP in 1996 totaled over 400 such instances, up from only 65 in 1993. Army
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forcesin Europe face an even tougher PFP challenge as ground participation requires
more coordination and agreater commitment of resources. Inaddition, dividing units
for these small “exercises’ interrupts their training schedules.

Exercises, asillustrated in Figure 7, are a key aspect of the military readiness
program and therefore, consume a large amount of time and resources. At the end
of the Cold War, the Joint Chiefs of Staff maintained a comprehensive five-year
exercise plan which, during the drawdown years, was not appreciably altered to
account for the reductions in available forces. This schedule, planned to exercise a
global-war-based force, contributed to high OPTEMPO and PERSTEMPO.
Recently, DoD hastaken significant stepsto lessen the strain of exercise demands by
reducing the number of exercises, combining Smilar exercises, and eliminating some
redundancies. Work still needs to be done on managing the force requirements of
regional Commanders-In-Chief as they plan their annual readiness exercisesin order
to balance these demands with the requirements of an expanded foreign policy. While
exercises are alarge part of current operations, they are within the control of DoD;
many real world operations are less so.
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Figure 7. Combat Air Force (CAF) training exercises in the U.S. and the decreasing number of Fighter-
Wing Equivalents (FWE) on the same chart. (COPE THUNDER is held in Alaska) The number and type of
exercises contribute to OPTEMPO. Source: Air Combat Command.
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Some critics of the President attribute the Clinton Administration’s willingness
to use military forces in an ever-widening range of operations to a combination of
available military competence and White House inexperience (the experience of
Secretaries Perry and Christopher notwithstanding). This view holds that the new
administration, beset by international crises and determined to pursue a domestic
agenda, “discovered” that the military was a highly efficient and very successful
organization that would “carry out orders.” Despite a “professed aversion” to the
military, the pace of international events, coupled with a general disinterest in them,
led to quick action to “send inthe troops.” Initia successes led to even more use of
U.S. forces as the administration learned the political value of “keeping a lid on
events.”

Others see theincreased use of military unitsin peacekeeping and humanitarian
operations as the natural outgrowth of victory inthe Cold War. Thisview holdsthat
intervening to prevent or contain conflict is wiser than waiting for conflict to grow
and that the moral imperatives of preventing starvation and genocide outweigh the
actual costs. While still others see a U.S. military force that is supported more
substantially with resources than any other in the world, that does not face alarge
critical threat, and see no reason to protect it from useful proactive employment.

Regardless of perspective, the military itself isal so responsible for the increases.
Military culture and military imperatives are contributing factors in high levels of
OPTEMPO and PERSTEMPO. The statement “We never met a deployment we
didn’t like’ is indicative of the military’s willingness to “fight any foe, bear any
burden”. The can-do attitude of the military culture prevents many in the services
from demanding relief from excessive tasking. Further, careerism, especidly in the
command structure, may inhibit ambitious officersfrom turning down additional work
no matter how validthe complaint. Competition for resourceswithin and between the
servicescan contribute to military “volunteerism”. Thebusinessadage, “you get what
you reward” holds true in the military and the military rewards operational success.
The need for decisive victory is an oft re-learned military lesson that compels
commanders to maintain the best capability against potential adversaries and to
engage with the most forces possible. The military culture contributes to high
OPTEMPO/PERSTEMPO. Given direction, the military culture can work to lower
it.

The changing nature of military operations. Increased use of the military in
the post-Cold War eraentaillsmorethan just the number of major operationsinvolving
U.S. forces. The nature of post-Cold War operations has changed as these efforts
tend to belarger, more intense, more complex, and of longer duration (See figures 8
through 12) In addition, many of these large, complex operations are running
concurrently in widespread locations creating new challenges for al aspects of
military operations. An internal Air Force study describes the context of the new
environment:

The increase in demand for USAF assets and personnel has come at a time when
USAF inventory, personnel, operating locations, and budgets have experienced

HGAO Report Nos B-271135 and GAO/NSIAD-96-105. April 8, 1996. page 11
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dramatic downsizing. TheUSAF aircraft inventory hasdeclined 31 percent during
the past five years. USAF active uniformed personnel have a so steadily declined
since 1990, from 535,233 to 400,409 in 1995, while personnel permanently based
overseas have decreased at a faster pace, almost 40 percent since 1990 - most of
these reductions from forces based in Europe, which have fallen from 63,000 to
27,000 in the last six years. Even with DoD wide resources falling nearly 13
percent since 1989, USAF budgets have declined nearly 22 percent over the same
period. Takenin sum, thisincrease in operational tempo against the backdrop of
declining inventory reveals a three-fold increase in the intensity of USAF
operations since 1989.2

Figure 8: Intensity of USAF operations is increasing due
to increased commitments and a reduced number of
aircraft..
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2Final draft of “Today’s Air Force: The Use of Air and Space Power Across the Spectrum
of Peace and Conflict” prepared by DFI International, January 1997. Includes Figures 8, 9,
and 10.
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While the intensity and duration of events are increasing, Figures 8 and 9, the total
number of overseas events is decreasing, Figure 10, due to the inability of forces
engaged in operations to conduct large-scale exercises. This makes sense as more
forcesaretied up in operations for longer periods, lesstime and fewer resources are
available for training exercises. Figures 11 and 12 show specific examples of these

trends.

Figure 9. Operations involving USAF assets are
becoming longer
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Figure 10. As commitments to operations increase and
lengthen, total number of events and participation in
exercises decrease
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Why High Optempo Is a Problem

The cumulative effects of the post-Cold War drawdown coupled with an
increased use of the military in a greater range of international crises has led to a
sustained high level of operations for many units and critical personnel. In the past,
large military forces provided the capacity for the U.S. to engage in operations other
than war with little degradation to readiness or effectiveness. Minor commitments
were met using alarge pool of resources so that most units did not suffer the effects
of repetitive deployments or continuous interruptions to their training cycles. Now
with the capacity of the global-war-based force diminished, the continuing use of
forces dedicated to the National Military Strategy in operations other than war
(OOTW), that is, in operations other than those for which they are organized, trained,
and equipped, may be hampering DoD’s ability to execute its short and long-range
plans and programs in support of its many fixed obligations.

However important operations other than war may be to U.S. security in the
post-Cold War world, a sustained high tempo of military operations may have
detrimental affects on short-term readiness and long-term military effectiveness. For
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example, temporary reductions in readiness, temporary loss of finely-honed combat
skills, increased depreciation rates of some military hardware, and delays in
modernization and acquisition programs can al be tied to a higher than planned rate
of activity. Units returning from deployments often require extensive periods to
recover their pre-deployment level of readiness. The 1st Armored Division, upon
completing its Implementation Force (IFOR) dutiesin Bosniawas put on a 100-day
recovery program by its commander.”® In this case, the ability to maneuver as a
complete unit and to coordinate itsmaneuverswith other large ground forces, wasthe
essential task inwhich it wastheleast proficient. Air Force pilots attending Red Flag
exercises following long peacekeeping deployments are showing reduced abilities
compared to their “stateside’ counterparts. After each deployment, Marine
maintenance units are working significantly harder and longer to maintain their aging
equipment. Thishigher than planned rate of activity hasinterrupted and may continue
to interrupt the funding streams for other DoD programs as the Pentagon is forced
to pay for unplanned operations from existing accounts.

As the capacity to absorb these unforeseen operations is reduced, competition
for resources within DoD and within the federal budget will increase. There is
concern that long-term, the cumulative stress associated with open-ended operations
may lead to chronic and insidious problems such as declinesin morale and retention.
These declines would increase costs as replacements must be recruited and trained.
For example, to replace a combat-ready pilot with 8 years experience, costs, on
average, $4.3 million and takes severa years. Other problems are reductions in
overal proficiency and experience levels, delays in routine and depot maintenance,
depleted or dislocated logistics, and premature fatigue in some weapon systems.
Replacing weapon systems sooner than planned can lead to major disruptionsinlong-
term acquisition strategies.

Congressional understanding key to successful innovation. Congress is
keenly interested in the readiness of U.S. forces, inthe quality of life of U.S. military
personnel, the size and shape of the military’ sforces, and in the annua review of the
defense budget. OPTEMPO/PERSTEMPO issues facing all the services have
significant implicationsintheseareas. Congressional actionon key military issuescan
either positively or negatively affect the armed forces capacity to sustain its current
pace. A clear understanding of the new dynamics of operating the Department of
Defense with smaler forces and budgets and increasing demands is a key focus for
Congress and the debate on the Quadrennial Defense Review.'

¥From a speech by Major General Nash, commander of |FOR and the 1% Armored Division
to the NATO-Russia IFOR Lessons Learned Conference, April, 1997.

“For a further discussion of these issues, see Goldich, Robert L. and (name redacted),
Defense Policy: Threats, Force Structure, and Budget Issues. CRS Report 96-729 F,
Updated September 9, 1996.
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Figure 11. Decreasing end-strength and increasing deployments by personnel. Source: Air Combat
Command
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Figure 12. Increasing commitment to overseas operations by Air Combat Command Forces. Source: Air
Combat Command
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Maintaining a Viable Force

Continuity in Training. A key to the long-term well being of U.S. forcesis
continuity of training. Too high OPTEMPO/PERSTEMPO has implications for
military effectivenessin that it interruptsindividua and unit training cycles. In order
to maintain a force capable of meeting the demands of high-intensity combat, the
individua military servicesdevel op short andlong-termtraining and exercise plansfor
their forces. At the same time, they blend these requirements with their peacetime
commitments around the world. The services budget to pay for these ongoing
training and exercise activities as well as to develop and acquire modern equipment
to replace existing systems. All of these requirements are planned for and
programmed into the Defense Budget. Forces not engaged in required training,
exercises, or ongoing commitments are available and can engage in other activities
with little detrimental impact on their readiness. Unplanned operations or other
activitiesthat repeatedly interrupt the training cyclesor that reduce thetime available
to maintain combat readiness, can have adverse effects. In other words, there are
minimum resources and a minimum time required for basic military preparedness so
that units may retain the capabilitiesrequired of them. For many units, the minimums
established by their services are not currently available.

A comparison of Figures 13 and 14 (below), provided by the Air Force's Air
Combat Command (ACC), shows the effect of high activity levels on unit training
time. Figure 13 shows the planned 160 days for readiness training while currently,
there may be only 80-120 days available. Figure 14 shows the effect of unplanned
additiona contingency days and exercise days. These additional contingency and
exercise days violated the Air Force’'s own 120-day limit resulting in 136 days “off
station”. Figure 14 showsthe added burden of inspectionsand local exerciseswhich
reduces the actual training days available number to 80-120 days. “Surge days’ are
those days when a unit fliesalmost doubleitsdaily flying load in order to “catch-up”
to ether its flying-hour requirements, its training requirements, or to make up for
flying lost due to inclement weather. These days are an extra burden on maintenance
crews and minimize the time pilots have for thorough preparation and post-mission
analysis and therefore are not suitable for in-depth combat training. “Productivity
days’ are days off accorded by the commander for meeting flying goals. Thesedown
days are an important part of aunit’s rest/recovery cycle and are used as a positive
motivator by operational commanders.
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Figure 13. Theoretical annual schedule of an Air Force F-15 squadron given a deployment commitment of
120 days per year. A comparison of figures 13 and 14, provided by the Air Force’s Air Combat Command
(ACC), shows high activity levels reducing available unit training time.
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Figure 14. Unplanned additional contingency, exercise, inspection, and local exercise days reduce the
number of actual training days available to 80-120 days indicating that both external and internal factors
contribute to high OPTEMPO and PERSTEMPO. Source: Air Combat Command
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Bottom Line: Sustaining a high operational tempo difficult. In theory,
peacetime militaries can only sustain afinite level of activity beyond that required to
maintain military readiness and effectiveness through training, exercises, and
maintenance. High activity beyond this sustainment level can be “surged” for short
periods with little detrimental affect; however, engaging in lengthy activities not
related to preparing themselves for their primary missons diminishes the involved
units capacity to fulfill their assigned responsbilities. Over time, the cumulative
affects of lost training time, missed exercises, unprogrammed expenditures, and
extended deployments degrade the overall capability of the force. In practice, U.S.
military forces, with innovation and dedication, have risen to meet these near-term
chalenges; yet, there is growing concern that long-term problems may result if
today’s obstacles are a result of a fundamenta mismatch of resources and
requirements.

Value of Monitoring OPTEMPO/PERSTEMPO

High OPTEMPO/PERSTEMPO then, may provide some indication that U.S.
forces may be exceeding their designed capabilities in some areas and failing to meet
their planned objectives in others. Understanding OPTEM PO/PERSTEM PO does
not provide insight into the validity of either the current two-MRC strategy or the
policy of pursuing broader military engagement intheworld at-large. Understanding
OPTEMPO/PERSTEMPO may, however, indicate whether or not U.S. forces are
reasonably capable of meeting current and proposed obligations and in what areas
change and/or innovation may be required.

OPTEMPO/PERSTEMPO and the QDR. The key OPTEMPO and
PERSTEM PO-related questionsinthe debate onthe Quadrennial Defense Review are
a) whether or not the armed forces of the United States are sufficiently structured and
prepared to meet the requirements of the National Military Strategy, b) whether or
not the current requirements levied on the armed forces are too high, resulting in
substantial implications for what the military strategy should be. Measuring
OPTEM PO and PERST EM PO and comparing those measurementswith other factors
likereadinesslevels, personnel retention statistics, and unit evaluationswill give some
indication of what leve of activity U.S. forces, ascurrently postured and engaged, are
capable of sustaining.
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Current Trends®®

The Chairman of the Joint Chiefs of Staff, General John Shalikashvili gave the
following testimony before the House National Security Committee in February of
1997:

Oneof the strategic conseguences of the post Cold War period isthat the U.S. has
been ableto reduce military force levels. Since 1989, the active all-volunteer force
has been reduced by 700,000 people — about a third of the active force. The
Army has gone from 18 active divisonsto 10, a 45 percent reduction; the Navy
from 566 ships to 352, a 38 percent decline; and the Air Force, from 36 to 20
fighter wings, down 45 percent. These are the lowest force levels since before the
Korean War. The Defense Budget has also been cut by about 40 percent since
1985. In FY 98, it will represent only 3.0 percent of the Gross Domestic Product,
the lowest since before World War 1.2

In addition, Marine Corps end-strength was reduced by 12 percent. Table 4
below summarizes the drawdown.

The armed forces are much smaller but are more operationally active than their
Cold War predecessors. Since the fal of the Berlin Wall in 1989, America has
committed forcesto nearly 40 crises. Operational deploymentsincreased 300 percent
over Cold War levels. At the sametime, the size of the military has been reduced to
pre-World War Il levels. On average, the last ten years have seen a more than one-
third reduction inthe size of U.S. forces. Since 1986, the Air Force aone downsized
36 percent and reduced overseas presence by 40 percent. The combined result of
smaler size and increased activity is illustrated by the following: in 1993, the Air
Force deployed 28,900 of its 441,533 personnel; by 1996, the figuresrose to 63,000
of 385,000, a 118 percent increase. While this number reflects asmall percentage of
the total force, it is a Sgnificant percentage of those forces capable of deploying.
Unfortunately, statisticsindicating the number of deployed individua sasapercentage
of those availableto deploy are not tracked by DoD. However, on any given day, the
Army estimates 35,000 soldiersare deployed up from 21,500 in 1996. Other military
obligations contribute to higher PERSTEMPOs. While the average number of

>Some have drawn an analogy between the current situation facing the U.S. military and a
major league baseball team battling in the playoffs. The games are very close, most are
extending into extrainnings, some, well into the night, and the players, stressed by thetravel,
the interrupted schedules and the intensity of the competition, are getting tired and may be
losing focus. Now, not knowing if they’ll bein the World Series or not, the manager isusing
starting pitchersin relief on two days and even one day rest because nobody remembers who
comes in second. Should the team make it to the World Series, no one knows if they’ll be
ready...but, what' s the point of having an expensive team if you're not going to use it?

The challenge facing QDR planners is how to rest the team, practice fundamentals,
retain enough good playersto be a contender, and play a 162 game season, when revenuesare
down, when free agency istugging at the best players, when the season has been compressed,
and overseas franchises have been added to the league.

1eStatement of General John M. Shalikashvili beforethe House National Security Committee,
February 12, 1997.
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steaming daysper quarter has shown only adight increaseinthe Navy, thisresult was
achieved through aggressive management and reduction of training days at sea.
Although these days are projected to remain stable, the Navy budget projects
exceeding deployed OPTEMPO limits through FY 1999 based on projections in
support of current contingencies(SeeFigure 15). Thelikely trendsfor all servicesare
upward (See “ Future Trends in OPTEMPO/PERSTEMPO on page 53).

Table 4. Force Structure Drawdown

| | Arm Na

Air Force Marines

Cold War 18 Divisions 566 Ships 36 Ftr Wings 3 Divisions
1997 10 Divisions 352 Ships 20 Ftr Wings 3 Divisions
Change -8 Divisions -214 Ships -16 Ftr Wings -0 Divisions
% Decrease 45% 38% 45% 12%

Note: Marine Corps reductions occurred in manpower not in force structure.

Current pressures may be creating trends toward innovation thereby helping
DoD come to grips with the new realities of the post Cold War era. 1n many cases,
the pressures involved in doing more with less have led to innovations and “new
thinking” in the deployment of forces and in planning for modernization. Increased
use of reserve component forces, new training methods and priorities, cross leveling
requirements in order to “share the load” within and between the services are all
enabling DoD to meet current demands. The Air Force's creation of an Air
Expeditionary Force and its devel opment of adoctrine for its use are born out of the
necessity of the day. Some observers suggest that the necessity of meeting today’s
demand hasaccel erated reformwith DoD and the military departments. Coupled with
budget-constraints, the push toward innovation in all areas may be, in the end, of
tremendous benefit to the country.

A Conceptual Framework: Decreasing Size vs Increasing Workload

Smaller forces, increased commitments equal higher workloads.
Conceptually, reducing the workforce while increasing the commitments, even with
the addition of management efficiencies, will result in higher per capita workloads.
At the point that higher workload would begin to diminish returns is generally
considered the point of maximum efficiency. According to the Chief of Staff of the
Army, Genera Dennis Reimer, the Army reduced manpower by 36 percent while
increasing deployed operations by 300 percent. In this case, the combination of
personnel reductions and mission increases results in a purely mathematical 625
percent increasein workload. The reduction of personnel aone, without an increase
in the workload, nets a per capita increase of 156 percent. The reduction of force
structure by 45 percent, without an increase in the workload, in both the Army and
the Air Force equalsa 185 percent increase. These theoretical increases alonewould
require substantial commitments to reform, restructuring, and innovation. The
addition of a dignificant and sustained level of operationa deployments and
international exercises without additional resources compounds the dilemma. Gone
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unchecked, such increases would be unsustainable. The difference between the
mathematically increased workload and the actual workload can be attributed to
management efficiencies, reorganizations, increasing theworkload on individualsand
units, depleting surplus accounts, and other actions that ensure the services can
accomplish their requirements with the forcesthey have. Oneindication of the actual
increase in workload is PERSTEMPO. In testimony before the Congress, the Army
estimatesthat its officersand senior non-commissioned officersfrom deployableunits
spend 180-190 days away from home annually, while junior soldiers spend 140-155
days away. Understanding how the Army and the other services absorbed the
increased load during the drawdown to reach today’s level of effort is essential to
planning for the future. This analysis raises the question: What has DoD stopped
doing, what is DoD doing less of, and does doing less compromise readiness?

Table 5. Estimated PERSTEMPO Days Annually?

]

Army Air Force Marines

Navy

Opiers
; except U-2 (148), .
140-155 RC-135R) (148), | L[/ Atlantic
Deploy:nents Jr Enlisted Avg 146> | A/OA-10(146), 1§9CP§C|f|c
On F-16L (136), 181 Chbt Spt
’ 180-190 F-1GGP((13F)J), Sp
Sr HC -130 (121),
NCO/Officer HH-60G (120)
By policy, | By policy, not
All dut not more more than
Y than 182- 120 days
183 days TDY
Korea 365 365
50% over Deployments
Target 120-150 yﬁts; 120 S';figd”?
home months

2This table was compiled from data presented in testimony to the House National Security
Committee during hearings from February to March 1997 and from dataprovided by the office
of the Deputy Chief of Staff for Personnel, Headquarters, United States Air Force.

® Based on an average turn-around ratio of 2.6-2.4:1 reported by the Navy staff
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Figure 15. Ship steaming days per quarter deployed and non-deployed 1971-1999. Fluctuations from the
goals reflect real world operations, FY 1996-FY 1999 levels for known contingencies. Source: FY 1998/FY
1999 Department of the Navy Budget.
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What is the percentage of troops involved in current operations? The
percentage of deployable combat and combat support forcescommitted to operations
may be higher than estimated by DoD. These are the forces whose readiness is
measured and reported. Many DoD officials and outside observers, however,
continue to define the size of current commitments as a percentage of DoD
endstrength. To get an accurate picture of the impact on U.S. capabilities, it is
important to exclude the portion of DoD that isnot digible or qualified to engagein
current or combat operations when gauging theimportanceto U.S. defenseinterests
of current obligations. According to GAO, quoting Army officias, only 63 percent
of 495,000 Active Army soldiersarein combat or combat support units and therefore
are eligible to deploy*’. Also, calculation of this percentage should be based on the
explanation of Army operations and readiness officias who estimate that for every
unit deployed, one more is preparing to deploy, and one is recovering from
deployment. In addition, one more unit isused to provide personnel and resourcesto
the deploying unit. Theresultisthat, at times, asmuch asa4-1 ratio of units/soldiers
can be involved or affected by deployments. In May 1997, the Army estimated
35,800 soldiers deployed (not including those on assignment without their familiesto
Korea) of which, 7,500 were from the reserve components. Therefore, 63 percent of
495,000 divided into 4 x 28,300 = 36.3 percent of the Active“ deployable” Army was
committed to and/or affected by deployed operations. The addition of the 27,500
soldiers deployed to Korea to the 4 x 28,300 nets a 45.1 percent of the active
“deployable Army” currently engaged in supporting operational deployments.
Whereas, 35,800 divided by thetotal FY 98 authorized “Total Force” end-strength of
1.1 million nets amere 3 percent and it is 6 percent of the active Army of 495,000.

Bosnia and Korea are sizable operations for the Army. U.S. Army Europe
maintainstwo active Army divisions. The SFOR commitment in Bosniarequiresone
complete divison staff and almost 8,000 soldiers. To keep this commitment, the
Army must obligate key elements of 3 divisionsto the effort; more than is available
in the two stationed in Europe. As stated, when the 1¥ Armored Division was on a
100-day recovery program, the 1¥ Infantry Division wasin Bosnia, and the follow-on
forces for the troops currently in Bosnia were beginning to prepare. Rotations to
Korea, in PERSTEMPO terms, that is, to keep individua PERSTEMPOs
manageable, affects enough soldiersto man 3 divisions (See “Korea” below). These
two commitments can involve a significant portion of the Army’s 10 divisions.
Regional exercisesa so require asignificant commitment. The Army at certain times
can find itself long on commitments and short on forces.

The other services are also significantly affected by current operations. Air
Force readiness officials estimated that as of May 1996, 13 of 20 Fighter Wing
Equivaents were required to support current operations. Therefore, 65 percent of
the combat fighter force was committed in some way to ongoing missions. TheNavy
and Marine Corps routinely have 30 percent of their forces “deployed” at sea with
another 20 percent of the Navy “underway” at seawhich meansthat on any givenday,
50 percent of the Navy’ sshipsare at sea. Theserough estimates support the assertion
of some DoD officias that the level of effort for al ongoing contingencies is

GAO Report NSIAD-97-66. “Force Structure: Army Support Forces Can Meet Two-
Conflict Strategy With Some Risks.” February 28, 1997. p. 19.
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equivaent to fighting one major regional contingency. Forces permanently stationed
overseas can, asinthe case of Korea, be considered asinvolved in current operations.

Thelarge number of forcesinvolved isboth problem and solution. Reducing the
number of fighter wingsinvolved in operations would probably raise the OPTEM PO
above their 120-day ceiling, lower the readiness, and increase the time required to
recover. Theservicesare balancing theload acrossthe entire force which meansmore
forcesare used to keep OPTEM PO withinreasonablelimits. Theexpeditionary Navy
and Marine Corps, which support current operations with their forward deployed
forces (e.g. inthe Indian Ocean and the Mediterranean Sea), were designed to keep
OPTEM PO and PERSTEM PO withinlimits; however, increased activity and reduced
resources are affecting their forces too.

Korea: Compounding the PERSTEMPO problem for individuals. For the
36,000 Americans serving in Korea, roughly 95 percent do so without their families.
Assignment to Korea, with a minimum tour-length of one year, guarantees a service
member a statistical PERSTEM PO of 365 days. Selection for Korea duty iswithout
regard for one’ sprevious PERSTEMPO level. A soldier coming off theannual Army
operationa average of 140-150 days per year away from home ends up with a two-
year average of 255 days away from home when returning from Korea. Assuming
that the same soldier isreassigned to an operationa unit following Korea, the three-
year average would equal 218 daysper year. For officersand senior NCOs, the two-
year average would be 275 and the three-year average, 245. By comparison, the
Navy policy of 50 percent of one's time spent at home over three years resultsin a
182 day maximum annual average.

Anexample: What it takes to keep within tolerable limits. Thefiguresbelow
illustratethe requirements of ahigh OPTEM PO environment. TheAir Force' s*Rivet
Joint” electronic survelllance aircraft, which is a “Low Density/High Demand”
(LD/HD) asset, that is, an aircraft of which there are few but for which thereisgreat
demand, has significantly increased its workload since Desert Storm. Asillustrated
in the following charts, in order for the Air Force to meet its stated requirement to
keep PERSTEM PO below 120 days per year, it must increase the ratio of aircrews
to aircraft. Figure 16 showsthat prior to Desert Storm, mission requirements meant
that 19 crews would keep the tempo below the threshold. At that time, the unit had
22 crews. Following Desert Storm, the increase in mission requirements raised the
number of aircrewsrequired to maintain the PERSTEM PO threshold at or below 120
days to 26 fully-trained, mission-ready aircrews. This 27% increase in assigned
aircrews would require the Air Force to take aviators from another resource or to
train more aviators causing either a potentia shortfall for the losing unitsinthe first
case, or areduction in aircrew experience levelsin the second; either way, the move
would increase costs. In addition to adding aircrews, maintenance and support
personnel would need to be added to assist in managing the extra flying load on the
unit. This example of a unit in extremely high demand shows both the dramatic
increase in mission requirements and the significant actions required, in thisinstance,
to bring the workload back within tolerable levels.
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Figure 16. Number of airborne surveillance crews required to meet requirements prior to Desert Storm.
Source, Air Force Studies and Analysis
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Figure 17. Increase in crew requirements required to keep airborne surveillance PERSTEMPO below the
Air Force goal. Source, Air Force Studies and Analysis
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“It’s NOT war” — Home Station Hurt. The higher than anticipated use of
U.S. forces and the associated effects are not limited to deployed units. The forces
involved in operations are not the only ones experiencing higher than normal activity
levels. Headquarters staffs are pressed, in some cases severely, by the combination
of ongoing operations and other international obligations. Headquarters personnel
deploy to many locations in support of operations leaving their colleagues
undermanned at a time when work requirements are highest. Thisis an example of
“home-station hurt,” a phenomenon whereby the depleted manpower at home is
forced to accomplish 100 percent of the routine tasks in addition to the ongoing
support tasks required by the deployments. This phenomenon is not limited to
headquarters and other small staffs. Bases from which troops deploy, and any units
which send personnel suffer some level of “home-station hurt.” In these cases, the
OPTEMPO and PERSTEM PO of the non-deployed personnel increasesaswell. The
increase, measured in longer work hours and other indicators of personnel stress,
may al so have detrimental affects on unit morale and individua and unit effectiveness.
The non-deployed forces do not receive the additiona pay, medds, and positive
reinforcement as their deployed counterparts yet work extended hours in support of
the same commitments and more. Further, when it's time for those affected by
“home-station hurt” to deploy, many do so inadegraded capacity dueto their already
high activity levels. This aspect of high OPTEMPO and PERSTEMPO can be a
significant factor in morale and should be considered in policy decisions affecting
OPTEMPO and PERSTEMPO.

Trends in retention and reenlistments. The trend toward greater use of
military forces has sharpened the focus on readiness and retention. Former Secretary
of Defense Perry made readiness and quality of life issues his priorities during his
tenure in order to avoid the pitfals of a hollow force. While concerted action has
ensured at least short-term stability and an acceptable level of readiness, many
analysts point to signs of cracks at the fringes of effectiveness. In testimony before
Congress, service personnel chiefs continue to warn of impending problems with
retention and re-enlistments. Statistics show no immediate declines; still personnel
officias, who base their views on surveys of and discussions with military members,
anticipate future declines because current statistics are historical, not predictive. Air
Force pilot retention and pilot willingness to accept bonuses for continued aviation
service are both dropping. In FY 97, only 32 percent of eigible Air Force aviators
accepted apilot bonusto continue their service. Army recruiters are seeing evidence
of the public’s perception of too numerous deployments.

Pentagon Efforts: Protecting long-term military effectiveness

ThePentagon isaggressively tackling OPTEM PO issueswithinitspurview. The
Globa Military Force Policy (GMFP) established a mechanism to provide relief to
overworked units. Under this policy, Commanders-In-Chief cannot, without the
Chairman’ sadjudication and the Secretary’ sconcurrence, useforcesthat haveaready
exceeded their time allocated to non-readiness related activities. This policy is
designed to give “Low Density/High Demand” units a break from near-continuous
operations. Although this policy has had success, it has limited application. The
policy does begin to address DoD’ s chief challenge in managing OPTEMPO: How
does the Pentagon “ Just Say No”?
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An example: Air Force Global Sourcing. To reduce the excessive burden on
heavily tasked units, European-based forcesfor example, the Air Force usesa* Global
Sourcing” policy that fills operational requirements from organizations world-wide.
The graphs in figure 17 below show the effect of “sharing the load;” spreading
requirements over geographically-diverse units.

Both the Globa Military Force Policy and the Air Force' s Globa Sourcing are
examples of crisis-driven innovation in which the Pentagon finds low-cost solutions
while managing an acceptable level of risk. Ashigh OPTEMPO levels continue, the
necessary prioritization of requirements may lead to other such innovations as senior
decision makers are forced to make choices. Monitoring the burden on units and
individuals should be an important activity while DoD undergoes these transitions.



Figure 18. European-based USAFE aircraft have eB&ed TDY loads while U.S.-based and Pacific-based
aircraft have increased their share of the burden of current operations through “Global Sourcing.” Source:
CRS from DoD data.

GLOBAL SOURCING FY 1994 - FY 1996

Days TDY FY 1994 by Aircraft FY 1995

0o ; o ,

150

i [m USAFE
| |mACC
! |@PACAF

100

| [mUSAFE
i lmAcc
| |m PACAF

50 -

F-16HTS

FY 1996

o[ JE :

150

i [mUsAFE
B |mACC
B @ PACAF

100 43

50 18

&-10 -:'-:-:-:-:-:-:

F-1SCiD
F-15E
F-16GP ]
F-1&L
F-1EHT %




CRS-%4
What Do the Facts Mean? Understanding the Implications

Thissection explainsthe effects of high activity levelswithin the echelons of the
Department of Defense. The cause and effect rel ationships described below provide
an explanation of the potentially deleterious effects of excessive OPTEMPO and
PERSTEMPO. High OPTEMPO/PERSTEMPO manifests itself in different ways
depending upon the area of focus. Individuals and units face different chalengesin
meeting current demands, while the services and DoD have their own unique sets of
problems and responsibilities. Increasesin OPTEMPO and/or PERSTEM PO affect
each leve differently as do changesin policies and procedures.

At the individual level. High PERSTEMPO means people, while generaly
satisfied engaging inmilitary operations, are not ableto meet other demandsand goal's
such as Professional Military Education (PME), specialized training that will enable
them to advance in their careers, and important family obligations. When individuas
believe their goals and aspirations are at risk due to higher than anticipated military
requirements, their willingnessto continue in military service diminishes. A sense of
satisfaction comes from being highly proficient at one's chosen and assigned duties.
Pilots, for example, lose proficiency and motivation, when their combat skills erode
because they were engaging in peacekeeping operations. The high number of
Training Waivers, that is, authorizations to fly without completing requisite training,
granted to pilots by the Air Force is indicative of this decline in capability. In
addition, predictability in their livesis akey factor in maintaining morale regardless
of the pace of operations. Equa consideration should be given to individuals
remaining behind as their PERSTEM PO increases in order to cover the duties of
those deployed. Further, those remaining behind whose PERSTEMPO is elevated,
are often the next to deploy.

At the unit level. High unit OPTEMPO means that the basic building blocks
of military force, if engaged in other than their primary function,’® are generally not
able to conduct some or al of their mission-specific training and exercises, gunnery
qualifications, upgrading and development of combat leaders, joint training with
similar or dissimilar units, maneuver, or most of all, they may not, in some cases,
maintain a level of proficiency that ensures safe and effective military operations.
Supply and maintenance factors are a significant aspect of the units capability that is
hampered by high deployment rates. Soldiers, who may or may not take their
equipment with them on adeployment, are often required to work extensively ontheir
equipment upon their return further exacerbating both their PERSTEM PO and the

8Each military unit hasaprimary mission that may be either combat, combat support, or may
be to support the services in other ways. In addition, some units primary functions are
directly applicable to non-combat operations, some are not. Tailoring forces for “national
security” non-combat missionsis one option under review inthe QDR. Using forcesin other
than their primary function is possible and often beneficial to the nation, but it comesat a cost
to the postured capability. Generally, but not always, deployments for combat units degrade
proficiency levelsin most key tasks. Combat support units, on the other hand, may engage
fully intheir “wartime mission”. Sometimes, asin the case of preparationsfor Zaire, support
units may be put on short notice alert for extended periods during which time they do not
engage in productive activities.



CRS-55

units ability to organize an effective training schedule. Resupply of units may be
interrupted when suppliesintended for one unit are diverted to aunit that is preparing
for adeployment. To maintain unit morale and cohesion that are essential to mission
effectiveness, units must engage in activity that is seen as important, relevant, and
conclusive. Theimportance, relevance, and significance of unit activity outside their
primary mission should be communicated from the highest levels. Forces returning
from the Bakans were considered by their commander to be in a high state of
personal readiness because of their experiences and to have a high espirit de corps
because of their shared challenges. Although these gains are laudable, the unit was
not considered able to maneuver with other units as required in combat scenarios
solely because of the lack of ample training while deployed.

At the service level. High OPTEMPO/PERSTEMPO and its associated
financia costs, restrict the services' ability to organize, train, and equip U.S. forces
by extensively interrupting the planned training, exercise, and acquisition cycles with
sustained unplanned operations and significant unprogrammed costs.  Short-term
surges that cause temporary interruptions are not a severe problem; however, a
continuously high demand on any military force especiadly in an era of shrinking
resources, will eventually degrade the skills and capabilities of that force. Services
handle unplanned operations best when provided the latitude to determine the course
of action and the additional resources required to accomplish the misson. A clear
statement of the desired outcome of committing military forcesisrequiredto establish
adefinition of success. Otherwise, operations become open-ended and begin to run
concurrently, thereby causing prioritization problems for the military services in
alocating limited assets. The resulting requirement to sustain numerous ongoing
operationsis akey factor in today’ s high OPTEM PO environment.

At the DoD level. Asthe agent responsible for maintaining aviable force ready
to execute the national military strategy, DoD planners in both the Office of the
Secretary and on the Joint Staff need to monitor readiness levels and wartime
stockpilesclosaly to ensurethe military doesnot drop bel ow acceptablelevel swithout
aconscious decision on the part of the National Command Authority to do so. The
continuing demands on U.S. forces and any resultant temporary degradation of
capability could result in acondition, in the not-too-distant future, where the desired
U.S. forces may not be available for non-critical operations. At the sametime, DoD
isresponsiblefor planning forceimprovementsthrough modernization and acquisition
programs, resources for which may be put at risk by continuous unplanned
expenditures for ongoing operations.

Future Trends in OPTEMPO/PERSTEMPO

DoD and the military services have taken extensive measures to mitigate the
effects of high OPTEMPO/PERSTEMPO; however, predictions and recent
administration policy announcements portend that OPTEMPO and therefore
PERSTEMPO will remain high. For example, then-Secretary of State Warren
Christopher, just prior to his departure from the State Department, reflected on his
tenure saying that the United States would need to be more, not less, engaged in the
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world.” In order to meet the chalenges confronting the United States, the nation’s
leaders must manage the military’ s capability, as an instrument of national power, to
prepare to meet both large and small-scale challengesto vital interests and its ability
to deal withimportant and lesser interestswithout placing aninordinate burden onthe
federal budget. This effort comes within fiscal constraints imposed by efforts
necessary to balance the federal budget. Effortsto reduce force structure further in
order to pay for DoD modernization should be closely examined for any negative
implicationsfor OPTEM PO and PERSTEM PO. If commitmentsexpand and/or force
structure is reduced, the negative aspects of the current pace of operations will be
magnified. With no increasesin current commitments and with innovative leadership
and a willingness to accept increased risk, options to adjust OPTEMPO and
PERSTEMPO may well come to light.

In summary, as defined for this paper, unit OPTEMPO is the cumulative result
of operations, training events, field exercises, ingpections by higher headquarters, and
other duties which demand the presence and/or attention of the unit; whileindividua
PERSTEMPO is the sum total of any required activity that takes a person away
overnight such as operations, deployments, training, education, conferences, or
exercises. Operating practices developed during the Cold War that today heighten
OPTEMPO and PERSTEM PO, werenot previoudy aproblem becausethe size of the
force meant fewer repetitive deployments for units and individuds. An
OPTEMPO/PERSTEMPO that istoo high over timemeansthat unitsand individuals,
even if engaging in activities that fall within their assigned responsibilities, are
diminishing their capacity to sustain high intensity operations and meet unforeseen
crises. On the other hand, low OPTEMPO/PERSTEM PO may be an indicator that
aunit’s readiness might be at risk due to insufficient training, exercises, manpower,
or resources or it could indicate a unit that is capable of contributing moreto current
operations. High unplanned activity levels reduce the time available for fulfilling
requirements such as training and education, increase the rate at which supplies,
equipment, and personnel are exhausted, and limit the flexibility of forcesto engage
on short-noticeinhigher priority operations. Inaddition, anecdotal evidence suggests
prolonged high PERSTEMPOs can erode morale and lead to drops in retention and
increasesinfamily problems. The Pentagon isworking aggressively to overcomethe
challenges presented by high OPTEMPO; however, DoD has little control over the
number and duration of real world operations, the mgjor cause of post-Cold War
increases in peacetime activity.

9U.S. Secretary of State Warren Christopher in a speech at West Point, October 25, 1996 as
reported on CNN World View.
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Key Issues

Overview: Areas of Congressional Concern

Understanding the new dynamics. The pace, scope, and intensity of DoD’s
activities has increased. The defense authorizations, appropriations, and oversight
processes are the key means Congress uses to address global demands relative to
defense resources. To meet the needs of this new era, it isimportant to understand
the ramifications of maintaining a much smaler, highly proficient military force;
maintaining or tailoring globa commitmentswhile withdrawing from overseas bases,
and maintaining readiness to execute major regiona hostilities while meeting open-
ended contingencies. To keep thissmaller, more expeditionary forcein avery active
and highly proficient state, decisions should, when possible, avoid exacerbating the
inherent problems of high OPTEMPO/PERSTEMPO. As pressure to reduce the
defense budget builds, Congressand DoD will examinevariouswaysto reduce costs.
Because OPTEM PO and PERSTEM PO areprojected to remain steady or to increase,
reductions based on an understanding of the dynamics of this new defense
environment will be pursued.

Operations and personnel tempos are directly related to budget, readiness and
force structureissues. Thisrelationship isdynamic; further, because temposare high,
the effects of DoD and congressional action may well be accelerated and amplified.
For unitsand individuaswith the highest OPTEM PO/PERSTEM PO, policy changes
can have an almost immediate affect. The consequences of delayed supplemental
appropriationsfor operating costs, or exercise cancellations, or addition of unplanned
deployments, for example, can be magnified in the most highly stressed units.
Increased appropriations, if targeted toward replacing resources expended for
contingency operations, can have an immediate impact on reducing the affects of a
high operationa tempo. Changes in force structure without assignment reductions
can dramatically increase tempos if these changes result in fewer assets available.
Decisions that reduce funding, manpower, or equipment can have immediate tempo
repercussions unless commensurate reductions in unit obligations are made.
Examples of negative effectsinclude: delaysin funding can cause significant training
problemsin the last quarter of the fiscal year as money for training may no longer be
available; manpower reductions cause turbulence in the personnel system and in the
current structure, which may lead to undermanning of units, causing further training
degradation; aircraft cannibalization is an expedient when equipment and logistic
shortfalls occur, which can reduce the number of combat aircraft available and which
significantly increase the workloads of maintenance technicians.  Although
cannibalization practices quickly return some aircraft back to a ready status, the
practice is not a long-term solution. Congressiona actions that can enhance the
ability of unitsto preparefor fast-paced operationsinclude privati zation of some base
support functions that now require soldiersto perform duties away from their units;
increased alocations for mobile combat smulators that can accompany deploying
units; and improvements to some general purpose forces that can enable them to
participate more fully or more often in ongoing operations. The dynamic association
of budget, readiness, and force structure with OPTEM PO and PERSTEMPO inthis
new defense environment is further outlined below.
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Budget Implications

Direct and Indirect Affects. If defense spending is cut, resources are made
availablefor other functions; for example, education, welfare, transportation, medica
care, public health, and tax reductions. These are the classic decisions that the
Congressischarged to makeand it hasfor decadestreated the U.S. armed forceswith
relative generosity, providing much and expecting much. Inthe current dynamic, the
budget has both a direct and an indirect relationship with OPTEMPO and
PERSTEMPO. Understanding this relationship will aid the Congress as it wrestles
with these decisions. Directly, asthe amount of activity increases above preplanned
levels so too does the cost. If funding to cover these costs is not appropriated in a
timely manner, DoD “borrows’ from other accounts until the supplemental funding
arrives. Thisdelay can and has had repercussions for readiness. Congress has taken
action to minimize delays and now provides funding for ongoing contingencies in
regular appropriation bills, and supplemental appropriations have beentimely in 1995
and 1996.% Indirectly, budget-driven decisions can have adverse affects on
OPTEMPO and PERSTEMPO by reducing seemingly unrelated resources and
personnel, by limiting investments in modernization and acquisition, and also by
delaying action on less time-critical elements of DoD programs that may later, in a
different crisis, restrict flexibility. Indirect positive effects accrue when, for example,
congressional action frees funds and/or endstrength for use in combat and combat
support related functions. The categories of direct budget-related effectsto consider
are operations, personnel, logistics, and modernization.

Table 6. Costs of U.S. International Peacekeeping Commitments
FY1992-1996
(in millions of dollars)

|

Current 9,254.0

Year $

Constant

FY 1998 $ 10,043.1

Note: Table compiled fromincremental costs provided by DoD, Office of the Comptroller in July
1997 to Nina Serafino, Foreign Affairs and National Defense Division, CRS.

Direct Effects
Operations. Operations above preplanned budget levels will continue to be a

congressional concern as both constrained resources and unpredictable contingency
operations are expected to occur. Although estimating operational costs seems

®For a further discussion of military contingency funding, see Serafino, Nina M. Military
Contingency Operations: Search for a New Funding Mechanism. CRS Report 95-636 F,
May 22, 1995.
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forthright, the very nature of military budgeting makes accurate estimates difficult.*
Nevertheless, as operations increase, costs usualy increase, leading to potential
problems with readiness, logistics, and personnel.

Personnel. Not surprisingly, personnel costs increase as operations increase.
The combination of temporary duty pay, family separation allowances, imminent
danger pay, bonuses and tax breaks increases personnel costs for contingency
operations, though the regular salaries of U.S. service personnel remain unchanged
whether training, fighting, or waiting. Efforts to reduce costs by limiting payments
to personnel, some argue, affect retention and reenlistmentsin the long-term asthese
payments are often cited by service members as an important factor in mitigating the
burdens of deployments. Since DoD has come to rely on extensive use of reserve
forcesinaugmenting and replacing activeduty forces, their use canincrease personnel
costs for specific deployments. Although maintaining reserve forcesin peacetimeis
less expensive, the actual use of those forces in full-time operations costs more than
an equivalent use of active duty personnel. These costs reflect a fairly direct
relationship. Indirectly, if dissatisfied members leave the services, the turnover of
experienced to inexperienced individual shas many budget and readinessimplications.
Recruiting and training agreater number of replacementsthan plannedisan increased
burden tied to paying for today’ s deployments. Individualsthat are less experienced
are generaly seen as less capable and usualy require more training than their more
experienced predecessors.

Logistics. Logistics, in this case equipment, maintenance, and supplies, show
short and long-term cost implications due to higher than planned usage rates. Aswe
enjoy surpluses left over from the Cold War, these costs can be easily sustained and
arguably hidden. The Defense Department has taken the lessons of the hollow force
to heart and is working diligently to avoid previous mistakes, however, some
problems are inevitable. Many supply items, acquired and postured for mgor
conflicts and intended for one-time use, are used and then not expeditiously
restocked. Stocksof such thingsas Air Transportable Hospitals and kits designed to
facilitate the stationing of troops in remote locations are dwindling.” Officers at the
Pentagon report that, in some cases, the shipping of equipment destined for pre-
positioningto potential hotspotsoverseassufferedlengthy delays. Whilemaintenance
backlogs are generally limited, maintenance has suffered and is now robust only
through concerted effort. Depot maintenance on aircraft engines, a perennia
problem, continues to require concerted effort as the engines get older. Inthelong-
term, maintenance costs on current equipment will rise as more and more effort is
required to maintain acombat-ready posture. Inaddition, suppliersof older partsmay
no longer be in production. Remanufacturing parts adds to DoD’ s costs.?® These

Z'For more on problems associated with cost estimating, see U.S. General Accounting Office.
CONTINGENCY OPERATIONS DoD’s Reported Costs Contain Significant Inaccuracies.
Report Nos B271279 and GAO/NSIAD-96-115. May 17, 1996.

ZInterview with Lt Col Gregory Flierl, HQ USAF/XOOOR, September 9, 1996.

ZExamplestaken from service testimony to the House National Security Committee, March,
1997.
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long-term costs increase due to higher than planned activity levels and are directly
related to modernization.

Modernization. Contingency funding has a direct impact on modernization.
Budget solutions that result in delays and cuts in the acquisition of new major
weapons systems can increase overall acquisition costs and per-unit costs. They can
also contribute to sustaining rather than reducing high OPTEMPO/PERSTEM PO
levels and therefore increase operational costs. As stated, delays in modernizing
equipment, due to budget tradeoffs in DoD and Congress made for reasons sound,
clear, and otherwise, result in higher physical and monetary maintenance costs for
aging equipment. Usually, older, less sophisticated equipment means that more
equipment and more support personnel are required to meet the contingency
commander’sneeds. Thisresultsin higher OPTEMPO and/or PERSTEMPO for all
involved.

Conventional wisdom holds that modernization is one area where increased
capability might lead to decreases in the amount of forces required to complete some
missions. In someareas, thismay betrue. Still, better capability often createsafase
impression that military forces can now do morethan was previously possiblebecause
many observers add the new capability to existing capability without subtracting the
loss of older equipment, installations, and forces. In operational terms, increasing
capability increases mission effectiveness. Thisdoes not necessarily mean that fewer
forces are required to complete amilitary mission. 1t normally means that the forces
involved can probably accomplish the mission with lower risk, fewer casualties, less
collateral damage, and that they can do so more expeditiously. For example, aircraft
that are more reliable can fly more often with less maintenance. |n this case, the
operational commanders can reach their objectives more quickly but not necessarily
with fewer sorties, fewer maintenance crews, or fewer forces. Inaddition, if modern
equipment requires less strategic lift to deploy, the resultant free cargo capacity will
be used to get dl the required support to the troops sooner, thereby speeding up
misson accomplishment.  For smaller, highly proficient, and busy forces,
modernization is needed to reduce the number of units and individuals required for
current overseas commitments. Modernization should not usually be justified as a
way to increase current military obligations.

Indirect Effects. Budget decisions can aso indirectly affect OPTEMPO and
PERSTEMPO. Significant areas to consider are: budget-driven force structure
decisions; commercia alternatives to military specific hardware; base closures and
overseas presence; privatization and outsourcing. In general, decisions that reduce
the manpower pool, that limit the availability of units and individuals, that increase
time spent away from both home-station and primary duties, and that reduce
capability adversely affect units and individuas with either a high OPTEMPO or
PERSTEMPO. Some lesser tasked or perennialy untasked units (and the nation)
might actually benefit from greater activity levels, but it would be difficult to target
such units with indirect consequences of budget decisions.

Numbers, Types, and Availability. While cost-capability tradeoffs are critical
in achieving an affordable balance between the National Military Strategy and the
National Security Strategy, budget-driven reductions in the number of forces, the
types of someforces, and the availability of forces, generaly will lead to increasesin
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activity levels for the remaining units. Obvioudly, as long as commitments remain
constant, fewer forcesto draw from means a higher OPTEM PO and PERSTEMPO.
Lessclear-cut are decisions affecting the types of forcesinvolved. For example, F-16
units that are equipped with the Low Altitude Navigation and Targeting Infrared
Night (LANTIRN) capability are heavily tasked. However, other F-16 unitswithout
LANTIRN are not as heavily tasked. Making more F-16s available does nothing to
relieve the LANTIRN units OPTEMPO. Making more LANTIRN-equipped units
from existing F-16 squadronsand training more LANTIRN-qualified pilotsisaviable
solution. In the same vein, buying more Harm Targeting Systems (HTS) for general
purpose F-16 units will also have a dramatic downward affect on the overal
OPTEMPO of specialized F-16 units. Unitsequipped with HTSarein continua high
demand as they are used regularly to suppress enemy air defenses in northern and
southern Irag, and in Bosnia. Such defensive aircraft are an important part of any
military deployment because they provide the essential protection to any cargo or
ordnance delivered from the air.

Increasing the size of the reserve components to save money will increase
tempos. Short of full mobilization, Guard and Reserveforceshavelimited availability.
Although these forces significantly mitigate the high OPTEM PO and PERSTEM PO
of their active-duty counterparts, their limited availability prevents their taking a
leading rolein meeting contingency requirements. Although the reserve component
isless accessible than the active duty forces, the reasons for, conditions of, and laws
governing the access of the reserve component are based on the force structure
designed on an MRC concept of operations and not those of operations other than
war.?* Since maintaining these forces in peacetime is cheaper than their active duty
equivalents, posturing more units in the reserve components is an attractive budget
option. Since active-duty forces are always available and can be committed for
indefinite periods, active-duty forces are dways used initidly in operations. Now,
with active-duty OPTEM PO and PERSTEM PO at peacetime highs, any reductionin
active-duty force structure in favor of increased force structure in the reserve
component would cause a dramatic increase in active-duty OPTEMPO and
PERSTEMPO.

Summary: Budget, Readiness, Force Structure affect OPTEMPO. As
discussed, thefundamental relationship between budget decisionsand OPTEM PO and
PERSTEM PO extendsbeyond s mply payingfor contingency operations. Theseissues
are inextricably tied to readiness and force structure considerations. The timing of
supplemental appropriations, the nature of DoD rescissions to offset operationa
costs, and the resultant effects on short and long-term military effectiveness are key
budget considerationsfor readinessandforce structure. Inlogistics, actionsnot taken
due to funding shortfalls normally must be accomplished eventualy. Quality of life
gains and losses are potent factors in retaining skilled and experienced professional
personnel. The Chief of Staff of the Army, General Dennis Reimer, considers a
soldier’ s confidence that his wife (90 percent of career soldiers are men) and family
are being adequately cared for in his absence, the primary consideration for that
soldier in retaining his commitment to the Army while on extended deployments.

%This point was made by the National Guard informal comments on a draft of thisreport by
the Deputy Director, Operations, Plans, and Programs, National Guard Bureau.
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Modernization may be area in which the U.S. can make some gains in lowering
OPTEMPO/PERSTEM PO and the cost of operations. New technologies, may enable
DoD to posture fewer, yet more capable, forces in order to free force structure to
train for and engage in both war and Operations Other than War (OOTW). In a
fiscdly constrained environment, the resultant force structure may be subject to
dollar-driven cuts, which would, in effect, recreate conditions the modernization
sought to relieve: too few people doing too many things. In addition, the great
variety of peace time operations makes it difficult to posture forces for every
contingency. The need for a wide variety of specialties is a contributing factor to
uncertainty inthe ranksand overall high PERSTEMPO. The nature of OOTW often
dictatesthetypesof forcesrequired. Simply put, some operations still requirealarge
physica presence. Humanitarian relief operations, peacekeeping, and exercises with
alied nations require direct human contact and are not easily adapted to new
technologies.  The relationships between readiness, force structure and
OPTEMPO/PERSTEMPO include these key considerations and more.

Readiness Implications: “Ready for what?”

The readiness posture of U.S. forces is predicated on a clear understanding of
the mission set before them. The question “Ready for what?’ is paramount.
Currently, the requirement to fight two nearly-simultaneous maor regional
contingencies is the primary factor driving unit preparations. Readiness for high-
intengity conflict as envisioned in the two-M RC scenario demands the most exacting
standards of military units. Significant commitments of time and resources to other
operations may dull, to some degree, the combat edge acquired through realistic
training and joint exercises over the last 10 years. Testimony before the House
National Security Committee from the commanders of the services combat training
centers indicated that units and individuals arriving recently for training were not as
well prepared, and in many cases, did not perform aswell, as units had in past years.®
Units may remain in a high state of readiness,?® as much a subjective assessment asit
is a quantifiable standard,”” as is the case today; however, the cumulative effects of
continuous activity exact a toll. The time invested in non-MRC operations, in
operationsthat do not contribute to aunit’ sreadiness, must be factored into the units
planning calendar in order for them to meet their training and exercise requirements
and thus maintain their combat skills. Note that units such as light infantry, civil
affairs, and logistic/supply units usually practice their wartime skills supporting
contingency operations, however, some other units dedicated to high or medium-
intensty combat generally do not. Even so, in today’s environment, the

% This testimony was supported by anecdotal evidence from units nationwide that appeared
in both press accounts and interviews conducted by the author.

%Unit readiness assessments under the Status Of Resources and Training System (SORTS)
are as much a subjective assessment as they are a quantifiable standard in that the unit
commander’ s assessment of the readiness leve is the paramount consideration in assigning
the units overall readiness status.

2"For moreinformation, see Gebicke, Mark—Director of Military Operations& Capabilities,
U.S. Genera Accounting Office testimony before the Military Readiness Subcommittee of
the House National Security Committee, March 11, 1997.
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PERSTEMPO of units executing their primary dutiesin contingency operations still
demandsattention. In considering OPTEM PO/PERSTEM PO factors and readiness,
it is important to keep the two-MRC requirement in mind, as it drives unit
preparations and their readiness evaluations.

Prepare, Deploy, Recover — Paying for the cycle with readiness. Not only
do the operations themselves require atime and resource commitment, preparing for
such deployments and then recovering lost combat skills, if any, afterward arefactors
in the readiness equation. Preparing for an operation often means training time is
spent acquiring new skillsnot practicing existing ones. In addition, the recovery time
following a deployment is spent reacquiring lost skills. As discussed previoudly, the
nature of rotational duty for ongoing operations, such as those in South West Asia,
means that for every unit deployed, two others are in some state of preparation or
recovery. None of these units are fully engaged in training for wartime.

Intangibles. With exceptions, as OPTEMPO/PERSTEMPO increase, some

degree of readiness is lost.®? The longer the deployment, the greater the loss of
dedicated training time. The loss of dedicated training normally entails a reduction
inreadiness. When training timeislost, other related factors are diminished. These
factors include the leve of individual experience, the capacity to “surge’ into faster-
paced operations, retention and recruitment, and morale”®. For example, unit
experience levels, a dgnificant factor in sustaining high levels of readiness, are
perishable. The levels drop as fewer members are exposed to redistic, abeit
simulated, combat scenariosand are afforded opportunitiesto firetheir weapons. For
example, the experience levels of Air Force fighter squadrons, only six years after the
Gulf War, are dwindling. Although they are flying a great deal, pilots are
accomplishing fewer actual combat-training events than their Gulf War-era
predecessors. As these officers move into leadership positions, the impact of their
inexperience may be magnified.
In the early years of increased tempos, 1991-1994, the morale of forces involved in
contingency operationswas cons dered by commandersto beexceptional. According
to Air Force surveysof pilotsleaving the service and anecdotal evidence from the Air
Force Times, Air Force Magazine, and the authors interviews with pilots, the
significant factor in reducing morale has been the continuation of the high pacefor an
extended period.

%A s noted, some combat and most combat support units perform their wartime functions
supporting contingency operations. Civil Affairs, transportation, logistics, and someinfantry
skills benefit greatly from participation in contingencies. For these units, PERSTEMPO is
more of a problem than OPTEMPO.

#The most apparent evidence to suggest a correlation between OPTEMPO and retention,
recruitment, and morale appears in surveys of pilots leaving the military services. Surveys
in 1996 and 1997 list OPTEM PO and “family, personal, or quality of lifeissues’ asthe top
two reasons pilots are leaving the Air Force in record numbers. 1n 1996, 34 percent and in
1997, 47 percent cited the abovereasonsasthemajor factorsintheir decisonto resign. Navy
and Marine Corps officials attribute unplanned interruptions to the time aviators are not on
routine pre-planned deployments, i.e. at home, as the primary reasons for the significant
increase in aviators leaving the sea services.
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Tangibles. Physical factorsarea so diminished through continuousinvol vement
in operations: weapon and vehicle maintenance, reductions in equipment service life,
and depletion of wartime stockpiles. According to the testimony of Marine Corps
generasbeforethe House National Security Committeein March, 1997, problems of
maintenance on aging Marine helicopters is exacerbated by the pace of operations.
Based on the age of the helicopters and the slow pace of acquisition of the
replacement CV-22 Osprey (5 per year initidly), regular maintenance is becoming
much more time consuming and expensive. These “readiness’ factors directly relate
to budget and force structure deliberations.

Summary: Readiness is pervasive. As Congress analyzes the QDR, the
guestion of “What forceswill we need?’ will be addressed interms of affordableforce
structure. The key readiness questions that relate to OPTEM PO and PERSTEM PO
will be part of theforce structure debate: “Ready for what?’ “Ready by when?’ The
resolution of each question will affect future OPTEM PO and PERSTEMPO levels.
Ultimately, the level of readinessrequired of al forces, and hence the cost, isdirectly
related to OPTEMPO. In other words, what level of effort will U.S. forces be
required to sustain and therefore, what strategy will they have the capacity to support
given that level of effort.

Force Structure Implications

The current debate over force structure encompasses a wide range of issues.
Many observershbelievethethreat to the United States no longer warrantsmaintaining
forces capable of fighting atwo-MRC war. Many believe that DaoD is already too
small for thetwo-MRC requirement. Some high-ranking military officialsbelievethat
the force required to meet dl current global requirements exceeds the force levels
postured inthe Bottom-Up Review. Othersin DoD believe current operationsaone
demand commitments of forcesthat are equal to those required for at |east one major
regiona contingency. Most seem to agree that the Defense budget will remain fairly
static for theforeseeablefuture and that force structure decisions must be madewithin
those confines.

The dangers and options. The dangers involved in balancing force structure
with commitments are many. Too few forces prepared for high-intensity combat
could result in higher casualtiesand longer conflicts, whereas, too few forces capable
of a wide range of operations results in high OPTEM PO/PERSTEMPO for those
qualified units and missed opportunities for the nation. Excessforce structure means
reduced tempos but requires resources from other national priorities. The solutions
under consideration center on ways to reduce the forces required for MRC duty; to
reduce the time and effort required to prepare for MRC duty; to increase the number
of units capabl e of executing multipletypesof non-combat operations; and to increase
the participation of the reserve components. All potential solutions should address
whether OPTEMPO/PERSTEMPO levels remain within tolerable levels.

The Pentagon is in the process of assessing the current demand on U.S. forces
in order to develop requirements for future force structure. The balance among
various capabilities will be achieved within a framework of capacity bounded by
OPTEMPO/PERSTEMPO, budget, and readiness considerations. The following
relationships are pertinent (assuming demand remains constant or increases):
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e Asforce® size decreases, OPTEMPO increases.

e Asactiveforcesizedecreasesinfavor of the reserve components, OPTEM PO
increases due to the limitations on the availability of the Guard and Reserve.

e Asthe number of specialized units increases, OPTEM PO for those types of
units decreases; however, with a finite force structure, the increase in such
unitsisat the expense of other types. For example, the Air Force trained and
assigned more flight crews to AWACS units in order to lower the sustained
high PERSTEMPO of AWACS crews. The personnel to do this came at the
expense of other units. Inthiscase, PERSTEMPO for the force at-large may
increase.

e New units with missions similar to high OPTEMPO units might reduce the
overall OPTEMPO. However, recent experience with both the Joint Stars
ground survelllance aircraft and the Predator UAV suggest that this is not
inevitable. In practice, the addition of new and improved surveillance
complements rather than supplements existing capability.

e As new weapons and capabilities that reduce manpower and support
reguirements come on line, PERSTEM PO decreases.

e Aslong as excess demand for military force deployment exists, whether for
military or foreign policy purposes, efforts to reduce OPTEMPO and
PERSTEMPO will be difficult.

e Withtheserelationshipsinmind, significant potential for achievingtherequired
balance of forces exists in the reserve components. Although increasing the
size of the Guard and Reserve at the expense of the active force will generally
resultin higher tempos, and thereserve componentsaregeneraly lessavailable
than the active force, the Guard and Reserve offer significant potential in
meeting future commitments and challenges. Many defense observers see
support and specialized functionsin the reserve components as a key building
block in developing the affordable force operating at acceptable OPTEM POs
that isrequired for the QDR. Some movement in this areais underway. At
the same time, there is awidely held perception that the reserve component
should never be viewed as the key building block® because its near-term
warfighting capability cannot match that of the active force.

Summary: Maintaining sustainable OPTEMPO/PERSTEMPO. Key
considerations for force structure decisions with regard to maintaining acceptable
levelsof OPTEMPO/PERSTEMPO are: thereservecomponentsmakeimportant and
valuable contributions but they are a finite resource; there is a direct correlation
between the size of the force and the sustainable level of activity; new weapons and

%“Force” in this construction refers to combat/combat support forces that are deployable to
contingencies and/or combat theaters.

*This point was made by the National Guard informal comments on a draft of thisreport by
the Deputy Director, Operations, Plans, and Programs, National Guard Bureau
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capabilitiesmay free manpower that can be trandlated into the creation of specialized
unitsfor non-MRC duty and without these improvements, unique unitsusually come
at acost to MRC capability.
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Options for Congress™

Congressional oversight of DoD during this period of high activity will probably
continue to focus on mission. Modernization and quality of lifeissueswill probably
continue to remain high prioritiesfor the Pentagon. Congressional involvement will
be important as DoD works to meet its commitments. Direct congressional action
relating to the National Guard and Reserve, military infrastructure, military end-
strength, specialized units and equipment, incentives and increased reporting to
Congress by DoD are options to consider. In addition, direct action may be
contemplated to end ongoing operations when they are perceived as not closing on
a predefined “Exit Strategy” and that may be causing more harm to military
capabilities than they are benefitting U.S. interests. Internal actions within DoD that
may fal under the purview of congressional oversight include validating employment
concepts, increasing resources for training while deployed, reviewing and setting
minimum training time guidelines, prioritization of, and early determination of,
exerciserequirements, reducing the number and duration of required inspections, and
providing “down time” to units following extended deployments.

Options for Congressional Action

National Guard and Reserve. Congress playsavita rolein supporting these
organizations. The debate over the relevance of Army heavy combat forces in the
National Guard will continue; the possibility of converting al or some of this
capability to support units more useful to typical ongoing operationswill continue to
be examined/tested and isakey consideration. Air Force reserve component combat
unitsaready participate inasignificant way. Theimportant debatefor theair reserve
component isthe Air Defense (ADF) of the continental United States mission. The
forces dedicated to ADF, although they are continually engaged inviabletraining, are
not available for worldwide deployments. They do, however, deploy for some
counter-drug operations. Converting these units to general purpose forces without
reducing or eliminating the air defense mission would actually increase OPTEMPO.

Infrastructure and End-Strength. Increasing the pool of available manpower
wouldtendto reduce PERSTEMPO. Infrastructure (bases) DoD viewsasextraneous
requires DoD to use scarce manpower and financia resourcesto continueto maintain
these facilities. Many DoD officias testified in 1997 that Congress should expect
DoD to pursue further closure of excess installations as a means of saving end-
strength for force structure. Some outside observersalso contend that another round
of base closures will be required. Direct end-strength reductions to free funds for
modernization were also discussed in DoD. Some contend that personnel cuts
increase costs by reducing economies of scale and that paying for the increased cost

%4 Save us from ourselves’ wasthe request a senior officer on the staff of U.S. Army Europe
made when, while being interviewed for this paper, was asked “What should Congress do
about high OPTEMPO?" He explained that he was referring to DoD’ sinability to say no to
new operations, exercises, and international events; the military culture’s willingness to do
more, and to do more with less; and DoD’s inability to effectively assess the impact of
OPTEMPO on mission effectiveness.
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forces more personnel cuts which then increases, not decreases, PERSTEMPO. In
summary, it is argued that end-strength can remain constant while force structure is
increased to meet current demands by freeing manpower supporting excess
installations. End-strength cutsto other than redundant personnel can end up costing
more in monetary terms and in increases to PERSTEMPO. Those in favor of
retaining DoD infrastructure site several factors that argue against more reductions.
The potential of outsourcing and privatization as mechanismsto free end-strength for
use in force structure is often highlighted as an aternative. The need to maintain an
expansion capability for times of nationa crisis, for example, in training centers
earmarked for use during mobilization. Cost estimates for reopening a base in times
of crisis can, in some cases, exceed the cost for maintaining an open facility. Also,
the impact of facility closure on local retirees can indirectly affect the way in which
serving members view their retirement benefits.

Incentives. The use of incentives can sometimes be a two-edged sword,
encouraging those receiving the benefits while discouraging those that don'’t.
Regarding theaffect of contingency operationson soldiers, many enlisted soldierslose
their basic alowance for subsistence (BAS) when they deploy to the field for
operations and exercises. They can forfeit up to $210 per month from their personal
budget that isaready strained andinmany locationsarguably insufficient. Endingthe
requirement to withhold BAS from at least the most junior grades would have an
immediate impact. At theindividual level, tax breaksfor troops deployed to ongoing
operations for extended periods has been used by Congressin the past. Pilots, who
are among those with the highest PERSTEMPOs, are dated to receiveanincreasein
their Aviation Career Incentive Pay that keeps pace with inflation and a doubling of
their Aviator Continuation Pay from $12,000 per year to $22,000 per year. Although
theseincentive programs have benefits, there are some negative repercussionsamong
service members.®

Expand and Increase Reporting. Congress may consider requiring DoD to
make OPTEMPO and PERSTEMPO reports a key part of the Secretary’s Annual
Report to Congress. OPTEMPO and PERSTEM PO assessments might be helpful as
part of unit readinessratings. OPTEM PO reporting that is specific by unit and by unit
type or by major weapons system and PERSTEM PO reports by unit, unit type, and
individual speciaty skill and location might provide relevant data. DoD definitions
that include al unit and individua activity away from home-station and home (many
people are required to remain on board ship or at an alert facility) and that includethe
timerequired to prepare for deployments and to recover from deployments could be
helpful. Whilethe servicesall havediffering requirements, thetolerance of individuals
andtheir familiesfor continuing displacement and uncertainty may beuniversal. Units
need to train regardless of mission; therefore, any deviation below the minimumtime
required for primary mission training is a standard that may also be universaly

*A detailed discussion of pilot retention incentives is soon to be published in a CRS Report,
“Military Pilot Retention: Issues and Options™ by (name redacted)
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applicable® This is the essence of the Pentagon’s Global Military Force Policy
discussed earlier and may be applicable DoD wide.

Reporting “capacity” in a high OPTEMPO environment. Military forces
arearrayed to provide acapability. The smallest building block of that capability that
can deploy asaviable unit isabattalion, a squadron, or aship. Fully-rested, trained,
manned, and equipped, each unit provides, in theory, its designed capability at 100
percent capacity. The vagaries of high OPTEMPO and PERSTEMPO degrade the
training, manning, equipment, and endurance of unitsand individuals. Any operation
or activity in which a unit engages improves or reduces the level of capacity of that
unit. Measuring readinessin terms of capacity by unit-type gives aclearer picture of
the capability available within the force structure to execute a proposed strategy.
Tracking this capacity accurately and often may improve DoD’s ability to plan and
execute strategies based on aclearer picturewhat the availableforces are ready to do.

For example, U.S. Army Europe (USAREUR) maintainstwo divisonswhichon
average have three brigades of three battalions each for a total of eighteen combat
maneuver battalions. At any time, these battalions, to some degree, are either in
Bosnia, Macedonia, in a Partnership for Peace exercise, inthefield training, engaged
insomerea -world operation, or ingarrison. All of thesebattalionscurrently maintain
a SORTS-reported high degree of readiness. The question, however, iswhat kind of
capability can USAREUR put in thefield, how long will it take, and once there, how
long canit stay viable. Thisisthe essence of knowing what strategy USAREUR can
execute. Current measures of readiness, though useful, in a high OPTEMPO
environment may be inadequate for this determination.

By treating dl activity away from home as an “ operation,” by accounting for the
time it takes to prepare for and recover from an “operation,” and by guarding the
minimum training time a unit needs to maintain its designed capability, a reliable
system for maintaining manageable OPTEM PO and measuring actual readiness may
result. Such asystem within DoD would require an overhaul of the existing SORTS
system, areadjustment of policiesand procedures, and perhaps some expenditure for
new and improved hardware and software.

Other options such as maintaining the status quo or adjusting measurements
incrementally based on devel oping circumstances may not provide commanderswith
atimely assessment. The questions of what kind of capability can be put in thefield,
how long will it take, and once there, how long can it stay viable should be answered
intheinitial planning stages of an operation so that the right forces and the right size
and mix of units can be employed for maximum effect. Cost factors contributeto the
desireto maintainthe status quo and such atransformation of readiness measurements
would not be without cost. The long-term benefits of knowing the capacity of U.S.
forces prior to beginning a new operation or in the development and assessment of
new strategies may outweigh the short-term expenditures. To reduce cost and risk,
development and evaluation of an appropriate system of measurement could begin

*This approach would also highlight unitsthat for any reason fail to reach their training goals
dueto an operational tempo that istoo low. A low OPTEM PO could result from any number
of factors such as underfunding, or undermanning.
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prior to large-scale implementation and is aready underway in the Air Force as
outlined in Tables2 and 3. Inthe near term, the commander’ s assessment portion of
SORTS could be expanded to cover theissuesoutlined inthisreport. Asmany of the
issues involved are subjective, units and commanders, as in the Air Force approach,
areinthe best position to provide the data for development of such asystem. To the
degreethat objective measurements can be used to predict the capacity of forces, they
should bein order to ensure afair measurement and to ease implementation. At the
same time, any system to measure capacity should not inadvertently impose “union
rules’ on military units that may create morale problems that they were partially
instituted to resolve.

Supplemental Appropriations. Timely attention to  supplemental
appropriations to meet unexpected costs incurred in fulfilling unplanned obligations
would ease some causes of strain on the force.

Congressional Action to End Ongoing Operations. Congress may, on
occasion, choose to end support for ongoing operations that are deemed to have
outlived there usefulness or to have been misconceived. For example, Operation
PROVIDE COMFORT, renamed Northern Watch, which supports the Kurds in
Northern Irag, may fdl into this category as aresult of Saddam Hussein’s actions of
August-September 1996 or Kurdish disunity. Because the forces committed to this
operation, for whatever reason, were unableto inhibit or interdict Iragi aggressionon
the ground, their continued presenceintheregionislesstenable. There may be other
valid geo-poalitical reasons for continued U.S. presence in this operation. If other
reasons exist, the force could be adjusted to reduce American commitments and
thereby lower OPTEMPO. Itiscertainly within Congress' purview to withhold funds
for operations it deems unnecessary or unwise, but if the administration chooses to
continue the operation with existing funds, the resulting situation tends to create
hardships for DoD men and women.

Some key questions regarding ongoing operations. Ongoing operations,
considered by many to bethe main cause of the OPTEM PO and PERSTEM PO which
is straining the force, could be reviewed in order to ensure that they are moving
toward their agreed objectives and that the planned “exit strategies’” remain viableas
some of the current “ contingencies’ have been ongoing for over five years— longer
than World War 1.

e What are the objectives of the operation? Are they till realistic?
e Within what timeframe do we anticipate reaching the objectives?
e |sthe force adequate to reach these objectives?

e Do thecurrent rules of engagement enhance or restrict our ability to reach the
objectives quickly and efficiently?

e Are there other forces or other employment options, other agencies, or other
countries that could perform some or all of the current tasks?

e What is the definition of success for this operation?
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e What cost are we willing to pay to see a successful outcome?
e Under what circumstances do we plan on terminating operations?

e What cost are we willing to write off to terminate an operation without
success?

e \What are the opportunity costs of the operation?
e What are the affects of the operation on U.S. combat capabilities?
e What are the opinions of mgjor aliesin the operation?

Some examples bear consideration. Northern Watch (Irag: Northern No-Fly
Zone) may beinquestion. Rules of engagement for air forcesthat prohibit attacking
ground forces, even when those ground forces are attacking targetsthe air forces are
defending from air attack, suggests to some critics that the operation is no longer
credible. A strong U.S. dly in this operation, France, removed its forces following
the events of August-September 1996. Although there may be larger geopolitical
reasons for continuing this operation with regards to friendly Turkey and potentialy
hostilelran, global U.S. military commitmentsare increasingly coming under scrutiny
asto need, cost, and benefit. Macedoniais another deployment that may be open to
guestioning.  With the NATO Implementation Force (IFOR) and then the
Stabilization Force (SFOR) in Bosnia, why does the United States keep rotating
troops into Macedonia? Speaking about Bosniato Jim Hoagland of the Washington
Post on March 13, 1997, Secretary of Defense Cohen ruled out “ making along-term
commitment to aregion which will take agreat deal of your resourcesand drain them
away from your primary mission, and it will not have congressiona support.”
President Clinton, with adifferent perspective, is open to extending the U.S./NATO
presence in Bosnia

Oversight Options

The Congress, initsoversight role, may wish to focus on areas that increase the
efficiency of current DoD approaches with a view toward stabilizing and reducing
high OPTEM PO/PERSTEM PO andincreasing trai ning opportunitieswhiledepl oyed.

Validating employment concepts. Thereisgenera agreement among military
leaders that the objectives of any military operation should be clear from the outset,
that victory should be achieved quickly and with minimum risk to both U.S. forces
and non-combatants.*® The requirements for overwhelming force at the point of
attack and total commitment to winning result from experiencesnow deeply ingrained
in U.S. military thinking. The combination of today’s joint approach to operations

*Hoagland, Jm. “Pour-Mouth Peacekeeping.” The Washington Post, March 13, 1997.

%Critics of this view hold that in aworld of ambiguous, deceptive, and shifting threats, this
doctrine could result in underuse of armed force.
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and continuing interservice rivary tend to ensure that each service plays its part in
operations. In the military’s drive to assure victory, there may be areas in which
unnecessary forcesareincluded in operationsbecause the original plan required them,
or because certain types of units“aways’ deploy together, when the situation, unlike
the plan, doesn't dictate the inclusion of those forces. For example, according to
some Air Force officers, air-superiority F-15s were deployed to cover the planned
invasion of Haiti. While fighter/interceptor escort for airborneinvasionsis generally
a good idea, the nature of the situation, in this case, implied that they were
unnecessary. Some scrutiny of the process of adapting existing deployment plansto
developing situationsmay result insomesavings. The Pentagon, burned by an alleged
fallureto provide adequate support to combat forcesin Somalia, may be overloading
commanders with forces for any possibility. While the consequences of insufficient
or inappropriate force deployed to a potentially hostile situation are severe, the need
to “fight smart” and balance the long-term effectiveness of the force with its short
term requirements should not be ignored.

“Cop on the Beat” force employment option. The “Cop on the Beat” is a
force employment option that relies on an unpredictabl e schedul e of “ shows of force’
to deter aggression and to monitor compliancewith U.N. resolutionsthat ismore cost
effective and possibly just as effective as full time monitoring. The RAND
Corporation and others suggested this approach to operations in Northern and
Southern Iraq as well as for enforcing the No-Fly Zone over Bosnia. Under this
approach, U.S. fighterswould patrol in smaller numbersand at lessfrequent intervals
counting on the deterrent effect of their presence coupled with the surprise aspect of
their appearance. In this way, fewer fighters are needed to cover more territory.
Surveillance aircraft such as AWACS can be used in the same way with ahigher level
of risk that something “unnoticed” may happen. The level of effort required of this
type of operation issignificantly smaller. Further, for extended contingencies where
“monitoring” isthe main purpose, thisoption may beaviableaternativeto large-scale
operations.

Increasing resources for training while deployed. The 1st Armored Division
that deployed to Bosnia returned with a high level of individual readiness in part
because they conducted some gunnery training in nearby Hungary. This practice, of
devel oping training opportunities for deployed forces, is one option for maintaining
combat proficiency. The positiveaspectsof thisapproach are maintaining proficiency
with weapons, increasing morale as troops keep their hard earned skills,
demonstrating readiness for combat in the region, and maintaining preparedness to
redeploy if needed to an MRC. The negativesincludeincreased costsof deployments
due to the requirements to transport training ammunition, simulators, and other
resources to the deployed location, possible friction in host-country relations, some
increased PERSTEMPO as instructors may need to deploy, added strain on the
logistics system to support the training, and a possible increase in overall deployed
strength to alow aportion of the force to focus on training and not on the mission at
hand. The Navy already makes good use of overseas facilities to train because they
have the specific advantage of carrying their ordnance with them. One approach
might be to encourage the Kuwaitis to build training ranges, for both air and ground
forces, in their western desert. In this location, air forces could conduct realistic
training within reach of their assigned “ combat” targets. Another option would beto
deploy training or combat simulators to long duration contingencies.
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Reviewing and setting minimum training time guidelines. Effortsto “fence
off” the training time needed to acquire and maintain required skills for individuals
and units is a proven approach that has realized improvements for low density/high
demand unitsin dl services. As stated, the Global Military Force Policy aims at this
approach and could be expanded to include many more units. Fencing this time for
those unitsaboveacertainlevel of OPTEM PO ensuresthat a high-valueasset remains
aviable long-term contributor to military success.

Congressional action to protect the training base of U.S. forces. Inahigh
OPTEMPO/PERSTEMPO environment where budget restraints, personnel
turbulence, and equipment replacement are component problems, protecting the
training base of unitsthat are the building block of defense capability isahigh priority.
Regardless of the strategy, units will be assigned a primary mission. Gaining and
maintaining the ability to carry out the assigned mission is the unit commander’s
primary task. Currently, commandersarefinding it increasingly difficult to do thisas
time and money for training are going for other things. Inthiscontext, Congress may
consider action to protect the training base of U.S. forces. One option might be
congressional action that emphasizes the primacy of unit primary-mission training
over other peacetime activities. Thiswould establish apriority for DoD actions that
would ensure the long-term effectiveness and short-term capability of U.S. forces.
As with the GMFP, any incursion into a units fenced and dedicated training time
would require action at the highest levels. Currently, the Secretary of Defense signs
al operational deployment orders for units. Requiring a “determination of training
status’ prior to deployment and requiring a waiver to violate primary-mission-
training time at the Secretary level or higher, would ensure a conscious and ongoing
effort to manage unit training time effectively. Using thisminimum timeasabasdline,
which the military aready identifies, commanders can plan effective training
schedules. The downside is that it may be perceived in the Pentagon as overly
regulatory, bureaucratic, and time-consuming in time of crisis.

Prioritization of exercise requirements. The mission of the regional
Commanders-In-Chief (CINC) isday-to-day and hour-to-hour readinessto goto war.
This contrasts with the services mission which isto organize, train, and equip. The
former, by necessity, takes ashort-term view and thel atter, by necessity, takesalong-
term view. One of the greatest contributors to high levels of activity, CINC-
sponsored exercisesaround the globe involve unitsin realistic regiona exerciseswith
the other services and with myriad alies. While CINCs are revalidating and
condensing their exercise programs and, in some cases, are increasing the interval
between recurring exercises, it isdifficult for DoD to prioritize which CINC receives
exercise support from CONUS-based forces. Thesedecisionsare up to the Secretary
of Defense, with the advice of the Chairman of the Joint Chiefs. To reduce the
number of exercisesand hencethedemandson U.S. forces, some prioritization among
the CINCs may be necessary. In their testimony before the Congress, regional
Commanders-in-Chief might be asked to address how they prioritize their activities
while balancing risk, war plans, alied sensitivities, training requirements, and other
factors to achieve adequate preparedness. Without prioritization, the principle
envisioned in the Global Military Force Policy of fencing unit training time may be
unworkable. Such prioritization may aso enhance planning and enable earlier
determinations of both exercise schedules and unit assignments thereby adding some
degree of predictability back into the lives of service members.
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Reducing the number and duration of required inspections. Operations,
exercises, and inspections are areas that require significant preparation and
commitment of resources. Inspectionsthat aretoo frequent interrupt the devel opment
of the capability that they were designed to evaluate. Inspections that are too
infrequent do not provide commanders with a reliable accounting of a command.
High OPTEMPO exacerbates this dilemma. Under the strain of recent years, the
services are re-examining the inspection cycle. Some options are to send evaluators
towatch unitspreparefor, deploy to, and operatein, real-world contingenciesthereby
“killing two-birds’ inthe process. The negative to this approach isthat “inspectors”
add stress to an dready stressful situation. Also, many service members have a
negative perception of inspectors that paints them as irrelevant to “real military
missions.” Another option, is to give units credit in the inspection cycle for
conducting deployments. Thisview holdsthat if aunit can executein thereal-world,
why doesit haveto proveit again inamade-up scenario? Those opposed to thisview
maintain that there is more on which an inspection is based than just a successful
outcome. Either way, selectively reducing the frequency of inspectionsis an option
to make more time available to the units for training.

Providing “down time” to units following deployments. The Air Force and
the Army, which were often forces in garrison for the Cold War, are now more
expeditionary and therefore, are beginning to examine naval practices. A significant
aspect of post-deployment lifein the Navy istime off with one’ sfamily. Thisaction
requires a unit to reduce its readiness to the lowest levels, in some cases to “not
ready.” However, Navy experience shows that the reportedly rejuvenated service
members quickly regain their readiness and then maintain it longer than do units
without such arecovery period. The danger in this approach is that upon return to
work, commanders must remain committed to keeping working hours stable by
avoiding the “military imperative” to regain combat-ready status as soon aspossible.
Instead, a steady pace to return to combat-ready status when needed will avoid
deleterious affects of continuous overwork.
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