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COMBAT COMPTROLLERS:
CONSIDERATIONS ACROSS THE PLANNING CONTINUUM

ABSTRACT

In this MBA project, we examine the Air Force and Army Financial Management
operations in the contingency environment. The project will examine transformational
ways of comptroller operations. This project will give a brief history and lessons learned
from World War II to the present, current Army and Air Force deployed FM operations,
and ways to obtain jointness through increases interoperability, organization, and “reach-

back" capability.



THIS PAGE INTENTIONALLY LEFT BLANK

vi



TABLE OF CONTENTS

I. INTRODUCTION...cuuiiiuiicnensnecsnecsnecssesssnecssessssssssasssassssassssssssssssassssasssssssasssssssssassnse 1
A. MBA PROJECT ....uciiiiininniissnicsnisssissssssssssssisssesssssssssssssssssssssasssssssssssssses 1
B. IMPORTANCE....uuuiitinniinnennnecsaensnesssessssecssessssesssassssssssassssesssssssassssassssassases 2
C. RESEARCH METHOD .......uuiiiiiiniitiicninseicsnsssecsssesssssssssssssssssessssssssens 2
IL. HISTORY OF COMBAT COMPTROLLERS........cccovvtiirvricrsriissnrissssnesssrcssssncsnns 5
A. OVERVIEW....uiiiiintinninntinniinsississsisssssssisssessssssssssssssssssssssssssssssss 5
B. BASIC PROBLEMS .....uuuiiiintinninnnensneinsseessecsssesssessssssssassssessssssssssssassssessanss 5
1. Leadership .....cccoeeiicninnnniecninnnnicssisnnecsssssssecsssssssssssssssssssssssssssssssssssssnns 5
2. PIANNING ..couvriinniiiiinriininrinssnnenssnncsssncsssncssssssssssesssssessssssssssssssssssssnssssanes 7
3. Organizational StrUuCtULE ......ccocveereciirrnericssssnricsssssnrresssssssesssssnsssssnns 13
C. FINAL THOUGHTS 15
III. U.S. ARMY CONCEPT OF OPERATIONS .....cccoceevuersercsueesencnns 17
A. PRESENTATION OF ARMY FINANCE FORCES........cceevvervnrcrcnnncne 17
B. TRAINING ..uucotiitiisticntisticsttisticssessssicssessssssssssssssssssssssssssssssssssssssssssssssssass 28
C. CURRENT ARMY FM CONTINGENCY CONCEPT OF
OPERATIONS a.ititictinsiinnenseessessssisssesssssssssssssssssssssssssssssssssssssssass 29
D. GOAL.ucoeitiirinteninnnensneicnenssnssssesssessssessssssssesssassssssssassssessssssssssssassssessaase 30
IV.  U.S. AIR FORCE CONCEPT OF OPERATIONS......cccccevtirrurnserssercsuncsncssancsannes 31
A. PRESENTATION OF FORCES ......uuiiivviinnniissnicssnnicssssesssssessssesssssossssoses 31
B. TRAINING ..uucoiiitiictinntinticninssicssnesssisssesssssssssessssssssssssssssssssssssssssssssssssssass 34
C. CURRENT AIR FORCE FM CONTINGENCY CONCEPT OF
OPERATIONS ..ctiiitictinntnnnensnessissssssssesssssssssssssssssssssssssssssssssssssssess 35
D. GOAL.ucoirtineictenntnnntnneintenssnesssesssessssessssssssesssassssssssassssessssssssssssassssessaase 36
V. ANALYSIS AND RECOMMENDATIONS.....ccoiniiniinninsnennsticsnnissnncssessssncsssssssnens 39
A. OVERVIEW....uuiniinniinninninnnennesnsicsiisiississsessssssssssessssssssssssssssesssas 39
B. STRATEGIC ....cuuiriiriiniineisnicnnisssesssecsssissssssssssssssssssssssssssssssssssssssssssssses 39
1. MODIZATION ..cccueeeenneirneeitieniennensnnestecsnessaesssnesssecsssesssssssesssesssseesaens 39
2. Unity of Command and Effort.........iciniveiicnissnniccscsnnnecsssnnnccsnns 40
3. Benchmark Finance Command and Theater Finance Cell............ 41
C. OPERATIONAL....cuuiiiitintinctineensnisssecssisssessssessssssssssssssssssssssssssssssssssens 43
1. One Installation, One COMMANET ....ccceeeeeeeeeeeeeeeeeeeeeeeeeeeeeeeeseeeseasans 43
2. Centralized ProcCessing .......ccccceceeerecsssneeccsssnnnncsssssssscsssssssesssssssssssnes 43
D. TACTICAL ucceeiniiricnenneicnensnenssenssnecssessssesssesssssssssssssssssessssssssssssassssesssase 45
1. Manual OPerations .........cccceericcscsnrecssssssscsssssssessssssssesssssssssssssssssssssss 45
2. MOAUIATIEY coeierrriessrrinssnnesssnncsssnncssssncssasncssasssssssessssessssssssssssssssnsssnsssses 46
E. LEADERSHIP 47
VI. CONCLUSION 49
APPENDIX A c..uuiiiiiiiiitinitininnnicsnicsseississsesssssssssssssssssesssssssssssssssssssssssssssssssssssssssssssssss 53



APPENDIX B ...ouuiuiiiiinnieninensnnnsnnnsnesssnssssssssssssssssssssssssssssssssssssssasssssssssssssssssassssssssassssssssases 63

APPENDIX Cuuerereieninnesnnstensnensessessssssssssessssssssssesssssssssssssasssessassssssssssssssssssessassasssasssssss 73
LIST OF REFERENCES ....cuuiiirinntinninntennennnenssssnssssssssssssssssssssssssssssssssssssssassssssssns 107
INITIAL DISTRIBUTION LIST ...cccuiiiiiinienennnennnsaensnessnessessscssnssassssssssssssssaesssssasssasssee 117

viil



Figure 1.
Figure 2.
Figure 3.
Figure 4.
Figure 5.
Figure 6.
Figure 7.
Figure 8.
Figure 9.

Figure 10.

LIST OF FIGURES

Planning Continuum. (Source: AFHB 65-115) ..ccoovviiieiiiiieeeieeee e, 7
Scope of Joint Operations Planning (Source: Joint Publication 5-0)................ 8
Echelons of Finance Support (Source: U.S. Army FM 14-100)..................... 20
Organizational Structure For Division Resource Management (Source:
U.S. Army FM 14-100)......ccuieiieieiieeee et 21
Organizational Structure for Finance Command (Source: U.S. Army FM
T4-T00) ettt sttt ne ettt eae et e neees 22
Organizational Structure for Corps Resource Management (Source: U.S.
ATMY FM 14-100)..c.ee ettt st 23
Organizational Structure for Finance Group (Source: U.S. Army FM 14-
TOO) ettt ettt et a et e e n et e et e et eeneenteeneets 24
Organizational Structure for Division Resource Management (Source:
U.S. Army FM 14-100)......ccuieiieieiieeeeseee ettt 25
Organizational Structure for Finance Battalion (Source: U.S. Army FM
T4-T00) ettt sttt he et aeenteeneees 26
Organizational Structure for Finance Detachment (Source: U.S. Army FM
L 010 USRS 28

X



THIS PAGE INTENTIONALLY LEFT BLANK



Table 1.
Table 2.

LIST OF TABLES

Army Mission Training Plans............cccceevveernennne.

Unit Type Code Description (Source: AFH 65-115)

xi



THIS PAGE INTENTIONALLY LEFT BLANK

Xii



ACKNOWLEDGMENTS

I would like to thank my wife, Stephanie and my three sons, John Jr. (Jack),
Thomas, and Matthew, for their patience and understanding while attending the Naval
Postgraduate School and working on this project. To my partner, Captain Ed Marshall,
who was the driving force behind this project and without his support, this would never
have been possible. Lastly, Lt Col Howard and Professor Naegle, for their guidance and

patience.
John P. Anderson

I want to thank the Lord for giving the ability to attend school and complete this
MBA Project. 1 would like to thank my wife, Stacy, and son, Charlie, for their
understanding and support while I was studying and working on this project. To my
partner, Major John Anderson, who without his Army contacts, this would not have been
possible. Lastly, Lt Col Howard and Professor Naegle, for their patience, guidance and

most importantly quick-turns.

Ed Marshall

xiil



THIS PAGE INTENTIONALLY LEFT BLANK

X1V



I. INTRODUCTION

A. MBA PROJECT

The basic argument of Military Money, A Fiscal History of the U.S. Army

Overseas in World War II by Walter Rundell, Jr. is “that the leadership of the Finance

Department, being unprepared for World War I, approached many of its responsibilities
unsystematically and without much conceptualization of the kinds of situations it would
face.” Mr. Rundell highlights many of the flawed aspects of the combat finance
operations focusing on organizational structure, planning and leadership. This project
will ask, have we learned from our mistakes over the last 60 years? If not, what
recommendations would improve comptroller performance during contingency

operations.

Chapter II provides a history of, and lessons learned, from combat comptrollers
from World War II to the present. It highlights many of the problems incurred by combat
comptrollers and their solutions. It is also the foundations for many of the
recommendations provided in Chapter V. Chapters III and IV will discuss the U.S. Army
and U.S. Air Force concept of operations, respectfully. They define how financial and
resource management personnel are presented to the combatant commander. Training is
highlighted to guarantee a capable force to the combatant commander. Lastly, the current
contingency concept of operations is presented. These chapters are important because
they highlight the difference between services in organization and employment of forces.
Strength and weaknesses discussed in these chapters also play a large role in the
recommendations in Chapter V. This is becoming more important with increased
individual augmentation, which is discussed later in this chapter. The organization and
employment of forces are the rationale for some of the recommendations. Chapter V
discusses the recommendations and provides analysis on the rationale behind the

recommendations.

The recommendations are based on lessons learned and the overall effectiveness

of the two services in contingencies. These recommendations are in accordance with the



Quadrennial Defense Review and the National Military Strategy. The recommendations
will cover the Strategic, Operational and Tactical levels of planning.  The
recommendations cross the planning spectrum and include recommendations in areas like
Mobilization, Unity of Command and Effort, Benchmarking Finance Command and
Theater Finance Cell, One Installation One Commander, Central Processing, Manual
Operations, and Modularity. Leadership is integral to all of these recommendations.
Without effective leadership at the National Command Authority and throughout the
military chain of command, none of the recommendations can be accomplished. The
continued “Long War” makes this project very imperative.

B. IMPORTANCE

Defeating adaptive adversaries requires flexible, modular and deployable joint
forces with the ability to combine the strengths of individual Services, Combatant
commands, and other Government agencies.” The Department of Defense and especially
the financial management career field, needs to improve its ability to plan, resource and
field joint capabilities, ensuring that the best solutions are brought forward and

implemented.

Today, the Army and Air Force must increase their interoperability, effectiveness
and efficiency with the limited resources available. Individual Augmentation is a driving
force behind this need. Individual Augmentation is used when one service is unable to
fill all assigned requirements for a contingency. Other services will provide personnel to
meet the combatant commander’s request for forces. The manpower requirements are in
Afghanistan, Iraq, Horn of Africa, and other areas around the world. Currently,
Individual Augmentees assigned to joint headquarters positions account for nearly half of
the Air Force officer deployment requirements.  This project’s research and
recommendations will highlight the need for interoperability.

C. RESEARCH METHOD

A detailed literature review was conducted to determine if we have learned from
our mistakes over the last 60 years and if not, what recommendations would improve
comptroller performance during contingency operations. We also interviewed several

personnel with vast finance experience across different levels of command. Mr.
2



Rundell’s book formed the hypothesis for the project. Several prior theses’ from the U.S.
Army War College and U.S. Army Command and Staff College were very useful with
historical evidence on Vietnam and OPERATION DESERT STORM as well as previous
recommendations like centralized command and control. Articles written for the Armed
Forces Comptroller Magazine and the Air Force Comptroller Magazine also highlighted
the mobilization, and command and control issues. Army Field Manuals and Air Force
Instructions guided the current concept of operations. Government Accountability Office
reports and other literary articles provided additional sources of information on spending,
accountability, and Defense Finance and Accounting Service. These sources laid the

foundations for the History of Combat Comptrollers.
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II. HISTORY OF COMBAT COMPTROLLERS

To carry on war, three things are necessary: money, money, and yet more
money.

—Gian Jacopo Trivulzio to Louis XII of France 1499
A. OVERVIEW

Financial management and comptroller strategy during contingency operations
have been plagued by continuing issues learned and relearned since World War II. When
developing strategy, there are three basic sources of practical advice; historical
experience, prudence, and common sense. We can educate our common sense without
reading history. However, we cannot develop effective strategy without reading and
learning from our history. Comptroller personnel must read our combat history, learn

from it, and adapt our policy, procedures, training and tactics to reflect those lessons.

The Pacific and European theaters in World War II had different weaknesses.
They were concepts of operations and differences in command and control. Proper
planning by leadership could have been mitigated many of these weaknesses. Leadership
was the main factor in most cases. Mr. Rundell states, “The lack of wartime experience
might have been the dominant cause for the insufficient preparation. More likely was a
lack of foresight on the part of finance leadership.””
B. BASIC PROBLEMS

There are three basic concerns with financial services in foreign areas:
leadership, planning and organizational structure.

1. Leadership

During WWII, there was considerable pressure from commanding officers to buy
things that were inappropriate or illegal. A disbursing officer assigned to the Melbourne,
Australia Finance Office stopped commercial payments because they exceeded his
authorization. General Douglas MacArthur thought there should be no hesitancy in
payments. The disbursing officer, as the accountable official, told General MacArthur he

was aware of the facts and that he was obliged to follow Army regulations and that he
5



would be liable for the questionable payments.® The same pressures can be revealed

today in OPERATIONS ENDURING FREEDON (OEF) and IRAQI FREEDON (OIF).

According to a telephone interview with resource managers at 3" Army earlier
this year, there were many discrepancies in the management of resources by operational
commanders. The commanders were purchasing duplicative televisions, generators, and
other items leading to a 3™ Army discovery that items purchased with theater funds were
redeployed to home station. These items were to be transferred to the replacing unit,
once in theater. Other questionable purchases included having Kellogg Brown and Root
refurbish tactical operation centers, dining facilities, billeting and latrines after each new
rotation. Some commanders would even circumvent the supply and maintenance system
by having mechanics purchase new Abrams M1 battle tank engines, rather than
rebuilding engines on a regular maintenance schedule. They did this because their own
Operations and Maintenance accounts did not have enough unit funding to buy new

engines.’

Colonel Dunaway, former US Central Command Comptroller and Air Combat
Command Financial Management Deputy, highlighted “numerous occasions” of
inappropriate purchases and indicated that some of the deployed locations did not take
fiscal responsibility to heart.® One location had televisions and VCRs in every billeting
room as well as in the recreation rooms, while another location leased vehicles far
exceeding the requirement of the base. Although these purchases are not illegal, the
perception was one of wasteful spending. Other items included Sumo Wrestling Suites,
Cappuccino Machines, and other non-essential items.” To help prevent further excesses,
U.S. Central Command Air Forces (CENTAF) hosts a conference for all commanders
that will be entering their area of operation where they highlight the need for
commanders to be fiscally responsible and remind them of the perceptions associated

with the purchases. Most are receptive.

Other leadership challenges were experience and motivation. A quick look at
many of the biographies of senior leadership in the Air Force at 9/11 would substantiate a
lack of experience in the deployed environment. Some have never been a commander or

had an operational tour prior to 9/11. Then Captain Tony Hernandez, SAF/FM
6



Warplanner, states that “Air Staff” did not place a high priority, nor did the major
commands, on planning and the war effort.'” He was unfortunately, the least ranking
officer in a rank conscious environment. Colonel Dan Dunaway, former Air Combat
Command Financial Management Deputy, highlighted the operational failure of financial
management leadership at CENTAF, when he said that there was a “leadership challenge
and lack of initiative” and that the comptroller was “completely disengaged.”"' Many of
the CENTAF financial management personnel would agree. To highlight this fact, as the
A-8, this individual was the only major staff head not to move forward with General
Moseley for OPERATION IRAQI FREEDOM."” Leadership is essential for proper
planning.

2. Planning

Planning is to be performed at every step of command, and is conducted across
the spectrum of military operations. Figure 9 provides a guide to the many situations that
exist across the planning continuum. Figure 10 highlights the scope of planning that is to
be accomplished. There are numerous examples from the tactical to the strategic level of
the lack of planning from World War II to the present. Many of the same wartime fiscal
problems experienced in World War II extended into the immediate European
reconstruction period.” Textbook efficiency that is generally planned for is not possible
under contingency operations. However, with proper planning and leadership, financial

problems could have been mitigated or controlled.

The RIanning Gontinuum
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Figure 2. Scope of Joint Operations Planning (Source: Joint Publication 5-0)

The first step of planning is mobilization. Mobilization of forces was a dire
problem in WW II. “Soon after the war began, it became apparent that there had been a
serious omission in mobilization planning in the Finance Department. No one had
foreseen the need for finance service.”* “Regardless of the disposition a soldier might
make of his pay, he still expected to see his name on the payroll once a month.”"
Military pay problems were so bad during World War II, General George C. Marshall
had to notify all theater commanders about the number of men with pay problems and

give them special attention in correcting their pay.'® “Throughout the war, the payment of
8



soldiers constituted Finance’s central concern. The immense problems it faced in paying
enlisted men and officers around the globe revealed the inadequacy of prescribed

procedures.'” The inability to pay military personnel continues today.

Close to a new calendar year in 2003, a deployed wing commander sent an
emergency email to the CENTAF Commander concerning the fact that many of his
deployed airmen entitlements had not been started, and this would affect their W-2s.
This error was caused by simple tactical exchange of data between the finance and
personnel airmen on the ground. The personnel airmen recently arrived in-theater and
did not forward a list to their finance personnel. The finance airmen didn’t bother to ask
for the list since they just arrived themselves. The end result was that several general
officers, SESs, colonels, and many others spent countless labor hours stateside to fix the

problem prior to W-2s being processed.'®

The lack of mobilization planning during OEF and OIF proved that a strategic
decision to mobilize forces coupled with an administrative error in not paying those
forces had strategic consequences causing hardships for family members and reserve
personnel. The GAO Report 04-413T titled “Military Pay: Army National Guard
Personnel Mobilized to Active Duty Experience Significant Pay Problems” highlights
many of the pay problems experienced by our reserve component forces."” A Google
search of Air National Guard (ANG) pay problems brings up only Army issues.
However, Captain Dan Gilbert, former ANG FM Warplanner, states that the Air Force
also had significant pay problems.” Most were remedied within 60-days due to the

forward-looking Air Combat Command (ACC) and Air Mobility Command (AMC).

ACC and AMC FM Warplanners knew that home station support requirements
would increase under mobilization. The increased workload included orders processing,
travel voucher processing, military pay and entitlement starts and stops, and death
gratuities. Both commands mobilized at least three financial management personnel at
each Air Reserve Component (ARC) base. For those bases that did not have personnel
deploying, the mobilized personnel were moved to man Crisis Action Teams located at
the ANG, ACC, and Air Force headquarters. Additionally, ARC personnel augmented

heavily tasked active duty units. A special reserve team was sent to Robins AFB to
9



process all Individual Mobilization Augmentee travel vouchers. The backlog was
successfully reduced from 60 plus days to 3 days.”’ The next step after mobilizations

planning is deployment planning.

Deployment planning confusion plagued warplanners during WWIIL. Colonel
Bickford E. Sawyer urged finance offices to give service on a geographic, rather than an
organizational, basis during WWIL?* however commanding officers did not want to lose
their finance personnel nor process payments for personnel outside their command.
During the Leyte invasion, finance teams from Sixth Army, Fifth Air Force, and U.S.
Army Forces Far East operated at the same location. After this collocation experience,
the three finance organization agreed to coordinate their future locations to eliminate
duplication of effort*® During the Okinawa campaign, there was no unified planning for
administrative control of the air, ground, and service forces disbursing operations. The

same lack of planning was experienced during OEF and OIF.

The largest concern for most services today is to fill individual augmentation
requirements. Combatant commands determine and validate requirements to support
specific missions, and subsequently task the Service component commands to provide
individuals to meet those requirements. If the Service component does not have sufficient
personnel to meet requirements, the shortfalls will be identified and assigned to another
Service. Current, individual augmentation includes intelligence, finance, dog handlers,
and other specialties. The individual augmentation is due in large part because the Army
is the executive agent in Central Command.

General Franks selected the Army as the executive agent for Afghanistan and

24

Iraq.”* However, due to lack of service or insufficient resources provided by the Army,
the air wings were inadequately serviced. Now, Army and Air Force finance teams are
collocated at Bagram Air Base, Afghanistan; Ballad Air Base, Iraq; Baghdad
International Airport, Iraq; Eskon Village, Saudi Arabia; Tallil AB, Iraq; and Ali Al
Salem AB, Kuwait.”® The Goldwater-Nichols Act of 1986 was intended to fix the “long-
standing inability or unwillingness of the four U.S. services to work harmoniously either

in the policy arena or at the operational level.”” This duplication of effect reduces the

10



effectiveness and speed, and increases the size of support required in contingency
operations. This is counterproductive for a military that is supposed to be agile and lean.

Once the forces are deployed, they have to be sustained.

The sustainment of the deployed forces is supported by Congress through the
appropriation process. During World War II, “Congress and the War Department
exercised sound judgment on budgeting and accounting . . . Prosecution of the war took
precedence over orderly business methods, for it was manifestly more important to win
the war than to maintain a tidy set of books.””” During World War II, the Army was not
limited on appropriations that were in effect in peacetime.® Congress did expect them to
properly account for the approximately $175 billion it spent. The ultimate object of
Army accounting was to inform Congress of how much money was spent and for what
purposes.” President Roosevelt did not want to put a dollar sign on the price of victory.
Since World War II, Congress has taken a more active role with the accounting of

appropriated funds.

Congress has become very involved in the execution of wartime dollars. They
have steadily increased their role in oversight from Vietnam to current operations. A
quote from Major General Leonard Taylor, who served as Assistant Director and Director

of Army Budget during Vietnam, says:

Vietnam is different to financial managers, it might have been more
appropriate to say, “Vietnam was a nightmare.” It was much like starting
out a game of baseball with the normal rules and during the third inning,
finding out that you were playing basketball. Those of us involved in
financial management believed that we would handle this war much as we
had done the Korean conflict. This meant that there would be no
requirement for stringent accounting controls or budgeting and that a
sufficient amount of funds would be available. This assumption was
responsible to a large degree for the lack of an adequate organization for
financial management in the early days of the buildup. When the rules
were clarified, and we found that we were expected to establish virtually a
peacetime system for financial control and reporting, it was almost too
late.”

According to the House of Representatives website, the House Armed Services

Committee held over 50 hearings in 2004. Also on their website, there were 10 hearings

11



on varying aspects of the supplemental appropriation in 2005 alone.” After the end of
major combat operations and the establishment of the Coalition Provisional Authority,
billions of dollars were spent on reconstruction. According to a Washington Times
article by Rowan Scarborough, the chaotic environment in Iraqi “should have sent strong
signals to CPA financial managers that weaknesses were widespread, posed unacceptable
risks and called for forceful action.”””*> With increased scrutiny of discretionary dollars by
Congress, orderly business methods are taking precedence over the prosecution and
winning of current operations and the Global War on Terrorism making accounting more

important.

Accounting during World War II was dual natured. The first part was
supervisory; the second consisted of intensive examination of accounts known as
auditing. Each major overseas command was assigned a regional auditing office.” These
offices reviewed and analyzed disbursing officers’ accounts. These audits helped identify
who needed assistance and helped compile reports on procurements and other financial

data.

Accounting has not changed much since WWIIL. “Before a finance officer could
pay a vendor for goods or services delivered to the Army, he needed complete
procurement papers and receiving reports, so contracting, receiving, and finance officers
had to work together closely to pay commercial bills.”** Finance departments did not use
new methods since the wartime system extended those methods used in peacetime. The
accounting of public funds was the same in all theaters, with little variation. Accounting
in the field was the most important phase of the Army’s overseas finance mission.” The
same holds true today and the support documentation remains the same. The second

function of accounting is auditing.

Today’s audits of the Coalition Provisional Authority and ongoing operations,
affirm that funds and contracts were managed with inadequate protection against “waste

of Iraqi and U.S. funds, and in many cases, bypassed federally mandated procedures for
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awarding and overseeing contracts. The Defense Department’s Office of Inspector

General sent auditors into Iraq when the war started to ensure taxpayers were getting their
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money’s worth.”” By 2004, all auditors were withdrawn. They believed other agencies
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such as the Defense Contract Audit Agency, and the GAO could handle the requirements.
Many experts believe that those other agencies don’t have the expertise, access and broad

8

mandate that the Inspector General has.®® These auditors and accounting personnel

depend on the accuracy and documentation of the disbursing agent.

Disbursing officers and paying agents are the backbone of FM contingency
operations. “In both prewar and wartime operations, an important administrative link in

the Finance department’s chain of service was the agent system.”*

The disbursing
officer was accountable for public funds. Paying agents reported to disbursing officers
and had the same powers but could not sign Treasury Checks.* “One of the great
advantages of using ‘paying’ agents was the ease with which they could be moved to
locations where needed.” Using agents saved time because there was less paperwork
involved than in establishing a new disbursing officer account. In the Philippines, the

* The Air Force employed agent finance officers

Army employed agents extensively.
regularly during World War II while the Army has used both disbursing officers and
agents.”” The Army still deploys both kinds of disbursing personnel while the Air Force

exclusively uses paying agents in contingency environments.

Another issue with disbursing officers and paying agents is that their skill set is
slowly being eroded by automation. In the Armed Forces Comptroller magazine, Spring
2004 issue, Francis Machina stated, “the overwhelming majority of effort and training in
the field of disbursing has migrated to electronic means at the expense of manual
payment knowledge.”* This statement was validated with conversations of members on
the CENTAF staff and a thesis prepared by Major Murch. While attending Army
Command and Staff College, he found that manual processing of disbursing vouchers
was an arca of weakness in training programs.* This is an example of automated
operations eroding a vital contingency skill set. This erosion is the direct result of
financial management organizational structure.

3. Organizational Structure

During World War II, overseas theaters each operated within the framework of
their mission and environment. “Consequently, considerable variations existed among

the ways theaters and their subordinate organizations handled financial matters.”*® Each
13



theater had an office that coordinated all aspects of fiscal service in its area. The
principal duties were to receive accounting documents, post collections and expenditures,
process disbursing records, reconcile accounts, and control and account for funds allotted
for the theater.” Today, the U.S. Army and U.S. Air Force continue to organize and

operate differently in a contingency environment.

Many of the differences can be traced back to two things: the establishment of
Defense Finance Accounting Service (DFAS) and whether the service is functional or
customer oriented. Each service capitalized DFAS differently. They selected different

»®  This has led to differences in

capabilities that they wanted to keep “in-house.
disbursing operations. In addition, financial management systems were developed by the
services and not by the Department of Defense. The Army aligned itself around the
customer. Anything affecting the soldier was put into the J-1 (personnel and finance).
Anything affecting the unit was placed in the J-8 (resource management and manpower).
The Air Force chose a functional organization. Everything that is finance related falls
under the comptroller. Additional differences are discussed in the next two chapters and

below.

During OPERATION ENDURING FREEDOM and OPERATION IRAQI
FREEDOM, 3" Army was the Army Component to United States Central Command.
Their J-8 directorate was responsible to allocate funding for the operations. However, the
finance battalion from Ft. Hood was the authority for military pay, travel, disbursement
and accounting requirement during OPERATION ENDURING FREEDOM. This
function falls under the J-1 directorate and did not have a reporting chain to 31 Army. It
was not until the Combined Forces Land Component Commander moved forward from
home station to theater that the finance role fell under 3™ Army’s control.* Unity of
effort and unity of command was lacking with this relationship. The end results were no
single point of contact to determine expenditures in the area of operations and there was

not centralized command and control of all comptroller operations.

Over the past two years, the Air Force has learned some of these lessons and,
according to MSgt Mike Linville, CENTAF, warfighting headquarters now has financial

management (resource management), accounting liaison, and disbursing under the direct
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control of the A-8.° All Air Force warfighting headquarters finance and comptroller
responsibilities are assigned to the A-8, subordinate to the A-8 as the A-82, or assigned as
the special staff of the commander. They have adopted the Centralized Processing Site
concept, ultimately responsible for the all resource management and finance functions
within their assigned combatant command area of operation. The Centralized Processing
Site concept will be explained in Chapter IV. Pacific Air Force is the only warfighting
headquarters that does not operate under this concept. During initial operations, they will
function like the Army. Individual units supporting the initial forces will provide their
own funding and disbursing capabilities.

C. FINAL THOUGHTS

World War II Financial management operations highlighted many pitfalls that the
lack of planning and leadership can cause. Brigadier General Larry Spencer wrote in his
article “The Green Eyeshades of War” that history has constantly repeated itself. In the
article, he highlights reoccurring shortfalls during Korean War, Vietnam War,
OPERATION DESERT STORM, OPERATIONS URGENT FURY, OPERATION
JUST CAUSE, and OPERATIONS NOBLE ANVIL. Major Jeffery Eskridge also
highlighted many shortfalls in his thesis, “An Analysis of Finance Operations from
World War II to the Vietnam Conflict-Was Any Progress Made?” Hugh Tant’s paper
titled “Finance Corps: Reformulated for the 21st Century” examined OERATIONS
DESERT STORM and DESERT SHIELD. He highlighted lack of command and control
during both of these operations. This coupled with current examples during OEF and
OIF highlight the fact that we have not learned our lessons well even with over 60 years

of experience.

There are several reasons why financial management and comptroller personnel
have not learned the lessons of history. First, war is generational. Each generation
experiences it anew. Seldom were there experienced personnel from OPERATION
DESERT STORM or NOBLE ANVIL that could be tasked at a headquarters level to
draw information or lessons learned on establishing policy, plans, or executing the
mission. As stated earlier, warplanning was not a top priority in the finance community.

The major focus is current executions of $400 billion defense budget or preparing for the
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next budget cycle. Lastly, the network of people and infrastructure of systems that is
available at homestation is not available in a remote theater. Although these are reasons

for repeating failures, they are poor excuses.
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III. U.S. ARMY CONCEPT OF OPERATIONS

Have money and a good army: they ensure the glory and safety of a
prince.

Frederick Wilhelm I of Prussia: to his son (later, Frederick the Great)®'

A. PRESENTATION OF ARMY FINANCE FORCES

The United States Army supports the objectives of National Military Strategy by
being structured as an expeditionary force organized around the concept of projecting
power. Force projection is the idea of maintaining a limited overseas presence, while at
the same time having the ability to project military power any where in the world with a
flexible and rapidly deployable land force consisting of armored, light, and special

operations forces units.”

The force projection concept provides the flexibility to deploy military forces
from bases in the United States and overseas locations in support of contingency
operations around the world. The Army conducts operations by rapidly projecting
deployable, lethal, versatile, expandable, and sustainable forces.”” The recent military
operations being conducted in support of the Global War on Terrorism are examples of

how the force projection concept is executed.

The intensity of a conflict dictates which resource management functions are
performed and at what level they will be performed. During the transition phase of
operations, the emphasis on financial management is subordinated to the demands of the
operation; therefore, comptroller operations are greatly diminished. There is only one
comptroller in the theater and comptroller operations below theater level are either
transferred to the theater comptroller or transferred outside the theater as determined by

the Comptroller of the Army.

In order to build and sustain forces, the Army uses combat support and combat
service support elements. The mission of these service and support organizations is to
provide necessary resources to the combatant commanders at the tactical and operational

levels to build and sustain combat power of the force in the form of soldiers, equipment, and
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weapons systems in remote regions of the world.* The Army Finance Corps is classified as a
combat service support organization that along with other logistical resource management
clements, deploy as modular finance units with the supported force.” Army financial
management is separated into two distinctive processes. These processes are finance

operations and resource management operations.

Finance operations are the activities associated with finance management support
that occur at the user level in direct support of the operational forces. Finance operations
are conducted by finance units structured around a modular force design that provides
tailored support to the operational forces in theater ranging from the Corps level down to
the maneuver companies. The size of the finance unit and the level of support will vary
according to the size of the supported unit and the nature of the operation. These finance
units deploy with the operational forces they support and provide all finance services for
those units to include the needs of the individual soldiers. Finance units execute the most
critical mission of providing direct support for the procurement process in the theater by
providing currency and banking support for operations. Finance units also provide
funding support to other US and allied organizations, coordinate finance support
requirements and perform the central funding and accounting mission, provide financial
advice and guidance, provide military pay support to the individual soldiers and

Department of Defense civilians and travel support.®

Resource management operations are characterized as comptroller activities that
ensure financial controls are in place and followed to properly plan, account for and
report the expenditure of funds for an operation. “The resource management mission is to
analyze the commander's tasks and priorities, and to identify the financial resource
requirements which will enable the commander to accomplish the mission. The resource
manager must be proactive in planning, developing, administering, and supervising the
preparation, analysis, justification, and execution of programs and budgets. Resource
managers acquire, program, budget, allocate, distribute, and control all funds, evaluate
and report the execution of funds. Resource managers ensure the effective and efficient
use of scarce funding resources to conduct or support command operations under any
9957

circumstances.
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In order to ensure commanders receive the proper finance and resource
management support for operations, Army finance and resource management elements
operate at the strategic, operational and tactical levels of command. But it is at the
operational level and below that the majority of wartime financial management
operations are conducted. To ensure needed financial support is received, the combatant
commander has direct access to the Army Service Component Command (ASCC)
through the Deputy Chief of Staff Resource Management (DCSRM) and Finance
Command (FINCOM) for coordination of support. The DCSRM and the FINCOM
commander are the points of contact to ensure that resource management operations and
finance operations are conducted to adequately support the theater combatant commander
by planning for and managing financial management organizations supporting the
operational force structure. At the tactical level, the responsibilities of resource
management and finance operations are those of the Corps Assistant Chief of Staff
Resource Management Resource Management (ACSRM)/Division RM and the Finance
Group (FG)/Finance Battalion (FB) commanders, who are the principal staff advisors to
the corps/division commander, staff, and subordinate commanders in all matters relating
to financial management operations. The following figure shows how the financial
management organizational structure corresponds with the organizational structure at the

operational and tactical levels.”
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Figure 3. Echelons of Finance Support (Source: U.S. Army FM 14-100)

The Deputy Chief of Staff Resource Management has the mission to formulate
plans and policies for the utilization of command and material resources and to provide
advice and guidance to the ASCC commander, subordinate commanders and their staffs
concerning resources. The Deputy Chief of Staff Resource Management issues guidance
throughout the command. The Deputy Chief of Staff Resource Management is the Army
liaison to the ASA (FM&C) and has technical supervision of the resource managers in the
ASCC who are not Assistant Chief of Staff Resource Managements or Division RMs.
The DCSRM may establish an internal review section in theater that plans and executes
audits and inspections, data collection, and systems analysis functions for the ASCC.
The DCSRM is also designed to be modular and tailorable to support the operational

forces.”” The following figure shows organizational structure of the DCSRM.
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Figure 4. Organizational Structure For Division Resource Management (Source:
U.S. Army FM 14-100)

“The FINCOM performs theater/ASCC level finance operations.”' The basic
mission of the FINCOM is to formulate plans and policies in order to effectively manage
the utilization of finance management resources in the theater. The FINCOM
commander provides advice and guidance to the ASCC commander and all finance units
in the theater. The FINCOM serves as the theater central funding source for all
subordinate finance units as well as other U.S. and allied organizations when directed by
the theater commander. As the chief ASCC finance and accounting officer, the FINCOM
commander provides financial policies to theater finance organizations, and exercises
command and control over the Army Finance units.” The FINCOM commander may
assume responsibility for policy, overall direction, and coordination of strategic and
operational finance and accounting tasks that pertain to all Service components, to

include command and control of other Services' finance elements.®

The FINCOM has the capability to deploy in modular, tailorable cells. The
FINCOM is capable of augmenting other finance units. Normally the first sections
needed in a theater are the central funding cell and the policy cell, followed by an
operations cell, and a command and control cell. The FINCOM will deploy only those
necessary forces into theater to accomplish the mission. The FINCOM will deploy when
two or more finance groups are deployed, or when other operational factors demand the
capabilities of the FINCOM.* “The FINCOM, like other finance units, will project

capabilities with a minimal footprint on the battlefield.”®

When the FINCOM deploys to the theater, other organizations will assign
personnel to assist. “DFAS will, upon request, deploy liaison personnel to support the
FINCOM in providing support to the combatant commander. DFAS is the owner of most

financial management systems operated by deployed finance units and they deploy to
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assist in operating those systems. The USAFINCOM, as an agency of the Assistant

Secretary of the Army for Financial Management and Comptroller (ASA (FM&C)), also
provides liaison between deployed finance units and the ASA (FM&C). USAFINCOM

also provides liaison between deployed finance units and DFAS. USAFINCOM provides

prepotency, policy, and guidance for finance and accounting mobilization and

contingency operations.

9966

Responsibilities of the FINCOM include:

1.

2
3.
4

Coordination and assistance on issues of Host Nation Support.
Establish Limited Depository Accounts (LDAs).
Provide financial management advice and assistance.

Determine accounting and central funding support necessary for the
operation and establish finance and accounting plans.

Develop and implement plans to review tactical finance and accounting
networks to monitor integration of DFAS equipment used by Army
finance and accounting organizations on the battlefield.”

The FINCOM structure is shown in the figure below.
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Figure 5. Organizational Structure for Finance Command (Source: U.S. Army FM

14-100)

The mission of the Assistant Chief of Staff Resource Management (ACSRM) is

very similar to the Deputy Chief of Staff Resource Management, but at the Corps level.

The ACSRM provides support to the Corps by formulating plans and policies that most

effectively utilize command and material resources. The ACSRM provides advice and
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guidance concerning resources to the Corps commander, subordinate commanders, and
their staffs. The ACSRM plans and executes audits and inspections, data collection, and
systems analysis functions for the corps.®® ACSRM structure is shown in the following

figure.
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Figure 6. Organizational Structure for Corps Resource Management (Source: U.S.
Army FM 14-100)

The finance group (FG) can be responsible for finance management support for
either a Corps or ASCC Command with the primary combat service support mission of
funding finance battalions, commercial vendor payments, accounting, travel pay,
disbursement and collection of funds, and non-US pay services. The finance group
provides support to organizations by planning and coordinating with supported
commands. The finance group has three organic subordinate finance battalions within its
organizational structure that provide direct financial support to the operational units on an

area basis within the theater.

The finance group should deploy anytime the Corps deploys or anytime two or
more finance battalions deploys in support of an operation. The FG commander directs
deployment of subordinate finance battalions. However, in some circumstances, the
finance group headquarters may or may not deploy depending upon the size of the

operational for