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CHARTER

Section 1004 of the National Defense Authorization 
Act (NDAA) for Fisca l Year (FY) 2022 crea ted an 

independent “Commiss ion on Planning, 
Programming, Budgeting, and Execution (PPBE) 

Reform” within the  Legis la tive  Branch and directed 
the Commission to conduct a comprehensive 
assessment of all four phases of the PPBE 

process that governs how the DoD creates its 
resourcing strategy for the following five years and 

provides the framework and input for the 
President’s Budget request. The law directs a 

specific focus on budgetary processes that affect 
defense modernization.
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“The security environment is rapidly evolving, 
and t h e  c u rre n t  P P BE p ro c e s s  is  n o t  c a p a b le  
o f re s p o n d in g  a s  q u ic k ly a n d  e ffe c t ive ly a s  

n e e d e d  to support today’s warfighter. The 
Department of Defense (DoD) needs a new 
process, one that e n a b le s  s t ra t e g y t o  d r ive  

re s o u rc e  a llo c a t io n  in  a  m o re  r ig o ro u s , jo in t , 
a n d  a n a lyt ic a lly  in fo rm e d  w a y. The new 

process should also e m b ra c e  c h a n g e s  that 
enable the DoD to respond effectively to 

emerging threats while leveraging 
technological advances.”

THE
MANDATE

FOR CHANGE
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• Delivering capability is a complex process which needs the Requirements, PPBE, and 
Acquisition processes to all align.

• To acquire or start something NEW in FY 2025, DoD would have had to have the idea in 
2023 or earlier.

• A budget topline and on-time appropriation provide predictability and stability

• The Commission proposes improvements to speed decision-making and delivery of 
capability to ensure overmatch with our competitors. 4

THE NEED FOR RESOURCING REFORM

Programming Budget 
Phase 

Congressional 
Review

Year One 
Execution

Year Two 
Execution

Year 
Three 

Execution  DoD Component Planning
Defense Planning 

Guidance and Fiscal 
Guidance

Continuing 
Resolution

FY 2024

J F M A M J J A S O N D  J F M A M J J A S O N D  J F M A M J J A S O N D  J F M A M J J A S O N D  J F M A M J J A S O N D 

FY 2023 FY 2025 FY 2026

**Timeline represents typical year, not ideal process

Here now - 
May 2024

I have 
an idea!

I can finally 
execute my idea

O&M and 
MILPERS 

Funds 
Expire

Reprogramming 
Needed

FY25 Budget 
Resolution Target

Appropriators set 
FY24 Spending Limits
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Presentation Notes
PPBE is the fuel for the rest of the process. 



Workforce

Sufficiency of the  current DoD 
programming and budge ting 

workforce

Reprogramming

 Mone ta ry thresholds  and  use  
of be low-versus  above-threshold 

reprogrammings  by the  DoD

Budget S tructure

Current s tructure  and  e ffectiveness   
supporting warfighting requirements

Agile  Budget Mechanisms

 BA-08 Software  P ilot Program and 
othe r mechanisms

Innovation Funds

Root cause  for exis tence  of funds  
and ability to de live r capability

Congress

Ins titutionaliza tion of information 
necessa ry for congress iona l 

overs ight 

Compara tive  S tudies

Trans fe rrable  bes t practices  from 
priva te  indus try, othe r federa l 

agencies  or countrie s

PPBE Assessment

Net Assessment of the  
Effectiveness  of a ll four phases  of 

the  PPBE sys tem

Performance  Measures

Metrics  currently be ing used and 
de te rmining how they a re  informing 

budge ts

FM Sys tems

 Improvement of Financia l 
Management Sys tems  and the ir 

re la tionship to auditability

Case  S tudies

Experiences  of how PPBE 
supports  or hinders  program 

execution (e .g., “Va lley of 
Dea th”)

FMR/Reports /S tudies

Review the  Financia l Management 
Regula tion (FMR),  reports , s tudies  

Research conducted by Commission staff, RAND, IDA, MITRE, academic organizations to include AIRC 
and NSIN, and an FM Tiger Team. Commissioners and staff conducted over 400 interviews with over 

1,100 subject matter experts.
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COMMISSION RESEARCH AP P ROACH
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Presentation Notes
Over 1,100 interviews with experts on PPBE, acquisition, others* 
Congress, DoD, industry, research organizations, academia 
Research* 
24 months of dedicated staff research 
FFRDCs and UARCs 
Academic organizations 
Commissioner and staff expertise 
40 Commission meetings
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Co m m is s io n  
Fin d in g s

W e a k n e s s e s  o f t h e  P P BE P ro c e s s
 Strategic and resource allocation guidance documents are 

consensus  driven, la te  to need, and sometimes  fa il to provide  
actionable  direction
 Budget execution hindered by la te  enacted budgets ; poor 

incentives  for year-end spending
 Lack of agility and speed to respond to evolving threa ts , 

unanticipa ted events , or emerging technology
 Insufficient information technology to support decis ion-making 

and da ta  sharing with Congress
 Insufficient workforce  capacity and tra ining to regularly inform 

decis ion-making in a timely manner

St re n g t h s  o f t h e  P P BE P ro c e s s
 Supports  a  s tructured, repea table  process
 Allows  leaders  to identify key budget is sues
 Brings  ana lytic information to bear
 Ensures  s takeholders  a re  heard
 Balances  out-year prioritiza tion with short te rm requirements
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Replace the PPBE Process with a New Defense Resourcing System (DRS)
Reforms, reorganizes, and streamlines the current PPBE process with the DRS that includes three processes:  Strategy, Resource Allocation, and Execution  
The Resource Allocation process includes three steps – Guidance, Build, and Decision 

Strengthen the Defense Resourcing Guidance 
Begin key analyses earlier, and hold leadership decision meetings that consider analytical results (Nov – early Feb), to produce a timelier, more definitive guidance document

Establish Continuous Planning and Analysis
Create and strengthen analytic processes and metrics aligned with strategic guidance such as threat analyses, wargaming, cost/benefit analyses

Transform the Budget Structure
Base budget presentation on major capability/activity areas rather than appropriation titles
DoD would present budgets, and Congress would authorize/appropriate, based on new categories




Improve 
Alignment of 
Budgets to 
Strategy

Foster 
Innovation 

and 
Adaptability

Strengthen 
Relationships 
Between DoD 
and Congress

Modernize 
Business 

Systems and 
Data Analytics

Strengthen the 
Capability of 

the Resourcing 
Workforce

The Commission concluded that a new approach to defense resourcing is required 
and identified five critical areas for reform, which resulted in 28 actionable 

recommendations to transform all aspects of the defense resourcing process.
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FIVE CRITICAL AREAS FOR REFORM



17. En c o u ra g e  Im p ro ve d  In -P e rs o n  
Co m m u n ic a t io n s

18. Restructure  the  Jus tifica tion Books
19. Es t a b lis h  Cla s s ifie d  a n d  Un c la s s ifie d  

Co m m u n ic a t io n  En c la ve s

20. Cre a t e  a  Co m m o n  An a lyt ic s  P la t fo rm
21. S trengthen Governance  for DoD Bus iness  

Sys tems
22. Acce le ra te  Progress  Toward Auditable  

Financia l S ta tements
23. Continue  Rationa liza tion of the  OSD 

Resourcing Sys tems
24. Modernize  the  Tracking of Congress iona lly 

Directed Actions

25. Co n t in u e  t h e  Fo c u s  o n  Re c ru it in g  a n d  
Re t e n t io n

26. S treamline  Processes  and Improve  Analytic 
Capabilities

27. Im p ro ve  Tra in in g  fo r  P e rs o n n e l 
In vo lve d  in  De fe n s e  Re s o u rc in g

28. Es tablish an Implementa tion Team for 
Commiss ion Recommendations

1. Replace the PPBE Process with a New 
Defense Resourcing System

2. Strengthen the Defense Resourcing 
Guidance

3. Establish Continuous Planning and 
Analysis

4. Transform the Budget Structure
5. Consolida te  RDT&E Budget Activities

6 . In c re a s e  Ava ila b ilit y  o f Op e ra t in g  Fu n d s
7. Modify Inte rna l DoD Reprogramming 

Requirements
8 . Up d a t e  Va lu e s  fo r  Be lo w  Th re s h o ld  

Re p ro g ra m m in g s
9 . Mit ig a t e  P ro b le m s  Ca u s e d  b y Co n t in u in g  

Re s o lu t io n s
10. Re vie w  a n d  Co n s o lid a t e  Bu d g e t  Lin e  

It e m s
11. Ad d re s s  Ch a lle n g e s  w it h  Co lo rs  o f 

Mo n e y
12. Review and Update  PPBE-Rela ted Guidance  

Documents
13. Improve  Awareness  of Technology Resourcing 

Authorities
14. Es tablish Specia l Transfe r Authority for 

Programs Around Miles tone  Decis ions
15. Rebase line  OSD Obliga tion and Expenditure  

Benchmarks
16. Encourage  use  of the  Defense  Moderniza tion 

Account

Im p ro ve  t h e  
Alig n m e n t  o f 

Bu d g e t s  t o  
St ra t e g y

Fo s t e r  
In n o va t io n  a n d  

Ad a p t a b ilit y

St re n g t h e n  
Re la t io n s h ip s  
Be t w e e n  Do D 
a n d  Co n g re s s

Mo d e rn ize  
Bu s in e s s  

Sys t e m s  a n d  
Da t a  An a lyt ic s

St re n g t h e n  t h e  
Ca p a b ilit y  o f t h e  

Re s o u rc in g  
W o rk fo rc e
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COMP LETE LIST OF RECOMMENDATIONS

St re n g t h e n  
Re la t io n s h ip s  
Be t w e e n  Do D 
a n d  Co n g re s s

*Bolded recommendations are identified as KEY 
recommendations.



BACK UP
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Im p ro ve  t h e  
Alig n m e n t  o f 

Bu d g e t s  t o  
St ra t e g y

Co n s o lid a t e  RDT&E Bu d g e t  Ac t ivit ie s

Modernizes research and development budget structure 
for 21st century iterative development

Tra n s fo rm  t h e  Bu d g e t  St ru c t u re

Transforms the DoD budget to focus on capabilities and 
accelerate execution

Es t a b lis h  Co n t in u o u s  P la n n in g  a n d  An a lys is

Creates and strengthens analytic processes and metrics 
for data-driven decisions

St re n g t h e n  t h e  De fe n s e  Re s o u rc in g  Gu id a n c e

Creates robust leadership decision-making process to produce a timely, 
decisive document to align resources to strategy   

Re p la c e  t h e  P P BE P ro c e s s  w it h  
a  n e w  De fe n s e  Re s o u rc in g  Sys t e m

Reforms the PPBE process into the new DRS with three processes: 
Strategy, Resource Allocation, and Execution to streamline resource 

allocation
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Presentation Notes
Replace the PPBE Process with a New Defense Resourcing System (DRS)
Reforms, reorganizes, and streamlines the current PPBE process with the DRS that includes three processes:  Strategy, Resource Allocation, and Execution  
The Resource Allocation process includes three steps – Guidance, Build, and Decision 

Strengthen the Defense Resourcing Guidance 
Begin key analyses earlier, and hold leadership decision meetings that consider analytical results (Nov – early Feb), to produce a timelier, more definitive guidance document

Establish Continuous Planning and Analysis
Create and strengthen analytic processes and metrics aligned with strategic guidance such as threat analyses, wargaming, cost/benefit analyses

Transform the Budget Structure
Base budget presentation on major capability/activity areas rather than appropriation titles
DoD would present budgets, and Congress would authorize/appropriate, based on new categories




The new DRS and other Commission recommendations strengthen the Department’s ability to react to 
rapidly changing threats and technology to keep pace with strategic competitors.

The Current PPBE Process

The NEW Defense Resourcing System

STREAMLINED RESOURCING P ROCESS
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Presenter
Presentation Notes
Overall: DRS helps DoD react to rapidly changing threats and technology and so keep pace with near-peer competitors like China
Establish the DRS
- Streamlines internal DoD resource allocation process. Less duplication of effort means more focus on execution and delivering capability and less time de-conflicting between program and budget documents and decisions.  Ensures everyone has the same information as well instead of CAPE looking at one product and Comptroller using a different one.
Strengthen the Defense Resourcing Guidance
- More definitive and timely guidance for services helps them react consistently to changing threats and requirements across the DoD.   Big decisions on things like force structure can be proposed sooner allowing for additional analysis instead of working issues late in the fall.
Establish Continuous Planning and Analysis
              - Robust planning and analysis across the Department including a feedback loop on execution

These recommendations are bolstered by other Commission recommendations, such as the rationalization of OSD resourcing systems. Other Commission recommendations further strengthen the DRS, especially in execution to accelerate delivery of capability and meet strategic challenges.

Fostering innovation and adaptability help respond to changing threats/technology
Greater agility will require changes in DoD processes that preserve Congressional oversight

New budget structure, and more definitive guidance for Services, helps them react consistently to changing threats and requirements
More timely guidance also helps

Streamlining saves time
Fewer processes and documents – and everyone is using the same information



Current Structure Proposed Structure

Life Cycle Phase 
(e.g., RDT&E, Procurement)

Service/Component
(e.g., Air Force)

Service/Component
(e.g., Air Force)

Major Capability Activity Area
(e.g., Tactical Aviation)

Budget Line Item
(e.g., PE 0604840F, F-35 C2D2)

System/Program (BLI)
(e.g., F-35)

Project (if applicable)
(e.g., 673501, Air Vehicle Tech Refresh 3)

Life Cycle Phase description(s)
(e.g., RDT&E, Procurement, O&M)
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TRANSFORMING THE BUDGET STRUCTURE

Presenter
Presentation Notes
4. Transform the Budget Structure
New budget structure helps align budgets to strategy
Major capability/activity areas relate better to strategy than appropriation titles

Under the current structure, TITAN would include 2 appropriations, 4 BLIs, and 4 j-books. For FY2024, the Army realigned procurement funding into RDT&E due to technology readiness (see AIRC Case Study for additional information). The chart above provides an example of how the proposed budget structure would streamline funding for emerging modernization programs, while highlighting capability and maintaining oversight visibility. Under the proposed structure, Congress would remain responsible for approving major capability activity realignments (for example from ISR capabilities to long-range fires) that reflect strategic choices. Within the MCAA, the program executive officer (or equivalent) would be able to direct trades, leveraging delegated authority, between ISR programs to deliver ISR capability. Similarly, within the TITAN program, the program manager (or equivalent) would be able to make trades between RDT&E and procurement as technology develops in the program, potentially accelerating delivery and fielding of the TITAN capability. Rather than waiting for a reprogramming (~3 months or longer) or a budget cycle (2+ years) to move funds from RDT&E to procurement, the PM would be able to initiate procurement activities to accelerate delivery to the warfighter.

TITAN J-books : FY 2024 RDT&E Vol. 4a, 4b; 3d; FY 2023 Procurement 




Fo s t e r  
In n o va t io n  

a n d  
Ad a p t a b ilit y

Mo d ify In t e rn a l Do D 
Re p ro g ra m m in g  Re q u ire m e n t s

Streamline internal reprogramming procedures, 
including delegation of transfer authority

Up d a t e  Va lu e s  fo r  Be lo w  Th re s h o ld  
Re p ro g ra m m in g s

Mit ig a t e  P ro b le m s  Ca u s e d  b y 
Co n t in u in g  Re s o lu t io n s

Allow DoD to proceed with new starts, increased 
program quantities and development ramps while 

under a CR unless any Committee/Subcommittee has 
prohibited the action

In c re a s e  Ava ila b ilit y o f Op e ra t in g  Fu n d s
Allow 5% of operating funds to be obligated in 

second year. Lessens incentive to obligate for lower-
priority programs at year end

Re vie w  a n d  Co n s o lid a t e  Bu d g e t  Lin e  It e m s
Streamline current resourcing and execution 

processes, retain transparency for Congress, and end 
unnecessary duplication in the existing budget 

structures

Re vie w  a n d  Up d a t e  P P BE-Re la t e d  
Gu id a n c e  Do c u m e n t s

Ensure sufficient review and more frequent update to 
defense resourcing guidance documents, with an 

update at least every three years

Im p ro ve  Aw a re n e s s  o f Te c h n o lo g y 
Re s o u rc in g  Au t h o rit ie s

Develop a handbook of available 
innovation funds and authorities

Es t a b lis h  Sp e c ia l Tra n s fe r  Au t h o rit y 
Aro u n d  Mile s t o n e  De c is io n s

Authorize ability to move money between RDT&E and 
Procurement within a single program between 

milestones for a 3-year period

Ad d re s s  Ch a lle n g e s  w it h  Co lo rs  o f Mo n e y
Align color of money with the predominant activity of 
the program; enable DoD to fund software programs 

with any color of money; and allow use of O&M for 
continuing improvements to hardware.

Re b a s e lin e  OSD Ob lig a t io n  a n d  
Exp e n d it u re  Be n c h m a rk s

Assess and rebaseline obligation and expenditure 
benchmarks based on recent historical execution at 

the BLI level for all appropriations 

En c o u ra g e  Us e  o f t h e  De fe n s e  
Mo d e rn iza t io n  Ac c o u n t

Utilize the DMA to remove barriers to 
execution, and work with Congress to 

improve the authority

Raise thresholds to keep pace with historical 
budget increases; provide agility for 

increased speed in addressing changing 
threats/requirements 

RDT&E - $25M, Proc - $40M, O&M - $30M, MILPERS - $15M
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St re n g t h e n  
Re la t io n s h ip s  
Be t w e e n  Do D 
a n d  Co n g re s s

Es t a b lis h  Cla s s ifie d  a n d  Un c la s s ifie d  Co m m u n ic a t io n  
En c la ve s

The DoD should expedite the delivery of classified and unclassified enclaves to share 
appropriate information with Congress and for Congress to share information with DoD

Re s t ru c t u re  t h e  J u s t ific a t io n  Ma t e ria ls
The DoD should work with Congress to establish common formats and content for the 

justification books, to include providing appropriate depth of budgetary and programmatic 
content

En c o u ra g e  Im p ro ve d  In -P e rs o n  Co m m u n ic a t io n s

The DoD should work with Congress to determine the best time to offer in-person updates 
that deal with execution-year issues as well as the budget proposal under review by 

Congress
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Mo d e rn ize  
Bu s in e s s  

Sys t e m s  a n d  
Da t a  

An a lyt ic s

Mo d e rn ize  t h e  Tra c k in g  o f Co n g re s s io n a lly Dire c t e d  Ac t io n s

The DoD should modernize the process and platform by which the DoD tasks and tracks 
congressionally directed actions

Co n t in u e  Ra t io n a liza t io n  o f t h e  OSD Re s o u rc in g  Sys t e m s

The DoD should continue to accelerate efforts to consolidate OSD-level resourcing systems, 
processes, and analytic capabilities

Ac c e le ra t e  P ro g re s s  To w a rd  Au d it a b le  Fin a n c ia l St a t e m e n t s

The DoD should develop and approve policy changes to financial systems needed to support 
the financial statement audit

St re n g t h e n  Go ve rn a n c e  fo r  Do D Bu s in e s s  Sys t e m s
The DoD should strengthen the governance over business systems, including development 

of a strategic approach to prioritize remediation of systems issues impacting auditability and 
well as establish a Deputy CIO for Business Systems

Cre a t e  A Co m m o n  An a lyt ic s  P la t fo rm
The DoD should establish and integrated product team for the expansion and enhancement 

of capabilities through a common platform (system of systems) to provide enterprise 
resourcing analytics
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St re n g t h e n  
t h e  Ca p a b ilit y  

o f t h e  
Re s o u rc in g  
W o rk fo rc e

Co n t in u e  t h e  Fo c u s  o n  Re c ru it in g  a n d  Re t e n t io n

St re a m lin e  P ro c e s s e s  a n d  Im p ro ve  An a lyt ic  Ca p a b ilit ie s

Im p ro ve  Tra in in g  fo r  P e rs o n n e l In vo lve d  in  De fe n s e  
Re s o u rc in g

Es t a b lis h  Im p le m e n t a t io n  Te a m  fo r  Co m m is s io n  
Re c o m m e n d a t io n s

A temporary full-time cross-functional team, reporting directly to the Deputy Secretary of 
Defense, would support the substantial effort required to transform the defense resourcing 

process over 3-5 years. Collaboration with Congress is key.

Both OUSD(C) and CAPE should improve recruiting and retention by considering 
bonuses, modest use of telework and more use of contractor support

The DoD should improve training offered on preparation of the budget justification 
books, data analytics, DoD liaison activities, and private sector best practices.

The DoD should seek ways to streamline defense resourcing processes and improve 
analytic capabilities to realize workload reduction and appropriate delegation
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Establish an Implementation Team for Commission Recommendations 
• DoD should establish and resource an implementation team to oversee 

implementation of recommendations
• Team should be cross-functional, reporting directly to the Deputy Secretary 

of Defense, and temporary (lasting three to five years)

Congress must be involved in implementation efforts; collaboration is critical 
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IMP LEMENTATION



• The DRS will help DoD react to rapidly changing threats and technology and keep pace 
with strategic competitors

• Recommendations designed to foster innovation and adaptability allow DoD to respond at 
the speed of relevance while preserving congressional oversight

• A new budget structure and more definitive guidance better align budgets to strategy

• A focus on communications with Congress, business processes, and data analytics will 
improve relationships, increase the speed of decision-making, and accelerate delivery of 
capability to the warfighter

• Streamlining reduces duplication throughout the process

Additional Commission recommendations will further strengthen new resourcing system.
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ADVANTAGES OF THE NEW  DEFENSE 
RESOURCING SYSTEM (DRS)



17. En c o u ra g e  Im p ro ve d  In -P e rs o n  
Co m m u n ic a t io n s

18. Restructure  the  Jus tifica tion Books
19. Es t a b lis h  Cla s s ifie d  a n d  Un c la s s ifie d  

Co m m u n ic a t io n  En c la ve s

20. Cre a t e  a  Co m m o n  An a lyt ic s  P la t fo rm
21. S trengthen Governance  for DoD Bus iness  

Sys tems
22. Acce le ra te  Progress  Toward Auditable  

Financia l S ta tements
23. Continue  Rationa liza tion of the  OSD 

Resourcing Sys tems
24. Modernize  the  Tracking of Congress iona lly 

Directed Actions

25. Co n t in u e  t h e  Fo c u s  o n  Re c ru it in g  a n d  
Re t e n t io n

26. S treamline  Processes  and Improve  Analytic 
Capabilities

27. Im p ro ve  Tra in in g  fo r  P e rs o n n e l 
In vo lve d  in  De fe n s e  Re s o u rc in g

28. Es tablish an Implementa tion Team for 
Commiss ion Recommendations

1. Replace the PPBE Process with a New 
Defense Resourcing System

2. Strengthen the Defense Resourcing 
Guidance

3. Establish Continuous Planning and 
Analysis

4. Transform the Budget Structure
5. Consolida te  RDT&E Budget Activities

6 . In c re a s e  Ava ila b ilit y  o f Op e ra t in g  Fu n d s
7. Modify Inte rna l DoD Reprogramming 

Requirements
8 . Up d a t e  Va lu e s  fo r  Be lo w  Th re s h o ld  

Re p ro g ra m m in g s
9 . Mit ig a t e  P ro b le m s  Ca u s e d  b y Co n t in u in g  

Re s o lu t io n s
10. Re vie w  a n d  Co n s o lid a t e  Bu d g e t  Lin e  

It e m s
11. Ad d re s s  Ch a lle n g e s  w it h  Co lo rs  o f 

Mo n e y
12. Review and Update  PPBE-Rela ted Guidance  

Documents
13. Improve  Awareness  of Technology Resourcing 

Authorities
14. Es tablish Specia l Transfe r Authority for 

Programs Around Miles tone  Decis ions
15. Rebase line  OSD Obliga tion and Expenditure  

Benchmarks
16. Encourage  use  of the  Defense  Moderniza tion 

A

Im p ro ve  t h e  
Alig n m e n t  o f 

Bu d g e t s  t o  
St ra t e g y

Fo s t e r  
In n o va t io n  a n d  

Ad a p t a b ilit y

St re n g t h e n  
Re la t io n s h ip s  
Be t w e e n  Do D 
a n d  Co n g re s s

Mo d e rn ize  
Bu s in e s s  

Sys t e m s  a n d  
Da t a  An a lyt ic s

St re n g t h e n  t h e  
Ca p a b ilit y  o f t h e  

Re s o u rc in g  
W o rk fo rc e
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St re n g t h e n  
Re la t io n s h ip s  
Be t w e e n  Do D 
a n d  Co n g re s s
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Organic Research
• In-depth analysis of  reprogramming actions, program new starts and budget structure
• Analysis of  agile budgeting and of  expiring, expired, and cancelled funds
• Assessment of  OSD CAPE, Comptroller, Service programming & Military Department FM workforces
• Analysis of  defense business and financial management systems
• Analysis of  DoD performance metrics
• Industry Comparative Study – Interviews with 15 CFOs, literature review
• Assessment of  the dev, review, format, and use of  formal/informal budget justification materials
• Case studies on Facilities Sustainment Restoration and Modernization
• Review of  the DoD Financial Management Regulation and other PPBE related guidance

Outside Research
• RAND: Comparative case studies: Strategic Competitors, Allied and Partner nations, and other 

Federal Agencies
• IDA: Examination of  PPBE Documents, Timelines Involved for Each Phase, and the Ability to Make Changes
• AIRC (Stevens Institute, GMU) : Case studies on Tech Transition, Obligation/Expenditure Curve Analysis, 

Portfolio Budgeting, Justification Books, SAR and Budget Structure analysis
• FM Systems Tiger Team: Review of  FM Systems, relationship to internal controls and auditability
• Service Design Collective:  Improving communication between Congress and the DoD through technical enclaves
• MITRE: General Use of  Performance Measures, Budget Structure versus Strategy, Incentives on Spending 

Behavior
• NSIN (College of  William & Mary, UVA): Innovation/SBIR, Linking Budgets to Strategy

COMMISSION RESEARCH DETAILS



Planning
In mid-FY23, the 

DoD has identified a 
requirement to 

purchase ready to 
field drones for the 

counter UAS 
mission.

Programming
Throughout FY24, 

Senior Leaders identify 
alternative scopes and 

speed for the 
program, assess costs 

and benefits of 
alternatives, and select 

a specific approach. 
This is where DoD 

specifically 
determines how a 
capability would fit 
within and existing 

program.

Budgeting
At the end of FY24, 

budget experts 
assess whether 

proposed funding is 
adequate to carry 

out program intent 
and prepare budget 

justification.

Congressional 
Process

During FY25, Congress 
considers the budget 

request, and determines 
whether to authorize and 
appropriate funds for the 

new counter UAS 
requirement.

Execution
In this scenario, the program 
is a new start and must wait 

for a passed budget from 
Congress, and then DoD 

begins executing the funds as 
authorized and appropriated 
to deliver the drones. Delayed 

funding due to a CR delays 
execution. Additional barriers 
to capability delivery include 
misaligned funds, restrictive 
justification language, delays 

for reprogrammings, and 
acquisition challenges.

FY 2023

FY 2024

P P BE Slo w s  Do D’s  Ab ilit y  t o  Bu y Ca p a b ilit y

A n o t io n a l e xa m p le  o f t h e  t yp ic a l t im e lin e  fo r  Do D t o  b u y n e w  c a p a b ilit y  fo r  t h e  fie ld

25
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Planning: The Department establishes an effort or program to reflect the need to address an operational or strategic threat.

Programming: Senior leaders identify alternative approaches to and timeframes for a program, assess costs and benefits of alternatives, and select a specific approach. 

Budgeting: Budget experts assess whether proposed funding is adequate to carry out program intent; budget justification books are prepared for the program. (Drone example: overly restrictive J-book language could prevent the Department from purchasing commercially-available technology that programmers could not anticipate). The president submits a budget request and Congress authorizes and appropriates funds for the program. 

Execution: The DoD executes authorized and appropriated funds to meet the identified national security requirement, including potentially realigning funds through reprogramming actions to reflect changes in the technology environment.




26

DEFENSE RESOURCING SYSTEM STRUCTURE



27

DEFENSE RESOURCING SYSTEM FLOW  
CHART



Vis io n  fo r
De fe n s e  

Re s o u rc in g  
P ro c e s s

Closely align budgets to strategy for the Joint Force based 
on explicit crite ria  of na tiona l inte res t, with the  ultima te  goa l 

of fa s te r de live ry of capability to the  warfighte r. 

St re a m lin e  P ro c e s s e s  a n d  Im p ro ve  An a lyt ic  
Ca p a b ilit ie s

Mee t budge t time lines  while  
ensuring tha t s takeholders  have  

a  voice  in the  process

Formula te  and assess  budge t a lte rna tives  and consequences  
over multiple  yea rs  be fore  making major decis ions  and use  

ana lys is  to compare  cos ts  and benefits .

Enable  accountable  leaders  in acquis ition, opera tiona l, and support 
organiza tions  to fos te r innova tion and agility by improving the ir ability to react to 

changing threa ts  and requirements , while  ensuring the  bes t technology and 
capabilitie s  a re  fie lded for the  warfighte r.

Provide  Congress , the  Office  of Management and Budge t, and 
the  American people  appropria te  vis ibility into and 
unders tanding of key de fense  resource  decis ions .

Provide  a  dedica ted, appropria te ly 
skilled, and resourced s ta ff to support 

the  Secre ta ry of Defense  and othe r 
senior leaders  throughout the  DoD.

Appropria te ly s igna l nea r and long-te rm technologica l 
and infras tructure  prioritie s  to the  indus tria l base , 

enabling both non-traditiona l and traditiona l vendors  to 
supply capabilitie s  to the  DoD. 

Use  common modern bus iness  sys tems  with sha red and access ible  
da ta  to support decis ion-making, reduce  duplica tive  e fforts , and be tte r 

communica te  information ins ide  the  DoD and to Congress .

Base  resource  decis ions  on 
choices  among explicit, ba lanced, 

and feas ible  a lte rna tives
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To conform with the Commission’s vision, the new process should:
Closely align budgets to strategy for the Joint Force based on explicit criteria of national interest, with the ultimate goal of faster delivery of capability to the warfighter. 
Base resource decisions on choices among explicit, balanced, and feasible alternatives. 
Formulate and assess budget alternatives and consequences over multiple years before making major decisions, and use analysis to compare costs and benefits.
Enable accountable leaders in acquisition, operational, and support organizations to foster innovation and agility by improving their ability to react to changing threats and requirements, while ensuring the best technology and capabilities are fielded for the warfighter.
Use common modern business systems with shared and accessible data to support decision-making, reduce duplicative efforts, and better communicate information inside the DoD and to Congress.
Provide a dedicated, appropriately skilled, and resourced staff to support the Secretary of Defense and other senior leaders throughout the DoD.
Appropriately signal near and long-term technological and infrastructure priorities to the industrial base, enabling both non-traditional and traditional vendors to supply capabilities to the DoD. 
Meet budget timelines while ensuring that stakeholders have a voice in the process.
Provide Congress, the Office of Management and Budget (OMB), and the American people appropriate visibility into and understanding of key defense resource decisions.




TRANSFORMING THE BUDGET STRUCTURE
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4. Transform the Budget Structure
New budget structure helps align budgets to strategy
Major capability/activity areas relate better to strategy than appropriation titles

Under the current structure, TITAN would include 2 appropriations, 4 BLIs, and 4 j-books. For FY2024, the Army realigned procurement funding into RDT&E due to technology readiness (see AIRC Case Study for additional information). The chart above provides an example of how the proposed budget structure would streamline funding for emerging modernization programs, while highlighting capability and maintaining oversight visibility. Under the proposed structure, Congress would remain responsible for approving major capability activity realignments (for example from ISR capabilities to long-range fires) that reflect strategic choices. Within the MCAA, the program executive officer (or equivalent) would be able to direct trades, leveraging delegated authority, between ISR programs to deliver ISR capability. Similarly, within the TITAN program, the program manager (or equivalent) would be able to make trades between RDT&E and procurement as technology develops in the program, potentially accelerating delivery and fielding of the TITAN capability. Rather than waiting for a reprogramming (~3 months or longer) or a budget cycle (2+ years) to move funds from RDT&E to procurement, the PM would be able to initiate procurement activities to accelerate delivery to the warfighter.

TITAN J-books : FY 2024 RDT&E Vol. 4a, 4b; 3d; FY 2023 Procurement 




Tra n s fe r Au t h o rit y - Tra n s fe r o f fu n d s  re q u ire s  
c o n g re s s io n a l a p p ro va l

Ab o ve /Be lo w  Th re s h o ld  Re p ro g ra m m in g  - Tra n s fe r o f fu n d s  re q u ire s  in t e rn a l Do D o r 
c o n g re s s io n a l a p p ro va l, d e p e n d in g  o n  a m o u n t

Cu rre n t  St ru c t u re

Life  Cyc le  P h a s e

Se rvic e /Co m p o n e n t

Bu d g e t  Lin e  It e m

P ro je c t  (if a p p lic a b le )

P ro p o s e d  St ru c t u re

Se rvic e /Co m p o n e n t

Ma jo r  Ca p a b ilit y Ac t ivit y Are a

Sys t e m /P ro g ra m  (BLI)

Life  Cyc le  P h a s e

Air  Fo rc e

Air  Co m b a t *

F-35

RDT&E P ro c u re m e n t

F-35

P ro c u re m e n t

Air  Fo rc e

F-35 F-35 EMD

RDT&E

Air  Fo rc e

F-35 Sq d r F-35 C2D2

F-35

In t e rn a l Re a lig n m e n t

*No t io n a l Ma jo r  Ca p a b ilit y Ac t ivit y Are a

F-35 Mo d ific a t io n

O&M

Air  Fo rc e

Op e ra t in g  Fo rc e s

Air  Op e ra t io n s

O&M

TRANSFORMING THE BUDGET STRUCTURE
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4. Transform the Budget Structure
New budget structure helps align budgets to strategy
Major capability/activity areas relate better to strategy than appropriation titles

Under the current structure, TITAN would include 2 appropriations, 4 BLIs, and 4 j-books. For FY2024, the Army realigned procurement funding into RDT&E due to technology readiness (see AIRC Case Study for additional information). The chart above provides an example of how the proposed budget structure would streamline funding for emerging modernization programs, while highlighting capability and maintaining oversight visibility. Under the proposed structure, Congress would remain responsible for approving major capability activity realignments (for example from ISR capabilities to long-range fires) that reflect strategic choices. Within the MCAA, the program executive officer (or equivalent) would be able to direct trades, leveraging delegated authority, between ISR programs to deliver ISR capability. Similarly, within the TITAN program, the program manager (or equivalent) would be able to make trades between RDT&E and procurement as technology develops in the program, potentially accelerating delivery and fielding of the TITAN capability. Rather than waiting for a reprogramming (~3 months or longer) or a budget cycle (2+ years) to move funds from RDT&E to procurement, the PM would be able to initiate procurement activities to accelerate delivery to the warfighter.

TITAN J-books : FY 2024 RDT&E Vol. 4a, 4b; 3d; FY 2023 Procurement 




Fo s t e r  
In n o va t io n  a n d  

Ad a p t a b ilit y

Up d a t e  Va lu e s  fo r  Be lo w  Th re s h o ld  
Re p ro g ra m m in g s

Raise thresholds to keep pace with 
historical budget increases and allows 

additional agility.

In c re a s e  Ava ila b ilit y  o f Op e ra t in g  Fu n d s

Allow 5% of O&M and MILPERS to be obligated in second 
year. Lessens incentive to obligate on lower-priority 

programs at year end.

Re vie w  a n d  Co n s o lid a t e  Bu d g e t  Lin e  It e m s

Streamline current resourcing and execution processes, 
retain transparency for Congress, and end 

unnecessary duplication in the existing budget 
structures.

$ 8 .9 B
Ave ra g e  Ca n c e lle d  

O&M FY 20 18  – 
FY 20 22

$ 4 0 M 
P ROC

$ 25M 
RDT&E

$ 30 M 
O&M

$ 15M 
MILP ERS

RDT&E: 142%
Procurement: 113%

FY 20 0 3 – FY 20 23 Bu d g e t  Gro w t h

O&M: 98%
MILPERS: 68%

1,70 0 +
P ro c u re m e n t  & 

RDT&E Bu d g e t  Lin e  
It e m s

Co n s o lid a t io n  Su p p o rt s  Ag ile  De ve lo p m e n t
“I want to retain all the flexibility I can at the lowest levels so we can just not have anything getting in our 

way…[a consolidated PE] provides flexibility to put money in whichever pathway we need to fulfill 
requirements.” 

– Army Robotic Combat Vehicle Case Study (AIRC)

9 3
Arm y S&T P Es  

re d u c e d  o ve r  5 ye a rs

DHS: 50% carryover of some unobligated balances
NNSA: No-year funds
NASA: All Two-year funds
Defense Health Program: 1% carryover

Ot h e r Ag e n c ie s

Re vie w  a n d  Up d a t e  P P BE Re la t e d Gu id a n c e  
Do c u m e n t s

Ensure sufficient review and more frequent 
update to defense resourcing guidance 

documents, with an update at least every 
three years.

FY23
$10M

FY03
$20M

FY03
$10M

FY23
$10M

FY03
$15M

FY23
$10M

FY03
$10M

FY23
$10M

7,000+
pages of financial 

regulations
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Other Federal Agencies
Other government agencies have varying degrees of flexibility 
not a fforded to the  DoD. 

DHS - Carryover of up to 50% of O&M funds  a fte r the  period of 
ava ilability.

HHS - Non-recurring expense  fund (NEF), which a llows  for the  
rea lloca tion of expired unobliga ted funds  to capita l inves tments .

NASA - Budget appropria ted by Miss ion Theme ins tead of 
ca tegory (RDT&E, procurement, e tc.). All funds  a re  2-year, 
providing budge t s tability, especia lly during a  CR.

ODNI- 30-day notify and wait Congress iona l notifica tion for 
reprogrammings  exceeding $150M, or 5% of amounts  ava ilable  in 
the  NIP program. 

VA- Advanced appropria tions  tha t he lp them weather de layed 
appropria tions . No-year and multi-year appropria tions  for 
cons truction and land acquis ition. 

NNSA - No “colors  of money” and a  few appropria tion accounts  for 
prioritiza tion of inves tments  and adjus tment to emerging needs . 
No-year funding, a llowing funds  to be  used until exhaus ted.

NNSA, DHS, and ODNI - Consolida ted resource  management 
sys tems  providing common budge t s tructure  enabling ins ight into 
plans , gaps , redundancies , and execution risks .

Other Countries
The  governmenta l s tructures  of the  
other countries  were  often so diffe rent 
tha t lessons  lea rned a re  not a lways  
applicable  to the  U.S . without 
changing our form of government.
However, the re  a re  a  few notable  
findings  worth mentioning:

Passing a Budget Act
In Aus tra lia  if the  budge t is  not 
passed, it can lead to dissolution of 
the  government and new e lections  to 
be  he ld mid cycle .

Jointness
A shift away from service-centric 
views  and emphas is  on cross-
governmenta l mechanisms  and joint 
funds ; minimizes  duplica tion and 
reduces  was te  within limited budge ts .

Defense Industrial Base
UK sys tem implements  mechanisms  
to ensure  budge t ce rta inty for major 
multi-year inves tments , such as  
es tablishing 10-year portfolio 
management agreements  with 
indus try partners .

Industry
Strategic Planning, Strategy, and Budgeting

Strong a lignment of s tra tegic plan and s tra tegy to budge t.

Flexible Budgeting
Fungible  funding and ability to make  innova tion a priority.

Budget Execution and Accountability
Managers  a re  respons ible , accountable , and empowered 
for program execution and funding; flexibility to make trades .

Delegated Authority
Delega ted authority and short decis ion cha in enables quick 
decis ions .

Performance Measures
Establishes and regula rly views performance measures ; 
active ly tracks actua ls to forecas ts , ta rge ts , and 
s tra tegic plans .

Advanced Business Systems
Takes  a  phased approach to IT sys tems moderniza tion, 
avoids  cus tomizing IT solutions  due  to cos t and le ssened 
capability. Regula rly reviews  needs and inves ts  in advanced 
commercia l bus iness  sys tems  and tools  to enable  da ta -
informed decis ions ; integra l to human capita l s tra tegy.

Transparent Communications
Builds  trus t re la tionships with Board of Directors  
and cus tomers .
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AGENCIES, OTHER COUNTRIES, AND INDUSTRY



DoD should routinely review and adopt select modern business practices where they can make the greatest improvements.

Strategic Planning & 
Budgeting

Strategy Flexible Budgeting
Budget Execution & 

Accountability
Delegated Authority

Metrics & Regular 
Performance 
Monitoring

Advanced Business 
Systems

Transparent 
Communications

Strategic plan aligned 
to 5/10/20-year goals 
and overall strategy; 
planning is an annual 
fully-integrated 
process from start to 
end, includes 
complex and detailed 
planning factors 
adjusted to changes 
in business 
environment; in some 
cases, first year AOP 
identifies funding and 
funded activities for 
upcoming fiscal year 
(approved by BOD), 
developed a "right-
sized planning 
approach" adapted to 
company's needs, 
focused on value-
added processes, 
considered the 
resources needed to 
achieve desired 
outputs

Strong alignment of 
strategy to budget 
or AOP to ensure 
efficient use of 
resources, strategic 
execution, and 
enhanced decision-
making, some 
reported strategy is 
set and only 
tweaked for 
updates based on 
market changes, or 
strategy was led by 
a corporate strategy 
team to have a 
common approach 
and process

Annual budgeting 
process involves a 
bottom-up build 
based on top-down 
guidance to fund all 
efforts including 
IRAD and capital 
expenditures, 
fungible funds, 
some defense 
companies planned 
for a 90 to 180-day 
CR contingency, 
flexibility attributed 
to budget being 
managed at sector 
level, allows for 
tradeoffs within or 
across sectors 
without exceeding 
overall financial 
objectives, enables 
speed and agility to 
meet evolving 
needs, funding for 
innovation is a 
priority

Core focus in 
industry, managers 
held accountable to 
meet targets, 
recurring budget 
reviews from 
bottom up to CEO to 
assess revenue, 
expenses, operating 
costs, sales, capital 
expenditure to 
determine how well 
funds are being 
spent on strategic 
priorities, fungible 
funding, 
management 
reserve held at 
every level

Flow down of 
delegated authority 
from the BOD to 
CEO, ELT and staff, 
short decision chain 
enabled quick 
decisions or 
improved 
timeliness

Identified right set 
of financial and 
operational 
performance 
metrics, actively 
tracked actuals to 
forecasts and plans, 
KPIs reported at 
recurring intervals 
to validate 
profitability 
assumptions or 
identify potential 
changes in 
outcomes compared 
to projections, 
managers are held 
accountable for 
achieving targets 
and tracking actual 
performance to 
forecasts and plans

Leveraged latest 
COTS business 
systems technology 
and tools to meet 
their needs, enable 
faster and data-
driven decisions; 
streamlined internal 
processes before 
transitioning to new 
system, large 
companies (>$30B) 
prioritized and 
routinely invested 
in IT modernization, 
24 to 36-month 
advance planning 
before 
implementing a 
phased transition to 
new system, 
integral element of 
human capital 
strategy to attract, 
retain and build a 
talented workforce 

Efficient, accurate 
and frequent 
communications are 
key to build a trust 
relationship with 
BOD, understanding 
the customer's 
needs required to 
engage and 
maintain a strong 
relationship and 
build trust

AOP-Annual  Operating Plan
ELT-Executive 
Leadership Team
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INDUSTRY BEST P RACTICES


Sheet1

						Strategic Planning & Budgeting		Strategy		Flexible Budgeting		Budget Execution & Accountability		Delegated Authority		Metrics & Regular Performance Monitoring		Advanced Business Systems		Transparent Communications

						Strategic plan aligned to 5/10/20-year goals and overall strategy; planning is an annual fully-integrated process from start to end, includes complex and detailed planning factors adjusted to changes in business environment; in some cases, first year AOP identifies funding and funded activities for upcoming fiscal year (approved by BOD), developed a "right-sized planning approach" adapted to company's needs, focused on value-added processes, considered the resources needed to achieve desired outputs		Strong alignment of strategy to budget or AOP to ensure efficient use of resources, strategic execution, and enhanced decision-making, some reported strategy is set and only tweaked for updates based on market changes, or strategy was led by a corporate strategy team to have a common approach and process		Annual budgeting process involves a bottom-up build based on top-down guidance to fund all efforts including IRAD and capital expenditures, fungible funds, some defense companies planned for a 90 to 180-day CR contingency, flexibility attributed to budget being managed at sector level, allows for tradeoffs within or across sectors without exceeding overall financial objectives, enables speed and agility to meet evolving needs, funding for innovation is a priority		Core focus in industry, managers held accountable to meet targets, recurring budget reviews from bottom up to CEO to assess revenue, expenses, operating costs, sales, capital expenditure to determine how well funds are being spent on strategic priorities, fungible funding, management reserve held at every level		Flow down of delegated authority from the BOD to CEO, ELT and staff, short decision chain enabled quick decisions or improved timeliness		Identified right set of financial and operational performance metrics, actively tracked actuals to forecasts and plans, KPIs reported at recurring intervals to validate profitability assumptions or identify potential changes in outcomes compared to projections, managers are held accountable for achieving targets and tracking actual performance to forecasts and plans		Leveraged latest COTS business systems technology and tools to meet their needs, enable faster and data-driven decisions; streamlined internal processes before transitioning to new system, large companies (>$30B) prioritized and routinely invested in IT modernization, 24 to 36-month advance planning before implementing a phased transition to new system, integral element of human capital strategy to attract, retain and build a talented workforce 		Efficient, accurate and frequent communications are key to build a trust relationship with BOD, understanding the customer's needs required to engage and maintain a strong relationship and build trust

						AOP-Annual Operating Plan								ELT-Executive Leadership Team















(2) Final report.–Not la te r than September 1, 2023, the  Commiss ion sha ll submit to the  Secre ta ry of Defense  and the  
congress ional defense  committees  a  fina l report tha t includes  the  e lements  required under paragraph (1).
Scope  and Duties .–The  Commiss ion sha ll perform the  following duties :

1.Compare  the  planning, programming, budgeting, and execution process  of the  Department of Defense , including the  
development and production of documents  including the  Defense  P lanning Guidance  (described in section 113(g) of title  10, 
United S ta tes  Code), the  Program Objective  Memorandum, and the  Budget Es timate  Submiss ion, with s imila r processes  of 
priva te  indus try, other Federa l agencies , and other countries .

2.Conduct a  comprehens ive  assessment of the  e fficacy and efficiency of a ll phases  and aspects  of the  planning, programming, 
budgeting, and execution process , which sha ll include  an assessment of–

A.the  roles  of Department officia ls  and the  timelines  to comple te  each such phase  or aspect;
B. the  s tructure  of the  budget of Department of Defense , including the  e ffectiveness  of ca tegorizing the  budget by program, 

appropria tions  account, major force  program, budget activity, and line  item, and whether this  s tructure  supports  modern 
warfighting requirements  for speed, agility, ite ra tive  development, tes ting, and fie lding;

C.a  review of how the  process  supports  joint e fforts , capability and pla tform lifecycles , and trans itioning technologies  to 
production;

D. the  timelines , mechanisms , and sys tems  for presenting and jus tifying the  budget of Department of Defense , monitoring 
program execution and Department of Defense  budget execution, and developing requirements  and performance  metrics ;

E.a  review of the  financia l management sys tems  of the  Department of Defense , including policies , procedures , pas t and 
planned inves tments , and recommendations  re la ted to replacing, modifying, and improving such sys tems  to ensure  tha t 
such sys tems  and re la ted processes  of the  Department result in– (i) e ffective  inte rna l controls ; (ii) the  ability to achieve  
auditable  financia l s ta tements ; and (iii) the  ability to meet other financia l management and opera tiona l needs ; and

F.a  review of budgeting methodologies  and s tra tegies  of near-peer competitors  to unders tand if and how such competitors  
can address  current and future  threa ts  more  or less  success fully than the  United S ta tes .

3. Develop and propose  recommendations  to improve  the  e ffectiveness  of the  planning, programming, budgeting, and 
execution process .
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