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Workshop Agenda

▪ Activity 0: Introduction
▪ Activity I: Describe the Current Situation
▪ Activity II: Develop Operating Concepts
▪ Activity III: Develop Scenarios to Test the Concepts
▪ Activity IV: Test the Concepts
▪ Activity V: Determine Requirements
▪ Activity VI: Build the Force Deployment Plan
▪ Activity VII: Develop the Communications Plan
▪ Activity VIII. Programmatic and Technical Risk 

Management
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Let’s Start with the End On Mind
3

Why Do So Many Program Overspend and Overrun?

Because they are managed as if they were merely 
Complicated when in fact, they are Complex. 

They're planned as if everything can be known at the 
start when in fact, they involve high levels of 
uncertainty that create cost, schedule, and technical 
risk. 

— Architecting Systems: Concept, Principles, and 
Practice, 
Hillary Sillitto, College Publications, 2014. 
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Sobering Thoughts About Capabilities-Based 
Planning

Defense organizations struggle in 
an environment located 
somewhere between complexity 
and chaos where not only 
non-conventional, but also reborn 
conventional threats coexist.

Because of this, national defense 
strategy must be supported by 
Capabilities‒Based Planning, 
aimed at designing solutions with 
distinct asymmetric abilities than 
can be used universally in different 
theaters [33]
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All Program Success Starts with 
Capabilities‒Based Planning

▪ What capabilities do we need to possess to accomplish 
our mission?

▪ What are the Measures of Effectiveness (MOE) and 
Measures of Performance (MOP) for these Capabilities?

▪ What Technical Performance Measures are needed for 
each deliverable that fulfills the MOE and MOP?

Capabilities Based Planning is planning, under the 
conditions of uncertainty, to provide capabilities suitable 

for a wide range of business challenges and 
circumstances while working within an economic 

framework.
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Two-Way Relationship between domains and the 
effort to produce effects through Capabilities

6

CBP has long been entrenched in the Defense realm in the US, UK, Australia, and Canada
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Process Model for Capabilities-Based Planning
for Defense Acquisition [9]

7

Identify
Plausible
Concerns

Develop
design

space from
needed and 

potential 
capabilities

Decide goals 
“requirements” 

and Metrics

Develop 
Concept of 
Operations 
(CONOPS)

Develop 
Capability 

Options

Assess 
Options: 
▪Abstract
▪Specific

Choose 
Capability 
Option(s)

Develop 
Cpabilities

Intelligence,
Strategic studies

Experience

Name level 
scenarios 

(specific 
and 

generic)

Analytical 
Framework

Goals, space, 
test cases, 
metrics:

• Mission level
• Integrated

Analytical 
assessments 

under 
uncertainty

Options

Program 
and 

Doctrinal 
Decisions

Operational 
Capabilities

0



Stating the Capabilities Deciphers the Intent of Management † 8
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I need the capability to move a 
brigade of 3,000 to 5,000 
troops 100 miles in ten hours.
Capabilities‒based planning 
specifies the outcome but 
does not specify how to cause 
that outcome to appear.

Action Outcome
Implement Strategy

Ensure Capabilities
Prioritize Problems And Solutions

Identify Redundancies 
Deliver Solutions

† [Kossakowski]

Never tell people how to do 
things. Tell them what needs to 
be done and they will surprise 

you with their ingenuity.
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Critical Success Factors for 
All Projects and Programs No Matter the Domain

9

Before ANY Technical or Operational Requirement(s) are defined, we 
must determine what Capabilities are needed to accomplish our 
Mission or fulfill our Strategy resulting from or enabled by the product 
or service delivered by the Project or Program.

With the identified Capabilities, define their Measures of Effectiveness 
(MOE) and Measures of Performance (MOP).

With these elements, the project’s goals, objectives, and deliverables 
have a reason for being there. 

And with these, Technical and Operational requirements have a home.

0

Without these project elements, the deliverables are simply…
… A Solution Looking for a Problem to Solve.
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Organizing Our Workshop

▪ We’ll have hands on experiences for each of the 7 
Topics listed in the Table of Contents
– Let’s start with each participant telling us why you are 

here, what your role is in the organization you work in, 
and what outcomes you are expecting to takeaway 
from this workshop.

– Then let’s divide up into Teams that will work together 
on the exercises for each of the 7 Topics

▪ We’ll take Tea breaks and a Lunch break

▪ We’ll have a person taking notes and collecting 
your written works

PGCS 2024 Workshop Canberra Australia
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What Does a Capability Sound Like?

We need the 
Capability to fly 4 
astronauts to the 
International Space 
Station, dock, stay 6 
months, and return 
safely. 
‒ Crew Exploration 

Vehicle (Orion) 
RFP won by 
Lockheed Martin
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What Does a Capability Sound Like?

We need the 
Capability to 
change the Wide 
Field Camera and 
the Internal Nickel 
Hydride batteries, 
while doing no harm 
to the Hubble Space 
Telescope. 
– Frank Cepollina 

NASA
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What Does a Capability Sound Like?

We need the 
Capability to 
control the Hell 
Fire Missile 
with a new 
touch panel 
while 
maintaining 
existing 
navigation and 
guidance 
capabilities in 
the helicopter.
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Connecting Capabilities‒Based Planning and 
Project Performance …

… Starts with Shared Data and Processes
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CBP is Anchored on Producing Strategic 
Outcomes 

16
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CBP describes what Done looks like in units of 
measure meaningful to the decision-makers [30]

▪ Measures of Effectiveness (MOE) - Operational 
measures of success closely related to the 
achievements of the mission or operational 
objectives evaluated in the operational environment 
under a specific set of conditions.

▪ Measures of Performance (MOP) - Measures that 
characterize physical or functional attributes 
relating to the system operation, measured or 
estimated under specific conditions.

These Units of Measure Include

17
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CBP describes what Done looks like in units of 
measure meaningful to the decision-makers

▪ Technical Performance Measures (TPM) - Attributes that 
determine how well a system or system element is 
satisfying or expected to satisfy a technical requirement 
or goal.

▪ Key System Attributes (KSA) - Are system capabilities 
considered crucial to achieving a balanced 
solution/approach to a Key Performance Parameter 
(KPP) or some other key performance attribute deemed 
necessary by the sponsor.

▪ Key Performance Parameters (KPP) ‒ Are key system 
capabilities that must be met to deliver its operational 
goals.

These Units of Measure Include

18
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CBP Addresses Information, Risks, and Strategies to 
Increase Probability of Program Success

▪ Mission Strategy ‒ purpose(s) (objectives and end state).

▪ Conditions ‒ values of operational environment variables, including 
scenarios that affect task performance.

▪ Capability ‒ ability to achieve the desired effect under specified 
standards and conditions through various means and ways to perform tasks.

▪ Task ‒ action or activity (derived from an analysis of a mission, business 
strategy, and concept of operations (CONOPS) assigned to an individual 
or organization to provide a capability.

▪ CONOPS ‒ overall picture and broad flow of tasks assigned to 
subordinates/supporting entities within a plan by which a stakeholder maps 
capabilities to effects to accomplish a mission or business strategy in a 
specific scenario.

▪ Scenarios ‒ assumptions about an operation's business or technical context, 
including competitors, partners, and suppliers.

PGCS 2024 Workshop Canberra Australia
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Capabilities-Based Planning (CBP) in 
Australian Defence Force (ADF) Acquisition

Capabilities-Based Planning (CBP) is a 
strategic approach to services acquisition that 
focuses on defining the desired capabilities 
the Australian Defence Force (ADF) needs to 
achieve its objectives, rather than simply 
acquiring specific weapons or platforms.

PGCS 2024 Workshop Canberra Australia

20

Here’s how CBP works in the context of ADF 
Acquisition …
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Benefits of CBP for 
Australian Defence Force Acquisition

• Focused and Efficient Acquisition ‒ CBP ensures 
acquisition efforts are aligned with strategic needs, 
leading to a more efficient use of defense resources.

• Enhanced Operational Effectiveness ‒ By focusing on 
capabilities needed to achieve objectives, CBP helps 
ensure the ADF has the right tools for the job, leading to 
improved operational effectiveness.

• Improved Interoperability ‒ CBP also promotes 
interoperability between the ADF and its allies, allowing 
for more seamless collaboration in joint operations.

PGCS 2024 Workshop Canberra Australia
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Challenges of CBP [18]

• Long-Term Planning ‒ CBP requires a long-term 
perspective, as capability development can take years. 
This can be challenging in a rapidly changing 
geopolitical landscape.

• Resource Constraints ‒ Acquiring new capabilities can 
be expensive. CBP needs to be balanced with 
budgetary limitations.

• Technological Advancements ‒ Emerging technologies 
can rapidly change the nature of warfare. CBP needs to 
be adaptable to ensure the ADF remains at the 
forefront of technological advancements.

PGCS 2024 Workshop Canberra Australia
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A Recent Example of CBP in ADF Acquisition

• Long-Term Planning ‒ CBP requires a long-term 
perspective, as capability development can take years. 
This can be challenging in a rapidly changing 
geopolitical landscape.

• Resource Constraints ‒ Acquiring new capabilities can 
be expensive. CBP needs to be balanced with 
budgetary limitations.

• Technological Advancements ‒ Emerging technologies 
can rapidly change the nature of warfare. CBP needs to 
be adaptable to ensure the ADF remains at the 
forefront of technological advancements.

PGCS 2024 Workshop Canberra Australia
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Capabilities‒Based planning is planning, 
under uncertainty, to provide capabilities 
suitable for a wide range of modern-day 
challenges and circumstances, while 
working within an economic framework. [11]
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Overall, CBP is a critical framework for 
the Australian Defence Force acquisition 
process. 
By focusing on capabilities needed to 
achieve strategic objectives, CBP helps 
ensure the ADF is well-equipped and 
prepared to address future security 
challenges.
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What Capabilities are Needed for Organizational 
Planning and Strategic Decision Making?

▪ “Functional approach to the articulation of broad 
requirements without necessarily specifying the 
resources that may be involved” [1]

▪ “Defined by an operational user and expressed in 
broad operational terms” [2] [3]

▪ “Foundation of defining the technical and 
operational requirements of the product or service 
produced by the project. Without the defined 
capabilities, those requirements have no reason for 
being” [4]

PGCS 2024 Workshop Canberra Australia
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Capabilities-Based Planning is the …

▪ A functional approach to articulating broad 
requirement, without specifying what resources may 
be involved,

▪ Defining the operational user, expressed in broad 
operational terms,

▪ The foundation of defining technical and 
operational requirements of a product or service 
product by the program,

… Fundamental basis of organizational planning 
and strategic decision making

27
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Capabilities-Based Planning Is The …

▪ Consistent with more than just technology,

▪ Capabilities are not the same a features and 
functions – they enable demands to be met without 
the explicit specification of the solution

▪ Capabilities provide the answer to the question …

Fundamental basis of organizational planning 
and strategic decision making

28

To achieve our Objective, what capabilities must 
we possess?
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Capabilities-Based Planning …

▪ A description of the operational outcomes the 
organization can deliver.

▪ The future effects needed to meet the Mission 
or Strategy.

▪ A combination of equipment, personnel, 
logistics, resources to provide the ability to 
achieve the goal.

Develops Objectives, Focused on Operational 
Outcomes, through …

29
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Let’s Develop Some Scenarios to Test the 
Concepts, by …

▪ Identifying a suitable range of scenarios to show if 
the Capability is suitable or feasible.

▪ For each scenario let’s define the Measures of 
Effectiveness (MOE) and Measures of Performance 
(MOP) needed to accomplish the Mission or fulfill 
the Strategy.

PGCS 2024 Workshop Canberra Australia
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Determine Capabilities Requirements

▪ Identify Capability gaps in the current solutions or 
offerings

▪ Prioritize these Gaps sorted by criteria of their 
current  Effectiveness and Performance

▪ Which are Vital?

▪ Which are merely Important?

▪ Do each of these needed Capabilities require a 
material or a non‒material solution?

31
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Steps in Capabilities‒Based Planning

▪ Identify Mission and Objectives ‒ Define the organization's core 
missions and strategic objectives.

• Conduct Risk and Threat Assessment ‒ Analyze potential risks, 
threats, and scenarios that could impact the organization.

▪ Define Required Capabilities ‒ Determine the capabilities needed 
to address identified risks and achieve strategic objectives.

▪ Assess Current Capabilities ‒ Evaluate existing capabilities to 
identify gaps and areas for improvement.

▪ Develop and Prioritize Capability Development Plans ‒ Create 
plans to develop, enhance, or acquire necessary capabilities. 
Prioritize these plans based on strategic importance and resource 
availability.

▪ Implement Capability Development ‒ Allocate resources and 
execute plans to build or enhance capabilities.

▪ Monitor and Evaluate ‒ Continuously monitor and assess the 
effectiveness of capabilities and make adjustments as needed.

32
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Let’s Get Started
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Capture of Key Ideas in Capabilities-Based 
Planning †

34

4. Capabilities
Analysis

1. Operational 
challenges from 
strategy

2. Options 5. Evaluations
• By case
• Costs and 

Benefits
• Highlighting 

Risks
• Addressing 

flexibility, 
adaptiveness 
and 
robustness

3. Highly 
uncertain 
circumstances 
(various 
scenarios)

† Naval Analytical Capabilities: Improving Capabilities-Based Planning
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Key Elements, Criteria, and Characteristics for 
carrying out Capabilities-Based Planning †
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Elements Criteria Characteristics

† Naval Analytical Capabilities: Improving Capabilities-Based Planning
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Four Main Areas of Risk Addressed by 
Capabilities‒Based Planning

1. Strategic Risk
– In what areas do the programs diverge from the 

organization strategy and priorities?
– If developments in the environment indicate the 

incorrect assumptions were made, to what extent are 
the capabilities adaptable to meeting the new needs?

– Can the program be substantially changed in time to 
meet an unexpected need?

2. Current versus Future Risks
– Is the current and near-term investment crowding out 

critical science and technology investments needed to 
address future needs?

PGCS 2024 Workshop Canberra Australia
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Four Main Areas of Risk Addressed by 
Capabilities‒Based Planning

3. Program-Schedule Risk
– Which individual programs will slip, overrun or both?
– What is the potential impact?

4. Technical Risk
– Will individual platforms and systems provide the 

intended or needed capability?

PGCS 2024 Workshop Canberra Australia
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Components of a Capability as a 
Function of Time [6]
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Generic Capabilities Based Planning 
Process of Defense Acquisition

0
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Effective Capabilities‒Based Planning …

▪ Starts with a top-down, whole-organization process to break down 
organizational silos by shifting from a functional view to a 
capability view.

▪ Focuses directly on what an organization needs to do to execute its 
strategy.

▪ Provides a map of the organization’s overall capabilities to ensure 
nothing is missed.

▪ Links initiatives and projects to capability changes and the 
organization’s objectives.

▪ Separates wheat from the chaff to determine the highest priority 
capabilities needed to develop related initiatives to clarify and 
optimize investment.

▪ Delays solution definition by putting conclusions context of 
capabilities, opening alternatives rather than incrementing existing 
solutions.

40

0



PGCS 2024 Workshop Canberra Australia

Outcomes from the 
Seven Activities of Capabilities‒Based Planning

I. Describe The Current Situation ‒ assess the competitive 
disadvantages of the current environment and the 
future risk of maintaining the status quo

II. Develop the Operating Concepts ‒ envision the future 
environment and how the Mission or Strategy will be 
accomplished

III. Develop Scenarios To Test The Concepts ‒ develop a 
range is scenarios that will implement the needed 
Capabilities

IV. Test The Concepts ‒ use scenarios to assess the existing 
capabilities and identify gaps to be closed by the new 
Capabilities

PGCS 2024 Workshop Canberra Australia
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Outcomes from the 
Seven Activities of Capabilities‒Based Planning

V. Determine the requirements ‒ needed to close the 
gaps in the existing Capabilities to accomplish the 
Mission or fulfill the Strategy

VI. Build the project development plan ‒ to deliver 
the new Capabilities at the needed time for the 
needed cost, with the needed Effectiveness and 
Performance

VII. Develop the Communications Plan ‒ to inform the 
stakeholders and other recipients of the new 
Capabilities 

PGCS 2024 Workshop Canberra Australia
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The Capabilities‒Based Planning Process

• Focuses on the outcomes rather than on the 
features and functions of an IT system – what can 
I do with the system when that capability is 
available?

• Focuses on the delivery of the value of the effort 
that produces these outcomes, rather than the 
consumption of resources – what have you done 
for me lately?

• Defines the needed maturity and assesses its 
presence to provide feedback to the business 
strategy – what capabilities do I need at this point 
in time to accomplish my mission?

PGCS 2024 Workshop Canberra Australia
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Navigating 
Capabilities‒Based 

Planning

Establishing the framework 
of existing and future 

Capabilities needed to 
accomplish  Mission or 

fulfill a Strategy
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What is a Capability in the context of 
Australian Defense Force Planning?

▪ A Functional approach to the articulation of broad 
requirements without necessarily specifying the 
resources that may be involved

▪ Defined by an operational user and expressed in 
broad operational terms

▪ Foundation of defining the technical and 
operational requirements of the product or service 
produced by the project

▪ Without the defined capabilities, those requirements 
have no reason for being

PGCS 2024 Workshop Canberra Australia
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Before We Proceed

Simply controlling and measuring the 
expenditure of project resources — 
score-keeping — provides little value to the 
business in the inevitable presence of change 
and uncertainty. 
This is why capability-based planning is the 
alternative to linear, or waterfall, project 
management methods. 
Here’s an introduction.

PGCS 2024 Workshop Canberra Australia
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Before We Proceed

▪ Putting capabilities–based planning to work 
requires a change in our approach to planning. 

▪ Emphasis is placed on operational capabilities 
rather than features and functions. 

▪ These operational capabilities become the 
building blocks of change. 

▪ The emphasis is also placed on evaluating 
capabilities under conditions of uncertainty. 

▪ In both cases, analysis illuminates the 
feasibility of alternatives.

47
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Using Scenarios to Define Capabilities

▪ Scenario-based planning defined the 
objectives in an enterprise application 
development environment. 

▪ While scenarios are popular decision–making 
processes, we must distinguish between two 
approaches to scenario-based development: 
– (1) finding alternatives and 
– (2) evaluating existing alternatives.

48
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Augmenting Strategy–Making with Capabilities 
Based Planning

▪ Strategy–making is the starting point for 
project management of programs. 

▪ It asks and answers the question of why are 
we doing this? 

▪ Strategy-making activities are augmented 
through a Capabilities-Based Planning process 
by mapping strategies to the assessment of 
maturity evaluation points for each of the 
emerging capabilities. 

▪ This approach connects the Why with the 
How. 

PGCS 2024 Workshop Canberra Australia
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Capabilities‒Based Planning

• Focuses on the outcomes rather than on the 
features and functions of system – what can I 
do with the system when that capability is 
available?

• Focuses on the delivery of the value of the 
effort that produces these outcomes, rather 
than the consumption of resources – what 
have you done for me lately?

• Defines the needed maturity and assesses its 
presence to provide feedback to the agency 
strategy – what capabilities do I need at this 
point in time to accomplish my mission?

PGCS 2024 Workshop Canberra Australia
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Capabilities–Based Planning

▪ … of the the needed capabilities to Fulfill the 
Strategy or Accomplish the Mission by:
– Planning the delivery of capabilities rather than the 

delivery of features and functions,
– Identifying the features and functions that are the raw 

materials of capabilities, and
– Making visible the capabilities that enable the delivery 

of the strategy.

Replaces the specification of Features and Functions, 
with definitions …

51
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A Reminder of
Capabilities‒Based Planning

52

Defines the Capabilities needed to accomplish 
our Mission or fulfill our Strategy, in units of 
measure meaningful to the decision makers.

These units start with Measures of Effectiveness 
(MOEs) and Measures of Performance (MOPs).

Supported by Technical Performance Measures 
(TPM), Key Performance Parameters (KPP), and 
Key Performance Indicators (KPI)
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Workshop Exercises Organization

▪ Collect background

▪ Self organize into equal size teams

▪ Distribute workshop materials

▪ Allocate exercise time, Tea times, and Lunch break

PGCS 2024 Workshop Canberra Australia
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I. I. The Current 
Situation

A challenge for any 
Transformation effort is 
establishing a common 
language to produce a 

shared understanding by all 
the Stakeholders

PGCS 2024 Workshop Canberra Australia
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I. The Current Situation

▪ This Warmup sets the stage for our hands-on 
Capabilities‒Based Planning process workshop.

▪ We need to describe the current situation in the 
form of:
– Capabilities needed to accomplish our Mission or fulfill 

our Strategy.
– Needed Competitive Advantages
– Risks to those Advantages being delivered
– Actions to be take to address those risks

PGCS 2024 Workshop Canberra Australia
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What are some sample Missions to be accomplished 
or Strategies to be enabled?
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Transformations 
and

Capabilities-Based 
Planning †

A challenge die 
Transformation efforts is 
establishing a common 
language to produce a 

shared understanding by all 
the Stakeholders

† Capabilities-Based Planning: Experimental Activity Workbook, 1st Edition Department of Command, Leadership, and Management, United State Army War College

PGCS 2024 Workshop Canberra Australia
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Competitive and Comparative Advantage

▪ A better measure of the Comparative Advantage is 
the relative measure of the likelihood and expected 
magnitude of Mission Success.

▪ Threat‒Based Comparative Advantage
– Measures the advantage through direct comparison 

with a threat
– Do We have better equipment than They do?
– Do We have more of it than They do?

▪ Expectation‒Based Comparative Advantage
– Respond to pre-determined range of crises with 

uncertainty of which might occur first

PGCS 2024 Workshop Canberra Australia
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Threat‒Based Comparative Advantage

▪ It measures the advantage through direct 
comparison with a threat

▪ It measures the likelihood and extent to which the 
force would achieve mission success against the 
threat

This Advantage is the Simpler of the Two 

58
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Expectation‒Based Advantage

▪ Measures the force’s ability to respond to a 
pre-determined range of uncertainties which might 
occur first.

▪ Stakeholder set expectations to which the force 
should be prepared to face.

PGCS 2024 Workshop Canberra Australia
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Principles of Preparedness

▪ Establish a common language for the metrics used in 
the Capabilities‒Based Planning process.

▪ Nine Principles of Preparedness govern how to assess 
the quality of a force.

PGCS 2024 Workshop Canberra Australia
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Nine Principles of Preparedness []

1. Aligned with Assigned Roles and Missions
2. Qualitative Superiority
3. Quantification of Sufficiency 
4. Adaptable
5. Interoperable
6. Mobilizable and Sustainable
7. With Foresight
8. Will to be Ready
9. Implications 

These Nine Principles Are …

61
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1. Aligned with Assigned Roles and 
Missions

▪ The force’s design satisfies the roles and missions 
assigned to it

▪ A force designed for conventional operations may 
be at a disadvantage against a force operating 
unconventionally

▪ Capabilities-Based Planning provides answers to 
two questions:
– How well or poorly does the force’s mission and 

structure match what is presently needed?
– How is the threat evolving in its strategies and doctrines 

to create disadvantages to our forces? 
PGCS 2024 Workshop Canberra Australia
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2. Qualitative Superiority

▪ Material differences

▪ Human differences

▪ Leader development, educations, resiliency, and 
fitness differences

Provide Capabilities that provide a comparable 
response to a threat

63
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3. Quantification of Sufficiency

▪ Is our Capability Sufficient?

▪ If the Capabilities are similar, we may have More of 
them

▪ Sufficiency is best applied to logistics and support 

PGCS 2024 Workshop Canberra Australia

64

I



PGCS 2024 Workshop Canberra Australia

4. Adaptability of a Capability

▪ Is the Capability of the force to alter its response to 
the expected need to the actual need

▪ Adaptability is a measure of both line and staff 
function to modify force structures, command and 
control, and campaign plans in response to 
emerging conditions

▪ Adaptability is is difficult principles to apply and is 
measurable through learning activities
– Experimental activities
– Exercises
– War Games

PGCS 2024 Workshop Canberra Australia

65

I



PGCS 2024 Workshop Canberra Australia

5. Interoperability of a Capability

▪ Constitutes the Capability of all force elements to 
assemble and interact in any required configuration

▪ Interoperability is part of the force design

▪ Can the force package interoperate with external 
entities?
– Other government agencies?
– Allies?
– Coalition partners?
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6. Mobilization and Sustainability of a 
Capability

▪ These are two sides of the same coin

▪ Mobilizable refers to the Capability to surge or 
generate more Capabilities than is available 

▪ Sustainability refers to the Capacity to produce, 
transport, and distribute Capabilities over time

▪ Mobilizable and Sustainable apply to personnel, 
materiel, and all classes of supply, including major 
weapons systems
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7. With Foresight

▪ Foresight is the capacity to balance short-term or 
immediate operational needs with that of long-term 
or broader needs.

▪ Foresight requires the ability to focus the enterprise 
on multiple crises or multiple concerns simultaneously 
and address the paradoxical tensions that may 
derive from them.
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8. Will It Be Ready

▪ Will to be Ready is the most important principle but 
is the least straightforward to measure, and it is the 
type of principle that no leader wishes to admit is in 
short supply.

▪ Will to be Ready is the capacity of leaders to 
commit needed resources for the fulfillment of the 
mission.

▪ Financial sufficiency is one aspect of will.
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9. Implications

▪ Leaders should avoid tendencies to favor some 
principles over others.

▪ On the other hand, some principles may be ignored. 
Interoperability is an example.
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I The Current Situation 
Exercise
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Activity I Exercise

▪ Identify a Current Problem – identify the problem related to 
one of the capabilities related to your group

▪ Chose the Principles Most At Risk. ‒ identify three principles 
related to the deficiencies perceived with this capability

▪ Describe the Current State ‒ identify the current situation 
relating to each principle

▪ Describe the Undesired Future State ‒ describe how the 
situation gets worse without corrective action

▪ Describe the Desired Future State ‒ describe how the situation 
gets better with corrective actions taken through 
Transformation

Describe the Current Situation Using a Change Story
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Table 1
Describing Competitive Advantage

Principl
e

Basic Question Current State Undesired Future Desired Future

Alignme
nt with 
Environ

ment

How to determine 
that the force can 
accomplish its 
assigned roles & 
missions?

Misalignment? 
Incorrect roles or 
missions?

Defeat; Being 
Deterred or 
Dissuaded; Forced 
to Retreat

Sustained/Re-estab
lished advantage; 
position of 
strength

Qualitati
ve 

Superiori
ty

How to determine 
that the capability 
is superior to 
other alternatives?

Insufficient 
quantity or 
capacity to satisfy 
operational 
demand

Running out; over 
expenditure; lost 
quality; 
breakdown of 
capability

Robust; versatile; 
responsive

Qualitati
ve 

Sufficien
cy

How to determine 
that the quantity 
(capacity) makes 
a difference?

Insufficient 
quantity or 
capacity to satisfy 
operational 
demand

Running out; 
capability over 
expenditure; lost 
quality; 
breakdown
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Table 1
Describing Competitive Advantage
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Principl
e

Basic Question Current State Undesired 
Future

Desired Future

Interoper
ability

How to determine that 
the whole measurably 
exceeds the sum of the 
Part?

Not interoperable; 
cannot connect to 
work with others

Conflict; disunity; 
tension; 
disagreement; 
barriers to unity

Plug and play 
capability; 
connected; 
unified effort / 
action

Adaptabi
lity

How to determine that 
the advantage  not 
inherently lost as the  
situation changes?

Stuck; stove-piped; 
rigid; inflexible;

Forfeited 
competitive 
advantage; unable 
keep up or
respond

Versatile; agile;
responsive;
forward-thinking

Mobility 
and 

Sustaina
bility

How to 
determine to what 
extent the force
can generate and  
regenerate 
capabilities?

Unable to generate 
capability or 
capacity when 
needed or sustain it

Fragile; slow; 
vulnerable

Capacity for 
growth and 
transformation; 
Responsive
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Table 1
Describing Competitive Advantage
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Principl
e

Basic Question Current State Undesired Future Desired Future

Foresigh
t

How to determine 
to what extent the 
force can balances 
the demands of the 
current and future 
fights?

Unable to balanced 
current and future 
needs; excessive 
short-term focus

Loss of vision; short 
sighted; reactive; a 
step behinds others

Forward learning; 
innovative; 
strategic; leading 
organization

Will

How to determine 
to what extent the 
will to fight can be 
sustained?

Lack of initiative; 
ability to devote 
energy, resources, 
etc. to mission

Stagnant, 
overworked; 
underfunded; low 
morale; broken 
culture and climate

Proactive; 
anticipating; 
energetic; inspiring’ 
motivating
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Now for the Exercise

▪ With the Table 1 ‒ you have in hard copy, along 
with the descriptions of the competitive advantages 
‒ let’s capture content for the questions describing 
the competitive advantage and levels of risk 
associated with those advantages.

▪ With this content, let’s have a discussion of what you 
developed.
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Using Table 1 This Table

1. The Problem

2. Principle 3. Current State 4. Undesired Future 
State

5. Desired Future 
State
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Our Exercise for this Section of the Workshop

1. Identify a Current Problem ‒ In one sentence, 
identify a problem with the services Branch related 
to one of its capabilities related to your group that 
you consider to be deficient and requiring change.

2. Choose the Principles Most At Risk ‒ Identify three 
principles that are related to the deficiencies you 
perceive with this capability. List those in the 
column labeled. “Principle” one principle per row
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Our Exercise for this section of the Workshop

3. Describe the “Current State” relating to each 
principle using the text in Table 1 as appropriate. 

4. Describe the “Undesired State” of the current 
situation and explain how the situation gets worse

5. Describe the “Desired Future State” and explain 
how the situation would get better of corrective 
actions were taken through the Transformation 
process.
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Prepare Your Own Version of the Change Story

▪ Prepare a series of bullet points as an outline for 
the change story

▪ Prepare the change story in a narrative form

▪ Let’s share our versions of the Change Stories
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II. Develop Operating 
Concepts

Transformations include 
development of new 

operating concepts that 
help translate strategy into 

action.
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Concepts are a Type of Vision

▪ A Mental Image of the future organization as 
statement describing the desired end states
– These End States ‒ the Desired Future State come from 

Activity 1 as a Vision
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Four-Level Hierarchy of Concepts

1. Institution ‒ describe how the defense or service 
enterprise is supposed to run

2. Operating – articulation of application of services 
art and science with defined parameters [11]

3. Functional ‒ describes the performance of 
specialized units within a broader operating 
context.

4. Enabling ‒ are subordinate to functional concepts 
and describe how a specific task or procedure is 
performed.
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Institutional Concepts

▪ Include operating policies of the institution.

▪ How the institution interfaces with society.

▪ How the institution acquires, distributes, and utilizes 
personnel, material, funding, and other resources.
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We won’t engage in an exercise to construct an 
institutional concept. But the elements elements of an 
institutional concept include:
• Statement affirming the identity of the institution
• Key policies regarding the institution
• Key decisions senior leaders must make
• Integrative links with the Operational Force
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Operating Concepts

▪ These can be developed for all services operations
– By Mission Type
– By Operating Environment
– By Force Type
– By level of engagement

▪ The Capstone concept is designed to cover the 
fullest range of services operations

“the articulation in board terms of the application of 
services arts and science within some defined set of 

parameters.” [11]
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Operating Concepts

▪ Air-Land Battle
▪ Full Spectrum Operations
▪ Win in a Complex World
▪ Multi-Domain Operations

The challenge for planners is to keep the numbers of 
concepts manageable as needed for CBP purposes.

The above factors provide utility in developing 
general purpose concepts to harmonize planning
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Functional Concept

▪ A functional concept describes the performance of 
specialized units within a broader operating 
context. [12]

▪ “…the articulation in board terms of the application 
of services arts and science within some defined set 
of parameters.” [12]

▪ A functional concept for Mission Command is 
“intrinsic to the Army Profession” applicable to 
“both the operational and institutional Army.” [13]
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Enabling Concept

▪ Enabling concepts are subordinate to functional 
concepts and describe how a specific task or 
procedure is performed.

▪ These are used in the capability development 
process
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Components of a Concept

▪ The concept’s structure enables a clear and concise 
expression of the purpose of the operation and the 
desired end state.

▪ It supports mission command, provides focus to the 
staff, and helps subordinate and supporting 
commanders act to achieve the commander’s 
desired results without further orders.

▪ The concept should also be flexible as any services 
operation may not unfold as planned.
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Five Components of an Operational Concept 
Development [14]

1. A purpose statement ‒ including a description of the 
anticipated security environment that the concept will cover, 

2. Intended actions by friendly forces ‒ a clear and concise 
expression of how the operation unfolds.

3. Required capabilities ‒ based on what the scenario would 
clearly demand, not necessarily what the force has on hand, 

4. Key tasks for Mission Accomplishment ‒ divide work and 
responsibilities of friendly forces into measurable and 
discrete tasks. 

5. Termination conditions of the mission ‒ the conditions under 
which the operation concludes, whether successful or not.
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Purpose Statement

▪ Describes how the concept contributes to the overall 
satisfaction of the strategy—however that strategy 
is conveyed.

▪ Re-states the relevant part of the Strategy.

▪ States which operations and environments the 
Capability applies to.
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Intended Actions of Friendly Forces

▪ A clear and concise expression of how the operation 
unfolds:
– How does the battle begin?
– What are the initial enemy and friendly actions? 
– What are the results of those actions? 
– What comes next?
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Required Capabilities

▪ Required capabilities is based on what the scenario 
would clearly demand.

▪ Required capabilities will be matched against 
actual on-hand capabilities.

▪ Represent broad capabilities to drive 
enterprise-level decisions
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Key Tasks for Mission Accomplishment

▪ Divide the work and responsibilities of friendly 
forces into measurable and discrete tasks.

▪ Tasks expressed at force level ‒ what must the force 
accomplish?
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Termination Conditions

▪ Each end state is an expression of the conditions 
under which the operation concludes, whether 
successful or not.

▪ This concept captures how the force will fight or 
otherwise complete its mission.

▪ It is a vision document in that it expresses the 
leader’s mental image of operations. [15]
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II Develop Operating Concepts 
Exercise
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Table for Activity II Exercise
1. Consolidated Vision

2. The Concept 3. The Context 4. Key Tasks 5. Needed 
Capabilities
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1. Develop a Consolidated Vision

▪ After sharing your change stories with the group, 
develop a consolidated description of the desired 
future force. 

▪ List 5 bullets of what the transformed Service (in 
relation to the group’s assigned functions) looks like?
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2. Identify the Concept

▪ With the consolidated Vision, name the concept and 
circle the Operating Functional elements
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3. Identify the Context

▪ Let’s capture 3 to 5 bullets describing the factors 
that render a concept unique from other concepts.

▪ These factors can include:
– Type of Mission
– Conditions in the environment driving the need for this 

concept
– Type of force being deployed
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4. Identify Key Tasks Needed to Accomplish the 
Mission

▪ Describe what the force Must accomplish

▪ Name the emphasis on areas where the force must 
act differently than today.

PGCS 2024 Workshop Canberra Australia

101

II



PGCS 2024 Workshop Canberra Australia

4. Identify Key Tasks Needed to Accomplish the 
Mission

▪ Key Task

▪ Key Task

▪ Key Task

▪ Key Task

▪ Key Task

Use bullets or sentences to describe what the force 
must accomplish, with particular emphasis on areas 

where the force must act differently than today.
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5. Identify Needed Capabilities

▪ Key Capability

▪ Key Capability

▪ Key Capability

▪ Key Capability

▪ Key Capability

We’ll use this list in Activity IV for scenario testing

Identify the Capability to Operate using the Tasks 
above, for example … “The Ability to …”

103

II



104

III. Develop Scenarios 
to Test Concepts

A scenario is a set of 
assumptions about the 
operating environment 

helpful in assessing 
approaches and options

PGCS 2024 Workshop Canberra Australia

III



PGCS 2024 Workshop Canberra Australia

What Are Scenarios? 

▪ A scenario is a plausible story, supported by data 
or evidence, and how a future might unfold from 
current conditions. [17]

▪ Scenarios allow leaders to think through the 
implications of different assumptions regarding 
changes in the environment and actions perpetrated 
by actors. [19]

▪ A scenario should cover a general range of possible 
futures and not be too specific about how a situation 
can unfold.
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Concept‒Specific Approaches

▪ One is generally applicable to operating concepts 
as it generates scenarios according to the various 
options available to the enemy to initiate hostile 
actions.

▪ Second is more applicable to institutional/functional 
concepts as it focuses on various ways that a 
networked strategic capability can become 
stressed.

Two Methods for Concept‒Specific Approaches
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1st Approach uses Forecasting to Identify 
Driving Forces [20]

▪ Identify the focal issue or situation to be analyzed
▪ List all the driving forces that affect the focal issue
▪ Choose the most important or uncertain driving forces - 

the critical uncertainties – and designate them as the 
axes of a two-dimensional graph

▪ Develop narratives describing the four resulting 
scenarios expressed in this two-dimensional graph

▪ Assess how each scenario may influence the stated 
mission of the fighting force and assess to what extent 
the fighting force would accomplish that mission.

▪ For each scenario, identify early warning signals
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III Develop Scenarios 
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Step 1: Identify the Situation to be Analyzed

▪ IF an Operating concept, or a Functional concept 
supporting a conventional or unconventional 
warfare in the defense of strategic interests, 
proceed to Step 2

▪ IF an Institutional or Functional concept supporting 
any of the following, proceed to Step 3
– Response to attack of weapons of mass destruction
– Participation in a large-scale peace support operation 
– Participate in a high-intensity humanitarian operation
– Homeland defense and security

Choose one of the following
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Step 2: Develop Scenarios Based on Threat 
Actions

2a. List and select the driving forces.

2b. Select the Top Two driving forces

2c. Choose one of the Top Two as the X-axis.

2d. Choose the other as the Y-axis.

2e. Forecast the situation for each combination of the 
two factors
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Step 3: Develop Scenarios Based on Strategic 
Roles

▪ 3a: List the potential scenarios of greatest concern of 
the concept ‒ (What If?) These would be the driving 
forces that significantly alter the situation and present a 
services problem such that the concept provides the 
expected or designated solution.

▪ 3b: Narrow the list down to the most significant scenarios 
of concern ‒ (So What?) Consider the range of 
responses against candidate scenarios above. Which 
ones (no more than four) would cause friendly forces to 
respond by applying the concept in question, and which 
would not? Strike out those above that fail this test.
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Step 3: Develop Scenarios Based on Strategic 
Roles

▪ 3c: Narrow the list down to the most significant 
scenarios of concern ‒ (So What?) Name the four 
scenarios and prepare 1-3 sentences that describe 
how the scenario unfolds and how friendly forces 
engage.
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Scenarios (hard Copy Docs distributed to class)

▪ Scenario A: Name __________________________

▪ Description:
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Scenarios (hard Copy Docs distributed to class)

▪ Scenario B: Name __________________________

▪ Description:
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Scenarios (hard Copy Docs distributed to class)

▪ Scenario C: Name __________________________

▪ Description:
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Scenarios (hard Copy Docs distributed to class)

▪ Scenario D: Name __________________________

▪ Description:

PGCS 2024 Workshop Canberra Australia
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Operating Concept Development Matrix
(A full-size document will be handed out)
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Table 4 – Operating Concept 
Development Matrix.
Generate 4 Scenarios from the 
list of Scenarios, by listing the 
driving forces, selecting the 
top driving forces
Choosing one of the top two 
driving forces as the X-Axis 
and write the driving factor in 
the boxes X1 and X2.
Chose the other as the Y-Axis 
and do the same in the cells 
marked Y-Axis, Y1 and Y2.
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IV. Test the Concepts

Assess the concept using 
scenarios, with planners 

arraying critical 
capabilities for Mission 

accomplishment or Strategy 
fulfillment.
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Testing the Concepts

▪ Let’s determine the Measures of Effectiveness and 
Measures of Performance for each Capability 
needed to accomplish the Mission or fulfill the 
Strategy
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Scenario‒Based Assement
IV

Capability Scenario 1 Scenario 2 Scenario 3 Scenario 4
Maneuver Units
Fires Capabilities
Communications & 
Intelligence
… etc.

Table 5 ‒ Sample Scenario‒based Assessment Table
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Testing Individual Scenarios

▪ Set Starting Conditions

▪ Trigger Scenario

▪ Play Our Scenario

▪ Final Assement

PGCS 2024 Workshop Canberra Australia
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Step One ‒ Set Starting Conditions

▪ Planners specify the conditions at the beginning of 
the scenario. 

▪ What are the dispositions of friendly and 
adversary capabilities? 

▪ Neutral capabilities? 

▪ What about societies or civilians?
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Step Two ‒ Trigger Scenario

▪ Planners now establish the stimulus or trigger for the 
scenario to begin. 

▪ The trigger could be malicious, i.e., a deliberately 
harmful action perpetrated by an adversarial actor 
(state or nonstate), 

▪ Or the trigger could be non-malicious or 
circumstantial, such as the onset of a natural 
disaster, health disaster, 

▪ Or unintended / innocent action that has the effect 
of upsetting the status quo.
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Step Three – Play Out Scenario

▪ Planners repeat the following until the scenario is 
complete. 

▪ First, examine the likely responses by friendly and 
all other actors. 

▪ According to the concept, how would each 
capability be utilized? 

▪ Then assess the expected outcomes of that 
utilization and how each actor in the simulation 
would perceive those outcomes.
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Step Four – Final Assessment [22]

▪ Planners repeat the following until the scenario is 
complete. 

▪ First, examine the likely responses by friendly and 
all other actors. 

▪ According to the concept, how would each 
capability be utilized? 

▪ Then assess the expected outcomes of that 
utilization and how each actor in the simulation 
would perceive those outcomes.
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Scenario‒Based Assement
IV

Capability Scenario 1 Scenario 2 Scenario 3 Overall
Maneuver Units GREEN AMBER GREEN AMBER
Fires Capabilities RED AMBER GREEN RED
Communications & 
Intelligence GREEN AMBER AMBER GREEN

… etc.
• Maneuver units = Amber – Maneuver capabilities are good for today but are rapidly 

going obsolete. As enemy capabilities advance, existing maneuver may not be able to 
keep up.

• Fires capabilities = Red – Fires capabilities are extremely limited and are consistently 
negated by advancements in drone technologies available to non-state actors.

• Communications & Intelligence = Green – The network is sufficiently robust to handle 
most contingencies. There is potential to rely on commercial services to cover 
shortcomings.

Table 6 ‒ Assessment with Four Scenarios Completed
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Questions to be Asked and Answered

▪ Alignment ‒ are the Capabilities the right ones for the 
Mission?▪ Overmatch ‒ are the Capabilities sufficiently robust or 
accomplish the mission?▪ Sufficiency ‒ is there enough capacity to accomplish 
the mission?▪ Interoperability ‒ are the capabilities sufficiently 
interoperable to ensure a unified effort to 
accomplishing the mission?▪ Foresight – would friendly forces be able to sustain 
preparedness for other potential operations?
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Questions to be Asked and Answered

▪ Adaptability – are there circumstances within the 
scenario that friendly capabilities would have to 
adapt to, and could those capabilities adapt if 
needed?

▪ Mobilizability and Sustainability – do friendly forces 
have the ability to generate and re-generate 
capacity should the operation be prolonged?

▪ Will – to what extent would national services leaders 
tolerate risk or be willing to continue funding or 
supporting the effort, regardless of what happen?
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V. Determine 
Requirements

With scenario-based 
testing, planners move to 

requirements identification.
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Determine the Requirements

▪ (D) Doctrine

▪ (O) Organization

▪ (T) Training

▪ (M) Materiel

▪ (L) Leadership and Education

▪ (P) Personnel

▪ (F) Facilities

▪ (P) Policy

The DOTMLPF‒P Framework
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Doctrine

▪ Doctrine covers all aspects of a capability gap 
representing “fundamental principles that guide the 
employment of [forces] in coordinated action 
toward an objective.”

▪ The Doctrine covers enterprise actions in support of 
the force such as how to manage the procurement of 
new capabilities or how to manage and assess 
collective training.
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When Assessing the Doctrine, Consider …

▪ Which doctrinal document is the source of the gap? 
OR
– Is there no such document that applies to the current 

situation? OR
– Does the gap express a seam, redundancy, or 

contradiction among several documents?

▪ What is the shortcoming in that document using the 
principles of preparedness.
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Organization

▪ Organization covers the unit structure by which 
“individuals cooperate systemically to accomplish a 
common mission:
– Do the current organizational structures allow the capability 

to be used to its fullest potential?
– Are the current organizational structures inefficient or inhibit 

the full performance of that capability?
– Are the current organizational structures cost-prohibitive or 

excessive to what is needed?
– Are the current organizational structures scalable? for 

example, could smaller teams tackle small-scale operations 
while larger teams tackle larger ones?

– Are the current organizational structures available where 
and when needed, or is the mobilization cost prohibitive?
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Training

▪ Training covers the preparation that the training 
enterprise provides to the force.
– To what extent may existing training individual or collective 

– inadequately prepare a force to conduct operations as 
uncovered in the scenario-based assessments?

– What needed training is presently not performed or done 
inadequately due to costs, lack of access to needed 
facilities, insufficient training supplies, lack of time to conduct 
the training, or other resource shortfalls?

– What training is presently performed that may no longer be 
necessary? That is, the training addresses tactics, techniques, 
or procedures not required for any tested scenario?
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Material

▪ Materiel are pieces of equipment or systems needed to 
support the capability.
– Is the available materiel inadequate for the conduct of 

operations? Was this a problem of insufficiency (i.e., lacking 
capacity) or a problem of incapability (i.e., the materiel is 
not right for the job)?

– To what extent could existing capabilities be adapted or 
repurposed to fulfill the needs? What capability gaps might 
such adaptations incur elsewhere?

– Based on the above, is this potentially a gap requiring a 
non-materiel or a materiel solution? (If this is not knowable 
based on present information, this can be deferred to 
Activity VI)
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Leadership and Education

▪ Leadership and Education concerns the professional 
development of leaders as a “product of a learning 
continuum that comprises training, experience, education, 
and self-improvement.”
– Are there skills, competencies, or talents that leaders require 

for the successful completion of the mission that they would 
not have under present talent management configurations?

– Are there development requirements that leaders must 
satisfy to be adequately prepared for such operations (for 
example, requirements for broadening outside one’s 
dominant career field, prerequisite experiences to hold a 
particular leadership position)?

– To what extent could leadership and education processes or 
systems be modified to address such gaps?
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Personnel

▪ Like Leadership and Education, Personnel systems 
ensure that qualified personnel exist to support the 
capabilities needed for operations.
– Are there overall sufficient quantities of personnel 

holding the required occupational specialties for the 
units to perform their missions?

– To what extent are there skill gaps, such as shortages in 
particular skills in the force, which would inhibit mission 
accomplishment?

– To what extent do personnel have skills no longer 
required?
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Facilities

▪ When assessing a Facilities capability gap, consider the 
following:
– To what extent does available real property support all 

phases of the operation – from predeployment preparation 
to deployment to conduct of operations to redeployment?

– To what extent does planned temporary real property 
address capability needs for operations, to include being 
activated and ready in time?

– To what extent does the force have the capacity to control 
and utilize real property captured from the enemy or 
acquired otherwise during operations?

– To what extent does the force adequately establish and 
maintain lines of communication covering the entire area of 
operations?
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Assessing a Policy Capability Gap

▪ To what extent could caveats or other policy decisions 
constrain the force?

▪ To what extent might the force have to work around a 
caveat to successfully complete the mission? Might it 
have to use different capabilities that ordinarily 
programmed, approaches other than ordinarily 
preferred in doctrine, or nonmilitary solutions where 
ones would be the logical choice?

▪ To what extent would the force have to provide 
capabilities that ordinarily would be provided by a 
partner nation? What would be the gaps created in the 
force when doing so?
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Determine Requirement from Activity 
IV
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Develop and Prioritize Requirements Using 
DOTMLPF-P

141

Command and Control Movement and 
Maneuver

Command and Control Movement and Maneuver

Intelligence Fire Support (Artillery) 

Sustainment Protection
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Determine Priority List of the Capability 
Requirements

▪ List in order the capability requirements
– At least 4 here in our workshop

▪ Answer the questions for each
– Describe the capability
– What is the justification for this capability?
– What are the outcomes from the capability?
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Determine Priority List of the Capability 
Requirements

▪ List in order the capability requirements
– At least 4 here in our workshop
– In practice, this number is usually much larger

▪ Answer the questions for each
– Describe the capability
– What is the justification for this capability?
– What are the outcomes from the capability?

Using the Format in the Handout (shown below)
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Determine Priority List of the Capability 
Requirements

▪ Requirement 1‒ Capability Name _____________
– Description of Capability (one sentence)
– Justification (one sentence)
– Outcomes the Capability provides (one sentence)

▪ Requirement 2 ‒ Capability Name ____________
– Description of Capability (one sentence)
– Justification (one sentence)
– Outcomes the Capability provides (one sentence)
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Determine Priority List of the Capability 
Requirements

▪ Requirement 3 ‒ Capability Name ____________
– Description of Capability (one sentence)
– Justification (one sentence)
– Outcomes the Capability provides (one sentence)

▪ Requirement 4 ‒ Capability Name ____________
– Description of Capability (one sentence)
– Justification (one sentence)
– Outcomes the Capability provides (one sentence)
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Summarize Priority Capabilities
146

Doctrine Organization

Identify Doctrinal Gaps and their Impact Identify gaps in how units are organized to 
provide this capability

Training Materiel

Identify gaps in the training enterprise to ensure 
the forces can provide the capability

Identify gaps in materiel that constrain forces 
(needing incremental change or modernization)

Leadership & Education Personnel

Identify gaps in leadership & education – 
schooling, coaching, mentoring, development

Identify skills and competency gaps that 
preclude forces from fully completing mission

Facilities Policy

Identify real property, facility, infrastructure 
concerns that preclude mission accomplishment

Identify policies or caveats that necessitate 
some sort of mitigation or workaround

This table will be handed out to the teams for the 4 Requirements
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VI. Build the 
Development Plan

What capabilities are needed 
now and, in the future, for 

people, materiel, and 
infrastructure ‒ how they are 

organized into Capabilities to 
serve the Objectives?

PGCS 2024 Workshop Canberra Australia

VI



PGCS 2024 Workshop Canberra Australia

Force Structure Decisions
148
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Components of Decisions

▪ Roles and Mission ‒ which services are responsible 
for meeting what requirements of the strategy?

▪ Sizing of the Force ‒ how much personnel & 
materiel are needed to accomplish both peace and 
wartime missions?

▪ Organizing and Equipping the Force ‒ how are 
personnel & material organized into sustainable & 
interoperable units?

▪ Stationing the Force ‒ what facilities & 
infrastructure are required and where to ensure 
units are trained & ready?
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Life-cycle approach to capability development
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DOTMLPF‒P for Proponent Responsibilities

▪ Doctrine: What is the way the capability will be 
employed?

▪ Organization: How will the capability be 
organized or structured (for example, what kinds of 
units, elements, teams, etc.)?

▪ Training: How will the skills and competencies 
required of the capability be built and sustained?

▪ Materiel: What equipment is needed (for example, 
weapons, spares, test sets, parts, fuel)?
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DOTMLPF‒P for Proponent Responsibilities

▪ Leadership & Education: How will leaders be prepared 
to employ and manage this

▪ Personnel: What personnel is needed and what skills, 
competencies, or talents must they possess?

▪ Facilities: What real property, installations, industrial 
facilities, buildings, transportation (for example, roads, 
rail, sea, air), and others are required to house, deploy, 
and sustain the capability?

▪ Policy: What policy restrictions, constraints, or enablers 
are needed for the capability to be used to its fullest 
and most efficient?
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VI Initial Capabilities for 
Requirement #1 from Activity V

PGCS 2024 Workshop Canberra Australia

VI



PGCS 2024 Workshop Canberra Australia

Structure of Activity VI 

▪ Operational Context

▪ Threat Summary

▪ Statement of Capability gaps and overlaps

▪ Final recommendations

With final recommendations including DOTMLPF-F 
requirements

Activity VI Follows the Initial Capabilities Document
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Initial Capabilities from Requirement #1

1a. Name of Top Priority Capability
1b. Identify units or command most likely to own capability
1c. Answer the following about impact the capability 

might have
▪What changes might occur to roles and missions?▪What personnel skills or competencies might be 
needed?▪ If organization must grow, are there opportunities to 
divest current capabilities?▪What real property, facilities, or infrastructure would 
be needed?
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Initial Capabilities from Requirement #1

1d. Identify Lead proponent ‒ name the staff 
organization that will be the lead proponent 
responsible for overseeing development of the 
capability and other units playing a support role

1e. Identify Key Tasks and Barriers ‒ identify major 
tasks that must be completed for the successful 
deployment of the capability

1f. Fill out the DOTMLPT framework
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DOTMLPF for Example Capability

▪ Doctrine: How will Doctrine capture the way ?

▪ Organization: How will the capability be organized 
or structured (for example, what kinds of units, 
elements, teams, etc.)?

▪ Training: How will the skills and competencies 
required of the capability be built and sustained?

▪ Materiel: What equipment is needed (for example, 
weapons, spares, test sets, parts, fuel)?
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DOTMLPF‒P for Proponent Responsibilities

▪ Leadership & Education: How will leaders be prepared 
to employ and manage this

▪ Personnel: What personnel is needed and what skills, 
competencies, or talents must they possess?

▪ Facilities: What real property, installations, industrial 
facilities, buildings, transportation (for example, roads, 
rail, sea, air), and others are required to house, deploy, 
and sustain the capability?

▪ Policy: What policy restrictions, constraints, or enablers 
are needed for the capability to be used to its fullest 
and most efficient?
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Coordinating Mechanisms

▪ How will the Lead Proponent and functional 
Proponents coordinate and how often?

▪ What are indicators of progress that the Lead 
Proponent can use to determine how well capability 
development is proceeding?

▪ What are indicators of emerging problems or 
delays?

▪ Which Proponent will have responsibility for 
monitoring the situation to identify such indicators as 
they arise?
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VII. Develop the 
Communication 

Campaign

Transformations are risky 
from the communication 
standpoint and require 

messaging that 
transformation is good and 

necessary
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Develop the Communication Campaign

▪ Communications campaigns promote what the whole 
organization wishes to accomplish, which in this 
context is informing stakeholders of the results of the 
CBP efforts and justifying the capability 
requirements and associated resources needed 
bring the services into alignment with the strategy.

▪ Key is that there is only one campaign.
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Four Steps to Developing a Campaign

1. Establish the overall purpose and vision of the 
campaign

2. Develop the themes and messages to guide 
communications with others

3. Plan the campaign’s launch

4. Develop measures of effectiveness for the 
campaign
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Establishing the Campaign’s Purpose and Vision

▪ What is it about the force overall that is insufficient 
or deficient that necessitates change?

▪ To what extent must the force change overall?

▪ To what extent will the force remain the same?

▪ Is the overall effort feasible, suitable, acceptable, 
and minimizes risk?
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Crafting Themes and Messages

▪ “We will fight together” – conveyed through 
combined exercises that involve a complex 
battlefield against an adaptive enemy

▪ “We must have compatible weapons systems” – 
conveyed through combine programs to procure the 
same or similar equipment, or combined conferences 
where procurement discussed

Example Messages to Convey Theme
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Plan the Launch and Set Measures of 
Performance

▪ “We will fight together” – conveyed through 
combined exercises that involve a complex 
battlefield against an adaptive enemy

▪ “We must have compatible weapons systems” – 
conveyed through combine programs to procure the 
same or similar equipment, or combined conferences 
where procurement discussed
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Example Launch Activities

▪ A “ribbon-cutting” ceremony where the leaders 
deliver messages formally to announce the start of 
the campaign

▪ A “road show” where leaders visit stakeholders and 
units and engage with them on the campaign at a 
more personal level

▪ Social media or e-mail campaigns
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Example Launch Activities

▪ “All hands meetings” where the leader assembles a 
large internal audience and explains the campaign

▪ On-going exercises, operations, demonstrations, or 
experiments that show audiences the campaign’s 
value or necessity
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Themes in Communication Campaigns
168

Themes of .. Description Key CBP Message
Excellence Celebrates identity 

Promotes competitive 
advantage.

Importance of the capability 
gaps and the urgency of 
addressing them.
Core functions that the 
capability gaps are
linked to.

Stability Discredits charges of 
complacency and risk 
aversion.
Presents organization’s 
strengths, resilience, 
camaraderie, reliability

What will change and what 
should stay the same in the 
organization. 
How the transition from old 
to new will occur
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Themes in Communication Campaigns
169

Themes of .. Description Key CBP Message
Constantly 
Improving

Emphasizes learning and 
innovation, embracing new 
ideas Discredits charges of 
complacency and risk 
aversion.

Risks of not taking action 
Professional responsibilities 
to maintain competitive 
advantage.

Correcting 
Problems

Acknowledges criticisms 
Shows understanding of 
Environment.
Demonstrates validity of 
intended change efforts.

Corrective actions to plug 
capability gaps are feasible 
(affordable), suitable, and 
acceptable.
Risks of such actions are 
acceptable.
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Added Themes for Transformational Campaigns

170

Themes of .. Description Key CBP Message
Urgency for 
Change

Presents impetus for 
change. Explains undesired 
future state.
Explains risks of failing to 
change.

Why the organization in its 
current state is at a 
competitive disadvantage 
and an iterative/partial 
solution is unacceptable

Benefits of 
Change

Presents desired future state. 
Presents improved or 
sustained competitive 
advantage.

What the transformed 
organization will look like 
and how it will fight better / 
operate more efficiently. 
How will the members and 
stakeholders benefit from 
the transformation.
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Added Themes for Transformational Campaigns

171

Themes of .. Description Key CBP Message
Countering 
Resistance

Addresses arguments to avoid 
or defer change. Addresses 
risks of lack of priority for 
change. Addresses attempts to 
interfere with change.

Acknowledging criticisms 
against transformation ‒ 
especially if similar 
efforts in the past failed. 
How current efforts will 
not repeat past failures.

Countering 
Ambivalence

Addresses conflicted feelings 
& anxiety over change. 
Addresses disagreements over 
the change effort approach. 
Addresses concerns change 
effort does not go far enough

Avenues to get more 
information and 
encourage participation in 
the effort (for example, 
chain of command, social 
media)
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Helping Leaders Present a Clear Vision

▪ How will the campaign promote the vision? Are 
stakeholders and members coming to view the vision 
as desirable and are showing support as the 
capability requirements move from development to 
fielding?

▪ How effectively is the campaign countering criticism? 
Is the organization succeeding in discrediting 
opposing messages so that stakeholders and 
members do not believe them?

PGCS 2024 Workshop Canberra Australia

172

VII



PGCS 2024 Workshop Canberra Australia

Helping Leaders Present a Clear Vision

▪ How effectively is the campaign countering 
opponents? 

▪ Are the themes and messages successful in 
discrediting them such that they are ineffective in 
producing or disseminating counter arguments?
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Structure of Activity VII

▪ Determine the launch conditions

▪ Conduct pre-launch dissemination

▪ Determine launch actions

▪ Determine Measures of Performance
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Develop Communication Campaign

▪ Who are the key stakeholders and what do we 
need from them for the transformation to succeed?

▪ Who are the opponents of the Service or the 
transformation effort, and why do they oppose us?

▪ What are the opposing messages against the 
Service or the transformation that are being shared 
among the public or making our stakeholders 
hesitant to support us?

Describe Purpose of Campaign

175

VII



PGCS 2024 Workshop Canberra Australia

Develop Communication Campaign

▪ Most important stakeholder
– What do we want the campaign to accomplish?
– What do we need to tell Stakeholders

▪ Strongest opponent
– Why do they oppose the transformation?
– What do we need to tell the opponents?

▪ Strongest opposing public message
– Misinformation or disinformation

Identify Themes and Messages
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VIII. Programmatic 
and Technical Risk 

Management
The naturally occurring uncertainties (Aleatory) in cost, schedule, and 

technical performance can be modeled in a Monte Carlo Simulation tool. 
The Event Based uncertainties (Epistemic) require capture, modeling of their 

impacts, defining handling strategies, modeling the effectiveness of these 
handling efforts, and the residual risks, and their impacts of both the original 

risk and the residual risk on the program.

It is moronic to predict without first establishing an error rate for the prediction and 
keeping track of one’s past record of accuracy 

— Nassim Nicholas Taleb, Fooled By Randomness
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Risk Management is about Making Decisions in 
Presence of Uncertainty

179

▪ All procurement and development work is 
uncertain.

▪ Measurement of the performance of of this work 
can inform Risk Management, but it itself is not 
Risk Management.

▪ Rapid feedback, small increments of produced 
software, close knit teams of developers with 
customers, all help reduce risk – but risk 
produced by uncertainty.

▪ Those risks still must be managed outside the 
project development processes, since they 
impact other aspects of the project beyond the 
production of the deliverables.

Tyche, the Greek God of Chance
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1. Hope is not a strategy
2. No single point estimate of cost or schedule can be correct
3. Cost, Schedule, and Technical Performance are inseparable
4. Risk management requires adherence to a well-defined process
5. Communication is the Number One success factor

Five Immutable Principles of Risk Management
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Strategy is the 
Plan for Successful Completion of the Project

▪ If the project’s success factors, the processes that 
deliver them, the alternatives when they fail, and 
the measurement of this success are not defined in 
meaningful ways for both the customer and 
managers of the project – Hope is the only strategy 
left.

181

When General Custer was surrounded, his chief scout 
asked, “General what's our strategy?” 

Custer replied, “The first thing we need to do is make 
a note to ourselves – never get in this situation again.”
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Each Uncertainty Type Is Distinct

▪ Variation – comes from many small influences and yields a 
range of values on a particular activity. Attempting to control 
these variances outside their natural boundaries is a waste 
(Muda). 

▪ Foreseen Uncertainty – are uncertainties identifiable and 
understood influences that the team cannot be sure will occur. 
There needs to be a mitigation plan for these foreseen 
uncertainties.

▪ Unforeseen Uncertainty – is uncertainty that can’t be 
identified during project planning. When these occur, a new 
plan is needed.

▪ Chaos – appears with the presence of “unknown unknowns”

And each type may be encountered in Combination 
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Capabilities‒Based Planning and 
Risk Management

▪ To ensure changes to an organization or a program 
are aligned to the overall strategic intent of the 
work 

▪ Support the analysis and facilitate risk management

CBP and Risk Management are Different Approaches 
to the Same Desired Outcome
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Connecting Project Management Data

To Make Risk Informed Decisions  

184

VIII



PGCS 2024 Workshop Canberra Australia

Step-by-Step Risk Management [29]

1. Develop a short risk management policy structure 
around ISO 31000 principles

2. Develop a basic risk management framework 
document, aligned with ISO 31000

3. Identify and fulfill any pother regulatory or 
stakeholder requirement regarding risk 
management

4. Develop a high-level risk profile, linking risk 
strategy objectives
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Step-by-Step Risk Management [29]

5. Document the program’s risk appetite

6. Develop specific risk analysis methodology for 
each key decision type

7. Provide tools to the decision makers or 
performance risk analysis on key decisions directly

8. Move away from single point estimates to ranges

9. Replace traditions scenarios with sophisticated 
modelling
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Technical Performance Measures (TPM)

▪ Assess design progress against needed technical 
and operational capabilities,

▪ Define compliance to technical and operational 
performance requirements,

▪ Identify technical, cost, and performance risk,

▪ Are limited to critical thresholds,

▪ Include projected planned performance and are the 
basis of assessing the current performance.

Physical or Functional Characteristic of a Capability

187

VIII



PGCS 2024 Workshop Canberra Australia

Technical Performance Measures (TPM)

▪ Are measures of the system technical performance 
that have been chosen because they are indicators 
of system success. 

▪ Are based on driving requirements or technical 
parameters of high risk or significance.

▪ Are analogous to the Programmatic measures of 
expected total cost or estimated 
time‒to‒completion. There is a required 
performance, a current best estimate, and a trend 
line.

Physical or Functional Characteristic of a Capability
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Technical Performance Measures (TPM)

▪ The delivered system value to be estimated by 
extending the TPM trend line and using the 
contingency values for each Program phase.

▪ The Program trend‒to‒date, current value, and 
forecast of all TPMs to be periodically reviewed at 
major milestones for performance.

▪ The tracking of technical performance and 
comparing it to the resource growth to provide an 
early warning system to detect deficiencies or 
excesses.

Technical Performance Measures Enable …
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Key Performance Parameters (KPP)

▪ Representing the most critical capabilities and 
characteristic so significant that failure to meet their 
threshold values of the performance can be cause 
for system reevaluation or reassessed for 
termination.

▪ Defined in measurable engineering units relevant 
and meaningful to future system development as a 
basis of a reference design. 

A Critical Subset of Program Performance Parameters
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Key Performance Parameters (KPP)

▪ Are identified in the Capabilities Based Plan 
specifying operational requirements and Capability 
Production Document to support:
– Production and Testing
– Development of affordable and supportable 

increments
– Have threshold or objective values,
– Characterize the major drivers of technical and 

operational performance and
– Are Critical to Customer (CTC)
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Risk Handling Plans

▪ Aleatory Uncertainty dominates much Program risk can 
be risk to cost, schedule, and technical performance 
from the natural variability of a process encountered 
on the Program. Aleatory uncertainty and its risk can 
only be handled with Margin ‒ Cost, Schedule, and 
Technical margin. 

▪ Epistemic uncertainty and resulting risk is discovered 
through an elicitation process, placed in the risk 
register, assigned a risk handling strategy, and funded 
in the baseline. 

Risk Informed Decision Making (RIDM), starts with 
recognizing risk comes from uncertainty. [99]
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Properly Adapting Risk Management to 
Capabilities‒Based Planning

▪ Starts with understanding the meaning and 
relationship between:
– Uncertainty
– Probability
– Created Risk
– Risk Handling strategies, the role of estimating the 

increase probability of program success

▪ It is also necessary to make clear the state of the art 
with reference to the risk management process, as 
regards: terms, definitions, steps, and methods.
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Risk Management Starts with Modeling 
Reducible and Irreducible Uncertainties

▪ The framework in International Standards (ISO 
31000) systematizes knowledge from literature 
from various fields and creates a common ground to 
deal with risk without misunderstanding or 
ambiguity.

▪ Risk Management Tools
– Monte Carlo Simulation, 
– Reference Class Forecasting, 
– Method of Moments, 
– Design Structure Matrix and the resulting Risk Structure 

Matrix.
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195

All Risk Comes From Uncertainty

If There Were No Uncertainties, All Work Would Be Deterministic, With No Risk To Success
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7 Steps To Deploying 
CBP + Risk Management [55]

196

1. Describe the current situation and 
the capabilities needed to be 
provided by the current system ‒ 
asses the disadvantages given the 
current environment and future risks 
of maintaining the status quo.

2. Develop the Operating Concepts 
for those Capabilities ‒ Envision the 
future situation and what capabilities 
are needed to accomplish the 
Mission or fulfil the Strategy

3. Develop Scenarios to Test the 
Concepts ‒ How might the future 
unfold and what plausible scenarios 
might be encountered

4. Test the Concepts ‒ use scenarios to 
assess exiting capabilities and 
identify gaps.

5. Determine Requirements that 
enable those Capabilities ‒ identify 
gaps that present unacceptable risk 
to the product, service, or 
operations.

6. Build a Development Plan to 
Deliver the Capabilities at the 
needed time for the need cost ‒ 
identify the adjustments needed to 
the existing system, product, or 
service to development and deploy 
new Capabilities

7. Develop a Communications 
Campaign to deploy the 
Capabilities to the Stakeholders  ‒ 
explain and justify to the 
stakeholder the resources needed to 
achieve the new structure and the 
urgency of taking action.
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Glossary

▪ Capability: The wherewithal to complete a task or produce an effect within a set of 
specified performance standards and environmental conditions.

▪ Capability-Based Planning (or Capability Planning): A force planning process to 
determine an efficient and effective mix of services forces and to provide ample 
logic and evidence in support of defense budget requests.

▪ Concepts: Documented ideas that describe how the armed force may operate or 
how the leadership of the armed forces desires to operate given an expected 
future operating environment and its attendant challenges.

▪ Capability Statements: Detailed descriptions of the tasks that force elements must 
accomplish to implement the concepts.

▪ Capability Partition (Mission Area Framework): Groupings of capabilities that are 
based around the ability to perform tasks or produce effects.

▪ Defense Resource Management: The planning processes to ensure that the resources 
(money, personnel, equipment, facilities, and so forth) of defense organizations are 
used in the most efficient and effective manner to achieve desired objectives.
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Glossary

▪ Doctrine: Documents that provide fundamental principles to guide the employment of the 
services forces in coordinated action toward common objectives.

▪ Force Development: An organizing construct of processes, policies, organizational 
information, and tools that informs senior leader decision maker on how to organize, train, 
equip, resource, and provide capability to force elements in support of policy objectives 
within allocated resource limits to carry out armed forces’ activities and operations.

▪ Force Element: A doctrinally organized, distinguishable collection of people, materiel and 
equipment, and facilities at a specified level of preparation required to accomplish tasks 
and produce effects within a given time period. A force element can be used to provide 
capability. The force element can perform tactical, operational, and strategic functions. 
Operationally, a unit specified as a force element is the lowest level unit considered for 
deployment as part of a force package. Administratively, a force element is a 
distinguishable unit or organization that performs functions necessary to develop, sustain, 
employ, or generate forces.

▪ Force Employment: The strategic, operational, or tactical use of force elements.

▪ Force Planning: Planning associated with the creation and maintenance of defense 
capabilities, whose purpose is to ensure the means created to achieve policy’s ends are 
consistent with a nation’s desires.

199

IX



PGCS 2024 Workshop Canberra Australia

Glossary

▪ Program Budgeting: A type of budgeting that relates all the costs of an 
organization’s inputs (for example, salary and benefits, supplies, and material, 
investment, research and development, construction, maintenance, rent, utilities, and 
so forth) to the outputs an organization intends to achieve over a multi-year period 
that normally spans between four to six years. Ultimately, a program budget is a 
plan to allocate resources within a known fiscal framework to produce outputs that 
can achieve outcomes, which are the national policy objectives.

▪ Tables of Organization and Equipment (TOEs): Each table describes exactly which 
personnel and equipment are required for a unit to accomplish its tasks, as specified 
by doctrine.
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