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Words mean things.

—Everyone, all the time

The staccato of 25 mm Bushmaster rounds 
pierced the air above Stepove’s snow-covered 
ground northeast of Donetsk, Ukraine, in 

January 2024. Two U.S. Bradley Fighting Vehicles 
assigned to the Ukrainian 47th Mechanized Brigade 
were locked in a close quarters engagement with a 
Russian T-90M Proryv Main Battle Tank. A main 
gun salvo from the T-90 sailed by as the nimbler 
Bradley zipped amongst the remaining structures of 
Stepove. While the T-90M reloaded its main gun, the 
Bradley peppered the tank in such a way that blinded 
it by destroying its gun sights and striking one of its 
weak points between the hull and turret. The T90M’s 
turret began to spin uncontrollably as it came to rest 
in a ditch. 

A slew of articles and analyses have lauded the 
improbable achievements of this Ukrainian Bradley 
crew in slaying a most formidable battlefield opponent.1 
Before 2021, many observers might have been quick to 
give the advantage in this engagement to the Russians, 
given that their most advanced tank was essentially 

fighting a lone Bradley after the latter’s wingman broke 
contact. The head of the 47th Mechanized Brigade’s 
public relations service stated, “[The video] with the 
destroyed tank has probably been seen by the whole 
world, and [people wonder] how it was possible.”2 Great 
credit is deservedly given to the crew for their heroic 
actions as well as to the Bradley Fighting Vehicle itself. 
The 25 mm Bushmaster chain gun, its various types of 
ammunition, the vehicle’s speed, and its armor have all 
been cited as reasons this engagement turned out as it 
did. In a Ukrainian TV interview with the two-man 
crew, the men were asked how they pulled off such an 
improbable feat. The gunner, Serhiy, recalled how he 
knew where the respected T90 was vulnerable: “But as 
I played video games, I remembered everything. Both 
how to hit them and where,” he told the reporter.3 

Many have referenced Serhiy’s video game line to 
help explain the crew’s improbable success in Stepove. 
It certainly makes for a good story, and there was likely 
an element of truth because at the iron moment, Serhiy 
drew upon that knowledge to place effective fire on the 
T-90M’s vulnerable spots. The reporter conducting the 
interview with the Bradley crew, however, made an 
offhand but telling comment that likely revealed where 
the seeds of this victory were sowed. The men had only 
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days before returned from Germany where they had 
undergone training on the Bradley Fighting Vehicle.

U.S. President Joseph Biden first ordered Bradley 
Fighting Vehicles to Ukraine on 5 January 2023 as part 
of a larger aid package to the country. By April, the 
first Bradleys began arriving in Europe amidst serious 
discussions as to whether such a move would escalate 
the war and whether the Bradley could be considered 
a tank. One year later in Stepove, the Bradley would 
prove its mettle against the most advanced tank in the 
Russian arsenal, the T-90M. 

The advantage that January day was with the 
Ukrainians—not solely because of the hardware they 
drove but because of the full capability brought to 
the battlefield. The reader might wonder whether the 
terms “hardware” (i.e., the Bradley) and “capability” 
are synonymous, but there is a key difference between 
a piece of hardware and a capability: DOTMLPF-P 
domain integration. The war in Ukraine continu-
ally demonstrates the importance of tying together 
doctrine, organization, training, materiel, leader 
development and education, personnel, facilities, and 
policy (the aforementioned DOTMLPF-P) to achieve 
battlefield success. The Army—and joint force—tend 
to look heavily at materiel solutions alone as the key 
to addressing an operational gap. Yet, Ukraine illus-
trates that the materiel and nonmateriel domains are 
interdependent. Casually citing a “capability” without 
considering the full complement of personnel and 
equipment—organized, trained, led, and maintained 
to operate with shared understanding of doctrine and 

policy limitations—assumes away the most complicat-
ed aspects of building an Army both within the United 
States and with partners through foreign assistance. 

We believe that redefining (or perhaps simply defin-
ing) the overused term “capability” as the convergence 
of all DOTMLPF-P domains on the battlefield would 
add precision to a word with a multi-billion-dollar price 
tag while guiding force managers, security assistance 
practitioners, and senior decision-makers toward more 
effective investments.4 We are not the first to make this 
recommendation, but it deserves reinforcement and 
further evidence of its effectiveness through the Ukraine 
case study, which we aim to provide in these pages.5

The Capability Conundrum
Two key Army references introduce and illustrate 

the fuzziness of the term “capability.” Army Regulation 
525-30, Army Strategic and Operational Readiness, de-
fines capability as “the Army’s ability to achieve desired 
effects with ready units, organizations, and systems 
to meet the requirements of the National Military 
Strategy.”6 This broad definition is not only tautological 
but also allows for a variety of interpretations, which 
we see in the Army’s management handbook, How 
the Army Runs. The term “capability” appears 1,171 
times in the 2022 edition, but it is notably absent 
from the glossary.7 “Capability” appears on page iii of 
the book to tangentially describe the full spectrum of 
DOTMLPF-P domains (“Capabilities Integration and 
Development”) but goes on to focus specifically on 
materiel solutions (“Major Capability Acquisitions”). 

In drone footage released by the Ministry of Defence of Ukraine in January 2024, two U.S.-supplied M2 Bradley Fighting Vehicles, operated 
by the Ukrainian 47th Mechanized Brigade, can be seen engaging and ultimately destroying one of Russia’s most capable main battle tanks, 
the T-90M. (Screenshots from the Ministry of Defence of Ukraine)
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Meanwhile, the Defense Security Cooperation Agency 
(DSCA) employs its own definition and framework, ti-
tled full-spectrum capability development, which aims 
to merge a variety of considerations from the tactical 
to the institutional into final outputs.8 This conflict of 
definitions explains the imprecise use of the word, not 
just within the reference documents but in practice 
across the Army, not to mention the joint force and the 
security cooperation community. 

In his final think piece as chairman of the Joint 
Chiefs of Staff, Gen. Mark Milley noted, “As aspects of 
the [Joint Warfighting Concept] are validated through 
rigorous experimentation and analysis, those pieces of 
the concept must be translated into military require-
ments, both materiel and nonmateriel. Moreover, they 
must be fully integrated across DOTMLPF-P before 
we achieve a true operational capability.”9 Similarly, the 
Security Assistance Group–Ukraine (SAG-U) deputy 

commanding general–training, Canadian Brig. Gen. 
Mason Stalker, noted during the 2023 Association of the 
U.S. Army convention, “A piece of equipment without 
a competent operator will not give the advantage that is 
required for Ukraine to fight and win … understanding 
how to operate, integrate, maintain and how to conduct 
combined arms maneuver is where that advantage is cre-
ated.”10 Although key leaders endorse this view, formaliz-
ing “capability” into a term of art in order to standardize 
its usage and conceptualization throughout the entire 
force must occur. We aim to leverage ongoing efforts in 
Ukraine to illustrate the necessity of thinking through 
the DOTMLPF-P framework when developing and 
delivering capabilities within our own or partner forces. 

A Terrible Acronym for a Terrific Idea
If the term “capability” is abused because of its 

apparent plain English, the acronym DOTMLPF-P 

Stevedore drivers work through the night to load Bradley Fighting Vehicles onto the ARC Integrity (vehicle carrier) on 25 January 2023 at 
the Transportation Core Dock in North Charleston, South Carolina. More than sixty Bradleys were shipped by U.S. Transportation Com-
mand as part of the U.S. military aid package to Ukraine. (Photo by Oz Suguitan, U.S. Transportation Command)
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suffers the opposite problem. Because of its intrac-
tability (seriously, try saying dot-mil-pee-eff-pee if 
you haven’t done so recently), this acronym is quickly 
dismissed as cumbersome force management-ese rather 
than embraced as a fundamental concept that must be 
realized in day-to-day operations, not only within the 
force management community but also by leaders at 
every echelon throughout the force. 

The concept underpinning DOTMLPF-P predates 
the acronym. Previously titled DTLOMS from the 
mid-1970s until 9/11, the Army focused on doctrine, 
training, leader development, organization, materiel, 
and soldier support.11 As the Requirements Generation 
System gave way to the Joint Capabilities Integration 
and Development System (JCIDS) in 2003, DTLOMS 
expanded to include personnel, facilities, and policy 
while removing soldier support. Both acronyms, how-
ever, reflect the general position that “all components 
… must develop synchronously for the Army to be 
effective.”12

But what do these clunky acronyms actually mean? 
Again, we risk plain English obscuring or clouding 
terms of art: 

Doctrine defines how we fight, such as by empha-
sizing combined arms, multidomain operations, or 
maneuver warfare. Doctrine also includes basic guide-
lines for day-to-day operations. While individual units 
develop tactics, techniques, and procedures and stan-
dard operating procedures unique to their respective 
missions or areas of responsibilities, doctrine aims to 
guide all units toward similar, standardized operating 
practices. Doctrine is a shared frame of reference.

Organization, also called organizational structure 
or just structure, describes how we organize our forces 
to fight or respond to contingencies. This includes the 
unit’s primary mission, its size, the number and type of 
occupational specialties required, and the authoritative 
relationships within the unit and between the unit and 
its parent, sister, and subordinate units. 

Training describes how we prepare to fight tactically. 
Training ranges from basic training to advanced indi-
vidual training, small team and collective unit training, 
joint exercises, and a variety of specialty skill courses. 

Materiel includes all the “stuff ” necessary to equip 
our forces. This includes anything from highly technical 
armored vehicles to small arms, spare parts, and indi-
vidual combat gear. 

Leader development and education describes how we 
prepare our leaders to lead the fight through profes-
sional military education. Note that the joint term is 
“leadership and education.” 

Personnel reflects the availability of qualified people 
for peacetime, wartime, and contingency operations. 
Recruiting and end strength considerations, alongside 
the array of specialties the force requires, fall into this 
category. 

Facilities include real property, installations, and 
industrial facilities (e.g., training areas, ranges, bar-
racks, and organic industrial base assets like govern-
ment-owned ammunition production facilities).

Policy refers to DOD, interagency, or international 
constraints that impact the other seven domains. These 
constraints may affect the ability to use a particular 
weapon in certain circumstances, or the standards for 
how frequently a unit or soldier can be operationally 
deployed.13 

Each of the eight domains intersects with the 
others, some more obviously. Yet, thinking deliberate-
ly about each domain on its own helps to illuminate 
assumptions or gaps that would undermine the desired 
capability. 

Transforming an Army in Contact
Back to Ukraine. Hardware support to the 

Ukrainian military has garnered significant media cov-
erage since 2022, but the supporting activities have not 
been publicized to the same level, a shortcoming that 
leads to the misguided thinking that merely providing 
hardware can translate to battlefield success. Is this 
because nonmateriel support is overlooked or is there 
some other reason? The nuances of support to Ukraine 
are hard to parse mostly because the United States and 
its allies are arming an army in contact. The troops on 
the ground reportedly have little bandwidth to provide 
deliberate feedback or lessons learned, especially as it 
relates to combined arms operations. 

Open-source reporting and discussions with secu-
rity cooperation practitioners enable us to map U.S. 
efforts to support Ukraine across the full spectrum of 
DOTMLPF-P. Our analysis illustrates how vital the 
holistic approach has been to Ukraine’s performance 
on the battlefield. We also highlight areas where a 
delayed or absent component has had deleterious 
results. We include activities conducted by the U.S. 
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European Command (EUCOM) via the Ukraine 
Security Assistance Initiative, the U.S. Army in Europe 
(USAREUR), the Joint Multinational Training 
Group–Ukraine ( JMTG-U), the Security Assistance 
Group–Ukraine (SAG-U), the Security Assistance 
Training Management Organization (SATMO), and 
others. Our analysis emphasizes U.S.-led assistance but, 
as we will discuss later, the broader efforts by NATO 
and other partners both reinforce and complicate the 
pursuit of Ukrainian battlefield capabilities. 

Doctrine. Both the United States and NATO 
employ an overarching doctrine of combined arms, 
which brings together multiple types of combat units to 
achieve complementary effects. Western militaries de-
veloped this approach during the Cold War as a means 
of advantage against a larger, more hierarchical, and 
siloed Soviet military. It is within this doctrine that the 

Bradley Fighting Vehicle entered service and through 
which it excelled during Operation Desert Storm and 
the 2003 invasion of Iraq. Because of Ukraine’s Soviet 
legacy, their combined arms doctrine remains in its 
early stages. 

Since 1994, when Ukraine became a Partnership 
for Peace member, the United States and other NATO 
partners have worked with Ukraine to reform their 
military, including a shift away from Soviet doc-
trine. Russia’s invasion of Crimea in 2014 galvanized 
Ukraine’s interest in defense reform, and with the help 
of SATMO’s Doctrine Education Advisory Group, 
change has been underway.14 This relationship contin-
ues despite the Russian invasion as SATMO advisors 
endeavor to get Ukraine’s doctrine and way of war 
to a NATO standard. “The doctrine advisers trained 
Ukraine’s own doctrine writers, working from NATO 

Secretary of Defense Lloyd J. Austin III and Gen. Darryl Williams, commanding general of U.S. Army Europe and Africa, meet with soldiers 
assigned to 2nd Brigade Combat Team, 1st Infantry Division, and U.S. Army Europe and Africa’s 7th Army Training Command on 17 Febru-
ary 2023 in Grafenwoehr, Germany. The U.S. forces were supporting combined arms training of Ukrainian armed forces battalions, and their 
training on the M2 Bradley Fighting Vehicle represented the continuation of a worldwide effort led by the United States and supported by 
more than fifty nations to help Ukraine defend itself from Russian aggression. (Photo by Staff Sgt. Jordan Sivayavirojna, U.S. National Guard)
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operating concepts, and assisted in establishing a major 
training center in the country’s west,” SATMO com-
mander Col. Andrew Clark stated. “Other members 
of the team went to the country’s National Defence 
University and helped standardize the logistics curric-
ulum in addition to teaching classes there.”15 SATMO 
doctrine writers have their work cut out for them try-
ing to document a new way of fighting while seamlessly 
integrating the various hardware provided from across 
NATO. This work, however, will be fundamental in 
ensuring Ukraine maximizes the potential of their new 
hardware and can fight alongside NATO partners in 
the future. 

Organization. With the Bradleys inbound for 
Ukraine, organizations needed to be created or modi-
fied to accept the new equipment. Ukraine possessed 
mechanized brigades, which proved a common landing 
spot for Bradleys, but many of these organizations were 
employed under more Soviet-style principles. As the 
first Bradley M2s made their way across the Atlantic, 
Ukraine created the 47th Assault Brigade, which was 
heralded as Ukraine’s pivot toward a modern, NATO-
influenced force. The brigade consisted of all volunteers 
equipped with U.S. rifles, tanks from Slovenia remount-
ed with British guns, and the Bradley Fighting Vehicle.16 
These new organizations would lead integration of the 
new hardware with trained personnel and leadership 
that understood how to operate under the combined 
arms doctrine professed by SATMO. 

Training. U.S.-led training has encompassed a wide 
variety of platform-specific training over the last two 
years. In addition to the Bradley, other high-profile 
systems training such as that of the High Mobility 
Artillery Rocket System (HIMARS) along with other 
combat vehicles, radars, artillery pieces, antitank 
weapons, unmanned aircraft systems, and air defense 
systems, among others, have occurred both in Europe 
and in the United States. JMTG-U has trained fifteen 
battalion tactical groups in Grafenwoehr, Germany.17 
SAG-U members trained over seven thousand 
Ukrainian soldiers within the first year of the war, with 
another eleven thousand in the pipeline, a figure that 
has grown steadily since.18 The first battalion level cer-
tification occurred at Grafenwoehr in February 2023 
when 635 Ukrainian soldiers completed a five-week 
period of instruction beginning with basic soldier tasks 
through collective training at the platoon and company 

levels before culminating with a battalion force-on-
force exercise. Another 1,600 soldiers were in the 
Grafenwoehr pipeline at that time as well.19

Platform-specific training has proven a cornerstone 
to the hardware sent to Ukraine. SAG-U has facilitated 
training on three pieces of hardware—specifically the 
Bradley, the F-16 fighter aircraft, and the HIMARS—
training almost three hundred soldiers to operate 
these platforms.20 This investment ensures that the 
Ukrainians are able to use their received hardware to 
its fullest potential but also keep it on the battlefield. 
Pentagon press secretary then–Brig. Gen. Pat Ryder 
detailed the necessity of such training in an exchange 
with reporters, saying, “[This] is a logical next step 
in our ongoing training efforts, which began in 2014, 
to build the Ukrainian armed forces capacity. While 
there’s an understandable focus on the equipment being 
provided to Ukraine, training is and has been essential 
to ensuring Ukraine has the skilled forces necessary to 
better defend themselves.”21

Materiel. The United States has provided well 
over 145,000 pieces of equipment, systems, and major 
platforms with associated equipment and ammunition 
through December 2023. This hardware—in the form 
of air defense systems, fires, ground maneuver, aircraft 
and unmanned aircraft systems, antiarmor weapons, 
and small arms—ranges from legacy systems to some 
of the best the United States has to offer.22 As already 
mentioned, the Ukrainian army would face a signifi-
cant challenge to accept this deluge of hardware with-
out the DOTMLPF-P integration that would ensure 
that hardware is leveraged to its fullest potential on the 
battlefield. The correct doctrine with which to operate 
this hardware must be harmonious with organizations 
built to use the equipment properly. Training at indi-
vidual through collective tasks ensures those organiza-
tions can fight and win on the battlefield. 

Even so, the Ukraine case continues to illustrate 
how adaptation under fire generates novel techniques 
that can undermine any materiel advantage in unex-
pected ways. Reports from Ukrainian military offi-
cials in summer 2024 detail how the M982 Excalibur 
munitions are no longer employed thanks to Russian 
electronic warfare capabilities. Other precision-guided 
munitions, like those launched by the HIMARS and 
the new Ground-Launched Small Diameter Bomb, face 
similar electronic warfare threats that the Ukrainians 
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are actively working to address. Former USAREUR 
commander Lt. Gen. Ben Hodges was quoted as saying, 
“We have probably made some bad assumptions be-
cause over the last 20 years we were launching preci-
sion weapons against people that could not do anything 
about it … now we are doing it against a peer oppo-
nent.”23 Because of this, singular reliance on materiel 
solutions has grown even more precarious.

Leader development and education. Lack of 
initiative is a hallmark of the Russian military and 
Soviet legacy. As a former Soviet-bloc member, the 
Ukrainian officer corps suffered under Soviet doc-
trine.24 Even with substantial combat experience, 
junior leaders often lack training in the fundamentals, 
which compounds as personnel are rapidly promoted 
to replace combat losses. As Western countries have 
helped rewrite Ukraine’s doctrine, they have also 
developed leaders at all levels to operate in a more 
proactive manner under Western doctrine. Clark’s 
SATMO team has helped Ukrainian leaders embrace 
decentralized decision-making and the use of com-
mander’s intent executed through individual initia-
tive.25 SATMO also advises the Ukrainian military on 
professional military education reform, linking their 
doctrine-advising efforts into curriculum develop-
ment as well as strategic planning.26 These efforts en-
sure Ukraine’s systematic military reform takes root 
and can continue under the country’s own direction.

 Lt. Gen. Andreas Marlow, vice chief of the German 
army, stated, “The training of sergeants and officers is 
what moves the Ukrainians most because the profes-
sional soldiers have been fighting this war for one and 
a half years now, and many have died or been wound-
ed—so they need a fresh supply of military leaders.”27 
Through mid-2024, SAG-U has trained over fourteen 
thousand leaders in specific courses for noncommis-
sioned officers at the squad and platoon levels, officers 
at the platoon and company levels and battalion staff 
assignments, along with instructors to build the pro-
gram from within Ukraine’s own ranks.28 

Personnel. The right personnel possessing the 
knowledge, skills, and behaviors required to oper-
ate on the modern battlefield are critical. One can 
imagine the military occupational specialties within 
the U.S. military and how many of those are essen-
tially needed in the Ukrainian military to operate and 
maintain the plethora of hardware delivered since 

2022. Whether military manning occurs through con-
scription or a volunteer force, the personnel require-
ments remain the same. 

Due to the sweeping changes underway in Ukraine’s 
military, ensuring the right personnel fill the right 
billets is an end-to-end process. Especially as the con-
scription window expands and service qualifications 
relax, training grows in importance. As such, SAG-U’s 
training program begins with basic military training 
followed by the aforementioned platform training and 
leadership training to help proliferate the required 
knowledge, skills, and behaviors throughout the force. 
Additionally, SAG-U conducts specialized training for 
the likes of medics, chaplains, explosive ordnance dis-
posal experts, marksman, legal personnel, and more.29 

Facilities. Facilities for housing, training, mainte-
nance, and planning are critical to a military’s contin-
uous and effective operation. With Russia’s invasion 
and subsequent ability to strike almost anywhere in 
the country, many military facilities were destroyed 
or displaced. As an example, the Joint Multinational 
Training Group–Ukraine ( JMTG-U) stood up in 
2015 at Yavoriv, Ukraine, just outside Lviv. While the 
land has been used for military training since at least 
the 1940s, it became a Partnership for Peace training 
center in 2003 and steadily expanded its mission until 

the Russian invasion.30 
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Following a series of successful Russian strikes in 
February 2022, JMTG-U relocated to Grafenwoehr 
and resumed training operations.31 

Moving facilities outside of Ukraine enabled train-
ing and maintenance to continue, but that distance 
from the battlefield extended the time to get trained 
soldiers and repaired vehicles back to the front. Two 
years into the war, a German firm became one of 
the first to establish a facility within Ukraine itself. 
Whereas the German Leopard tanks were previous-
ly sent to Lithuania for repair, the western Ukraine 
facility’s establishment cut the supply line by hundreds 
of miles. Ukrainian Deputy Defense Minister Dmytro 
Klimenkov lauded the news, saying, “This facility will 
allow us to ensure quick repairs and maintenance of 
German equipment on Ukrainian soil, significantly 
enhancing the efficiency of our Armed Forces.”32 

Policy. In June 2024, the United States changed a 
long-standing policy by permitting Ukraine to use U.S. 
weapons to strike inside Russian territory.33 Initially 
scoped only to targets over the border close to Kharkiv, 
the policy soon evolved to allow for targets anywhere 
“that Russian forces are coming across the border from 
the Russian side to try to take additional Ukrainian 
territory,” as stated by national security adviser Jake 
Sullivan.34 The United States has clear policies on 
end-use monitoring (EUM), specifically for equipment 
transferred to partners under the Arms Export Control 
Act, although EUM compliance relies on personnel 
physically inspecting the equipment and has there-
fore been difficult given the limited staff on-ground in 
Ukraine.35 It also adheres to the so-called “Leahy Law,” 
which requires vetting of any foreign security force 
member prior to receiving training, equipping, or other 
assistance.36 

More broadly, the policy domain has the potential 
to shape the other seven domains. This domain also 
comes closest to addressing the overarching process 
that enables capability development through the 
DOTMLPF-P framework. The U.S. Army calls this 
force management, while the security cooperation 
community thinks in similar (but unhelpfully differ-
ent) terms, that is, full-spectrum capability develop-
ment (see figure 1). 

Among the range of security cooperation activities, 
institutional capacity building (ICB) is the most likely 
medium for collaboration on capability development, 

whether using the DSCA framework or DOTMLPF-P. 
By design, ICB programs focus on security sector gov-
ernance and core management competencies necessary 
to achieve shared security objectives. 

ICB assists allies and partners in examining 
and addressing broader, systemic factors 
essential to delivering what is needed (e.g., 
money, things, people, ideas, decisions) to: 
1. Understand requirements, develop forc-
es, and purchase or obtain the articles and 
services as required to develop, employ, and 
sustain required capabilities; 
2. Successfully absorb and integrate fully 
developed capabilities into their existing 
security forces; 
3. Effectively and responsibly employ those 
capabilities in the pursuit of common objec-
tives between the U.S. and the ally or partner; 
and 
4. Adequately staff, sustain, and main-
tain those capabilities throughout their 
lifecycle and eventually retire them when 
appropriate.37

The United States has worked with Ukraine on defense 
reform through various ICB programs, including the 
Ministry of Defense Advisor Program, but perhaps 
unsurprisingly, these efforts have taken a backseat to 
the needs of the ongoing conflict. 

Looking across this DOTMLPF-P review of U.S. 
support to Ukraine, the reader might notice an imbal-
ance of sorts among the substance addressed within 
each domain. For instance, the evidence of training 
support far outpaces that of facilities support. Yet, con-
sidering the dynamics on the ground, such imbalances 
reflect the realities of developing different capabilities 
in different contexts. Within Ukraine, an army trying 
to rewrite its doctrine while accepting hardware from 
many different sources must emphasize training along 
with leader education domains over restructuring 
the force. Organizational changes are necessary but 
somewhat inconsequential if they happen without 
the training and education to make them lethal on the 
battlefield. Risk can be accepted in other domains as 
limited resources—time, money, and force structure—
require prioritization. Throughout, changes must be 
orchestrated through the institutional processes that 
set policy to achieve larger objectives. 
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A Missing Piece—Sustainment 
Sustainment, while not a component of the 

DOTMLPF-P framework, serves as a cross-cutting 
theme. Sustainment refers to “the related tasks and 
systems that provide support and services to ensure 
freedom of action, extend operational reach, and pro-
long endurance.”38 This warfighting function includes 
logistics, financial management, personnel services, 
and health service support. Whether maintaining 
equipment, reconstituting depleted formations, pro-
viding battlefield medicine to troops, or supporting 
the financial transactions that underpin operations, 
the sustainment warfighting function can make 

or break even the most comprehensively designed 
capabilities. 

As a case in point, in 2022, Army Execution Orders 
230-22 and 293-22 directed that equipment from 
Army Prepositioned Stock-5 (APS-5) in Kuwait be sent 
to Ukraine. A DOD inspector general audit in 2023 re-
vealed that the HMMWVs and M777 howitzers slated 
for Ukraine had not been maintained to mission-ready 
standards. To avoid delaying shipment from Kuwait to 
EUCOM, the report showed that APS-5 contractors 
cannibalized parts from working equipment, which 
enabled them to fulfill the order for EUCOM, but 
degraded the readiness of those items meant to stay 

CAPABILITY
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Figure 1. DSCA Full-Spectrum Capability Defined
(Figure from Defense Security Cooperation Agency [DCSA], Transparency Handbook) 
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in the APS-5 stock. A mobile repair team rushed to 
Kuwait and inspected equipment the contractors had 
deemed fully capable, finding instead issues that “would 
have killed somebody” in the current condition.39 Even 
after corrective actions in Kuwait, equipment arrived 
in Poland with critical maintenance faults; notably, 
the team in Poland reported that all six M777 howit-
zers shipped from Kuwait had faults rendering them 
nonmission capable, while twenty-five of twenty-nine 
HMMWVs required tire replacements.40 

Between Kuwait and Poland, efforts to bring the 
equipment to usable standards cost the Army $173,524 
for labor and materiel just to replace the tires, not to 
mention the opportunity costs of redirecting soldiers 
away from their primary duties.41 Yet, had these correc-
tive actions not been taken, Ukrainian soldiers would 
have risked life and safety by operating faulty equip-
ment. At a minimum, the Ukrainian military would 
have had to perform maintenance earlier than normal-
ly expected, thereby distracting from the fight. 

The case touches all four pillars of sustainment. 
Logistics, specifically the maintenance of APS-5, 
had been shortchanged for years, arguably thanks to 
a complicated contracting relationship and unclear 
standards and funding for maintenance activity.42 The 
unexpected, urgent requirements for maintenance in 
Kuwait and Poland affected both the financial manage-
ment and personnel aspects of sustainment, as undue 
budget demands and the redirection of personnel for 
normal duties to critical maintenance duties triggered 
gaps in other operational requirements. Finally, while 
no injuries were reported because of the maintenance 
issues, the inspector general audit highlighted the risk 
and potential loss of life, which would have created 
an unnecessary and avoidable health service support 
requirement for the Ukrainian military. 

While the APS-5 case reflects poorly on the Army’s 
maintenance protocols, it reveals a broader trend in the 
multinational effort to equip Ukraine. Many countries 
have leveraged excess or older equipment models, using 
Ukraine as a clearinghouse to make room for their own 
modernization initiatives.43 While the clearinghouse 
approach puts weapons into Ukrainian hands much 
more quickly than new production would, it raises the 
likelihood of maintenance lapses and the unavailability 
of spare and replacement parts. The diversity of equip-
ment flowing into Ukraine complicates maintenance 

operations even more.44 Moreover, it reinforces our 
argument that supplying hardware is not the “fire and 
forget” proposition many imagine.45 

Bright spots exist, though. Since May 2022, 
the Army has operated the Remote Maintenance 
Distribution Cell-Ukraine out of southeastern Poland, 
enabling virtual maintenance support to operators in 
Ukraine. Given the limitations on U.S. personnel in 
the country, this creative solution allowed Ukrainian 
soldiers continuous access to maintenance expertise, 
supported by video footage of the problems on the 
ground, that would otherwise have been impossible.46 
While the United States maintains only a light pres-
ence in the country (via the U.S. Embassy in Kyiv), 
Germany has taken an important step toward in-coun-
try support. Rheinmetall, the producer of Leopard 
main battle tanks and other defense articles, opened the 
first maintenance and repair center physically located 
in Ukraine in June 2024.47 

Accordingly, just as we advocate for a holistic, 
DOTMLPF-P-driven approach to capability develop-
ment, we must advocate for proactive consideration 
of maintenance specifically and sustainment broadly. 
Each capability introduces its own sustainment im-
plications, and despite improvisation being a principle 
of sustainment, it should not be the principle of first 
resort. 

Peacetime Priorities
Our discussion thus far has focused almost exclu-

sively on efforts to support Ukraine since February 
2022, with some activities dating back to the March 
2014 Russian invasion of Crimea. Yet, if arming an 
army in contact is complex to the point of ineffective-
ness or wastefulness, that places even greater weight on 
the efforts undertaken during peacetime. 

To be fair, the JCIDS already accounts for the 
DOTMLPF-P domains as part of the Capabilities 
Based Assessment.48 The Capabilities Based 
Assessment not only considers whether a nonmateriel 
solution could fill the operational gap but also pro-
vides a first-round appraisal of the impact of a change 
in one domain on the others. This analysis is revisited 
throughout the force management process but shifts in 
terminology from DOTMLPF-P analysis to force inte-
gration functional area analysis. This shift suggests that 
the initial DOTMLPF-P analysis sufficiently captured 
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the intersections between domains and the associat-
ed implications of changes or new investments, and 
only integration issues remain. However, integration 
assumes the right components exist and simply require 
orchestration; Ukraine has illustrated that this assump-
tion often fails to hold. 

Reimagining the force management model exceeds 
the scope of this project, but our overall advocacy 
for elevating the DOTMLPF-P framework stands, 
most impactfully in the realm of security coopera-
tion as demonstrated in Ukraine. Currently, when 
a partner requests materiel support, the DSCA via 
security cooperation practitioners in the appropriate 
combatant command assess the partner’s “absorptive 

capacity.” As DSCA defines it on the initial require-
ments checklist, this assessment considers whether 
“the proposed recipient [has] the resources (financial, 
educational, doctrinal, etc.) to purchase, maintain, 
employ, and sustain the system in accordance with 
its intended end use.”49 DOD Instruction 5132.14, 
Assessment, Monitoring, and Evaluation Policy for the 
Security Cooperation Enterprise, lays out the informa-
tion requirement much more clearly:

The extent to which an allied or partner 
nation shares relevant strategic objectives 
with the United States, as well as the part-
ner’s current ability to contribute to missions 
to address such shared objectives, based on 

Domain U.S. Army Responsible Parties Security Cooperation Resources and Programs

Doctrine Training and Doctrine Command (TRADOC)
Combined Arms Center (CAC)
U.S. Army Training Center (USATC)

Security Assistance Training Management 
Organization (SATMO)

Doctrine and Education Advisory Group (DEAG)

Organization Army Staff
U.S. Army Force Management Support Agency
TRADOC Centers of Excellence
Army Futures Command

Indirect through Institutional Capacity Building

Training TRADOC
CAC
USATC

Joint Exercises
State Partnership Program
Security Force Assistance Brigades

Materiel Assistant Secretary of the Army for Acquisitions, 
Technology, and Logistics

Army Staff
Army Futures Command/Program Executive 

Offices

Foreign Military Sales (or Financing)
Presidential Drawdown Authority
Excess Defense Articles

Leader Development & 
Education

TRADOC
CAC
USATC

International Military Education and Training
SATMO
DEAG

Personnel Army G-1
Human Resources Command
U.S. Army Recruiting Command
ROTC
USATC

Indirect through Institutional Capacity Building

Facilities Army Materiel Command
Installation Management Command

Indirect through Institutional Capacity Building

Policy Secretary of the Army
Army Staff

Indirect through Institutional Capacity Building

Figure 2. Comparison of DOTMLPF-P Domain Leads in  
U.S. Army Compared to Institutional Capacity Building

(Figure by authors)
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detailed holistic analysis of relevant partner 
capabilities such as through application of the 
doctrine, organizational structure, training, ma-
teriel, leadership and education, personnel, facil-
ities, and policy framework [emphasis added by 
author] referenced in the Joint Capabilities 
Integration and Development System, as 
established by CJCS Instruction 3170.01I.50 

This instruction offers yet another example 
of high-level direction to think about capabilities 
through the DOTMLPF-P framework, yet in prac-
tice, the holistic approach is routinely shortchanged 
or overlooked entirely. Our personal experiences 
echo commentary from colleagues currently working 
on security cooperation issues, specifically vis-à-vis 
Ukraine: monitoring and evaluation, not to mention 
long-term planning, are commonly trumped by what-
ever short-term crisis emerges. Yet this trend under-
mines the longer-term benefit of whatever assistance 
the United States provides.

Let’s take one more tour of the acronym, this time 
looking at the tools and security cooperation programs 
available to affect the recipient partner’s absorptive 
capacity (see figure 2). The most direct support the 
United States or any partner can provide is through 
training and equipment. However, as discussed, ICB 
efforts offer enormous potential to raise absorptive 
capacity by guiding the partner’s approach to force 
management, hence the recurring theme.

A Call for DOTMLPF-P Integration
As we endeavor to draw the right lessons from 

Ukraine, one such takeaway is the necessity of 
DOTMLPF-P (and sustainment) integration. The 
Army, and ideally, the DOD, must accept as a formal 
definition that a capability is the convergence of doc-
trine, organization, training, materiel, leader develop-
ment and education, personnel, facilities, and policy, 
all underpinned by sustainment, on the battlefield. 
By formal definition, we mean inclusion in the DOD 
Dictionary of Military and Associated Terms, inclusion 
in the How the Army Runs glossary, and standardiza-
tion throughout joint and Army doctrinal and refer-
ence publications. We also advocate for aligning the 
security cooperation definition and approach with 
DOTMLPF-P, even if security cooperation practi-
tioners must also consider factors beyond the initial 
framework. While this will not fix the real problem of 
developing and delivering comprehensive capabilities, 
adjusting our thinking on the topic is an important 
first step. Moreover, we can collectively calibrate our 
expectations of even the most exquisite equipment, 
helping our leaders, our partners, and our taxpayers 
understand what equipment investments can and can-
not deliver on the battlefield. We maintain that words 
mean things, and in this case, clarifying the meaning of 
capability can only strengthen our own forces and our 
support to partners around the world by unity of effort 
through a common language.   
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