
United States Government Accountability Office

Washington, DC 20548 

May 6, 2008 

Congressional Requesters 

Subject: Preliminary Observations on the Use and Oversight of U.S. 

Coalition Support Funds Provided to Pakistan 

According to U.S. embassy officials in Islamabad and unclassified U.S. 
intelligence documents, since 2002, al Qaeda and the Taliban have used 
Pakistan’s Federally Administered Tribal Areas (FATA) and the border 
region to attack Pakistani, Afghan, U.S. and coalition troops; plan and train 
for attacks against U.S. interests; destabilize Pakistan; and spread radical 
Islamist ideologies that threaten U.S. interests. Since October 2001, the 
United States has provided Pakistan with over $10 billion for military, 
economic, and development activities in support of the critical U.S. 
national security goals of destroying terrorist threats and closing terrorist 
safe havens.1 A major component of this effort has been U.S. Coalition 
Support Funds (CSF) reimbursed to Pakistan. The purpose of CSF is to 
reimburse coalition countries for logistical and military support provided 
to United States military operations in the global war on terror. In 
Pakistan, reimbursements through CSF are intended to enable the 
government of Pakistan to attack terrorist networks in the FATA and 
stabilize the border areas. It is structured as a reimbursement mechanism 
in which the U.S. Department of Defense (Defense) policy is to validate 
that support was provided, costs were incurred, and these costs were 
incremental to normal Pakistani military operations. 

We were asked to assess how CSF reimbursements have been used to 
meet U.S. goals in Pakistan, and what controls exist to ensure that 
reimbursements are for legitimate claims. During the months of March and 
April 2008, we briefed the Chairman of the House Committee on Oversight 
and Government Reform’s Subcommittee on National Security and 
Foreign Affairs and his staff, as well as various other congressional staff 
members, including those from the House Committee on Foreign Affairs, 
on the interim results of our work on CSF. This report provides 

                                                                                                                                    
1These goals have been set forth in the 2002 National Security Strategy, the 2003 National 

Strategy for Combating Terrorism, and the 2004 9/11 Commission Report, and have been 
endorsed by the Intelligence Reform and Terrorism Prevention Act of 2004 (P.L. 108-458, 
sec 7102 (b)(3)) and the Implementing the Recommendations of the 9/11 Commission Act 
of 2007 (P.L. 110-53, sec. 2042(b)(2)). 
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preliminary unclassified observations conveyed during those briefings; it 
does not include findings and recommendations on the CSF program. 

We plan to issue the final results of our evaluation regarding the use and 
oversight of CSF in the summer of 2008, which will include an evaluation 
of Defense’s implementation of the CSF oversight process. This report will 
be followed by a report assessing security, political, and development 
assistance activities undertaken by the United States to meet U.S. national 
security goals in the FATA.2

In summary, the briefings provided to the Chairman and various 
congressional staff members note that: 

• For the period covering October 2001 through June 2007, the United States 
reimbursed Pakistan about $5.56 billion in CSF for military operations in 
FATA and other support in the war on terror. CSF reimbursement funds 
are paid directly into the Pakistani government treasury and become 
sovereign funds. Once they become sovereign funds, the U.S. government 
has no oversight authority over these funds. 
 

• In response to a Defense Inspector General review conducted in 2003, 
DOD implemented additional guidance to improve oversight of the CSF 
reimbursed to Pakistan. Moreover, in 2007, the Office of the Defense 
Representative to Pakistan (ODRP) began playing a larger role in 
overseeing CSF reimbursement claims. 
 

• In performing oversight, ODRP reviews the Pakistani claims and indicates 
that to the best of their knowledge military support was provided and 
expenses were actually incurred. U.S. Central Command (CENTCOM) 
then validates that Pakistani operations listed were essential to support 
U.S. military operations in the theater. The claims are sent to the Office of 
the Under Secretary of Defense for Comptroller, who (1) performs a 
macro-level review comparing the cost to similar operations, and (2) 
assesses whether the cost categories are reasonable, selected 
subcategories are reasonable compared to U.S. costs, and costs are 
consistent with previous claims. In addition, both the Undersecretary of 
Defense for Policy and the State Department verify that the 
reimbursement is consistent with the U.S. government’s National Security 

                                                                                                                                    
2 We recently issued a report entitled Combating Terrorism: The United States Lacks 

Comprehensive Plan to Destroy the Terrorist Threat and Close the Safe Haven in 

Pakistan’s Federally Administered Tribal Areas, GAO-08-622 (Washington, D.C.:  
Apr. 17, 2008). 
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Strategy and that the CSF payment does not adversely impact the balance 
of power in the region. 
 

• In recent months,3 Defense has disallowed or deferred a significantly 
greater amount of CSF reimbursement claims from Pakistan.4 
 
We determined the amount and oversight process used for CSF 
reimbursements to Pakistan by analyzing Defense documents covering 
reimbursement claims for the period from fiscal years 2002 through June 
2007 and by verifying the amounts used for the FATA and the border 
regions through discussions with Defense officials in Washington, D.C., 
and Tampa, Florida. As part of our data reliability process, we confirmed 
that the data provided by the OSD Comptroller were accurately recorded 
in the software we used to analyze the data. This analysis does not include 
funding for covert activities in Pakistan. We conducted this performance 
audit from July 2007 through April 2008 in accordance with generally 
accepted government auditing standards. Those standards require that we 
plan and perform the audit to obtain sufficient, appropriate evidence to 
provide a reasonable basis for our findings based on our audit objectives. 
We believe that the evidence obtained provides a reasonable basis for our 
findings based on our audit objectives. 

We provided drafts of this report to Defense and State officials for 
comment. 

Defense provided written comments on a draft of this report (see encl. II). 
Overall, Defense found most of the content to be accurate and provided 
comments on points it felt needed additional clarification. Defense also 
commented on the limited time it was given to provide comments on this 
correspondence. We agree that we were only able to provide Defense a 
limited time to comment on our draft, and appreciate Defense’s assistance 
in providing detailed comments under tight time constraints. We also note 
that the briefing charts reflected our preliminary observations on CSF, and 
did not contain findings, conclusions, or recommendations. Defense is 

                                                                                                                                    
3 The March-June 2007 claims reimbursed in February 2008 are the latest claims 
reimbursed by DOD Comptroller. 

4 Submitted costs can be (a) recommended for approval; (b) “deferred” and returned for 
additional documentation; or (c) “disallowed” for not being consistent with the scope of 
CSF. 
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aware that we are conducting a detailed assessment of the CSF effort, and 
we look forward to working closely with Defense as we finalize the draft. 

We also received technical comments from Defense, which we have 
incorporated throughout the report where appropriate. We requested 
comments from the Department of State, but none were provided. 

Upon releasing the report, we will send copies of this report to interested 
congressional committees and the Secretaries of Defense and State. We 
will also make copies of this report available to others upon request. We 
will also make copies available at no charge on the GAO Web site at 
http://www.gao.gov. 

If you or your staff have any questions about this report, please contact me 
at (202) 512-4128 or johnsoncm@gao.gov. Contact points for our Offices of 
Congressional Relations and Public Affairs may be found on the last page 
of this report. GAO staff who made major contributions to this report are 
listed in enclosure III. 

 

 

 

 

Charles Michael Johnson Jr. 
Director, International Affairs and Trade 

Enclosures 
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List of Congressional Committees 

The Honorable Howard L. Berman 
Chairman 
The Honorable Ileana Ros-Lehtinen 
Ranking Member 
Committee on Foreign Affairs 
House of Representatives 

The Honorable Gary L. Ackerman 
Chairman 
The Honorable Mike Pence 
Ranking Member 
Subcommittee on the Middle East 
 and South Asia 
Committee on Foreign Affairs 
House of Representatives 

The Honorable John F. Tierney 
Chairman 
The Honorable Christopher Shays 
Ranking Member 
Subcommittee on National Security and Foreign Affairs 
Committee on Oversight and Government Reform 
House of Representatives 

The Honorable Tom Harkin 
The Honorable Robert Menendez 
United States Senate 
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Requesters

• Chairman and Ranking Member of the: 

• House Committee on Foreign Affairs

• Subcommittee on the Middle East and South Asia, 
House Committee on Foreign Affairs

• Subcommittee on National Security and Foreign Affairs, 
House Committee on Oversight and Government Reform 

• Tom Harkin, U.S. Senate, co-requester 
• Robert Menendez, U.S. Senate, co-requester
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Ongoing GAO Work on Pakistan

U.S. Strategy* 
What is the status and reported progress in meeting U.S. strategic 
goals for the Federally Administered Tribal Areas (FATA) and 
Pakistan’s border region with Afghanistan? 
What is the status of U.S. efforts to develop a strategic plan for the 
FATA and Pakistan’s border region, and does it contain key elements 
recommended by national security documents and key legislation?

Coalition Support Funds
How have Coalition Support Funds been used to meet U.S. strategic 
goals for Pakistan and the region? 
What controls exist to ensure that they are used as intended?

Capping Report
What types of U.S. security, political, and development assistance 
activities are being used to meet U.S. strategic goals, what has been 
the progress of these efforts, and what controls exist over them?

* This report has been subsequently released. See GAO-08-622.
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Strategic Importance of the FATA and 
Pakistan’s Border Region with Afghanistan

According to the U.S. embassy in Islamabad and U.S. 
intelligence officials, since 2002 al Qaeda and the Taliban 
have used the FATA and the border region to 

• Attack Pakistan, Afghanistan, U.S. and coalition troops

• Plan and train for attacks against U.S. interests

• Destabilize Pakistan, a major nuclear-armed Muslim ally

• Spread radical Islamic ideologies that threaten U.S. interests
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Allocation of U.S. Funding to Pakistan (in 
billions)

• Key Funding Streams (FY02-08)* 
• Coalition Support Funding (CSF)** $5.56 
• Foreign Military Financing (FMF)*** 1.52 
• USAID Assistance**** 2.48
• State’s Border Security Program .25
• Other***** .95

• Total FY02-08 Funding $10.76 

* Includes FY 2008 requests.
**CSF is a reimbursement for support provided by Pakistan to U.S. military operations. 
*** FMF is used to purchase military equipment and training from the United States.
****Includes Economic Support Funds, most of which is direct budget support for Pakistan.
*****Other includes assistance for other activities, such as legal reform and police and military training. 
Source: GAO analysis of Defense, State, and USAID documents.
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CSF Purpose, Objective, and Funding

Purpose: To reimburse coalition countries for logistical 
and military support provided to U.S. military operations

Objective in Pakistan: To enable government of 
Pakistan efforts to attack terrorist networks in the FATA 
and stabilize the border areas

Funding: $5.56 billion reimbursed to Pakistan for military 
operations in FATA and other support to war on terror 
from October 2001 through June 2007 (latest 
reimbursement)
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Note: There is a lag between the provision of support and DOD’s reimbursement of these costs. The March-June 2007 claims were reimbursed in February 
2008 and are the latest claims reimbursed by DOD Comptroller as of April 24, 2008. 

Source: DOD. GAO has not verified the reliability of DOD Comptroller’s data processing.
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Note: There is a lag between the provision of support and DOD’s reimbursement of these costs. The March-June 2007 claims were reimbursed in February 
2008 and are the latest claims reimbursed by DOD Comptroller.  Submitted costs were (a) recommended for approval; (b) “deferred” and returned for 
additional documentation; or (c) “disallowed” for not being consistent with the scope of CSF.  

Source: DOD. GAO has not verified the reliability of DOD Comptroller’s data processing.

Claimed Amounts Disallowed or Deferred by Month
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Preliminary Observations on Use of CSF 
Funds

CSF reimbursement funds are paid directly into 
Pakistan government general treasury and become 
sovereign funds

After reimbursement to Pakistan for prior expenditures 
there is no requirement for further oversight of these 
funds by the U.S. government
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New FATA Effort Seeks to Direct Pakistan 
Funding

CSF in current form is strictly a reimbursement program with little or no U.S. 
direction over funding priorities until after Pakistan has incurred the expense

CSF has enabled immediate and continued Pakistani military presence in the FATA

However, according to DOD, Pakistan Army has been unsuccessful at defeating 
terrorists in FATA 

Pakistani security forces lack counterinsurgency capability
Army neither structured nor trained for counterinsurgency
Serious equipment and training deficiencies exist in Frontier Corps

Security Development Plan*
Under CENTCOM review; being implemented at post with FY2007 & FY2008 
funds
According to the Office of the Secretary of Defense: $12.3M funding shortfall 
for FY 2008; no designated funding secured for FY 2009 and beyond 

* The Security Development Plan is a joint U.S.-Pakistan effort to enhance the ability of the Pakistan military and security forces to secure its border with 
Afghanistan, among other things.
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Scope and Methodology

To address our objectives, we met with officials from:
• Department of State
• Department of Defense (DOD)

Analyzed DOD and embassy oversight documentation including: 
• Pakistan government reimbursement claims
• ODRP memos
• Central Command (CENTCOM) operational validations
• OSD/Comptroller evaluations and guidance

Compiled and analyzed DOD Comptroller data October 2002 –
June 2007
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Appendix: CSF Oversight Criteria

2003 DOD-Inspector General study cited deficiencies in oversight. In 
response, DOD Comptroller issued new guidance in December 2003 as 
follows:
CENTCOM to include sufficient documentation: 

Identify of who requested the service, one-time vs. recurring
Validate that support/service provided and that costs would not 
otherwise have been incurred
Describe cost categories and method of computation
Include copies of invoices or other cost documentation

Office of the Under Secretary of Defense for Comptroller performs analysis 
including:

Macro-level comparison of claimed costs to similar U.S. costs
Evaluation of cost category reasonableness
Comparison of representative U.S. costs for sub-set of items
Assessment that costs are consistent with previous claims



 

Enclosure II: Agency Comments and Our 

Evaluation 

 

Page 22 GAO-08-735R  Use and Oversight of CSF 

Enclosure II: Agency Comments and Our 
Evaluation 

 

 

Note: GAO comments 
supplementing those in 
the report text appear at 
the end of this appendix. 
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See comment 1. 

See comment 2. 

See comment 3. 
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The following are GAO’s comments on the letter from the Department of 
Defense dated May 2, 2008. 

 
1. We intend to address the issue of ODRP’s role in the CSF 

reimbursement process, and how it has changed, in our upcoming 
product addressing CSF to Pakistan. However, at the time we 
presented this briefing, our preliminary observations indicated that 
this was the first time that ODRP recommended significant denials or 
deferrals of Pakistani claims to CENTCOM. 

GAO Comments 

2. As chart 10 illustrates, the U.S. disallowed or deferred significantly 
greater amounts in its February 2008 reimbursement to Pakistan for its 
March through June 2007 claims. We disagree that the September 2006 
reimbursement claim represents the significant change in denials and 
deferrals. We also disagree with Defense’s recommendation to use the 
same Y axis scale on slides 9 and 10. We used scales for slides 9 and 10 
that were appropriate to illustrate the amounts reimbursed compared 
with the smaller amounts that were disallowed or deferred. 

3. We did not intend to imply that Defense was not inclined to fund the 
program, only that at the time of our March and April briefings, there 
was still a funding shortfall for the fiscal year 2008 elements of the 
plan. Furthermore, as of May 3, 2008, the process of realigning funds 
for this effort was not complete. 
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