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THE United States, as one of

the eighteen Western Hemisphere nations that signed the Inter-American

Treatv of Reciprocal Assistance (known as the Rio pact) in 1947, is committed to a policy of preventing

and repelling threats and acts of aggression against any country of the Americas. In accordance

with Joint Chiefs of Staff plans, the United States Air Forces Southern Command (USAFSOQ) is responsible

for the capability of U.S. air forces to back up that policy. Besides this primary military mission.

USAFSO has the advisory role of assisting in the development of country air forces under the U.S. Military
Assistance Program (MAP). Throughout all these efforts. the aim is to foster friendly relations, strengthen hemispheric
solidarity. and promote a community of prosperous nations whose governments reflect the will of their peoples.
USAFSO's task is as big as the territory of Central and South America. as complex as the geographical, economic.,
and ethnic features are diverse, and as tricky as Communist subversive activities can make it. *" In this issue

Air University Review presents three articles spotlighting several phases of Air Force activities in Latin
America: “Why Military Assistance for Latin America?”’ by Colonel Frank Puncake.

"“Inter-American Air Forces Academy” by Dr. A. Glenn Morton, and *Preventive Medicine

Civic Action Training Program™ by Major Mathew Dunn and Major James Jones.

WHY MILITARY
ASSISTANCE
FOR LATIN
AMERICA?

CoLoNEL Frank R. PANCAKE

NE of the stubborn facts about the
O United States in the mid-twentieth

century is its lack of genuine concern
about what is going on in Central and South
America. It is perhaps not surprising because
the people of the United States historically
have looked either to the East or to the West.
Most have their family origins in Europe or in
Asia. The tremendous wars of this century
underscored antagonism and dangers across
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the Atlantic and Pacific. In the aftermath of
World War I1, the revolution of ideas and the
emergence of a whole family of new nations
have again tended to emphasize the Middle
East, Africa, and the Indian Ocean basin. More
recently the war in Vietnam has again diverted
attention from this nearer region that has come
to be called Latin America.

Even the phrase “Latin America” is in it-
self a reflection of our indifference, since it
provides a convenient term by which to de-
scribe a vast area that we tend to think of as an
entity whereas in reality its member countries
are very different in background, resources,
state of development, and form of government.
People in the United States refer to residents
from Mexico to Cape Horn as “Latin Ameri-
cans” because, after all, aren’t they all swarthy,
small in stature, mostly Spanish-speaking, and
generally agreed that the best time to get things
done is mafana? Such is the stereotype that
comes to mind when the average Yanqui stops
to think about his neighbors to the south.

Even a cursory examination of this image
reveals that there are a good many Latinos—
notably in Brazil, Uruguay, Chile, and Argen-
tina—who are neither swarthy nor small. In
Brazil, which is as large as the United States

and has over 80 million inhabitants, the lan-
guage is Portuguese; in the tiny Guianas three
languages are spoken—French, Dutch, and
English. And although there is undeniably a
manana attitude in many areas, still the number
of Latin American achievements is notable. To
name but one, a listing of the seven largest
cities in the Western Hemisphere in 1960 in-
cluded four south of the Rio Grande: Buenos
Aires—third, Sao Paulo—fourth, Rio de Janeiro
—fifth, and Mexico City—seventh.
Nevertheless, there is an undeniable com-
mon denominator in the area, and that com-
mon denominator is underdevelopment with
its inevitable companion, limited communica-
tions. (“Communications” here is used in its
broadest sense to include roads, railroads,
canals, air routes, wire services, etc.) These and
other factors have perpetuated widespread
illiteracy and a chronic state of poverty. Nor
is the poverty that exists in Latin America the
kind known by the people of the United States,
where poverty is an affliction of the minority.
In Central and South America it is the condi-
tion of the majority. For the principal curse of
this region is that its resources have always
been controlled by a relative few, and the
benefits of natural abundance have been de-

United States Air Forces Southern Command C-130’s have airlifted more than a million
and a half pounds of road-building equipment in Peru and Brazil. U.S. participation in
the civic-action program has enabled Latin American military forces to continue their own
civic-action projects of opening remote interior regions to surface travel and commerce.
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nied the great majority of the people. The
plight of the campesino and the Indian in this
part of the world is incalculably worse than
that of the poor in the United States. Also,
there is a much smaller base of the well-to-do
from which to produce the capital, the man-
agement, and the development required to
alleviate the poverty of the masses. To put
it another way, the industrial revolution that
changed the whole way of life in Europe and
America has vet to take place—in any complete
sense—in Central and South America.

Thus the problem facing the governments
of these countries is to increase, in a very major
way, the development of their natural re-
sources. This growth will create new busi-
nesses, stimulate commerce, and provide the
revenue that will pay more wages to more
people and supply taxes for more development.
Such a program requires (1) capital, (2) indus-
trialization, (3) a higher level of education,
(4) an opening of the vast interior lands, and
(3) internal security and stability.

The United States Government is not un-
aware of these requirements, nor is it without
a program to meet them. The major element
of the program, the Alliance for Progress
launched by the late President John F. Ken-
nedy, is endeavoring both to prime the eco-
nomic pump in all nations of the Organization
of American States and also to require some
basic reforms without which meaningful prog-
ress is impossible. The United States has
pledged its full support—running into billions
of dollars—to make this program work. In
conjunction with this program are the related
technical assistance, development loans, and
Military Assistance Program (»1ap). Together
these various programs make up “foreign aid.”
To many U.S. taxpayers the whole matter of
foreign aid is viewed with great suspicion, and
it is annually attacked in Congress with vary-
ing degrees of vehemence and hostility. Aid
to Latin America seems, for reasons not clear
to Latin Americans, the most suspect of all.

The most criticized component of Latin
American foreign aid is the Military Assistance
Program. Its purpose is to raise the effective-
ness of the military forces of the recipient na-

tions to a level that will give reasonable assur-
ance of internal security and provide certain
elements of hemispheric defense. Stress is
placed on support of units that have “nation-
building” characteristics, such as construction
and transportation units. Congress has decreed
a ceiling of $55,000,000 on military equipment
for this area. The oft-voiced questions are
many: Why should we invest good U.S. dollars
in military aid when what is really needed is
economic aid? Why strengthen Latin Ameri-
can armed forces when their strength is fre-
quently used to overthrow civilian govern-
ment? Aren’t we just encouraging them to fight
among themselves? Who else is there to fight?
Why do such small nations need air forces?
Does it make sense to give them modern so-
phisticated weapons like jet aircraft? And so
on and on. The remainder of this article will
seek to answer these questions.

Why should we invest U.S. dollars in military
aid when what is really needed is economic
aid?

The quick answer is that both are needed.

To see why, let us review the stated require-

ments, starting with the need for capital, with-

out which stepped-up development cannot
take place. When the U.S. provides military
aid, it frees indigenous government funds,
which can be added to available capital. Per-
haps it is important to clear up, right here, a
widespread impression that Latin American
governments spend a lopsided portion of their
budget on defense and that then U.S. map
piles on another massive chunk. Such is not
the case. In the period from 1960 to 1964 the
average defense expenditure ranged annually
from 12.6% to 13.9% of total expenditures. This
is not to say that individual countries did not
spend more, but the highest figure for any
country in that five-year period was 23.4%, and
the lowest was 3.3%. Needless to say, individual
country budgets vary from year to year, but it
is significant that in no case could the percent-
ages be labeled exorbitant or even excessive.

During the same five-year period, the extent

of U.S. military aid averaged from 3.5% to 5.3%

of the various defense budgets. Again, this is

an average, and in individual countries in spe-
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cific years the figures have been much higher.
For example, in one country MAP amounted to
32.5% in one year but only 3.8% for the same
country in another year. The point is that the
Military Assistance Program is not augmenting
Latin American military budgets on a grand
scale. But to the extent that the United States
does supply military aid, country funds are re-
leased for economic programs.

To return to the examination of require-
ments for progress, regarding industrialization
we will only point to the fact that military
facilities are contributing to limited industrial
development: for example, the Argentine Air
Force depot at Cérdoba is manufacturing light
commercial aircraft, and the Peruvian Navy is
building a commercial cargo vessel in its yard
at Callao.

Concerning the next requirement, educa-
tion, What does military assistance have to
do with education? Quite a bit. The recent
comments of a Peruvian officer provide an
illustration:

In your country when you need a motor vehicle
driver, you can draft a lad 18 years or older
who has probably graduated from high school,
has been driving a car for 2 years or more, and
may own an MG. You show him where the
gadgets are on a 6 x 6 truck, vou give him a
couple of lectures on ground safety, and he is
ready to go. In Peru we take an Indian boy
who can neither read nor write and who may
never before have ridden in any vehicle except
the bus that brought him down out of the hills.
So we begin with teaching him to read and
write. It's a long process.

There is a key point here. The military are pro-
viding their personnel the basic stimulus that
underlies all real progress: education. Not only
are the armed forces engaged in education; in
many countries they are also teaching a trade
to those whose military service is almost at an
end. Thus when a young man is mustered out
and returns to civilian life, he is able to per-
form as an automobile mechanic, electrician,
or radio technician or in some other useful
trade. The armed forces contribute to civilian
leaming as well. In recent years they have
devoted a major effort in a number of countries
to building schools in which boys and girls can

receive an elementary education. Particularly
noteworthy have been the programs in Bolivia,
Ecuador, Guatemala, Colombia, and Honduras.

It is difficult to overemphasize the need to
open up underdeveloped areas. Here again the
military are making a real contribution with
equipment provided through »Map. Transport
aircraft are flying new settlers into lands that
have never been cultivated. New air routes to
backcountry grass strips are opening up areas
that have never before been in direct contact
with civilization. In Peru army bulldozers and
graders, flown to interior points and manned
by construction battalions, will make possible
the first overland highway to connect a Pacific
port with the vast region of the Amazon River
basin lying east of the Andes, Thus in a short
while the city of Iquitos, more than 400 miles
northeast of the port of Chiclayo, will be con-
nected to that city by a highway permitting
travel between the two in a matter of a couple
of days. Right now, any bulk cargo that cannot
move from Chiclayo to Iquitos by air must
travel by ship via the Panama Canal, around
the northern coast of South America, and up
some 2200 miles of the Amazon River. The
time required is reported to be eight months.

Similar examples of road building could
be cited in Colombia, Brazil, Paraguay, and
other countries. And in a country like Para-
guay, for example, there is no local civilian
contractor available for major road-building
projects; hence almost the entire effort is borne
by the Paraguayan Army. Similarly, almost all
of the Paraguayan Air Force transport force is
devoted to airlift and liaison to remote areas.

But even the foregoing arguments for
military aid do not focus on its major purpose,
which is to meet the requirement for intemmal
security. The threat of subversive insurgency
is widespread in Central and South America
today. It is promoted and supported by Castro,
the U.S.S.R., and Red China. The insurgent
effort spawns acts of terrorism, sabotage, riots,
and kidnapings. The most recent evidence of
Communist aims and efforts was the first Tri-
Continental Conference of Communist and
leftist organizations held in Havana from 3 to
15 January 1966. Soviet Delegate Rashidov
boasted that combined Communist operations
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Establishment of joint opera-
tions centers in Latin American '
countries has done much to in-
crease cooperation and under-
standing among military forces.

in the Western Hemisphere would soon cap-
ture Peru, Venezuela. Guatemala, the Domini-
can Republic, Puerto Rico, and the three
Guianas.

Our Military Assistance Programs are
aimed not only at providing the kinds of equip-
ment best suited to resist insurgency but also
at training in the tactics and techniques of
counterguerrilla warfare. This training places
great stress on coordination of the entire re-
sources of a nation to control these threats. The
job requires quick reaction and careful team-
work among all military forces, the police, and
government economic and information agen-
cies. In summary, we can sav that military
assistance funds supplement economic aid.
They make possible the environment in which
economic aid can get the best results, and they
contribute directly to the improvement of the
economy

Why strengthen Latin American armed forces
when their strength is frequently used to
overthrow citilian zovernment?

This question seems to proceed from the
premise that if U.S. military aid were withheld,
Latin American military forces would become
impotent and hence there would be no further
military coups—or zolpes, to use the Spanish
term. The percentages already cited of military
budgets supplied by smap underscore the fal-
lacy of this premise. Obviously the military

arm by its very nature is the strongest arm of
any government, and in Latin America there
will never be a lack of sufficient arms to oust
unarmed civilian leaders. It is, of course, quite
likely that other countries would be happy to
provide some arms if ours were withheld.

A tradition in the countries of Latin
America, different from any in the United
States, is that military leaders look upon them-
selves as guardians of democratic constitu-
tional government. The feeling dates back to
the achievements of Simon Bolivar and José
de San Martin in the early part of the nine-
teenth century, when the Spanish empire was
finally overthrown. Though we in the United
States have trouble understanding the view-
point, we must realize that the Latin American
military leaders look upon it as their duty to
step in and rescue their nation from inept or
incompetent leadership. Undeniably, the over-
throw of some civilian-led governments, far
from being a catastrophe, has been a blessing.
There have been over 35 golpes in Central and
South America since World War I1. It is not
within the scope of this article to argue the
merits of each of these. There are recent ex-
amples, notably in Brazil and Ecuador, where
civilian leadership clearly did not meet the
needs of the people or of the nation and a
change in leadership was long overdue. But
the real answer to the question is that we
really have no choice. We do not want new



Castros in Latin America. These countries de-
serve help in the fight against internal subver-
sion. They need improved equipment—things
like good communications gear, helicopters,
and more modern aircraft tailored to their
requirements. They need training. Perhaps
most of all they need streamlining of their
military organization. Without these things
they will not control insurgency. And if these
things become the tools of a golpe here and
there, we must be mature enough to realize
that the tools would have been obtained from
other sources if not from us.

The helicopter plays an increasingly vital role in
Latin American counterinsurgency and rescue oper-
ations. Venezuela and Colombia in particular hate
used the chopper to excellent advantage in antiter-
rorist efforts. . . . One of USAFSO’s primary ob-
jectives is to help improve search and rescue capa-
bility in its area of responsibility, and throughout
Central and South America by tie-in with national
centers. The USAFSO Aerospace Rescue and Recov-
ery Center, under the Military Assistance Program,
provides rescue-control training to participants.

Aren’t we just encouraging these countries to
ficht among themselves? Who else is there
to ficht?

There is no denying that certain historic
enmities exist between neighboring countries
in this part of the world, just as they do else-
where. Chile and Argentina periodically de-
velop a crisis over border incidents. Land-
locked Bolivia is still smarting from its defeat
in the War of the Pacific and the annexation of
its coastal lands by Chile. Ecuador and Peru
have a continuing boundary dispute. But it
is encouraging ‘that there have in fact been
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no recent conflicts between Latin American
countries, and today there is reason to believe
that the likelihood of such conflicts is lessening.
There is, for one thing, in a very real sense, a
common enemy: Communist-sponsored insur-
gency. Though the threat varies in degree and
though in a few countries it is hardly discerni-
ble, we have the statements from Havana,
Moscow, and Peking to underscore the likeli-
hood that no country shall continue to be
immune. The Organization of American States
has obviously promoted a greater feeling of
friendship and understanding among the mem-
ber nations. But beyond the political realm, the
Military Assistance Program has brought about
some very tangible contributions to peace and
friendship.

An excellent example of cooperative effort
is the annual combined exercise involving
army, navy, and air forces of as many countries
as are able to participate. These exercises are
planned and executed by a combined staff
under the leadership of the host country. The
most ambitious exercise held to date was
Operation Ayacucho in December 1964. The
participating nations included Argentina, Co-
lombia, Paraguay, Peru, Venezuela, and the
United States. This exercise involved more
than 7000 troops and lasted three days. Of par-
ticular significance was the fact that its sce-
nario was based on support by neighboring
countries to assist the host country in putting
down an insurgency which had grown to major
proportions. It therefore represented a signif-
icant departure from past exercises, which had
been predicated on the classical invasion from
outside the country.

Another contribution to peace and friend-
ship is the two schools which the United States
operates in the Canal Zone: the Army’s School
of the Americas and the Inter-American Air
Forces Academy. Both are in continuous ses-
sion and offer numerous courses, which are
made available without charge through the
Military Assistance Program. These schools
provide a bonus benefit over and above educa-
tion and training by bringing into close associa-
tion members of the various air forces and
armies, so that they get to know something
about their neighbors from other countries by

living and learning with them as classmates.
It is indeed an inspiring occasion at each grad-
uation to hear the student body sing together
“The Hymn of the Americas,” clearly revealing
a sense of unity of which they had never before
been aware.

A third contribution of MaP is the major
training effort now being undertaken by the
U.S. military services stationed in the Canal
Zone in the techniques and tactics of defeating
either incipient or actual insurgency. To this
end the 605th Air Commando Squadron and the
Army's 8th Special Forces send mobile training
teams—both jointly and separately, depending
on the need—to work with counterparts in the
various Latin American countries. In addition,
a great deal of emphasis is placed on stream-
lined organization to provide quick reaction
when trouble arises. The concept of a joint
operations center has been adopted in coun-
tries like Venezuela, Colombia, and Guatemala,
to unite and coordinate all military and para-
military forces. This innovation did not come
easily, for military rivalries make cooperation
difficult.

Stress is laid on the importance of civic
actions by military units, to convince the In-
dians and campesinos that the armed forces
and the government are not only interested in
their welfare but also willing to work directly
for their betterment. One of the most useful
programs has been the work of medical teams
which are flown to remote areas, where they
provide instruction in sanitation, give immu-
nization shots, and administer medical and
dental treatment within the limits of time and
personnel available. Paraguay, for example,
flies its Cessna 185 (bought and supported by
MAP) to 10 different villages. In 1965, 15,000
patients were treated in the remote areas, and
187 patients were air-evacuated. Honduras,
with its Cessna, provides visits each month to
13 villages, and 50 patients were air-evacuated
in 1965. Both Honduras and Paraguay give free
treatment and medical care and return the
patients to their village by air.

A regular program has been established
for training medical technicians at the Inter-
American Air Forces Academy, and light air-
craft and medical kits are provided to partici-
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pating air forces to be utilized by the techni-
cians when they return to their country. In
1965 the school sent out 20 medical teams on
combination demonstration and working visits
to various backcountry areas, including the
Perlas Islands south of Panama. These teams,
assisted by graduates from the school who had
returmed to their countries, treated 18,778 pa-
tients, filled 47,381 prescriptions, took care of
1895 dental patients, including 3860 extrac-
tions, and performed 3277 laboratory examina-
tions and 4620 immunizations. Apart from the
humanitarian aspects, efforts like these impress
the natives and create good will toward the
armed forces. And it is hoped that they point
the way to an expansion of such eftorts by
public health agencies of the host governments.

A final example, though not directly re-
lated to »aP, is the annual meeting in a se-
lected capital of all the chiefs of air forces. The
sixth such conference was held this vear in
Lima, Peru. Similar conferences are convened
for the leaders of the armies and navies. These
are not simply social affairs; they are working
conferences, usually lasting for a week or more.
Military leaders get to know one another and
discuss their problems frankly and freely.
These discussions have produced tangible re-
sults, a good example embodied in recent de-
cisions to implement an area-wide search and
rescue system, spearheaded by the air force in
each countrv. The usar Regional Center at
Albrook arB, Canal Zone, has alrcady com-
menced on-the-job training of selected person-
nel from the various Latin American air forces,
and steps are being taken to establish rescue
centers in each country and subregional cen-
ters as required. To support this svstem and to
provide direct communications among Latin
American air forces, the Inter-American Air
Forces Tele-Communications System (SITFA)
has been established. Seven countries have al-
ready established stations in this voice net, and
the remaining air forces arc expected to join it
in the near future. Thus for the first time it is
possible for the air forces to talk to each other
without going throngh commercial facilities.
The United States has provided the communi-
cations gear to make this system possible. Also
as a result of the annual conferences, studies

are under way to make recommendations on

a mutual logistics support system and an inter-

national central flying training school.

Why do Latin American nations need air
forces?

This question is raised particularly with
respect to those smaller nations whose air
forces are about the size of one uvsar squadron.
Our previous discussion has already provided
some of the answers to this question, but a few
additional observations should be made. The
first reason for air forces—and the one most
often overlooked—is that each of these coun-
tries has a basic pride in its armed forces and
a realistic concern for its national security.
Each is determined to have some form of air
power, even though—as in Costa Rica, for ex-
ample—it amounts to only four light aircraft.
Other small countries are satisfied to have a
limited number of propeller-driven fighter-
tvpe aircraft and some transports. These serve
limited objectives in providing airlift of troops
to trouble spots about the country and in pro-
viding reconnaissance and close support it
needed. The more advanced countries have
moved into jet fighters and have sent consid-
erable numbers ot their pilots to jet training
schools in the United States. There is no ques-
tion that the factor of pride as well as concern
for security has been a driving force in the
acquisition of jet aircraft. However, these air-
craft have, for the most part, been tailored to
the ability of the country to support them, and
only the larger countries have acquired jets in
significant numbers. These jets have a limited
air defense role in those countries of the Carib-
bean basin which are directly threatened by
Castro, and they are useful air-ground support
weapons in arcas where organized insurgency
provides targets. The helicopter has assumed
an increasinglv important role as a counter-
insurgency weapon and has been a major factor
in many successful efforts against insurgents
and terrorists in Colombia and Venezuela.

One need only glance at a relief map of
Latin America to realize how crucial the air-
plane is in helping to solve the transportation
problem. It is also invaluable in opening up the
vast heartland areas of the Orinoco and Am-
azon basins. Air forces serve other auxiliary
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roles not normally thought of in the United
States. For example, the air force pilots of
most Latin American countries perform regu-
lar tours of duty with domestic commercial
airlines. As the airlines are operated by the
government, for the most part, this use of air
force personnel does not involve any change
in employer. In countries where agriculture is
an important element of the economy, military
pilots are given extended leaves of absence to
do crop-dusting. But it must be stressed that
the real reason for these air forces is to provide
for the security of the country by fumnishing
the necessary air member of the total defense

team.

Why do Latin American air forces need sophis-
ticated aircraft?

There is undoubtedly a great deal of mis-
understanding about the nature and quality of
Latin American air forces. This is due in part
to the tendency to lump all Latin American
countries together and to consider their mili-
tary forces as having the same requirements.
This obviously is a grievous error. There is
no more similarity between the kind of equip-
ment required by the Brazilian Air Force and
that required by the El Salvadorean Air Force
than there is between the air forces of the
United States and Denmark. Determining the
kinds of aircraft a country needs depends on
its geography;, its resources, and the threats to
its security. Those who pose the question have
not defined the meaning of the word “sophis-
ticated.” but somehow the term has been taken
to mean jet aircraft. It is quite true that some of
the Latin American countries do not need jet
aircraft. Some of them, realizing that they do
not need them, do not have them. Other coun-
tries have obtained a few jet aircraft, usually
the T-33. to satisfy national pride and the urge
to progress; but these aircraft have also been
given the armament to make them useful as
ground support weapons. They can be quite
effective against guerrillas or for rapid recon-
naissance. The larger countries have already
arrived at the level of the F-86, the Hawker
Hunter, and the Canberra jet light bomber,
“'hi(?h provide tactical air support for their
armies.

The question is not whether these obsoles-
cent F-86's, Hunters, and Canberras will be
replaced, because these countries have made
up their minds that modernization is vital to
their security and progress. The only question
concerns the type of aircraft that should re-
place them and from what country. The Latin
Americans are not interested in high-priced,
high-performance fighter aircraft like the F-105
or the F-4C. A number of them, however, are
interested in an aircraft with characteristics
similar to those of the F-5. It would not be
inexpensive—the price of an F-5 is about a
million dollars—but it would be less expensive
than other modern fighter aircraft. Jets with
modern design features, including simplifica-
tion of maintenance, ruggedness, and reason-
able ordnance delivery capability, would be
very suitable weapon systems in Latin America.
Our neighbors there prefer U.S. equipment. It
reduces their logistic problems, it enables
them to work out flexible arrangements as be-
tween sales and grant aid. and they admire
and respect our products. It should be re-
marked parenthetically that while some coun-
tries want a modern jet fighter and are pre-
pared to operate it effectively, others would
be content with something much cheaper and
with lower performance characteristics, pro-
vided it could fill the role of a “counterinsur-
gency fighter.” This need is not peculiar to
Latin America, and the United States has been
aware for some years of the pertinence of an
aircraft of this kind. There are many countries
that could use it if it is ever produced. But
regardless of what types of new aircraft are
selected, the replacement of the present assort-
ment of aging and fatigued fighter aircraft
must begin—and soon.

A word should be said about “sophisti-
cated” transport aircraft. The C-47 continues
to be the backbone of most Latin American air
forces. Though some say the marvelous Gooney
Bird will go on forever, Latin American re-
quirements, particularly in the civic-action
field, dictate the need for something bigger and
better. There are, of course, some C-54's in
service, and some C-118's are beginning to
appear. The transport whose performance best
suits the needs of most South American coun-
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tries is the C-130. It can carry heavy payloads
over the Andes. It is relatively easy to operate
and maintain. It is simple to load and unload.
And on the basis of the cargo ton-miles it can
produce, it is reasonably economical-more
economical in fact than the C-118. But it is ex-
pensive, costing upwards of $2,000,000. Brazil
has arranged to purchase five C-130’s, but the
price tag makes it almost prohibitive for other
nations. Thus there is a great need for modemn-
ization of the C-47, but no one has yet pro-
duced a low-cost twin-engine version of the
C-130 that might fill the gap. Perhaps a solu-
tion may be found in a condominium arrange-
ment to support a multinational C-130 airlift
organization that could haul freight for all the
member nations.

THE Military Assistance Program in Latin
America yields an excellent return on the U.S.

investment of about $70,000,000 annually (the
difference between this figure and the ceiling
of $55,000,000 finances the training of Latin
American personnel). There is no question that
this money is providing the means and the
know-how to fight Communist-inspired insur-
gency, to promote civic-action projects which
benefit the economy, and to cultivate ever
closer ties among the countries in the area and
between those countries and the United States.
The Military Assistance Program, in short, is
not a wholesale give-away program as some
would have us believe. It is an investment in
the security of the United States. For unless
we are willing to help our neighbors overcome
the current efforts of subversive elements and
reap the harvest of fully developed resources,
we will soon find that we have other neighbors
besides Cuba who are members of the Com-
munist bloc.

Hq United States Air Forces Southern Command



THE INTER-AMERICAN

AIR FORCES

HE Inter-American Air Forces Acad-

emy at Albrook Air Force Base, Canal

Zone, exists specifically to serve the
needs of the Latin American air forces and,
therefore, indirectly all of the Latin American
peoples. Its stated mission is to *. . . provide
training in Air Force occupational specialties
for personnel of the Latin American Air Forces
and provide Spanish translation service for Air
Force training publications.” In practice the

ACADEMY

Dr. A. GLENN MoORTON

school goes beyond a narrow interpretation of
its mission and provides resident training in
English, management, oJT supervision, special
air operations, and athletics, as well as the
occupational specialties. All instruction is con-
ducted in the students’ native languages, Span-
ish and Portuguese, by United States Air Force
instructor personnel and guest instructors from
some of the country air forces. In this respect,
the Inter-American Air Forces Academy is
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unique. By maintaining outstanding standards
of performance, the school makes major con-
tributions toward strengthening hemispheric
solidarity, improving the defense posture of the
Latin American republics, and creating friend-
ship and good will for the United States.

Formerly known as the U.S. Air Force
School for Latin America, the school was re-
named effective 8 September 1966 to reflect
more appropriately the joint efforts of the many
Latin American nations toward achieving its
hemispheric goals.

hemispheric solidarity

The interaction between the United States
and Latin America which culminated in today’s
Inter-American Air Forces Academy began in
1939 when the Commanding General, Panama
Canal Department, initiated a program of
courtesy visits to the Canal Zone by military
representatives of Latin American nations. One
of the chief purposes of these visits was to
counteract “the residue of distrust and fear of
the United States in the minds of many Latin
Americans, particularly the Latin American
military.” The idea of trving to engender
mutual understanding and good will and of
working toward hemispheric solidarity was in-
herited by the School for Latin America when
it was formed, as an implicit, and at times since
then explicit, part of its mission. The school
has been successful in this extremely important
facet of its mission. As early as 1943 the Com-
manding General, Sixth Air Force, received a
message from the Commander, Talara Air
Base, Peru, concerning the favorable reaction
of the first group of Peruvians who had been
trained at the Panama Air Depot:

In addition to being impressed by American
methods and standards, they are apparently
deeply pleased by the friendly attitudes, gen-
erosity and hospitality of all with whom they
come in contact. There could be no doubt that
during their tour in Panama they have formed
a genuine and lasting friendship for America
and Americans,

Nearly ten years later, in July 1952, the
public information officer of the Caribbean Air
Command conducted a poll through the chiefs

of usar Missions, to determine the reactions of
host Air Force officials to the school. The fol-
lowing comments are typical of those received.

From Bolivia:

The usar School for Latin America not only has
trained the students in a material manner, but
has also brought about a center of confraternity
among the Americas, since there are students
enrolled from all the Latin American countries
who meet each other and work together in close
collaboration. It can be said with certainty that
this is an evergrowing and expanding institu-
tion for the good harmony of all the Armed
Forces of the continent, cultivated through the
hospitality and mutual brotherhood shown to
the students and strengthening the relationship
among the countries who fight for a common
destiny which is the most solid defense for a
democracy and civilization.

From Colombia:

I am pleased also to convey to the Commandant
[my feeling] that the center for moulding aero
technicians represents a bulwark of continental
solidarity, now constituting a symbol of unity
among the Latin people of America.

From Venezuela:

In addition to the educational mission of the
usaF School for Latin America, there are two
important by-products of its operation; I refer
to the tightening of the bonds of friendship
among the representatives of the armed forces
of the different Latin countries, and to the
standardization of operating procedures, which
constitutes a big step toward the formation of
an American hemispheric bloc.

Today, as in 1943 and 1952, the school
promotes and cultivates the spirit of coopera-
tion and friendship and the mutual exchange
of ideas through an active cocurricular pro-
gram of cultural presentations, field trips, pic-
nics and other social functions, and a vigorous
sports program. Students from nearly all the
Latin American nations live together, play to-
gether, and work together. The students atti-
tude is well summarized by the motto of Class
65-A. written by a Mexican student: Nuestro
designio, hermandad—nuestra meta, la paz
(Our path, brotherhood—our goal. peace).



technical training

Although the courtesy visits were initiated
to create a better United States image in Latin
America, some of the Latin American nations
were quick to see the practical advantages
that might be gained from them. In December
1939, just nine months after the visits started,
Ecuador requested instruction for its visiting
personnel in all fields of interest deemed ap-
propriate by the U.S. Army Air Corps in the
Canal Zone. In August of 1940 the Peruvian
Ambassador to Panama made a similar request
for Peru’s visiting officer pilots. expanding the
scope of the request by asking that they be
permitted to remain for one month in order to
observe techniques and methods of operation.

In September 1940 the Commander, Pana-
ma Canal Department, requested and received
War Department approval for a program that
would authorize courtesy visits of the type de-

Inter-American Air Forces Academy students repre-
senting the air forces of Latin America assemble in
front of their barracks at Albrook AFB before class.

A valuable by-product for students is the opportu-
nity to learn English during their six-month stay. To
assist them, the academy operates one of the finest
language laboratories in the United States Air Force.
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sired by Peru. Invitations to the same training
program were then extended to Cuba, Haiti,
Dominican Republic, Venezuela, and Ecuador.
During 194142 this program of training and
observation visits continued, Colombia, Uru-
guay, and Guatemala being added to the list
of countries participating.

In 1943 Peru initiated another official re-
quest, this time asking that Peruvian aircraft
mechanics be given formal instruction in the
techniques and procedures used in maintain-
ing the aircraft and associated equipment
which had been obtained by Peru under the
Lend-Lease program and which was deterio-
rating because of inadequate maintenance. Ap-
proval was granted, and on 15 March 1943 one
officer and ten enlisted men arrived at Albrook
Field for three months of apprentice training
in a formal course designed especially for the
Peruvian students. This is the first recorded
effort by the United States to conduct formal
training courses in aeronautics for Latin Amer-
ican air forces. On 23 April plans were made
for the addition of five Nicaraguans to the
training course. By the end of June the follow-

ing six-week courses had been established at
the Panama Air Depot: air command radio
(operations and maintenance), aircraft armorer,
teletype maintenance, bombsight maintenance,
power turret maintenance.

After two classes had been conducted, the
six-week courses were revised and extended to
three months. Two facts had become appar-
ent almost immediately: a period of six weeks
was not long enough for the training in aircraft
mechanics, and the language of instruction
should be Spanish, since the English language
proficiency of the students was more limited
than had been anticipated. These first formal
courses were apprentice training in which the
student worked beside the instructor and en-
gaged in maintenance activities, and it was
necessary for them to be able to talk with each
other.

By August 1944 it was felt that the increas-
ing number of students and the language diffi-
culties nullified the advantages of the appren-
tice training system. There were some bilingual
supervisors available but not enough to meet
the demands. For these reasons the depot in-

Curriculum of Inter-American Air Forces Academy

Aircraft Training Department
aircraft propeller repairman
aircraft pneudraulic repairman
instrument repairman
aircraft electrical repairman
helicopter mechanic
aircraft mechanic (reciprocating)
aircraft mechanic (jet)
aircraft maintenance supervisor
jet engine mechanic (axiol and centrifugai)
weapans mechanic
airframe repairman
reciprocating engine mechanic (Janvary 1967)

Electronics Training Department
communications-electronics fundamentais
aircraft radio repairman

aircraft communication-navigation equipment re-
pairman

air electronics supervisor/technician

ground communication-navigation equipment re-
pairman
instrument trainer specialist C-11

Medical Training Department

aeromaedical specialist
medical service specialist
medical laboratory specialist
public health specialist

Support Training Department
special air operations orientation course
inventory management and warehousing specialist
inventory management and warehousing supervisor
administrative and personnel specialist
administrative supervisor and personnel technician
management course for air force supervisors
technical instructor course
OJT administrator supervisor course
fundamental English
intermediate English
advanced English
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struction was replaced with a curriculum sepa-
rate from the maintenance activities. The new
curriculum of eight courses was directed by
civilian instructors. Three months later one
officer and ten enlisted men were authorized as
supervisors and instructors for the “Latin
American School”; the school, after five vears
of natural, evolutionary growth, had a name.

The nature of the school's evolutionary,
almost organic growth, is illustrated by the fact
that a search of records and directives late in
1944 for authorization to issue supplies to the
school revealed that not only was there no
authority for issuing supplies but there was
none even for the existence of the school. This
omission was rectified, and training continued
until 26 January 1946, when the program was
suspended because of reductions in manpower
following World War IIL

A number of the Latin American air forces
protested the closing of the school; they were
depending on it for continued training, and so
later in the vear the Commanding General,
Caribbean Defense Command, directed the re-
opening of the Latin American School. To the
officers of the Panama Air Depot and the Sixth
Air Force who had been directing the school.
it had been intended as a wartime measure in
support of hemispheric defense; to the coun-
tries training airmen in the school, the peace-
time need for and uses of the school were just
as critical as they had been during the war.
It should be noted that both the original found-
ing of the school and its reopening were in
answer to the requests and needs of our sister
republics in Latin America.

The school was reopened in February
1947 and during the next three vears went
through a period of organization and reorgan-
ization, emerging with a 20-week curriculum
schedule which is still in effect.

In 1949 a significant change was made in
the statement of the school’s mission:

The mission of the school is to train en-
listed men of the Air Forces of the various
Latin American countries in technical special-
ties as required by the country concerned.

Through 1948 the commandant of the school
had been required to provide instruction in ac-
cordance with directives from the Caribbean

Air Command. The six words “as required by
the country concemed” placed the school and
the countries it served in a proper relationship
to one another, since one of the purposes of
the school was and still is to meet the training
needs of the Latin American nations.

From this brief historical summary it can
be readily seen that the school and its training
concept of 1949 evolved from a need recog-
nized 10 vears earlier.

As the needs have increased since 1949,
so have school operation and capacity. Many
plans and programs were established between
1949 and 1964, for the most part in order to
achieve relatively short-range objectives. Dur-
ing that time no studv was made to determine
the basis for a usaF training concept for the
Latin American air forces; training was based
upon and justified by the implicit concepts
that had evolved over a number of years.

In 1964, however, the Commander of the
United States Air Forces Southern Command
directed that such a study be made. From this
study, Project Vision, has come a more cohesive
USAF training concept for the Latin American
air forces, with 28 specific recommendations
pointing out new directions for the school.

Integrated Training Program

One of the more important recommenda-
tions, and one which should have far-reaching
results, reads in part: “ . .. establish as an inter-
mediate goal a posture whereby realistic
courses in apprentice skills (3 level) and tech-
nician/supervisor skills (7 level) only are of-
fered by the usar School for Latin America to
the Latin American Air Forces requiring them,
with all upgrading to the journevman skill (5
level) conducted in-country through Career
Development Courses, ojT . .."

The concept embodied in this recommen-
dation has been adopted and developed by the
school and designated the Integrated Training
Program. The school has aligned all resident
courses offered to the 3 and 7 skill levels to con-
form with this training concept. By July 1966
a 5-level follow-on Career Development Course
had been translated into Spanish for each 3-
level specialty taught at the school. This earlv



The close rapport of students at the Inter-American Air Forces Academy and their instruc-
tors has promoted much good will between the United States and the 13 Latin American
countries that regularly send students there. USAF instructors at the academy conduct all
classes in the native language of the students, Spanish or Portuguese, enhancing rapport.

target date was made possible by the combined
translation assistance ot Ecuador, Colombia,
Peru, Venezuela, Chile, Bolivia, and Spain. The
Career Development Courses are to be studied
in-country while the student is receiving on-the-
job training in a system very similar to the Usar
Dual Channel oyt concept of training.

The Integrated Training Program is ac-
tually an approach toward an improved system
of overall personnel management. It is involved
with the procurement and screening of airmen,
classification, training, assignment, career skill
progression, promotion. and career guidance.

If the Integrated Training Program is ac-
cepted by the Latin American air forces, U.S.
Air Forces Southern Command will provide the
translated Career Development Courses, Job
Training Standards, Specialty Knowledge
Tests, and Enlistment Screening Tests ( Airman
Qualifying Examination), and will offer assist-
ance from mobile training teams (aTT’s) or
other advisory services from within the facilities

of the academy to establish classification sys-
tems and on-the-job training systems. The suc-
cess of the Integrated Training Program ulti-
mately depends upon the Latin American air
forces” acceptance and adoption of a similar
classification svstem which groups related posi-
tions into standard career fields and provides
for skill progression from the unskilled to the
supervisor-superintendent level.

The Integrated Training Program repre-
sents the first complete training assistance plan
made available to the Latin American air forces.
It is completely adaptable to any air force in
the hemisphere, regardless of size.

A disinterested observer might ask why the
different Latin American nations should adopt
a standard training plan when. as independent,
sovereign American nations, they should no
more be expected to do so than should, sav,
Russia. France. and England as independent,
sovereign European nations. There are reasons:
first, the Latin American nations. with the ex-



ception of Haiti and Brazil, all speak a common
language; second, all have a common cultural
heritage; third, all are what might be called
“developing nations™ and require some organi-
zational and material assistance; and finally,
most equipment and training assistance come
from the United States. These four factors make
an integrated training plan logical and feasible,
and there is reason to hope and believe that it
will be adopted by the Latin American nations.

faculty

Manning for the Inter-American Air Forces
Academy includes 11 officer, 112 enlisted, and
48 civilian positions. All the instructors are
bilingual, and all technical instruction is offered
by vsaF enlisted personnel. Some of the civil-
tans are emploved both as English teachers and
translators. All personnel at the academy are
keenly aware of the unique importance of their
Positions as receivers, transmitters, and inter-

After completion of instruction students will return
to their countries ably trained to perform the main-
tenance vital to their air force’s mission. At the
present time students are enrolled in more than
twenty different technical training courses at Albrook.

preters of two or more cultures in addition to
performing their normal duties.

student body

To date, well over 7000 students from all
the countries of Latin America and from Spain
have been graduated from the school. Instruc-
tion has been oftered in French and Portuguese
as well as in Spanish. In the fall of 1966 the class
consisted of 1 Aigentinian, 34 Bolivians, 51
Brazilians, 62 Chileans, 35 Colombians, 359
Ecuadorians. 7 Mexicans, 7 Nicaraguans, 23
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Panamanians, 1 Paraguavan, 39 Peruvians, 8
Uruguayans, and 23 from the Dominican
Republic.

the future of the school

It is anticipated that with the realignment
of courses to implement the new usaF training
concept for Latin America, greater use will be
made of the school. The class which began in
July 1966, for instance, was 20 percent larger
than the preceding class and included the first
group of Brazilian students since 1956. Much of
this increase in enrollment is due to the inclu-
sion of the following categories of students: (1)
Aspirantes or soldados alumnos who have had
approximately two years of military experience,
normally as students in the host country pre-
paratory school, and who have a limited practi-
cal background in their technical field. (2) The
basic airman who has received little or no in-
country schooling, who has approximately one
year of military experience, and who has a very
limited knowledge of his technical field gained
through practical on-the-job performance.

The school’s 3-level courses are designed to
accommodate these two groups of students,
taking them from the helper level of proficiency
to the semiskilled (3) level and perhaps a little
beyond and providing the graduate with the
fundamental skills and knowledges to perform
on the job. The immediate response from the
Latin American countries to this first step of
the Integrated Training Program indicates that
with full implementation will come a greatly
increased participation in our mutual effort to
achieve a better life for the American people.

We believe that numerous and far-reach-
ing benefits to the Latin American air forces,
and consequently to the United States of Amer-
ica, derive from a school of this sort strategi-
cally located in the Canal Zone. The Inter-
American Air Forces Academy provides con-
crete evidence of our interest in Latin Amer-
ica, and its location within a Latin American
nation, Panama, adds to the evidence: Students
from all the countries of tropical America feel
at home here, in a geographical sense. Those
from both the temperate zone of South Amer-
ica and the mountain countries feel at home

here culturally, even though the climate is quite
different from that to which they are accus-
tomed.

Our reasons for giving technical training
in the student’s own language go beyond simply
making the learning situation easier, although
it does that, of course. The strongest reason for
teaching in the student’s language is that the
material learned will be more meaningful with-
in the student’s own cultural framework or
perception of reality. Scholars of language and
culture are generally in agreement that what a
person understands as the “real world” is to a
large extent built upon the language patterns
of his society and that no two languages are
similar enough to be considered as representing
the same social reality. In a very real sense, the
worlds in which different societies live are dif-
ferent worlds, not just the same world with
different names attached to things and ideas.
The Latin American student at the academy
assimilates his technical education in terms of
the realities of his “world,” and for that reason
its value is multiplied many times.

Finally, the benefits accruing to the United
States in terms of mutual understanding and
good will, resulting in the strengthening of
hemispheric solidarity, should not be under-
estimated. The use of a common language
among differing groups serves as an especially
powerful symbol of the social solidarity of those
who speak that language despite differences
of nationality. A moment’s reflection on the
feeling of kinship between North Americans
and other English-speaking peoples will show
the preceding statement to be valid. Conse-
quently, when the U.S. Air Force instructor
lectures, discusses, converses, jokes, and sings
in Spanish with his students, he is forging a
bond with his fellow Americans possibly
stronger, more real, and longer lasting than the
most solemn official political treaty. The Inter-
American Air Forces Academy recognizes these
contributions to the social, political, and mili-
tary solidarity of the Western Hemisphere as
serving our enlightened self-interest by help-
ing to forge a world in which freedom and
democracy can flourish.

Hgq United States Air Forces Southern Command



PREVENTIVE
MEDICINE
CIVIC ACTION
TRAINING
PROGRAM

A Changing Image for
atin American Air Forces

Major MaTHEW T. Dun~ and
Major JaMmes B. JoNEs

NE of the major efforts of the U.S. Air
O Forces Southern Command is to en-
courage Latin American air forces to
adopt aggressive civic-action programs and so
identify themselves, with projects designed to
accomplish social and economic improvement.
The basic requirement of each project under-
taken is that it be in the countrv’s interest and
directly beneficial to the local populace.
During 1963, as one step toward achieving
a broader image of the military, United States
Air Forces Southern Command (usarso) estab-
lished a Preventive Medicine Civic Action
Training Program for Latin American air forces.
The goal of the program is to train and
equip Latin American air forces to provide
preventive-medicine services to remote and



A Honduran Air Force C-47 Gooney Bird offloads personnel and supplies for a preventive-medicine
field trip. The team of USAF personnel and preventive-medicine students was joined by a Honduran
Air Force flight surgeon, dentist, and two Honduran graduates of the preventive-medicine course.
... All acailable transportation assists Preventive Medicine Civic Action teams in moving medical
supplies from airstrip to village. The carreta or oxcart may be the only transportation available.

normally inaccessible areas, primarily through
the use of airborne medical teams.

From routine preventive-medicine and
sanitation surveys conducted by the command
in those Latin American countries where U.S.
Air Force personnel have been stationed, it be-
came apparent that there is an urgent need to
provide basic medical services to indigenous
populations. This was substantiated further by
information and statistics obtained from nutri-
tion and health survevs on the area published
by the Department of Defense' and from other
pertinent documents relative to health condi-
tions in Latin America.-

This research indicated that Latin Ameri-
can air forces. by providing properly trained
and equipped preventive-medicine teams,
could do much to reduce the high sickness and
fatality rates in remote areas of their countries.
The air forces would then be identified as hav-
ing a humanitarian interest in the local popu-
lace and would gain support in their effort to
counter Communist insurgency and unrest.

fite-phase plan

Headquarters U.S. Air Forces Southemn
Command, in cooperation with Latin Ameri-

can air forces, then developed a five-phase
plan in which the vsar would provide training,
medical supplies, and equipment to those
countries willing to participate. The program
gradually increases the extent of the host
country’s capability to undertake medical civic-
action projects. It was intended that the goal
of each country would be to develop its own
medical-specialist training program and form
additional preventive-medicine teams.

Basically, the program is to train five-man
teams composed of two preventive-medicine
veterinary technicians, two medical service
technicians, and one medical laboratory tech-
nician for six months at the Inter-American Air
Forces Academy (formerly usar School for
Latin America), Albrook Air Force Base, Canal
Zone. Upon completion of training, the teams
return to their respective countries and through
the Military Assistance Program are provided
medical equipment, supplies, and an aircratt
for transportation. With the addition of a host
country physician, a team has the capability
to function as a small dispensary, to provide
basic medical care (including air evacuation,
if necessary), and instruction in preventive-
medicine techniques.

In the first phase, these five-man teams



During a preventive-medicin
revived this seven-month-old child suffering from adcanced stages of pneumonia. The doctor
we ted by a USAF medical service technician instructor of the preventive-medicine

program th

are trained t i | a medical equip-
ment and supply package. Included in the
package are drugs, chemicals. biologicals, sur-
gical supp dressings, laboratory equipment
and supp] me air cvacuation equipment,
and tents and ping bags for team members
to use while working in remote areas

In the md phase, medical service spe-
cialist: trained in the techniques of first-aid

instruction and sent back to their respective
countries with first-aid training kits. They
along with other air force medical technicians,
can then travel to villages of the interior or to
isolated communities and teach a nucleus of
personnel in each community the fundamentals

field trip to Chimdn, Panama, a U.S. Air Force doctor

anxious mother looked on. No doctor had visited the village in months.

of first aid and disease prevention. As an im-
petus tor learning first aid, team commanders
will issue first-aid kits to the villages visited
during the expanding program.

In progressive phases, countries partici-
pating in the Preventive Medicine Civie Action
Training Program are provided U-17A aircraft.
This light plane was selected because of its
adaptability to a variety of missions and be-
causce it permits easy operation in and out of
short, rough landing strips.

From light aircraft mobility, the program
expands to include a C-47 flving dispensary with
field equipment, supplies, and air evacuation
potential, including a generator set, an X-ray,



dental equipment, and other supplies neces-
sary for the operation of a mobile dispensary.

on-the-job training program

The plan was presented to U.S. military
commanders in the area and at the Conference
for Latin American Air Force Medical Chiefs
held in March 1963 at Albrook. It caught the
imagination of Latin American air force offi-
cials as a vital cold war weapon of potent force
in fostering democratic ideals and principles

Public Health Instruction

A Bolivian Air Force medical technician lectures
Ecuadorian villagers (above) on proper preventive-
medicine and sanitation procedures. . . . Ecuador-
ian and Bolivian airmen instruct the people of a
remote Ecuadorian village in how and where to build
latrines to prevent well and stream contamination.

and as a counter against Communist-inspired
unrest.

The plan was submitted to Headquarters
U.S. Air Forces Southern Command, where it
was approved and forwarded to Hq usaF, the
Department of Defense, and the Joint Chiefs
of Staff. pop gave the necessary approval for
implementation and provided the initial fund-
ing of $250,000. Overall costs of the program
are funded by the U.S. Military Assistance
Program.

Public relations aspects of the program
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called for building upon fundamental atti-
tudes, especially the Latin American air force
medical chiefs’ natural attitude toward medi-
cine and their desire to increase medical assist-
ance throughout their countries. Their response
resulted in overwhelming support of this pro-
gram that promised to add trained medical
technicians to their resources.

The chiefs of the Latin American air forces
saw in the program an opportunity to enhance
the role of their air forces, to win friends and
support in counterinsurgency activities, and at
the same time to gain prestige and recognition
for their air forces. These air forces had every-
thing to gain, since both they and the people
would benefit from the program.

But what of the people in remote areas
singled out to receive this aid? How would they
react?

The program was designed as a “we-help-
you-to-help-yourselves” project, in which the
entire community participates in a combined
group effort. In-village demonstrations and
assistance point out new facts, knowledge, and
ultimate rewards not previously experienced
by these people.

Working from the premise that maximum
benefit and progress are achieved when people
work together as a group, we saw the program
accepted and highly praised. Although it is too
soon to measure the full impact of the long-
range five-year plan, the program’s success so

U.S. Air Force personnel, Latin Ameri-
can air forces students, a member of
the Panamanian Guardia Nacional,
and villagers join to aid and carry an
injured citizen to an airstrip for evac-
uation to a Panama City hospital.

far can be measured by what has been accom-
plished since it was implemented.

the start

In July 1963 the first increment of air force
personnel from nine Latin American countries
was enrolled at Albrook aFB in the Preventive
Medicine Training Program. Enrolled in the
first six-month course, conducted entirely in
Spanish by usar instructors, were 40 trainees
from Bolivia, Paraguay, Venezuela, Nicaragua,
Dominican Republic, Honduras, Guatemala,
Ecuador, and Panama. These students were
definitely a cut above the average, and they
displayed great zeal, interest, and aptitude for
the preventive-medicine curriculum. Six addi-
tional classes have since been conducted for
140 more students.

field trips

As part of their training and after com-
pleting five months of classroom instruction,
the students, accompanied by usar medical
and Latin American air force personnel, have
made field trips to Chiman, Chica, and the
Perlas Islands in Panama, to Ecuador, Bolivia,
Paraguay, Honduras, and Guatemala. Addi-
tional countries visited during 1966 included
El Salvador and Colombia. The trips take the
students into remote, almost inaccessible areas
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where they face real-life situations and condi-
tions like those they will encounter when work-
ing in their home countries. Without exception,
the students performed better than anticipated.

Before a team was airlifted into its desig-
nated operational area, a U-10 Air Commando
aircraft dropped pamphlets announcing the
intended visit and made a follow-up flight
broadcasting by loudspeaker in Spanish that
the medical team would arrive.

In Ecuador, the group, including thir-
teen students, was divided into three separate
teams, which were airlifted by helicopter over
the dense jungle to the villages of Grama
Natal, Villanueva, and Santa Rosa, all located
on banks of rivers that empty into the Rio
Guayas, the main waterway leading to Guaya-
quil. The three-day operation, in which more
than 1000 patients received medical care, was
an outstanding success. Doctors and students
were unstinting in their aid to the villagers,
who came en masse for assistance. An Albrook
flight surgeon and his team kept clinic hours
in dirt-floored huts from sunrise to sunset. On
the last day there were still so many patients
waiting for care that the team worked without
rest until 0400 hours. The other two teams—
one headed by a Paraguayan doctor and the
other by an Ecuadorian doctor—had similar
experiences. Accompanying one of the teams
was a usarso dentist, who, after extracting
140 teeth, was unable to continue because of
a swollen hand. A student technician relieved
him and performed extractions on the remain-
ing 25 patients.

The report of this Ecuadorian exercise
cited lack of preventive-medicine and sanitary
procedures as a major cause of epidemic para-
sitosis, tuberculosis, malaria, dysentery, and
various gastrointestinal disorders. The pri-
mary purpose of the trip was to impress on the
people the need to undertake preventive-
medicine programs on a self-help basis. This
purpose was achieved.

The field trip to Chimdn, in the interior
of Panama, was similarly successful. During
the visit, 439 patients received care. One of
these was a baby suffering from pneumonia,
who is alive today because of treatment pro-
vided by a team doctor.

In Guatemala, the results of air force
eftorts have been quite gratifying. Chahal, a
remote settlement that can be reached only
by air or by days of travel overland, is typi-
cal of the program’s acceptance. Visits of the
preventive-medicine team are practically the
only contact the village of 1200 population has
with the government. On a recent medical
visit, when the Guatemala Air Force C-47 with
the air force chief of staff on board landed on
the rough airstrip, the entire village was on
hand, a welcome banner held high. Following
sick call, attended by hundreds, the air force
chief talked to the villagers and pledged that
the program would be continued on a perma-
nent basis.

home country operations

The third and fourth phases of the plan
have already been implemented in several
countries. Bolivia, Ecuador, Honduras, Costa
Rica, and Paraguay have obtained U-17A air-
craft: the Dominican Republic, Chile, Argen-
tina, and Peru each has a C-47 for use in
their preventive-medicine programs. The air-
craft were provided by the usar, at the coun-
trv's request, through the Military Assistance
Program.

Paraguay. The first report from returned
students came from Paraguay. There, under
the capable direction of Paraguayan Air Force
Dr. Heriberto Zarate, who was one of the
on-the-job training students at Gorgas Hos-
pital, C.Z.. Paraguayan Air Force preventive-
medicine teams have put their training and
knowledge to work through several highly suc-
cessful trips to the interior of the country. The
Paraguayan Air Force has also been active in
flving doctors and medical supplies on humani-
tarian missions to otherwise inaccessible areas.
This country has also designated a military
doctor as Chief of Preventive Medicine Civic
Actions.

Dominican Republic. Reports indicate
that the first Dominican Republic graduates
of the Albrook arB course are actively engaged
in preventive-medicine activities. In addition,
the medically rigged C-47 was a vital asset
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A U.S. Air Force instructor explains the internal
workings of the human body to a Nicaraguan pre-
ventive-medicine student. The preventive-medicine
program includes six months of classroom training
and field trips to isolated areas of Latin America.

he interior regions of that country to treat less

fortunate countrymen. In addition to using the
U-17A, the Ecuadorian Air Force has obtained
helicopters to assist in transporting technicians
to remote areas and evacuating patients.

Guatemala. The Guatemalan Air Force
has been actively engaged in preventive-medi-
cine civic-action programs. Its efforts have
been so well received by the people that addi-
tional programs have developed from initial
preventive-medicine visits. These include the
building of schools and providing a school
lunch program for children. The Guatemalans
refer to these medical team visits as jornadas de
medicina (journeys of medicine).

Colombia. During 1964, cight field trips to
the interior were made, More than 6000 people



After a busy day of treating patients, team members
of a group of preventive-medicine specialists cata-
log laboratory samples taken at a Panama village.

received medical care. Four military medical
personnel are permanently assigned to preven-
tive-medicine activities.

Costa Rica. The air section of the Costa
Rican Guardia Civil is using U-17A aircraft
in medical civic-action missions. The Guardia
also uses eight mobile sanitary units that travel
to outlving areas and provide medical treat-
ment, X-ray facilities, sanitation inspection, and
immunizations.

Honduras. In addition to flying preventive-
medicine teams to remote areas on a continu-
ing basis, the Honduran Air Force is training
militarv personnel in nursing techniques and
furnishing veterinary technicians to villagers
to assist in raising poultry and livestock. The
air force uses U-17A, L-13A, and C-47 aircraft.
Since the program was initiated in Honduras,
more than 480 flights have been made and
60.000 people treated.

Uruguay. The air force has established
medical and dental dispensaries in the interior
areas to provide services to the civilian popula-
tion. Approximately 15 preventive-medicine
field trips are scheduled per year, using light
aircraft and helicopters. The air force has also
been actively involved in insect-spraying mis-
sions.

These are only a few examples of how air
forces of Latin American countries are partici-
pating in civic-action programs, including pre-
ventive-medicine projects, to assist in economic
and social development.

a look to the future

In villages of Ecuador, Honduras, and
Panama the inhabitants, using the democratic
process, have elected special medical commit-
tees to head up continuing preventive-medicine
programs.

As the teams were departing Ecuador, one
peasant woman, whose hard life had given her
little education yet many insights into her
people, summed up the impact of the three-day
trip to the Ecuadorian interior as she thankfully
shook the hand of a usar medical instructor and
said, “Senor, the people are crying. The medi-
cine is gone and, worst of all, you are leaving.”

During the field trip to the interior of
Ecuador, the preventive-medicine teams were
flown to their base of operation in uUsaF Air
Commandos flown by Ecuadorian Air Force
pilots. Following the completion of airlift of
personnel and supplies, one of these pilots, Lt.
Enrique Lavanan, said. “I feel a bit tired, going
in and out of these areas so many times. But the
folks in the villages really appreciate our efforts,
and that good feeling makes the whole project
worthwhile.” ( The Ecuadorian pilots spoke ex-
cellent English, thanks in part to their flight
training in the United States.)

A schoolboy in the village of Villanueva,
gleaming with enthusiasm, summed up the vil-
lage response as he said to one of the U.S. Air
Force instructors, “Senor, todo esto es tan in-
teresante. Nunca habiamos sentido tan entusi-
asmo en nuestras vidas. Esto es mejor que echar
una fiesta.” (Sir, it is so interesting. We have
never known such excitement in our lives. It’s
better than a fiesta.)

Senior Master Sergeant Arnold May, for-
merly noncommissioned officer in charge of the
Preventive Medicine Program and a member
of one of the medical teams, saw the trip from
another point of view:

The technician students, the Paraguayan Air
Force doctor, and I were relative strangers to
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these people at first, but in only a few hours
we got to know each other and the people.
We're men from three widely separated coun-
tries, getting preventive-medicine civic actions
into a fourth country we had never seen before,
vet we were a team. We did not think of nation-
alities nor countries, only that we were a team
working together to help people who have one
foot in the 1960’s and one foot in the past.

THaT THE UsaFso Preventive Medicine Civic
Action Training Program has achieved out-
standing success is evidenced by the Latin
American air forces’ acceptance of it. The pro-
gram has provided the needed impetus. Its fu-
ture is unlimited.

Civic actions are doing much to allay the
campesinos fear of the military. The preven-
tive-medicine part of the program has proven
to be a vital tool.

In Honduras, a high-ranking air force ofhi-
cial stated:

The attitude of the people has always been
very cold toward the military. Although we
have been trying to get into these areas for
some time, the Preventive Medicine Civic
Action Program gave us our first real oppor-
tunity. The villages have long been a breeding
ground for Castro trainee infiltrators. Prior to
our medical visits the people were harboring
and protecting the bandits; now they are tumn-
ing them in. At last the people have confidence
in us.

Notes

1. Nutrition Survey Reports by the Interdepartmental
Committee on Nutrition for National Defense, Deputy Assistant
Secretary of Defense for Health and Medical.

Summary of Four-Year Reports on Health Conditions

Colombia was continually harassed by a
serious bandit problem. After initiating a sound
civic-action program, including preventive
medicine, the military obtained the cooperation
of the people and was able to reduce the
banditry to a controllable level.

In Guatemala, the air force found that
direct benefits to the people in the form of
preventive-medicine functions have resulted in
an obvious change of attitude toward the mili-
tary. Concentrations of insurgents in remote
areas are diminishing rapidly.

Years ago, Headquarters usar forwarded
copies of the program plan to Air Force com-
manders in the Pacific and European areas for
their consideration and possible adoption. The
cover letter cited the program as “. .. an out-
standing example of an imaginative and con-
structive military civic action program . . .
[which] employs the unique characteristics of
air power to satisfy a real need of an under-
developed area.”

The goal of broadening the image of U.S.
and Latin American air forces to include public
service will be more easily reached because of
this program. It is an outstanding example of
community/public relations effort being put
forth to maximum advantage. For the minimal
cost involved, few other projects could accom-
plish more for more people.

Hq U.S. Air Forces Southern Command

in the Americas 1957-1960, prepared for the XVI Pan American
Sanitary Conference, Scientific Publications No. 64, July 1962,
Pan American Health Organization, Pan American Sanitary
Bureau, Regional Office of the World Health Organization,
Washington, D.C.
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single judgment a political or military

leader can make is to forecast correctly
the nature of the war upon which the nation is
to embark, for all else depends on it. One sub-
scribing to the spectrum view of conflict and
accepting the intrinsic interconnection of
events in time is led to rephrase this observa-
tion. Since tomorrow’s activities are intimately
connected with, and in fact are more or less a
consequence of today's, and today’s of vester-
dav’s, the most important judgment is to assay
correctly the nature of the conflict—yesterday’s
and today's. If dangerous and destructive con-
flicts are ever to be avoided or their most dam-
aging effects moderated on other than a ran-
dom basis, it can only be after better under-
standing has been achieved. Further, this
understanding must be repeatable and widely
diffused; “repeatable” means that second, third,
and fourth observers perceiving the circum-
stances must be led to approximately the same
judgments.

The world has been and remains in a kind
of ferment. Widening political consciousness—
the idea that the future need not be a repeat
of the past—fueled by the advance and spread
of education and remarkable mass communica-
tions technologies, assures that the ferment will
grow and change and spread. This ferment,
showing up in numerous and varied low-scale
conflicts around the world, presents opportuni-
ties and dangers. They are dangerous, for while
shrinking from direct nuclear confrontation,
the great powers are likely to feel obliged,
when certain of their interests are deemed in-
volved, to send arms or advisers or otherwise
commit themselves, and the local low-scale ac-
tion is in danger of escalating to the confronta-
tion that neither great power wants.

Those of us who do not accept the idea of
“laws of history” must accept that it is also not
foreordained that our own democratic form of
society will continue relatively unscathed or
even survive this worldwide ferment. Our hope
and indeed our responsibility lie in striving to
understand the nature and circumstances of
these conflicts, for our attitudes and all our sub-
sequent judgments and actions to a great ex-
tent follow therefrom, as the night the day.

I T HAS been said that the most important

These attitudes, these judgments, and these ac-
tions strongly influence, if not govem, not only
the choices of aims and objectives but also the
methods and means used to achieve them.

The Spectrum of Conflict

We accept here the spectrum concept of
conflict or interaction states, a relativistic view
of international relations and, as well, of human
affairs. This is to say that, given a sizable num-
ber and variety of interaction states arranged
in hierarchical order of relative strength, po-
tency, and/or intensity, the whole takes on the
appearance of a spectrum. The larger and more
varied the assemblage, the more nearly it ap-
proximates a spectrum. We call this the con-
flict spectrum. Given a suitable representation
of interaction states, the totality, albeit simpli-
fied and imperfect, is a relativistic portrait or
mirror image of reality—a realitv containing an
infinity of forms and gradations of states.

Figure 1 illustrates this conflict spectrum
in terms of what we here call international in-
teraction states.® The potential usefulness of
this spectrum rests on the premise that its im-
precision is outweighed by the added insight
obtained from observations which otherwise
seem heterogeneous and often only obscurely
related if not contradictory. By comparison
with its predecessor in a previous article on the
subject,! this array of conflict states incor-
porates numerous, though relatively minor,
changes, primarily in the interest of clarity and
concision. The word “conflict” replaces “war”
in the title for two reasons: first, war and peace
activities are easier to define in the abstract
than in practical affairs. This fact, plus their
juxtaposed interactions (often extremely com-
plex and subtle), argues the probable futility of
attempting clean separations. Second, it seems
preferable to use the term “conflict” because of
the strong emotive connotations associated with

°Familiarity and convenicnce notwithstanding, it is easy to
read too much from the adjective “‘international,” for it is not
at all clear that sharp distinctions can be drawn hetween intra-
national and intemational conflict. If ever there was a sharp line
between them, it is exceedingly fuzzy today. It is hard, for
example, to conceive of intranational conflict or civil war in the
present-day world without international reverberations, espe-
cially if such conflict continued for a long time without inter-
vention taking place in one form or another.



The Conflict Spectrum

Figure 1. Conflict spectrum. International interaction states (in hierarchical order of intensity, potency)

“war.” War, surely, is too serious a matter to be
viewed through lenses that vary according to
the individual and his prejudices. The stakes
are too high, the possible consequences too
fateful.

index scale

To recognize the need for some index or
yardstick of conflict is one thing; to achieve it
is something else. What characteristics of the
conflict states are we to use? How detailed and
discriminating should the scale gradations
be? Figure 1 is our answer. To help clarify
and define the scale positions, each is de-
scribed twice: once conceptually or in what
might be called theoretical fashion, and then
pragmatically, by historical example, in terms
of experience. Thus, reading across the scale
from left to right, each spectrum “wavelength”
is described by both the lower and the upper
texts for that scale position. (The numbers 1
to 13 are merely a visual aid for later reference.)

The question of how fine the scale grada-
tions should be (how numerous the wave-
lengths) is related to the representativeness of
the arrayed states and, of course, to the repeat-
ability of the observation. A finely gradated
scale has the advantages of specificity but im-

plies precision observations, which, if they are
not objectively achievable, means that the
scale may be deceptive, possibly dangerously
distorting. A smaller number of gradations
means greater differences between them, dif-
ferences which are more easily perceived and
consequently likely to be repeatable.® Unti(y
more accurate measuring techniques come t

hand, it seems wise to hold to something like
our smaller number of scale wavelengths. One
further point: Absolute scale positions are not
inferable from this index. Thus, for example,
the fourth wavelength position from the left
is not to be interpreted as twice as far as the
second or halfway to the eighth position. As-
signment of absolute scale values or magni-
tudes to the intervening scale segments would
be most useful but cannot now be supported.

symptoms and causes

The interaction states shown on Figure
are in the nature of symptoms, not causes—
that is to say, they represent the consequence
Quite in contrast to causes, conflict symptom
are usually overt and visible and hence mor

°Repeatable, in contrast to subjective or single sense obse
vations, means confirmable; that is, relations between two

more sense impressions, particularly statements of equality, ¢
be confirmed by different observers.
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likely to satisfy the repeatability requirement.

Tt is important to be quite clear on war
and peace and on their causes and symptoms.
We define peace as the free exercise of activi-
ties in accordance with basic principles that
are generally and freely acquiesced in. Since
what fundamental principles are acceptable is
a subjective judgment and therefore can range
widely among individuals, a workable consen-
sus is most likely to exist, if at all, where there
is a widespread sharing of determinant reli-
gious and/or ethical principles. To the degree
that members of a society do not share these
fundamental principles, tensions and antago-
nisms will be present, and peace will be a less
attainable state. Without this prerequisite con-
dition of fundamental principles freely and
generally acquiesced in, self-determination
and majority rule are unworkable; majority
rule may be merely legalized subjection. In
countries where significant fractions of the
population hold dissimilar and strongly op-
posed beliefs, symptomatized by lack of basic
trust or confidence in each other—the Greeks
and Turks in Cyprus; Mohammedans and Hin-
dus in British India; Moslems and Christians
in the Sudan; montagnards and lowlanders,
Buddhists and Catholics in Vietnam—unless
this lack of agreement and trust is eliminated
or moderated, there will be continuing strife
and disintegration, leading finally to (1) po-
litical fragmentation, (2) some form of legal-
ized bondage, or (3) rule by outsiders in whom
the differing groups have a measure of confi-
dence.

The U.S.A. exemplifies the fact that heter-
ogeneous peoples can live side by side and,
so far as national politics ( working consensus)
is concerned, in fruitful unity. But, as Sir
Arthur Bryant suggests,? this relatively fruitful
unity in the U.S.A. is not so much because the
people have gotten used to one another and
their differences as because, living in a new
land without visible reminders of ancient racial
or national differences, rivalries, and antago-
nisms, they have made a new start emotionally
and psychologically as well and feel themselves
to be Americans, rather than Anglo-Saxons, or
Irish, or Cermans, Italians, Scots, Slavs, Celts,
or Scandinavians. Thus for different reasons

and in a different way, a national identity or
workable consensus on basic principles has
evolved in the U.S.A.

Where there is no general consensus or
where the area of basic agreement is exceed-
ingly small, there is no peace; and where peace
is not, there is war. A relationship wherein
men or groups of men refrain from activities
otherwise deemed legitimate (in accordance
with fundamental principles freely and gener-
ally acquiesced in) is therefore not a peaceful
one. No matter the action or inaction, the pres-
ence or absence of violence, the state is that
of war. The presence of violence is a mere
technicality, an accidental occurrence or a
judgment of the moment as to the most per-
suasive means for resolving the dispute.

The habit of taking political stability for
granted, although possibly justifiable in well-
established societies, may give rise to the idea
that such a discussion as this is something ab-
stract, something which has little immediate
relevance to present-day affairs. Such an idea
is dangerous. The existence of underlying dif-
ferences between men or groups of men with
respect to acceptable basic principles shows up
as civil unrest, insurgency, wars of national
liberation, revolutions, etc. Just what are these
differences? What do they mean? How best to
cope with them and the resultant symptoms
necessitates clearer understanding of the un-
derlving forces, the causes, and the processes.
For these low-scale conflicts around the world
are dangerous in that they tend to refuse to
stay local and low scale.

Conflict symptoms are usually overt and
visible and, consequently, likely to be “repeat-
able.” They are expressions of attitudes, ex-
pressed grievances, actions themselves.* They
may be concrete and specific, as a U-2 over-
flying the U.S.S.R., the blockade of Berlin,
long-range missiles in Cuba; or abstract and
ambiguous: “our national honor,” “freedom
and democracy,” “the victory of socialism.”
Conflict causes, on the other hand, run far
deeper, since they have to do with fundamental
outlooks and attitudes, with ethical and/or
religious principles. It has been argued that
conflict causes are not usually overtly ex-
pressed.* This may be because such expression
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is compromising. For example, it has been
suggested that Indonesian aggression against
Malaysia was largely to divert attention from
Indonesia’s own grave internal problems. It is
likely that the real Soviet concern at the time
of the 1939-40 Winter War was far more with
the strategic situation vis-a-vis Nazi Germany
than it was with the unfriendliness or hostile
actions of the Finns on their common border.
Then perhaps even the protagonists—either or
both—may not be aware of the causes. For ex-
ample, it is argued by some that man’s innately
aggressive drives bias him toward war.” If so,
the argument continues, the problem of avoid-
ing war is one of sublimation. Art, play, and
work are recommended outlets for the aggres-
sive urges—the idea of “a moral equivalent of
war.” It has been suggested that World War |
was far more a struggle for world markets than
for self-determination and democracy. Alex-
ander Kerensky, in a recently published book
devoted to that historical event, asserts that
World War I was basically a struggle for world
domination.” Whatever the precise reason—if
ever there is but one—truly the causes of con-
flict run deep.

The fact that some basic differences are
never settled, that some fade away unsolved
or are revived at a later time to be fought over
again and again, supports the view that the
causes of conflict are deep-running and are
affected by many influences in many wavs. All
this is to say that our limited vision and under-
standing and the intractability and apparent
permanence of certain differences are not war-
rant for resignation and despair. To point out
that Figure 1 is made up of conflict symptoms
and emphasize the distinction between causes
and symptoms has for some an air of abstrac-
tion and digression when clear and present
dangers call for direct action. The long and
tragic record of human conflict at least sug-
gests that such a view and the failure to look
to the deeper causes assure continuation of
that record. In both world wars, for example,
many held the view that the eruptions were
caused by certain men, rulers, or ruling groups
whose elimination would lead to a bright and
peaceful world. The point is that one’s view

of the causes does guide if not govern the
choice of objectives, the choice of means, and
hence to a significant degree the shape of the
postwar world. Certainly differing opinions
regarding U.S. participation in Vietnam reflect,
among other things, differing views of the basic
causes of that unhappy conflict.

This conflict spectrum, made up as it is
of symptoms, has certain utility and certain
limitations. Its limitations stem at least in part
from the fact that symptoms are not causes,
so care must be taken not to press these data
too hard. Its utility derives from the power
of order and perspective, the power of “repeat-
able” observations. In the following sections
we proceed with applications of this spectrum
scale, striving to remain within these general
constraints and resting on the hope, in the
longer view, that the method outlined will be
helpful for further and deeper investigation
into causes.

Conflict Action-Limit
Lines

The spectrum view of interaction states
(conflict actions) between nations, as pre-
sented in my previous article, shows that the
most intense or highest on the scale—accord-
ing to its hierarchically ordered array—of the
concurrent actions in a given region can be
represented by an action-limit line that is con-
tinuous with respect to time. To this concept
of conflict and the action-limit line we gave
geometrical form, utilizing conflict data from
more than a century of the eventful history of
the China region. We develop the concept fur-
ther here.

Some prefatory observations must be
made. First, it is important to keep in mind
that the word “line” in “action-limit line” is in
no way as divisive and sharply delineating as
the term might suggest. “Band” might have
been a better choice, since it has in it the idea
of width and this width connotes something
of the imprecision of the data, that is to say,
the uncertainties both in observation and in
recording. “Line” is therefore a simplification
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ﬂonly partially offset by the qualifying words
in “action-limit line” implying a bound in one
direction. A second point to keep in mind has

“to do with the great number and variety and
l possible indirectness of the causes and also the
svmptoms of conflict. Direct and indirect, the

_effects of certain forces are often far-reaching.
Thus it would seem useful to broaden the

action-limit line’s area of representation to

decrease the chances of excluding at least the

significant forces. On the other hand, increas-

ing the area represented has a blurring and

diluting effect on the significance of the action-

limit line. Some compromise seems called for.

The historical example (see the figure on

p. 53 of my previous article) is based on data

from the record of “the China region™ and not

on the much more restricted (however de-

fined) geographical bounds of “China.” The

vagueness of Chinese frontiers and the impor-

tance and even inseparability of causes and

effects in that immense region argue for the

larger and more comprehensive representation.

Yet. as we have suggested earlier, there is also

loss in great-area representation; so in seeking
a least-losses approach, we resort to a dualistic
presentation: using action-limit lines by coun-
try, then superposing them in combination.

action-limit lines

Figure 2 shows a group of action-limit
lines, each representing a country (with no
attempt at relatedness in this grouping). By
preparing each limit line on a separate trans-
parency and identifying each according to,
say, whether or not Communism plays a major
role, they can be superposed for viewing in
combinations. One could in this manner por-
tray action-limit lines for the Middle Eastern
countries (geographical grouping); action-
limit lines for a situation primarily fomented
and fueled by Communist forces (ideology-
based grouping); and so on. Surely one errs in
viewing Vietnam, Cambodia, Thailand, Laos,
et al., as isolated scenes. It may be that the
greater and graver significance of the activi-

Figure 2. Conflict action-limit lines
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ties of these Southeast Asian countries lies
more in what they portend or reflect of the
relationships between major world powers
than of activities within the individual coun-
tries. It is quite likely, for example, that the
ultimate directions and determinations there
are much more dependent now on agreement,
tacit or otherwise, between the United States
and China than upon individuals and events
within any of those strife-ridden countries
themselves.” It should be noted that the omi-
nousness of the 1962 Cuban incident stemmed
not from Cuba, the land, or the people but
from what it implied of U.S.-U.S.S.R. interac-
tions. Fidel Castro notwithstanding, it was the
confrontation of the United States and the
Soviet Union that mitigated the situation.

That the interaction states between world
powers may be most clearly discernible in
“third” countries probably reflects the fact that
the interests and influences of great powers, in-
exorably perhaps, extend considerably beyond
the limits set by mere cartographic bounds.
With certain exceptions—and doubtless there
are always exceptions—collisions between ma-
jor powers are likely to be observed most fre-
quently and earliest far from their homelands.
There is the added and advantageous consider-
ation that, since these early and distant activi-
ties, be they by proxy or otherwise, do not
directly impact on or threaten an adversary's
“vitals,” the practical effect is that of a certain
“sea room,” valuable to big ships of state cours-
ing the international political waters.

encompassed conflict actions

The action-limit line presupposes the con-
current existence of many other, lower-intensity
actions. Since the number, form, scale, and in-
tensity of the encompassed conflict actions may
range widely, a useful additional step in in-
creasing our knowledge is to describe the con-
current lower wavelength activities. We can
describe the overall interaction states more
definitively and usefully by indicating some-
thing of the scale and distribution of the en-
compassed conflict wavelengths. But develop-
ment of meaningful measures of conflict action

is difficult. One has only to contemplate some |
of the indicators commonly used to describe
operational situations—number of sorties and
missions flown, tonnage of bombs dropped,
number of artillery rounds fired, weapon
counts, kill counts, and so on—to appreciate
their crudeness. One can but wonder at the
range of possible meanings that a mission might
have, that kill counts might have, at the vital
difference between effort and effect—between
measures of effort expended and those of effect
achieved. But, willy-nilly, such measures are
used and reported and do influence decisions,
for actions do not wait; they are impatient.

Bernard B. Fall comments briefly on the
“now famous incident counts’—the use of de-
creasing incident counts as indexes of progress
toward pacification or control of the popula-
tion, observing that although decreasing inci-
dent counts might mean increasing control, the
same relationship holds regardless of which of
the contending sides achieves the increased
control.® The conventional military factors, he
says, are meaningless in “counterinsurgency”
actions, and in their stead he suggests what he
calls Fall Insurgency Nonmilitary Indicators
(FInT) to reflect events more accurately. Some-
thing like this is called for, to delineate and ex-
press the encompassed conflict actions. Political
and military judgments are important and diffi-
cult enough. Without a reasonably correct view
of the nature of the ongoing conflict actions,
they are precarious indeed. But as with so many
ideas, the putting into practice is something
else again, for “How is the cat to be belled;
who is to do it?”

Surely, however, appraising correctly the
past and present conflict states is a necessary
step to forecasting the future correctly. Stated
conversely, if we do not understand the past
and present conflicts, we cannot hope to under-
stand those still ahead. Figure 3 suggests a
framework the use of which can help us un-
derstand the present and with which we can
systematically move toward a view of the fu-
ture. Action pattern profiles established at dif-
ferent times (T,, T:, T;, Tx) will be instructive
in what they may reveal not only of the charac-
ter of the encompassed actions but also of pos-
sible trends.
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Information regarding the “background
noise” level (What is the normal state?) for a
particular country is also an important piece
of the overall picture. It is well known that
what may be widespread eruptions and a sign
of serious unrest in one country may be only a
rough presidential campaign in another. It is
important therefore to establish this “back-
ground noise” by magnitude scale and level,
and this, too, is illustrated on Figure 3.

Conflict actions may evolve slowly or rap-
idly. They grow, change, and spread; some-
times toward obscurity and ultimate nothing-
ness; then again, gathering momentum and
glowing redly with the sweep and power of
an idea and vision. Certainly in their earliest
stages, guerrilla activities possess many of the
characteristics of simple banditry—and in fact
may in reality be only that. Both guerrillas and

bandits are likely to be against the existing or-
der, with perhaps the principal distinguishing
feature between them being the former's in-
terest in and concemn for popular support. This
derives from the guerrillas’ basic aim: to con-
trol and/or constitute the government.® A grave
and potentially fatal complication in efforts to
cope with or adjust to challenges to existing
governments arises from both the difficulty and
the necessity to know and distinguish between
revolutionary movements, to recognize the
existence of grays as well as blacks and whites,
of pinks as well as reds. There is in the long
run no really good substitute for distinguishing
quickly and accurately between banditry and
revolutionary guerrilla activities—and perceiv-
ing the essential character of the latter. Too
little concern with need for perceptivity and
misjudgments is likely to prove painful and

Figure 3. Encompassed conflicts. Country X record

CONFLICT ACTIONS SCALE
AND DISTRIBUTION AT TIME,T;
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costly; continued, it leads to disaster. Human
history is a long record of vanished societies
that have been unable or unwilling to adjust to
or adequately cope with new conditions.

Finally, it is worth noting that given a
suitable selection of action-limit lines—and pat-
terns of encompassed actions—it may just be
possible that a way is opened toward quan-
titatively supportable statements with respect
to types of conflicts—and hence needed means
—and, possibly even, with respect to assigning
relative priorities for development and procure-
ment of future means.

Conflict and Means

The hierarchically ordered array of inter-
action states of the conflict spectrum is but

Figure 4. Means spectrum

the graphic presentation of the clash of con-
tending views—each contending that his view
should prevail, one striving to impose his will
on the other. Because the underlying differ-
ences have to do with what basic attitudes or
principles are freely and mutually acceptable,
it follows that the end sought is political. Strat-
egy we envisage as the science or art of achiev-
ing the political end, having to do with
“orchestrating” means (tools and techniques)
of persuasion. But persuading another—modi-
fying his view—has to do with affecting his
state of mind, his behavior. Because modifving
state of mind and behavior has to do with psy-
chology, it follows that there are and indeed
must be many ways by which pressure can be
exerted to achieve the modification.
Certainly much more needs to be done in
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" the wav of filling in the grid of Figure 4, but

“even so it illustrates relationships between
means of persuasion and conflict actions, the
former defined and divided according to means
family and spectrum scale level. Means are
grouped according to whether they are primar-
ilv political, economic, sociological, force-
supporting, or force-striking, reflecting the no-
tion that minds are changed and behavior
influenced through pressing on any of a num-
ber of different “nerves.”

Since each grid space is defined in terms
of means family and characteristic conflict,
analyses of relative worth are appropriate and
valid in dealing with the alternatives competing
for allocations within a given space. Compara-
tive appraisals of different but corresponding-
level means families are more hazardous inas-
much as each family effects pressure in areas
and through channels that are not easily or
directly assessed. The means families are of
course not uniquely definable and separable,
for the very idea of a spectrum connotes an in-
finity of variants. But it helps to visualize, as-
semble, and organize comprehensive lists and at
the same time helps to accentuate the possible
existence and availability of options. Strategic
planning or “orchestration” is the science or art
of selecting and utilizing various tools and tech-
niques of persuasion in light of a particular
problem confronted or anticipated. The two-
dimensional schematic provides a framework
by which systematic inferences and insights
into the nature of relationships between means
(tools and techniques) of persuasion and con-
flict actions can be achieved.

It is at least implicit in the means-conflict
schematic that there must be a measure of cor-
respondence between means of persuasion and
the conflict state—between the conflict inter-
action state and its underlying causes. The
existence of this correspondence or commen-
surateness is something which probably cannot
be “proved” unambiguously in the sense of
“scientific” proof, since this presupposes con-
trols. However we might wish it otherwise,
human behavior and the onward flow of events
cannot be halted, reversed. and rerun with
another set of tools and techniques of persua-
sion to see how events would otherwise tumn

out, thereby enabling comparison of the respec-
tive merits of alternative choices. Each wave-
length segment along the conflict spectrum
defines a type of interaction state—that is, a
type of mission or “problem”—for which the
indicated commensurate means are deemed
appropriate. Practically speaking, this says that
performance of that type of mission is the
primary criterion by which alternative possible
means are measured. The assumption of com-
mensurateness is in part, perhaps, something
of a judgment, too. This is one side of the mat-
ter. On the other some arguments, although
indirect and general, can be made for reason-
ableness of the assumption.

The commensurateness-of-means point is
succinctly illustrated in the story of the sledge-
hammer and the fly. True, one hit from the
sledge would smash the insect; but wouldn't
the great disparity in speed and maneuvera-
bilitv render a hit doubtful, or, given a hit,
wouldn't the damage to the furniture be too
high a price to pay for liquidation of the fly?
The question is two-pronged: whether the
means to be used can perform the task and
whether such performance will result in an
integrated plus when one weighs the pros and
cons of the overall political objective. The lat-
ter consideration has to do with the cost of
ends. Thus, for example, it may be open to
question whether the defense of South Vietnam
is very much advanced in the long view if the
mechanistic and relatively wholesale effects of
highly sophisticated United States means ( tac-
tics and weapons) lead to fewer of the inhabi-
tants’ wanting to be saved. It is thinking along
these lines that lends a certain credence to the
possibility that the great numbers of refugees
streaming from the countryside to South Viet-
nam’s cities may be motivated less by fear of
the Viet Cong or friendliness toward the gov-
ernment of South Vietnam (“voting with their
feet”) than by fear of mass destruction and im-
personal means of persuasion and their desire
to escape them. But what a difference in inter-
pretations!

The effectiveness or useful span (on the
conflict spectrum scale) of nuclear warheads is
another case in point. It may be, for example,
that nuclear-based striking forces are appli-
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cable only to the far right end of the spectrum
scale, in or close to the general-war region. It
may on the other hand also be, as has been
argued, that nuclear warheads have far wider
span application across the spectrum scale,
down-scale to include what are variously called
“local conflict,” “local war,” “limited war.”*°
But the efficacy and appropriateness of given
means reflect not only the possessor’s appraisal
but that of the antagonist as well. Thus the
1956 Egyptian strike to seize the Suez Canal
despite Britain's possession of nuclear weapons
and realization that the canal was deemed by
the British of vital importance suggests a nar-
rower effectiveness span for nuclear warheads
than the wide-span proponents might concede.
Similarly the Hungarians rebelled against the
U.S.S.R. despite its possession of nuclear weap-
ons.

There is danger, in the event of great dis-
parity between the protagonists, that the su-
perior will think that his great power for de-
structiveness appears as formidable to his ene-
my as it does to him. Consequently the superior
is tempted to show off his superiority, to parade
his power; e.g., to smash patches of rain forest
to show that he can do it. There is the vague
thought in all this that one increases pressure,
perhaps doubling the overall persuasive pres-
sure toward attaining a political end, by dou-
bling the force exerted; the belief that cam-
paigns can be decided. that law and order can
be established, by force. Granted that force
plays an increasingly important role, going up-
scale on the conflict spectrum has its reverse,
going oppositelv—that is to say, strategy must
rest on increasing (relative) use of nonforce
means proceeding down-scale. As Malcolm
Browne observes, “[we] have failed to grasp the
fact that the really unconventional part of [the
Vietnam war] is that its major weapons are
words. . ..

Fine judgment is still called for, since
planning strategies are superposed onto par-
ticular problem situations, particular conflict
states. Figure 4 lists various means, by families
and scale gradations, which seem appropriate
and hence applicable to each conflict level.
( This may also be useful as a means check-off
sheet.) The comprehensive array illuminates the

possibilities of “orchestration”; since persuasive
pressure is cumulative, it follows that all means
used contribute to the total. Pressure can be
increased by stepping to higher rungs ( “escala-
tion”), by expanding sidewise to other means
families commensurate with the conflict scale
level, and by exploiting hitherto unutilized
means across the board in the lower-scale lev-
els. One must not forget that, though obscured
at times by spectacular and seemingly dramatic
events, persuasive pressures are by nature
cumulative. Stated otherwise, a series of low-
scale actions may be just as effective, overall,
as the single major action—and may in fact be
considerably more difficult to combat. Bernard
Fall came to the heart of the matter in dis-
cussing lessons of Vietnam: “When a country
is being subverted it is not being outfought or
outgunned, but it is being out-administered—
particularly at the village grassroots, where it
counts.”** Surely, the immense range and va-
riety of possible means leave much room for
imaginative thinking and orchestration—and
the comprehensive integrated view of means
and conflict shown on Figure 4 presents a sys-
tematically ordered structure toward this end.

The great variety, intrinsically, of means
for persuasion, the diverse, often subtle chan-
nels through which effects are sometimes pro-
duced, the numerous, often complex interac-
tions which occur cry for—indeed demand of
the strategic planner—the larger and integrated
view of the scene. It is easy to overlook the
point that the on-the-spot effect of a decision
and action may be of considerably less impor-
tance than that achieved in the larger context.
Consider for example the present U.S. B-52
bomber missions in Vietnam. Whatever the
operational aims and the destructive effects on
mountain passes and rain forest, the fact that
these aircraft were used may be considerably
more influential in political terms to Peking
than to either Hanoi or Saigon. Use of B-52’s in
Vietnam, an appreciably lower-scale action than
that shown as “commensurate” on Figure 4,
suggests the possibility that their originally con-
templated and designed method for persuasion,
force-striking, is not that in this instance but
rather is in the political/psychological family.
(The point is more clearly visible in the case
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fof the Soviet May Day parade, shown on
Figure 4 in the sociological category.)

Our choice of labels in Figure 4, viz,
“force-striking” and “force-supporting,” war-
rants comment. It must be recognized that
“military” can have very different meanings to
different people. The roles played by the mili-
tary and popular attitudes toward them are
likely to vary markedly according to whether
one is in a relatively well-established and stable
society or not. In the undeveloped and devel-
oping countries the armed forces are likely to
be far more than military functionaries. They
may be the largest if not the only organized and
reasonably cohesive group, constituting the
principal stabilizing influence and source of
pational leadership. Since it is the only large,
relatively cohesive group, with members drawn
widely from across the country, the peaceful
purposes role of the armed forces (nationwide
development) may be far and away their most
important.’* This is not to suggest that such
leadership is the wisest but rather that where
the competing groups are small and highly
fragmented, each jealous and convinced of its
own superiority, there is grave, perhaps fatal,
weakness in the country’s political fabric. The
armed forces can play dramatically differing
roles according to their political and social en-
vironments. The conflict spectrum does not
separate the relatively well-established and
stable societies from those that are not so; and
there are so many of the latter that it is desir-
able to avoid the possible ambiguity of “mili-
tary” and instead use “force.”

R&D Projects and the
Conflict Spectrum

What fraction of the budget is to be allo-
cated to research and development and, given
this, what projects are to be pressed and with
what relative priorities® These are difficult and
searching questions. They seem to be growing
ever more urgent and difficult. Whether and
how these grave questions are answered is not
nearly as clear as the fact that their conse-
quences will one day have to be faced. It is
the purpose here to suggest a framework. based

on the conflict spectrum scale, for viewing
research and development efforts in a more
orderly and perhaps at least partially integrated
fashion. The construct may help obtain clearer
insight into an exceedingly vital and otherwise
seemingly so much more complex and discon-
nected scene.

Figure S presents planned and pro-
grammed research and development projects
in terms of mission and of estimated time for
achievement. Placement along the spectrum
scale of conflict implies a certain relationship
between project aims—capabilities and/or
knowledge sought—and type of conflict activi-
ties feared and/or anticipated. Stated other-
wise, it is the mission or conflict activity envi-
sioned that constitutes the raison d’étre of the
sought-for capabilities. Placement along the
time axis ought to be reasonably straightfor-
ward inasmuch as project planning involves at
least some references to estimated progress
rates. Association of project objectives with
particular segments of the conflict spectrum
scale’s activities is, of course, a considerably
less straightforward and precise determination.
Probably most large-scale programs have mul-
tiple objectives, unequal in relative weight and
priority; not all are always stated explicitly or
remain equally important for a long period;
and, finally, program objectives are not always
consistent with one another and may on occa-
sion even be contradictory.

One can visualize program objectives
which for one or another reason are unique,
perhaps aimed at a very specific and limited
application. The relatively imprecise long-
range mass-destruction weapon system is one
such, for it points to a particular type of opera-
tion contained within a narrow band on the
spectrum scale, that of general war. There are
others, such as are contained or implied in the
national space program or perhaps in studies
of earth’s atmosphere, the consequences of
which may have many and diverse purposes. In
these there may be significant contribution in
the domain of general war (reconnaissance);
variegated possible contributions to a broad
range of actions in the limited-war domain de-
riving from progress toward modification and
“control” of weather and of climate; and, lastly,



Figure 5. Technology and conflict

the more general though obscure gains accru-
ing from scientific “fallout” and impact on other
areas. All this is to say that the contribution
and effective spectrum scale application can
vary considerably and that such differences in
effectiveness spans between different projects
are not always easily perceived or defined. Cer-
tain large-scale publicly supported programs,
too, have to do with objectives such as inter-
national polities, national prestige, and “hon-
or,” as well as with these more specifically tech-
nical objectives. All this is less to suggest

despair than the need for caution. We run the
risk of trying to squeeze blood from stones, for
the size and number of the simplifying assump-
tions limit the extent of the reasonably justi-
fiable inferences.

Figure 5 rests on the general premise that
large-scale publicly supported research and
development projects are usually “mission”
oriented. Thus the project objectives stem from
some particular forecast and image of needed
future capabilities, and these in turn from some
view of future conflict activities. Having
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achieved the project objectives and possessing
the sought-for capabilities, we will presumably
deal more competently with or avoid the feared
and/or anticipated conflict activities. Plotting
on Figure 5 each of a number of projects ac-
cording to relevant type of interaction state
along the conflict scale and according to time
of attainment, we can present the whole in in-
sightful fashion. Relating project aims and con-
flict actions will seldom be easy and unchal-
lengeable. The difficulties are even greater for
multiple-objectives projects, which may make
significant contributions to each of many types
and levels of interaction states by a variety of
means. It is possible that something like an
applications-distribution curve would be a su-
perior, more eloquent method for expressing
net worth.® The simple representation of Fig-
ure 5 is distorting, since placement of the text,
even though purposely set perpendicular to the
time axis, may still imply relatively narrow and
contiguous wavelengths span of applications.
Nevertheless the schematic enables organized
and comprehensive presentation and hence
helps obtain some insight into the larger and
extraordinarily complicated scene. Further,

®Appraising the respective merits of narrow “*band’ proj-

ects is one thing; of broad band capabilities, quite another.

Toward the latter, one might make allocations of contributions

over a range of wavelengths and then integrate the whole. In

is manner one can envision constructing an applications-

distribution curve or, say, profile for the project in the sense,
perhaps, that Figure 3 provides depth to Figure 2 data.
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ANALYSIS AND TECHNOLOGY

Major PauvL L. Gray aND MELVIN TANCHEL

NALYSIS, which had its genesis as a
Aformalized technique during World
War II, has since matured considera-
bly. In the past, the analyst dealt with equip-
ment and systems whose characteristics were
known or readily available, since the systems
existed and could be tested if necessary. Un-
knowns were at a minimum and could readily
be treated parametrically where desired. To-
day, the systems and equipment with which
the analyst works are largely conceptual or
paper designs. He must still apply rigorous ex-
perimental and scientific techniques to help
the decision-maker evaluate potential options,
but his main role today is to separate fact
from opinion and label each accordingly for
proper evaluation by the decision-maker. In
the highly complex area of research and devel-
opment this function requires a blending of
technical and analytical skills. The techno-
logical race may well depend on the applica-
tion of our extremely critical r&ap manpower
and material resources to only important areas
of high potential return. Systems analysis plays
a big part in identifying those areas.
The proven steps embodied in the time-
tested, experimental, scientific problem-solving

procedure quite naturally form a proper basis
for an objective approach to the application of
the analysis technique. A predetermined, rig-
orous process which can be duplicated by
knowledgeable practitioners is followed. It
can be readily assessed in critical examination
and can be readily modified as new informa-
tion becomes available. According to E. S.
Quade,' the major problem-solving elements
of analysis are as follows. (See Figure 1.)

The Objective(s). Analysis is undertaken
primarily to suggest or reveal a course of ac-
tion. This effort has an aim or objective. Poli-
cies, strategies, forces, equipment, etc., are
examined and compared on the basis of how
well and how cheaply they can accomplish
this aim or objective.

The Alternative(s). The alternatives are
the means by which the objectives may be
achieved. They need not be obvious substitutes
or perform the same specific function.

The Costs. Each alternate means of ac-
complishing an objective involves certain dol-
lar costs or specific resources used up.

The Model(s). The model is a set of rela-
tionships—mathematical or logical—relevant to
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Figure 1. The clements of analysis, the objective of which is
to array alternative delivery aircraft in some meaningful order

the problem at hand. The model provides, for
each alternative, the means for estimating costs
incurred and the extent to which the objectives
are attained.

The Criterion. The criterion is the rule or
test needed to tell how to choose one alterna-
tive in preference to another. For each alterna-
tive, the criterion attempts to measure the
extent to which the objectives are attained as
compared with the costs or resources used up.

In our society the highest overall intellec-
tual skills exist within the formalized profes-
sions. Ideally, the analysis organization should
be composed of representatives from these
professions. where each member is a special-
ist in his given field or subfield. In this aggre-
gation we find engineers, physicists, mathe-
maticians, statisticians, operations researchers.
psychologists, political scientists, economists,
etc., as required to fulfill the needs of the
decision-maker. As analysis problems orig-
inate, teams composed of the pertinent pro-
fessional skills are formed as elements within
an ongoing. hard-core analvtical group that
maintains continuity of knowledge and capa-
bility.

Analysis is a continuous, iterative process
in which a potential concept is evaluated and
insight is gained regarding just what consti-
tutes an effective solution as well as the con-
tributions made by the various components

making up the whole. The knowledge thus
gained may provide the basis for generating
new contenders that outmode original con-
cepts being considered. The intellectual in-
teraction of thought and idea, where theory
and concept are tested, tried, and improved,
forms the very essence of the analysis method.
Progress comes from trving an idea, testing it.
combining judgment, logic, and reason—often
failing and trying again—until all the contend-
ing alternatives have been fully explored and
their advantages and disadvantages fully re-
vealed.

In analysis, as with most formalized disci-
plines, certain ground rules must be practiced.
The analvst must

—have freedom to do objective, unbiased
work,

—have access to all information relevant to
his analysis subjects,

—have freedom to reveal his findings just
as they fall, reporting them to a decision-
maker at a level high enough in the organiza-
tion to employ effectively the insights revealed
by his analysis.

analysis for research and development

In our free-enterprise society decision-
makers attempt to maximize the return on re-
sources expended. However, research and de-



velopment decision-makers probably have the
most difficulty in determining what to maxi-
mize. More often than not, quantitative rela-
tionships between variables will not exist. 1t
is not always clear how technology goals and
objectives can best support national goals and
objectives. Inherent in the development and
proper use of technology outputs is a higher
degree of uncertainty than in most other ven-
tures. Many problems possess a complexity
bevond intuitive comprehension and assess-
ment. In this environment the rigorous proc-
esses of analvsis can provide a common means
of bringing judgment to bear on the maximiza-
tion of return.

In B&p. analysis functions in two ways.
The first is the evaluation of alternative or
competitive systems to determine optimum ef-
fectiveness and/or technological force struc-
ture for either minimum costs or some fixed or
constrained cost level. Here each new pro-
posal is contrasted with other contenders to
determine which provides the greatest gain in
marginal utility per resource expenditure. Nor-
mally, this analvsis is done at higher-level
agencies based on the inputs from lower
echelons. A very important by-product of these
technological-force and effectiveness compari-
sons is the guidance returned to the lower
echelons through the evolved criteria and
measures of effectiveness.

Second, analysis provides a means of clar-
ifying and optimizing a particular system.
These efforts are intimately related to system
design, and logically thev are best performed
at lower echelons in direct consonance with
the pertinent scientific and technical skills.

Both these applications of analysis have a
useful by-product whose value has been largely
underplayed in the past. In the process of
analysis, some system characteristics may be
found to have major influence on measures of
value. The determination of these sensitivities
is significant in the analvtical process. By
focusing R&p attention on these areas of sen-
sitivity, significant advances may be made and
entirely new concepts formulated. This im-
portant aspect of analysis can be illustrated by
the following fictional example. In the course
of analyzing a new bomber in the strategic war
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role, one of the measures of value is the degree
of flexibility offered the commander in the use
of this system. In other words, in an all-out
war, the commander in chiet has flexibility
with his 1cByM's and Polaris missiles in that they
have a degree of invulnerability while he
makes up his mind as to what portion he will
order to fire and what portion he will hold back.
On the other hand, bombers on the ground are
considered extremely vulnerable to enemy ac-
tion in a total war. Therefore, two alternatives
must be considered. One alternative is that the
aircraft would have to be flushed on waming,
and then a decision to use them would have
to be made within the limited flight time of the
bomber. This reduces the flexibility to a num-
ber of hours rather than days or even weeks.
The sensitivity of the flexibility measure of
value to time aloft is quite apparent. Ignoring
all other factors, this would indicate that our
r&D efforts should concentrate on providing
technology to keep aircraft aloft for days to
weeks. The second alternative would be to
disperse the bomber aircraft over many air-
fields or sites. The value of each target (airfield
or aircraft site) would then be so low that
its destruction would no longer be a lucrative
objective for an opponent. Again, considering
flexibility as a measure of value, under this
alternative reduced take-off distance (in order
to increase potential airfield availability) be-
comes a driving consideration. Ignoring other
factors, this would indicate that our r&p efforts
should concentrate on providing technology
to permit aircraft either to take oft from short
runways or to attain the ultimate in short take-
off. vroL (vertical take-off and landing). Both
these alternatives might introduce completely
new bomber concepts for consideration. Ob-
viously, there are other factors bearing on de-
cisions of this nature. But these oversimplified
examples illustrate the impact of analysis, sen-
sitivities, and driving assumptions on command
and guidance.

In their iterative processes, analysts search
out. identify, and highlight new technological
alternatives in the offing. They estimate tech-
nological breakthroughs and provide some in-
surance that the worth of new knowledge is
properly assessed. The iterative flow in ana-
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lytical efforts prompts enhanced objectivity in
this discipline. (See Figure 2.) In the process
of evaluating a potential system, insight is ob-
tained regarding just what would constitute a
more effective system. This, in turn, provides
the basis for new contenders that may out-
value the original system that was being eval-
uated. Analysis objectivity requires that the
analyst bring these facts to the decision-maker’s
attention so that the more cost-effective con-
tenders can be exploited.

In most situations it is not possible to
identify initially a one-best solution. More
often there is a trade-off or balancing between

Figure 2. Iteration, the key to analysis

go,
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the desirable and undesirable conditions in-
volved in each alternative course of action.
The trade-off between cost and effectiveness is
inherent in the budget-constrained search for
optimal systems and force structures. As shown
in the accompanying diagram ( Figure 3), usu-
ally a gain in effectiveness (E, to E,) is ac-
companied by an increase in cost (C, or C. to
C.) and vice versa. On the other hand, when
we are cost-limited, the analysis centers around
identifying the greatest effectiveness for a
given cost.

Within this general and overall trade-off
there is often a balancing of subfactors. If an




aircraft system is the subject of the analysis,
both range and payload factors will probably
be involved. It is seldom possible to obtain the
maximum in both long range and high pay-
load, and if one is emphasized it will be at
some expense to the other. The end result is
usually a trade-off based on total problem
constraints.

The dominant objective of analysis in re-
search and development is to identify initially
a course of action consistent with a wide
range of alternatives and then to narrow the
choice as development proceeds.? This proc-
ess is often confused with the operational type
of analysis, where the problem is essentially
one of choosing among specific end-product
alternatives. When we are dealing with envi-
ronments of 10 and 15 years hence, it would be
extremely fortunate if, early in a development
program, our initial choice was one that would
vield an optimal final product. If we could,
the limited r&p budget would go much fur-
ther. Components such as aircraft engines and
electronic systems could be designed and de-
veloped to meet the requirements of the
specific aircraft for which they are ultimately
intended. Development schedules would be
much more orderly.

But the operational environment for weap-
on systems of 10 and 15 years hence cannot
be accurately predicted now. Neither is it pos-
sible to forecast how and where large techno-
logical advances will be made. Even if we
studiously plan to develop a fighter with per-
formance higher than that of the best experi-
mental model, or a bomber whose speed is in
excess of today’s fastest fighter, or a missile
with range and circular probable error (cep)
twice as good as last year's, the certainty of
attainment is largelv unknown now.

Often the r&D manager’s most practical
method of approaching this problem is to
choose initially a course of action that is con-
sistent with a wide range of end products.
Then, as more knowledge is gained, he can
narrow the range to the best single alterna-
tive later in the development process. Some-
times analysis may indicate that early devel-
opment of a certain class of weapon system is
necessary. Here this same analysis can provide
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a rational basis for estimating these future sys-
tem needs and guiding technology toward this
goal.

Performance, cost, time availability, and
the utility of the various alternatives are all
highly uncertain during the early time period
of a system concept. Yet these are precisely
the factors that are crucial in determining
which alternative is best. Most often it is pos-
sible to balance and trade time along the de-
velopment cycle for more information—infor-
mation that will enable the decision-maker to
discriminate better among the alternatives.
Then the problem changes from one of choos-
ing an end product directly to one of selecting
possible courses of action that will ultimately
produce a system concept and that will, more
immediately, require the “buying” of infor-
mation to enable the decision-maker to im-
prove his choice.

To illustrate, assume that we have two
R&D decision-makers, Mr. Rigid (R.) and Mr.
Flexible (F.). Assume that analysis has indi-
cated a need for an anti-intercontinental bal-
listic missile (ArcBM) ten years in the future,
and each man is responsible for developing
such a system. Mr. R. sits down at the outset
and systematically analyzes and compares all
the alternative final systems that he thinks are
most promising. He carefully estimates the
state of the art over the time period for each
component and tries to incorporate the best of
each into his system. He tries to be compre-
hensive by considering all alternatives and
factors. Finally, based on his best estimate of
the future operational environment and appro-
priate criteria of choice (such as cost, accuracy,
mid-course or termmal-phase intercept), he
decides which end product will be best,

Mr. R. is committed from this point on.
True, he can efficiently allocate his resources,
optimize component design and mating for his
system, and probably avoid many develop-
ment delays. But he is very much limited in
the number of alternate components and sys-
tems that can be developed because develop-
ing duplicate items as final hardware is ex-
pensive.

By contrast, Mr. F. does not try to resolve
at this time which alternative final system will
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be best. He selects a strategy that is con-
sistent with a wide range of final systems. His
analysis considers the possible alternatives,
but he does not try to simulate the uncertain
future operational environment in any great
detail. He has little confidence in his esti-
mates of the production and operation costs
of future missile defense or which intercept
phase is optimum. Therefore, he utilizes analy-
sis to determine the sensitivity of various pa-
rameters to be developed.

While Mr. R. probably defined his de-
fense system by selecting specific performance
factors, such as a terminal-phase intercept and
a weapon cep of 50 meters, Mr. F. has con-
ceived of the optimal defense over a range of
performance factors, such as intercepting the
incoming missile as early as possible and with
weapon CeP of between 10 and 60 meters. He
does not try to define the optimal more spe-
cifically because there is not even expert
agreement as to which combination of propul-
sion, boost guidance, and warhead is the best.
In this situation he maintains an open choice
of combination of alternatives. If continuing
analysis reveals that propulsion is sensitive
and that the engine needed to provide ex-
tremely high velocities is lagging, then he can
concentrate on this area and through concen-
trated use of resources possibly improve this
particular technology. If he is considering
three types of propulsion units, he may con-
tract for a prototype of type one and a test
version of types two and three. Then, at a
later time he can choose, with increased con-
fidence, the type that most nearly meets his
needs.

Using the “building block™ concept, Mr.
F. does not delay development action for the
details of the final configuration but instead
attempts to mature ideas to practical appli-
cation potential. He intentionally keeps his
course flexible in the early stages of develop-
ment until he can capitalize on an increase in
knowledge. Then, as development proceeds,
the range of alternatives can be narrowed on
the basis of the knowledge gained, and eventu-
ally the final optimal system is selected.

The need to evaluate continually the cost
effectiveness of new technological alternatives

can be found in the history of aircraft systems
development. For instance, in the first two de-
velopmental years of the B-52, both the con-
tractor and the Air Force planned for it to be
a turboprop aircraft. But during this period
the comparative potentials of the turboprop
and the turbojet changed. Fortunately the Air
Force had exercised sufficient objectivity and
had supported the alternative propulsion sys-
tem so that we were able to take advantage
of the new possibilities. The B-52 gained the
more effective turbojet system. Similarly, new
aerodynamic data obtained during develop-
ment of the B-47 prompted a major design
change in the wing and led to use of the more
advanced sweptwing. The same situation oc-
curred during the development of the F-102
when it was discovered that aerodynamic
qualities of the early models would not permit
supersonic flight. Evaluation revealed the ne-
cessity of changing the configuration to con-
form with the area progression rule in order
to achieve the desired effectiveness.

In some instances, Mr. R.’s method can
be more efficient; that is, if his early estimate
should turn out to be correct, he will win that
round of play. However, in the long run or the
equivalent of a game with a number of plays,
it is much more likely that Mr. F.'s method
will be more effective. Stated another way, if
Mr. R. is correct, his costs are 25 percent
lower than Mr. F.’s and he attains an earlier
initial operational capability (10c); but if Mr.
R. is not correct, his costs will be double those
of Mr. F. and his 10c considerably delayed.

We can see many other examples of the
wisdom of a flexible course in early devel-
opment, coupled with continuing and rigor-
ous analysis. One summary of 24 Air Force
and Navy aircraft developed after World War
II showed that in only three programs was the
final engine the one initially planned. Most of
these changes occurred because better en-
gines became available. In 12 airborne elec-
tronics programs, it was found that both cost
and time factors were less when preliminary
models were tested, knowledge was gained, and
then selection and final development for op-
eration were accomplished. In the early 1cBM
program, guidance problems were so severe
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that the rest of the program was not pushed.
When the H-bomb made less accurate 1cBM's
useful, we were in no position to benefit from
this development. However, because an alter-
nate system—the rocket booster in the Navaho
cruise missile—had been so much further de-
veloped, it was possible to use it as a basis
for 1cBM propulsion. Thus we can see the need
for flexibility early in the r&p cycle, in com-
bination with a continuing pervasive applica-
tion of analysis to identify or promote the
most cost-effective alternatives.

the RGD cycle

Let us examine the foregoing discussion
in the context of an R&D programming cycle, to
illuminate more clearly the salient factors. If
we consider time along the abscissa of Figure
3, the start of the r&p cycle begins with the
consideration of new ideas, basic research,
threat, policy, and roles and missions. No one
group or organization has a cormer on the
market for new ideas. They may emanate from
industry, from universities, from laboratories,
or any one of many sources. Quite frequently,
basic research may create new concepts of
technology which must be considered and
which may generate new ideas.

The threat has many aspects. Basically,
the most important is knowing what your po-
tential opposition is capable of doing, as well
as what he plans to do. This is a chess game in
which the offense is played off against the de-
fense for the ultimate attainment of Air Force,

alternative ||

olternative |

Figure 3. Cost and effectiveness

Department of Defense, and national goals,
the object being to provide a defense against
his offensive threat and at the same time make
your offense more effective so that his defense
becomes more complex and costly. The com-
plexity of threat evaluation can be realized
when we change from a two-sided game to a
three-sided game, or to an n-sided game. The
policy established by higher echelons, be they
USAF, DOD, or the national government, has a
major influence on the direction of the thrust
of our efforts. For instance, if the major policy
goals appear to be “stabilization” rather than
“revolution,” this decision will determine the
direction of our overall efforts and influence
assumptions going into analysis as well as
measures of criteria.

The roles and missions have an important
effect on our analysis in that they determine
somewhat varving bounds (not hard and fixed
ones) on our proposed alternatives. All the
above factors enter into the initiation of the
R&D cycle.

Exploratory Development. All efforts di-
rected toward the solution of specific military
problems short of major development projects
are classified as exploratory development.

The first following step can be either the
conceptualized study or the cost-effectiveness
analysis. This is a chicken-and-egg situation—
it cannot be determined which comes first. In
some cases the conceptual study can be first,
and in others the analysis leads to a new con-
cept which is then studied. In the example of
the airborme platform for early waming, as a
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result of the analysis a study could be initiated
to conceive of a platform that would remain on
station from three days to two weeks, depend-
ing on broad design trade-offs. In a different
example, assume that technology advances
make practical the emanation of coherent en-
ergy from the nucleus of a given atom rather
than from the electron shells. The attendant
high energies associated with the nucleus
source would represent a significant break-
through. Here a study to conceive of a kill
system using this new technological develop-
ment would be in order. Then, if a new kill
system concept evolves, a cost-effectiveness
analysis is in order to evaluate the new poten-
tial.

At this stage a system is conceptualized
in broad aspects, not in detail. The varying
technologies that in combination make this
system possible are considered and their capa-
bilities, limitations, and trends recognized.
This conceptual study provides the basis for
exploratory development programs. This does
not mean or imply that all exploratory devel-
opment derives from a conceptualized system.
Exploratory development, by its very nature
in many instances, must be carried out based
on the best judgment of the project engineers
and the laboratory directors. Exploratory de-
velopment is not, however, carried on in a
vacuum, The degree of guidance provided by
the conceptualized system varies from tech-
nology to technology, but this is the end ob-
jective or goal for which exploratory devel-
opment is conducted. Before much effort is
expended in developing projects to support
the conceptualized system, some evaluation
must be made as to the value of that system
in the time frame projected. This value deter-
mination is attained by a cost-effective analy-
sis. Using the rigorous scientific process pre-
viously described, we evaluate the system
concept against the contenders and against the
existing systems for the time frame in which
it is determined to be potentially operationally
possible. This is a first determination as to
whether the conceptualized system has any
real merit.

Advanced Development. Those projects
involving the development of hardware for

experimental or operational test are in the
advanced development stage.

The feasibility study looks at the specific
system concept in considerably more detail
than previously. It examines the supporting
technologies in relation to the requirements of
the system. Trade-off analyses are conducted
between varying components and subsystems,
so that a confidence level can be determined
as to the attainment possibilities (technical
attainment) of the overall system concept. At
this time it may be determined that, while
varying technologies needed for the system
have been shown to be possible within the
laboratory, there is insufficient confidence that
these laboratory-proven techniques will, in
actuality, provide the same or similar capa-
bilities under a working environment. Or
there may be insufficient confidence that the
combination of separately identified laboratory-
proven techniques and components, when
combined into a subsystem, will give the esti-
mated capability. This provides the guidance
and justification for the advanced develop-
ment program.

Advanced development is, to a consider-
ably larger extent than exploratory develop-
ment, system concept oriented. This does not
mean that the system has been clearly defined.
It means that advanced development is con-
ducted because it is necessary or desirable to
raise the confidence level in the ability of that
system concept to provide the effectiveness
postulated. It is at this time that the system,
which is now better defined, is evaluated in
the context of a force structure analysis. Vary-
ing numbers of this system are postulated to
determine the effect on the overall force pos-
ture. This does not mean that the decision-
maker is faced with a decision to build so
many of that given system; it merely means
that in the context of a total force it is neces-
sary to postulate varying numbers of a given
system in order to determine resource require-
ments and to determine the incremental change
in force effectiveness. At this stage we enter
into the pop Instruction 3200.9 controlled area
of formalized procedures.

Engineering Development. Programs be-



' ing engineered for service use but not yet ap-
proved for procurement or operation are clas-
sified as in engineering development.

After sufficient advanced development has
been performed to establish the desired confi-
dence level on specific components and sub-
systems and after the evaluation of any specific
system proposal has shown its worth in tech-
nological force structure analysis, formal docu-
mentation is prepared to pass the concept into
engineering development.® In fact, Depart-
ment of Defense Directive 3200.9 specifies sev-
eral stringent prerequisites that must be satis-

Figure 4. RGD programming cycle
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fied before the system can progress further
along the programming cycle:

* The system must be within the state
of the art, and mainly engineering rather than
experimental effort must be needed.

e Mission and performance limits must
have been established.

* The best technical approaches must
have been selected.

* A thorough trade-off analysis must
have been made.
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concept formulation

CO"CQ "
(AF :P""’ Study,

Provgy)

ideas |

exploratory
TR development
research advance
development
® materials ® SCRAMIJET
threat » @ cero prop ® AMSA
® ECM ® large
booster
policy »
roles &
mission t-effecliVeness

analysis

1
:
'

development
(DT&E)

contract
definition

PCP (format B)

PEE——

Is i°h

eng

development

® close support}
fighter
® MMRBM

e SRAM
i
1
i

time




54 AIR UNIVERSITY REVIEW

across the complete spectrum of competing
alternatives, must have revealed a favorable
advantage for the proposed system.

* Cost and schedule estimates must be
credible and acceptable.

The engineering development phase, then,
represents the big “moment of truth” for
analysis within the rR&p programming cycle. If
credible analysis has subjected a high-potential
proposed system to a “survival of the fittest”
environment over the variable time span from
inception, passing this acid test can be a rou-
tine formality. Obviously, a low-potential sys-
tem with inadequate analysis will be culled
here, if not earlier, However, one combination
must be guarded against: if a high-potential
proposal should suffer from inadequate analy-
sis, it may never arrive at this point; or it can
easily be lost here and thereby insidiously un-
dermine national effectiveness.

ANALysis should not be viewed as a one-time
event in its service to the decision-maker. With-
in the funnel lines of Figure 4, it works both
across and down. Across, from left to right,
analysis aids in identifving system concepts
with high pavoff potential. It serves to high-
light those promising ones that are in among
the myriad number of ongoing efforts. Also,
by assessment of possible force deficiencies oc-
casioned by changes in threat, analysis can illu-
minate alternative means of achieving tech-
nology goals. Thus analysis can provide a
rational basis on which to base decisions for
guiding the r&D process.

Working up and down in the funnel, anal-
ysis very early exposes a candidate to its com-
petition, showing up its weak as well as its

Notes

1. E. S. Quade, Military Analysis (Santa Monica, Califor-
nia: The RAND Corporation, November 1965), p. 7.

2. B. Klein and W. Meckling, Application of Operations
Research to Decvclopment Decision (Santa Monica, California:

strong points. With the passage of time, analy-
sis refines and redefines each candidate. This
is done by evaluating its contribution in chang-
ing environments while assessing its cost effec-
tiveness in the technological force structure. In
short, it helps decision-makers reject the losers
and gives more force to the winners.

Since successfully passing the formal pre-
requisites can lead to contract definition and
acquisition, through top-level decision, it is
essential that effective communication exist
among all levels of analysis and decision. The
greatest benefit comes from the proper mating
of national objectives with technology poten-
tial through the communication, understand-
ing, and use of common criteria. The proper
flow of these decision guidelines, both up and
down, can well be the difference between con-
certed and directed technology development
and a confused, stagnated science pool.

Again, the significance of the closing lines
of the funnel should be noted. In the early
time stages of this cycle, many more small-
scale projects are initiated than will ever com-
plete the cycle. As we go further along the
time scale, individual tasks and projects be-
come more costly. More is learned about the
potential end result, and decisions are made
to select those having the most promise and
the greatest payoff potential. Near the end of
the time scale, systems become very costly in
resource requirements and therefore only the
best—often a relatively few large-scale, costly
projects—can be expected to come out of the
funnel. Within this framework, the proper ap-
plications of analysis can lead to the best pos-
sible allocation of technology resources in sup-
port of national goals.

Hgq Air Force Systems Command

The RAND Corporation, P-1054, 3 March 1958). 3

3. Depan?;lent of Defense lnstructions_3200.9 and :04_5.2.
Format B refers to the formal documentation used to register
conditional approval far praceeding with engineering develop-
ment.



FRENCH

HE CRISIS in the naTo alliance has

I been developing over the past several
years. The French government has reg-

ularly voiced dissatisfaction with the ~NaTO

structure (without, unfortunately, offering
specific alternatives) and has backed up its
words by systematically reducing the commit-
ment of French forces to NaATO commands. All
the while, NaTo spokesmen have discounted
the growing disarray, even suggesting that it
was a sign of robust health. But the problems
can no longer be glossed over: France has now
taken measures that are resulting in a major
realignment of the command structure and the
logistic system in Allied Command Europe.
The military consequences of these realign-
ments must be carefully considered by the
other fourteen members of the North Atlantic
Treaty Organization.

France’s differences with her allies are not
limited to military questions. In fact, more
often than not France is on one side of any

i NUCLEAR
WEAPONS
POLICY

issue and her allies on the other. Outside Eu-
rope, France seems to oppose U.S. policy on
every possible occasion.

However exasperating this may be, it is a
logical enough consequence of France's desire
to play a major role in world affairs. In the
following discussion of French nuclear weap-
ons policy, French foreign policy objectives are
assumed to be (1) to play a crucial, if not
dominant, role in European affairs; (2) to re-
duce American influence in Europe and Eu-
rope’s dependence upon the United States;
and (3) to play an independent role in world
affairs. These are ambitious objectives for a
nation of only 50 million people. To achieve
them, the French think possession of an inde-
pendent nuclear force highly desirable, if not
indispensable. France already has her modest
force de frappe, equipped with fission weapons
and the Mirage IV bomber, and she looks
toward a thermonuclear/ballistic missile
capability.

LieuteNaNT CoLoNEL NorMAN D. Eaton
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The purpose of this article is to explore
further the rationale behind France’s develop-
ment of an independent nuclear force and to
investigate the French strategic concepts for
making that force support French policy.®

The French nuclear weapons program has
absorbed a very considerable amount of re-
sources and has involved some real sacrifices.
Just as some Americans might prefer an ex-
panded antipoverty program to an expensive
lunar landing, so some Frenchmen will tell you
they would rather have a super highway than
a super bomb. One appreciates the point of
view when he compares the French autoroute
system, still in its infancy, with the excellent
Italian autostrada and German autobahn net-
works.?® But the French government has set
its priorities and sticks to them; the reasons
must be compelling.

France justifies construction of an inde-
pendent nuclear force on closely related
political, military, and economic grounds. Pos-
session of even a small nuclear force, so goes
the argument, is a guarantee that France will
be heard by both friends and potential enemies.
The nuclear weapon is a jeton de présence'—
a token entitling the holder to representation on
the highest councils, to membership in the club
of first-class powers. “The only stable and per-
manent advantage that possession of nuclear
weapons gives,” observes a French officer, “is
a certain augmentation of political influence in
international relations.”

Directly related to considerations of polit-
ical prestige is the question of economic power
and influence. In the short run the French nu-
clear weapons program is very expensive and
is requiring sacrifices in other sectors of the
national economy. However, as a French gen-
eral not long ago reminded an American tele-
vision audience, a nuclear weapons program
stimulates development and production of mis-

°French views are presented directly from French printed
sources and from discussions with many French officers with
whom I worked during my assignment as a staff officer at Su-
preme Headquarters Allied Powers Europe (SHAPE).

©9This remark prompted a French officer in NATO Standing
Group who reviewed this article to make the following observa-
tions: (1) The autobahncn were built by slave labor under the
Nazi regime. (2) Costs of the nuclear weapons program affect
other military expenditures more than they affect funds available
for civilian projects. (3) The nuclear weapons program has popu-
lar support in France.

sile and space systems and is therefore the
basis for the advanced technologies essential
to modern industrial power.* Thus, as nuclear
weapons are essential to first-class citizenship |
in the political sense, so the technology which
they develop and support is essential to eco-
nomic and industrial leadership.

The French rationale also rests on the
fundamental responsibility of a government for
its own security. Since in the realm of foreign
relations national interests are more permanent
than friendships, France is unwilling to rely
upon the United States to furnish the weapon
that is the key to her own as well as Europe’s
defense. One suspects that it also serves the
French government’s purpose to impugn the
reliability of the United States as the bulwark
of European defense. Moreover, experienced
observers have reported that American policy
has raised doubts in the minds of the other
NATO governments by insistence on a buildup
of conventional forces, by large-scale force
augmentation exercises (such as Big Lift), and
by a general reluctance to permit any meaning-
ful sharing of decision-making in nuclear
affairs within the Alliance. These remarks are
not in judgment of U.S. policy but rather to cite
some consequences of it. At any rate, military
defense is the first responsibility of any gov-
emment, and this is particularly to the point
when related to French political objectives.

French writers advance purely military
arguments in support of an independent
nuclear capability. French planners are at-
tempting to develop a rationale for considering
nuclear weapons as inseparable from conven-
tional arms and as an essential part of a modem
armed force. General Ailleret, who occupies a
position approximately equivalent to the Chair-
man of the U.S. Joint Chiefs of Staff, has made
an analogy between military operations and
construction techniques. Modern construction
techniques require mechanical shovels and
bulldozers for the gros work, he observes, but
men with hand tools are still required for the|
détails. He describes nuclear weapons as nec-
essary for the heavy work of destroying large
concentrations and for creating general havoc
on the battlefield; but he insists that the infan-
tryman, rifle in hand, is still indispensable in
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the role of cleaning up the battlefield and
occupying the terrain. His views on the essen-
tial unity of conventional and nuclear weapons
are summarized in this statement:

It is therefore of very great interest that not
only the Army but also the entire nation be
convinced of the fundamental unity which nec-
essarily exists between these complementary
elements—nuclear and conventional—which are
by the very fact of nature totally inseparable
things in the accomplishment of the defense
of the nation.*

General André Martin says about the same
thing: “To the essential arm which conquers
and occupies the terrain by shock, the conven-
tional forces cannot be any longer but the
instrument of support and exploitation for nu-
clear actions.”® There is, however, an interest-
ing difference in emphasis in the two articles
just cited which is not apparent from the mate-
rial quoted. General Martin is Chief of Staff
of the French Air Force, whereas General
Ailleret is an Army officer. General Martin’s
article stresses the pre-eminence of air opera-
tions in nuclear warfare, while General Ailleret
is considering the unity of conventional and
nuclear weapons in the general sense.

In the following discussion it will be noted
that French nuclear strategy emphasizes the
deterrent role of nuclear weapons (essentially
a political role) over the operational use of nu-
clear weapons (basically a military problem).
Nevertheless, French planners have thought
out carefully the operational aspects of war in
the nuclear era. In their consideration of opera-
tional questions, Generals Ailleret and Martin
seem to visualize a general war in which an
exchange of strategic blows and battlefield nu-
clear operations take place simultaneously.
Indeed, it is for just this kind of war that sHAPE
has planned. High-level American policy-
makers have stressed the need for a capability
to mount a nonnuclear defense of Europe
against conventional attack, at least initially.
As has already been mentioned (and it will be
touched upon again), this U.S. policy has raised
some doubts in the minds of the naTo allies.

Before turning to a discussion of French
nuclear strategy, we should touch upon a final

argument to justify France's independent nu-
clear force, though analysis of the strategic
implications of the argument will come later.
This is a concept, developed in great detail by
General André Beaufre, that the effectiveness
of nuclear weapons in the deterrent role re-
quires that there be several centers of nuclear
power, each capable of loosing nuclear war-
fare." Such a concept obviously accepts prolif-
eration of nuclear weapons—at least a degree
of proliferation. It would be assuming too much
to say that France's decision to build her nu-
clear force was much influenced by the Beaufre
concept, but Beaufre’s views do support French
policy. Furthermore, as will be seen shortly,
the Beaufre concept emphasizes some signif-
icant differences in U.S. and French strategic
thinking.

In summary, the French rationale is a syn-
thesis of political, economic, and military ar-
guments supporting the conclusion that an in-
dependent nuclear force is essential to the role
France wants to play in world affairs. “One
cannot,” writes General Martin, “be at the same
time black and white, nuclear and dependent,
on the world chessboard.™

It was just noted that French nuclear strat-
egy emphasizes deterrence (in French, dis-
suasion) and that a policy of deterrence may
be construed to support a degree of prolifera-
tion of nuclear capabilities ( at least it has been
so construed by General Beaufre). These obser-
vations highlight some areas in which French
and American policies differ and which are
worth separate analysis.

French strategy: the application of nuclear force

Insofar as the defense of Europe is con-
cermned, French nuclear strategy is sharply at
odds with that of the United States. France's
strategy rests on the threat of unrestricted re-
taliation with nuclear weapons, even if the en-
emy possesses the capability to destroy France
with a counterblow. This is “massive retalia-
tion” of a sort, although France is unlikely ever
to have a “massive” capability vis-a-vis the only
power that now threatens French vital inter-
ests. Is such a strategy sound, and is such a
threat credible? To those who are accustomed
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to the nuances of counterforce, countervalue,
damage limitation, flexible response, multiple
options, and escalation (called by General
Ailleret “a great subtlety”), the French strategy
looks altogether too simple—and out-of-date.

But isn't there another side of the coin?
Having divested herself of her colonies,
France's vital interests lie in Central Europe.
That is not to deny important interests else-
where but rather to emphasize that the French
deterrent operates directly in Europe and is
elsewhere more a matter of prestige. In Europe,
France rejects the idea of limited war. She of
course recognizes the possibility of border
incidents, easily recognizable and readily dis-
tinguishable from a premeditated act having
official sanction. General Ailleret uses the ex-
pressions “apparent” aggression and “charac-
terized” aggression, to make this distinction
between an incident and “real” aggression.?
He states that a defense of Europe without the
general use of nuclear forces, or with nuclear
operations limited to the battlefield, is possible
but not practical. He points out that large and
vital areas, perhaps everything east of the
Rhine, would be lost before Warsaw Pact
forces could be stopped, since they would pos-
sess superiority in ground forces, advantages of
geography and interior lines, and the initiative.
Thus, savs General Ailleret, clearly attempting
to speak as a European:

[A defense by conventional weapons alone],
which would culminate in allowing the aggres-
sor to seize a part of Europe which might not
be recaptured for a long period of time, or even
recaptured at all if conventional methods were
held to, does not seem satisfactory to us, Euro-
peans that we are, as a method for defending
Europe and should in our opinion be ruled out.?

The United States insists that Europe can
be defended successfully with conventional
forces against a nonnuclear attack, if only the
NATO countries are willing to provide the
forces; that NaTO assets can match Warsaw
Pact capabilities, if a real effort is made. But
General Pierre M. Gallois argues that the So-
viets would not attack in Europe without hav-
ing considered the risks of nuclear war and
would therefore be prepared to shift to nu-

clear operations rather than give up their
offensive.'®

Furthermore, American enthusiasm for a
conventional defense in Europe (or for a nu-
clear defense not including a strategic nuclear
attack on the Soviet homeland) raises doubts
in the minds of Europeans conceming U.S.
willingness to hold to a deterrent policy that
would risk destruction of American cities. A
Frenchman who chooses to remain anonymous
has this to say:

The Americans will be touched directly only if
the “escalation” takes place. The Europeans
will be so touched certainly—and hard—even
if it does not take place. The Americans have
time to bargain on “escalation”; the Europeans,
who would enter at once into the catastrophe,
want above all to avoid it; in their eyes, it is
that which counts, much more than the re-
occupation later of a mass of ruins and a long
series of cemeteries. . . .

If all the inhabitants of Mayence [Mainz] had
to submit to atomic fire that would reach them
in a second, would they die more content in
telling themselves that the New Yorkers con-
tinue peacefully taking care of their business?!

Notwithstanding his insistence that the
European area does not admit a limited-war
strategy, General Ailleret does not categor-
ically rule out the flexible response.® Rather,
he defines the circumstances wherein it is
admissible.

[Under certain circumstances]—which means
that nuclear weapons are not used necessarily
to solve secondary or minor problems, and
which are not therefore directly vital to those
possessing nuclear weapons—French strategy
does not dispute the theory of the flexible
response.'?

But concerning the defense of Europe, the
French view is clear. It is well summarized
in a statement by General Beaufre.

oIt is interesting to note that there is not a good."shon
equivalent in French for the expression “‘flexible response and
General Ailleret uses the English. “Flexible response” has of
course become a cornerstone of U.S. defense policy. The term
itself, however, has undergone its own metamorpl}osns. which
further complicates the problems the NATO allies have in
understanding U.S. military doctrine. It is reasonable to argue
that in the early days of the Kennedy Administration (1961—63)
the concept included tactical nuclear war land perhaps even
selective counterforce exchanges with strategic weapons.
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. . . Europe is by instinct resolutely hostile to
all formulas which admit a limited war, which
would render the outbreak of war more likely.
While the Americans, justly fearful of the
menace which weighs on the continent, are
disposed to explore the possibility to control
the conflicts and to keep them local in char-
acter, the Europeans know that every conflict
would open for them unforeseeable conse-
quences and would prefer to safeguard the
peace in that part of the world by the threat
of general war. Without always having a very
clear notion, they prefer generally total peace
through great danger, rather than to see
Europe become again a theater of even minor
operations.'?

And not only does General Beaufre rule out
limited war in Europe. he suggests that one
should not even discuss it, since to entertain
the idea weakens the nuclear deterrent:

That tendency [to consider a nonnuclear de-
fense of Europe], logical in its ensemble if war
broke out, unhappily is contrary to the efficacy
of the deterrent: in rendering war acceptable,
one renders it possible.’*

Some critics of French nuclear policy ar-
gue that the French independent nuclear force
will never be large enough to reckon with.
Noting that the nuclear world is essentially
bipolar, they insist that French options are
completely circumscribed by the two super
powers. But a counterargument holds that it
is precisely within this framework that the
deterrent force of a medium power can func-
tion:

The deterrent between the two great powers
does not in all cases operate, but only where
their vital interests are involved. Thus we see
the framework for the medium size power. The
great power wants to avoid a risk, even with a
medium power, when the interests of the latter
are at stake. Thus we have the double condition
[for a medium power to benefit from its nuclear
deterrent]: the vital interests of a medium
power are at stake, but not those of one of the
great powers.'®

In a similar pattern of logic but with
different emphasis, General Martin sets the
parameters of influence of French nuclear
power as follows:

It must be underscored that, contrary to certain
affirmations, the objective aimed at is not dis-
proportional to the means and resources of our
country. It is not a question in fact of deploying
a nuclear force comparable in volume to that
of the two great atomic powers, which would
be beyond our possibilities.

But that is not the objective. It is for us, in the
game infinitely more subtle than a simple bal-
ance of forces, to have the means to inflict on
the adversary, destruction at least of the same
order and preferably superior to the benefit
that he would gain from an occupation of our
country.

The volume of our nuclear forces, or more
exactly, our capacity for a nuclear strike, must
therefore be not comparable to that of the
enemy forces, but rather calculated in propor-
tion to the stake which our country represents
in the eyes of the enemy.¢

Thus, we see that the French strategy for
the defense of Europe differs rather sharply
from American policy, which contemplates
meeting a Soviet nonnuclear attack, even if it
be “characterized” aggression, with a conven-
tional defense—at least until a nuclear counter-
offensive becomes necessary to prevent serious
NATO reverses. At the root of this difference is
the French (and generally European) convic-
tion that any “characterized” aggression will
inevitably result in serious reversals.

a controversial concept: stability
through proliferation

To a less easily defined degree, one finds
another difference between French and Amer-
ican thinking. The U.S. has a profound, al-
most emotional, commitment to nuclear non-
proliferation. But there is a French view
holding that the efficacy of nuclear weapons
in the deterrent role requires several centers
capable of making the terrible decision to
loose nuclear war.

General Beaufre has developed this con-
cept in great detail. It is a concept of pure de-
terrence, with almost no attention given to how
nuclear operations would be conducted—and
this is an important point, since General Beau-
fre accuses the United States of having de-
voted so much attention to the problems of
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employing nuclear weapons that it has failed
to appreciate fully the problems associated
with deterrence.'*

General Beaufre is concerned that the
nuclear weapon in its deterrent role is in dan-
ger of losing its effectiveness. He points out
that practically speaking the present nuclear
environment is bipolar. He argues that the
standoff has become almost complete, with
the U.S. and the U.S.S.R. in agreement that
almost anything is preferable to nuclear war;
and he argues that this situation compromises
the deterrent. Thus, says General Beaufre:

. . . if one of those opponents were to think that
such weapons would not be used in any cir-
cumstances, the resulting situation would be
even more dangerous, for there would then be
the risk of the loss of the advantage of the
stability which the mere fear of a nuclear con-
flict has imposed upon Europe. . . . That is
why special efforts need to be made to preserve
for nuclear weapons that capacity for engen-
dering fear from which we have hitherto so
greatly benefited.!®

This leads General Beaufre to the con-
clusion that the world needs several centers
of decision, each capable of initiating nuclear
war, and that this condition would restore a
desirable “state of uncertainty” in interna-
tional affairs. Some interesting considerations
follow from the Beaufre thesis. A French in-
dependent nuclear force, for example, serves
the interests of France’s allies. On the other
hand, the multilateral force would not; it would
not be an independent center of decision, since
its employment would be decided ultimately
by the United States.'®

Beaufre’s arguments expand upon ideas
advanced some years ago by General Gallois.
In October 1959 he noted the difficulty of
making the American deterrent credible as
concerns the defense of Europe. He suggested
that the solution

. resides partly in a decentralization to the
national level of certain nuclear arms. As soon
as the thermonuclear guarantee accorded the
Allied Nations becomes hazardous, the national
level can impose itself. It is not necessary to
have a powerful atomic arsenal, but a small
supply, the effects of which, also small, the

aggressor will have to consider—with the lim- |
ited benefits he would be able to realize from
the use of force. . . . That is why a policy of
decentralized deterrence, at the national level
and founded on the possession of some nuclear
weapons, could some day be added to a sys-
tem of collective defense of which the Ameri-
can guarantee of nuclear intervention is the
trump.=*°

Quite clearly the Beaufre thesis holds that
a degree of proliferation is desirable. But
where does proliferation begin to become un-
acceptably dangerous? Beaufre argues that
independent nuclear forces which are coordi-
nated with one another (but not under a uni-
fied command, of course) simply augment the
deterrent and that to this extent proliferation
is a positive good. Furthermore, he says, pos-
session of nuclear weapons by peaceful and
responsible countries, such as Switzerland,
Sweden, and the Netherlands, would not really
add to the danger. Cuba, the United Arab
Republic, and Indonesia present a totally dif-
ferent problem, Beaufre admits: “It is neces-
sary to avoid putting matches in the hands of
children.” He insists that proliferation must
eventually be arrested and argues that the nu-
clear powers will be able to enforce worldwide
control through some kind of concert of nu-
clear powers.?? In the final analysis General
Beaufre seems to consider that proliferation
applies to those countries which do not have
the capability of producing nuclear weapons
in the near future.

AT A TimME when French policy is
disrupting the naTo alliance and is in conflict
with U.S. objectives elsewhere in the world,
there is a strong tendency to react emotionally
to every instance of Franco-U.S. difference.
But it would be unfortunate not to treat objec-
tively the differences in nuclear policy which
are fundamental and which are not going to
be reconciled by deploring them.

There is nothing the United States can dc
to keep France from continuing her construc-
tion of a nuclear force, and there probably
never has been a chance to influence this
course of action since General Charles de
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Gaulle came to power in 1958. The objectives
which De Gaulle has set for France make an
independent nuclear force almost indispensa-
ble. If U.S. policy-makers were in the same
political framework, it seems certain that they
would decide upon the same kind of program.

Nor is there probably very much the
United States can do now to influence French
doctrine and strategy for the use of the French
force, although it may be argued that there
was a time when U.S. offers of technical and
material assistance (such as was given to the
British) would have permitted some bargain-
ing. It may not be too late yet, because the
U.S. could still save the French some of the
immense costs of research and development
connected with thermonuclear/ballistic missile
systems, at practically no cost to the United
States.

But assuming that French policy has been
irrevocably determined, realism suggests cer-
tain courses of action. In the first place, it is
essential to understand the French nuclear
strategy (almost pure deterrence) and to real-
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On 29 January 1966 the following item appeared in an indus-
trial trade journal:

Air Force planners are conceding that the 350 B-52’s and
80 B-58’s which will be phased out in the next few years
will serve no better purpose than a junk yard in the desert,
probably at Davis-Monthan Air Force Base in Arizona.
The aluminum, titanium and stainless steel airframes
could go to the scrap aluminum smelters.!

Maybe so. But there will be some raised eyebrows in southern
Arizona if it actually turns out that way. In fact, if one were
to ask the personnel of The Military Aircraft Storage and Dis-
position Center (TMASDC) about this glib story of bomber
disposal, the reaction might well be: “Nothing could be further
from the truth!” For they know what will happen if and when
the B-52’s and B-58’s come to this desert storage center of the
Air Force Logistics Command. They know that in all probability
the aircraft will be preserved, cared for, husbanded, cycled back
to operational use if needed, or utilized as parts banks. Only
after exhaustive investigation and soul searching will they be
dismantled and salvaged in such a manner as to produce a
maximum dollar return. In other words, as pre-eminent prac-
titioners of the evolving science of aeronautical geriatrics, they
take sharp exception to the accusation of running a ‘“junk
yard.” They know better.

To speak of their job as managing an on-the-shelf stock-
pile of residual aircraft—i.e., auxiliary air power—would more
aptly describe their role, for in truth this is really what the
USAF is accomplishing at its vast, sprawling, 3000-acre storage
center near Tucson, Arizona. And it is Department of Defense
air power, since storage and disposal responsibilities for Army




In the main storage area at The Military Aircraft Storage and Disposition Center
(TMASDC), Davis-Monthan AFB, near Tucson, Arizona, nearly 4000 Air Force,
Navy, and Army aircraft are stored. Since 1946, over 14,400 aircraft, valued at more
than $9,300,000,000, have been reclaimed, used for parts, or kept in flyable storage.
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