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By L I E U T E N A N T  G E N E R A L  E R V I N  J. R O K K E ,  U S A F  
President, National Defense University 

U 
npredictable change is what  our nation's  future national security di lemma is all 
about. Appreciation for this uncertainty is the beginning of wisdom in the post- 
Cold War era. Not only is international politics in flux, but, furthermore,  techno- 
logical breakthroughs relevant to national security are occurring with greater fre- 
quency and with more substantial impact than ever in histoD: 

In this world full of instability and rapid change, the U.S. government  needs to muster  
the full range of options at its command if it is to achieve its goals at a price consistent with 
the resources its citizens are prepared to devote to international affairs. Rather than simply 
deploring the constrained resources made available for some of the traditional foreign pol- 
icy and national security institutions, we  need to explore how to make use of the opportu- 
nities offered by change. 

This report represents an effort by the National Defense University to examine what in 
this new world environment are the strengths and weaknesses of the various instruments 
available for influencing the behavior of foreign governments. We hope that it will prove to be 
of interest not only to policymakers, but also to all readers with an interest in security policy. 

The Strategic Assessment applies the research expertise of the National Defense Univer- 
sity, under  the leadership of its interdisciplinary research arm, the Institute for National  
Strategic Studies, with the generous assistance of analysts from elsewhere in the U.S. gov- 
ernment. Offering such analyses, in both general and more spedalized areas of interest to 
the national security community, is one part of NDU's  educational mission. That mission, as 
defined by the Joint Chiefs of Staff, is to educate senior military and government  officials on 
issues related to national strategy, security policy, resources management,  and warfare in the 
information age. It is our hope that this report is both authoritative and informative, and 
that its influence will extend beyond the narrowly defined national security establishment. 

We wish to thank all those who contributed to the success of this project, particularly 
the many  analysts both inside and outside the military who wrote or reviewed chapters of 
the Assessment. We hope that this report will stimulate further thinking, discussion, and re- 
search on the issues treated in its pages among both policymakers and policy analysts. 
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By H A N S B I N N E N D I J K, Editor-in-Chief 

n 1995, INSS i n a u g u r a t e d  its a n n u a l  Strategic Assessment wi th  a s u r v e y  of the  w o r l d  
s t ra tegic  e n v i r o n m e n t  f rom the pe r spec t i ve  of U.S. interests .  This  year ,  w e  con t inue  the  
series  wi th  a look at  the i n s t r u m e n t s  b y  w h i c h  the U.S. g o v e r n m e n t  can  in f luence  the  
b e h a v i o r  of  o the r  g o v e r n m e n t s .  O u r  cu r r en t  t h ink ing  is tha t  the 1997 v o l u m e  will ex- 
a m i n e  f l ashpoin t s ,  i.e., the  zones  in -which conflict  a n d  d i s o r d e r  m a y  e r u p t  in the  next  

decade ,  a n d  the  1998 v o l u m e  will  r e t u r n  to the  1995 fo rma t ,  tha t  is, to u p d a t e  o u r  1995 sur-  
v e y  of the  k e y  pol icy  issues  fac ing  the  U.S. g o v e r n m e n t .  

Structure  
We b e g i n  this  v o l u m e  by  se t t i ng  the  scene,  w i t h  a c h a p t e r  a b o u t  h o w  the  w o r l d  is 

c h a n g i n g  f r o m  the pe r spec t i ve  of  U.S. secur i ty  interests .  T h e n  w e  d i scuss  the i n s t r u m e n t s  of 
U.S. p o w e r ,  s t a r t i ng  w i t h  those  tha t  use  p e r s u a s i o n  r a t h e r  t h a n  force a n d  p r o c e e d i n g  to 
those  tha t  requi re  p r o g r e s s i v e l y  m o r e  use  of force-- - tha t  is w h y  o u r  first  c h a p t e r  is a b o u t  
d i p l o m a c y  a n d  o u r  last  c h a p t e r  is a b o u t  w e a p o n s  of  m a s s  des t ruc t ion .  U s i n g  this pr inciple ,  
w e  d iv ide  the  i n s t r u m e n t s  of U.S. p o w e r  into three  g roups :  

B Non-rnilitar V instruments 
It Political-military instruments 

m Warfighting instruments 

The final c h a p t e r  is an  execut ive  s u m m a r y  tha t  a lso  d r a w s  s o m e  gene ra l  conc lus ions  
a b o u t  h o w  the i n s t r u m e n t s  of U.S. p o w e r  could  be m a d e  m o r e  effective.  

O u r  focus  is on t r ad i t iona l  fo re ign  pol icy  a n d  de fense  issues.  S o m e  m a y  a r g u e  tha t  en-  
v i r o n m e n t a l  secur i ty  or  economic  secur i ty  is, ove r  the  long  run ,  a m o r e  vital  i ssue t han  mil-  
i t a ry  concerns .  Whi l e  tha t  m a y  be the case, we  feel tha t  w h a t  w e  N a t i o n a l  Defense  Un ive r -  
s i ty ana lys t s  can  do  best  is to concen t r a t e  on  the  a reas  w e  k n o w  best.  In so far  as  we  are  
able  to, w e  t ry  to t ouch  on  n o n t r a d i t i o n a l  a reas  of w h a t  m i g h t  be  called na t iona l  secur i ty  in 
its b r o a d e s t  sense,  bu t  w e  do  no t  p r e t e n d  to do  just ice to these  topics. 

O u r  a i m  is to a n a l y z e  the  m e a n s  ava i lab le  to the  U.S. g o v e r n m e n t  in the  cu r r en t  per iod  
to affect  the  b e h a v i o r  of o the r  g o v e r n m e n t s .  We w a n t  to s t ress  severa l  po in t s  a b o u t  tha t  
a im.  O u r  focus  is on the  i n s t r u m e n t s ,  no t  on the  p u r p o s e s  to w h i c h  they  m a y  be put .  We 
concen t r a t e  on w h a t  has  c h a n g e d  since the  e n d  of  the Cold  War a n d  on  w h a t  will con t inue  
to be the  case for the  nex t  f e w  years ,  no t  on the  long  s w e e p  of history,  no t  w h a t  m a y  come  
to p a s s  in severa l  decades ,  no r  w h a t  will  be the  b u r n i n g  issues  ove r  the  next  few mon ths .  
O u r  ne t  has  been cast  w ide ly :  w e  inc lude  in ou r  set of i n s t r u m e n t s  a va r i e ty  of ins t i tu t ions  
a n d  capabi l i t ies  tha t  p e r h a p s  are  no t  pol icy  i n s t r u m e n t s  str ict ly speak ing .  

The Strategic Assessment is a i m e d  at  p o l i c y m a k e r s ,  ana lys t s ,  and  i n f o r m e d  m e m b e r s  of 
the  publ ic  w h o  w a n t  a se r ious  s u m m a r y  s t a t e m e n t  of the  tools  ava i l ab le  to the  U.S. gove rn -  
m e n t  for  a c c o m p l i s h i n g  its a i m s  vis-a-vis  o the r  g o v e r n m e n t s .  It does  no t  p r o v i d e  nove l  in- 
t e rp re t a t i ons  or  de ta i l ed  spec ia l ized  research .  Special is ts  in one subject  are  un l i ke ly  to f ind  
m u c h  n e w  mate r ia l  on tha t  issue here,  a l t h o u g h  w e  h o p e  they  will  f ind  a succinct  s t a t e m e n t  
of  the app l icab i l i ty  of  tha t  i n s t r u m e n t  of na t iona l  poweJ ,  as wel l  as s o m e  ins igh t  into the re- 
l a t ionsh ip  a m o n g  v a r i o u s  i n s t rumen t s .  

A l t h o u g h  Strategic Assessment 1996 str ives to assess w h a t  factors  are  l ikely to l imit or  to 
enhance  the p o w e r  of  each ins t rumen t ,  its p r i m a r y  in tent  is no t  to advoca t e  par t icu la r  policies 
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or approaches to policy. It is nei ther  a s tatement  nor a critique of U.S. government  policy: The 
views expressed in this documen t  are those of the editors and  do not necessarily reflect the 
offical policy or posit ion of the Nat ional  Defense University, the Depar tment  of Defense, or 
the U.S. Government .  

The responsibi l i ty  for any  errors in this documen t  rests whol ly  with me  as Editor-in- 
Chief  and  Patrick Clawson  as Editor, who  worked  u n d e r  the gu idance  of Stuart Johnson,  
the iNSS Director of Strategy and  Policy Analysis .  The credit  for any  ins ights  belongs  to the 
able team, p r imar i ly  f rom NDU, that wrote the cont r ibut ing  papers.  

The pr inc ipa l  authors  of those papers  were: 

Context Hans Binnendijk and Patrick Clawson, INSS 
Diplomacy Edward Marks, INSS 
Public diplomacy Robert Nevitt, National War College (NWC) 
International organizations William Lewis, INSS 
Economics Patrick Clawson, INSS 
IntelLigence Mar,in Ott, NWC and colleagues 
Productive and technological base Gerald Abbott, Industrial College of the Armed Forces (ICAF), 

and Robert Neilson, Information Resources Management College (IRMC) 
Arms controls Thomas Graham and Doug Shaw, Arms Control and Disarmament Agency (ACDA) 
Defense engagement in peacetime John Cope, INSS 
Securi~ relationships and overseas presence Patrick Cronin, INSS 
Peace operations and humanitarian support Robert Oakley, INSS 
U n c o n v e n t i o n a l  mi l i tary  i n s t r u m e n t s  the staff of the Office of the Secretary of Defense- -  

Special Operations and Low Intensity Conflict (OSD/SOLIC) 
Limited military intervention INSS staff 
Classical m i l i t a ~  instruments Stuart Johnson, INSS, and CAPT Michael Martus, USN, INSS 
Emerging military instruments Martin Libicki, INSS 
Countering weapons of mass destruction John Reichart, INSS Counterproliferation Center 
Summary Hans Binnendijk and Patrick Clawson, INSS 

We are grateful  for the input  we received from Lt General  Ervin Rokke and  A m b a s s a d o r  
Wi l l i am Walker, the Pres ident  and  Vice-President  of Nat iona l  Defense Univers i ty  respec- 
tively, and  from: Sarah Botsai, NV~C; Scott Cohen,  Washington ,  D.C.; Theodore  Curran ,  
W a s h i n g t o n ,  D.C.; A l a n  G o o d m a n ,  G e o r g e t o w n  U n i v e r s i t y  School  of Fore ign  Service;  
C h r i s t o p h e r  Kreugler ,  H a r v a r d  Forest;  A n d r e w  Nats ios ,  ~ Wor ld  Vis ion Inc.; M a c k u b i n  
Owens ,  Nava l  War College; Jeffrey Record, Georgia Institute of Technology; Bruce Stokes, 
Counci l  on Foreign Relations; and  Michael  Wheeler,  SAIC. 

M a n y  of our  colleagues at INSS also helped,  including:  Col Nancy  Anderson ,  USMC; 
LTC Char les  Barry, USA; LTC D a v i d  Bentley, USA; Col Michae l  Dzeidzic ,  USAF; James  
Ford; Richard Hull ;  Michael  Leonard;  Ronald  Montaperto;  "Vernon Penner;  Jeffrey Simon; 
Brian Sull ivan; and  Judi th  Yaphe. 

We wou ld  also like to express our thanks  to the m a n y  mi l i t a ry  officers, civi l ian govern-  
ment  officials, and  outs ide analys ts  who  gave us thought fu l  comment s  on papers  p repared  
as contr ibut ions  to this report. A special  thanks  goes to Roger Donway,  w h o  h e a d e d  the 
group edi t ing the writ ing,  to James Smith  and  John ~Waldron, who  m a n a g e d  the graphics,  
and  to the team at the Gove rnmen t  Pr in t ing  Office. Without  their  help,  this d o c u m e n t  could 
not have  been p roduced  so quickly. 

i Mr. Natsios' paper drew upon his article, "NGOs and the UN System in Complex Hum~tarian Eme~enci~," 
in ~ i r d  World Quarterly, Fall 1995. We are grateful for being able to use t~t material hem. 
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C H A P T E R  O N E  

T 
his volume analyzes how the util- 
ity of various ins t ruments  of U.S. 
p o w e r  has  c h a n g e d  in r e c e n t  
years, primari ly owing to the end 
of the Cold War. For that reason, 

we need to set forth our view of the chang- 
ing international context within which the 
ins t ruments  are applied.  Our  perspect ive 
on the emerging new world order was set 
forth in the first chapter  of Strategic As- 
sessment 1995, which we summarize  here 
with some changes in nuance to reflect de- 
v e l o p m e n t s  d u r i n g  1995 and wi th  some 
addit ional  material  to extend the analysis 
beyond the realm of geostrategy. 

The essential characteristics of the pre- 
sent strategic environment  are uncertainty 
and change. The world is going through sev- 
eral types of dramatic changes. For heuristic 
purposes, those changes can be grouped into 
three broad categories--geostrategic, infor- 
mation,  and, less clearly defined than the 
others, character of government. 

Geostrategic Developments 
The wor ld  geostrategic scene cannot  

be described as simply as dur ing the Cold 
"War, when  the Western-Soviet  confronta- 
t ion  was  the p r i s m  t h r o u g h  w h i c h  all 
events had to be viewed. At least three per- 
spectives are needed now to analyze  the 

emerging international  system: seen from 
the  top  d o w n ,  the  m a j o r  p o w e r s  h a v e  
changed;  seen cross-sectionally, states are 
a r ray ing  themselves  into three categories 
depending upon their success at establish- 
ing democracy and free-market prosperity; 
and seen from the bottom up, transnational 
problems have become a more impor tan t  
part  of the world scene. 

Major Powers. In the past, the defining 
charac te r i s t i c  of a major  shif t  f rom one 
world order to another  ,was the transition 
in relations among  the major powers  (in- 
deed, among the European powers). A shift 
in w o r l d s  w a s  i n d i c a t e d  by  d r a m a t i c  
change in the answers  to three questions: 
who  were  the major  p layers ,  w h a t  they  
could do to one another, and what  did they 
wish to do to one another. Perhaps the clas- 
sic example is the French Revolution with 
its new player (democratic France), its new 
capabili ty (the citizen army),  and its new 
intentions (spreading liberty, equality, and 
f ra te rn i ty) .  S imi lar  t r ans i t i ons  occur red  
with  the Congress  of Vienna in 1815, the 
unification of Germany in 1870, the Treaty 
of Versailles in 1919, and the developments  
following World War II, as well as with the 
end of the Cold War. 
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S T R A T E G I C  A S S E S S M E N T  1 9 9 6  

While  the n e w  world  geostrategic en- 
v i r o n m e n t  is m o r e  c o m p l e x  t h a n  g r e a t  
power  politics, one of the n e w  order ' s  basic 
d e f i n i n g  charac ter i s t ics  r e m a i n s  the  rela- 
t i onsh ip  a m o n g  the major  powers .  Those  
powers  are the U.S., Western Europe, Rus- 
sia, China ,  a n d  Japan ,  t h o u g h  India  m a y  
join the group wi th in  a decade or so. At the 
end  of the Cold War, some thought  that the 
n e w  wor ld  w o u l d  be unipolar ,  that is, the 
U.S. w o u l d  d o m i n a t e  the wor ld  scene. In 
fact, the Amer ican  people  have  not been  in- 
terested in that job. Instead of be ing  unipo-  
lar, the wor ld  consists of a symmet r i c  poles, 
in  w h i c h  o n e  ( the  U.S.)  is  m u c h  t h e  
strongest but  the others are nonetheless  im- 
por tant  i n d e p e n d e n t  actors. 

In the first b l u s h  of e n t h u s i a s m  at the 
e n d  of t he  C o l d  VVar, the  g r e a t  p o w e r s  
w e r e  a l l  c o o p e r a t i n g .  N o w ,  r e l a t i o n s  
a m o n g  some are cooler, and  dif ferences  of 
p e r s p e c t i v e  are m o r e  p r o n o u n c e d :  U.S.- 
Ch ina  relat ions are charac ter ized  by  suspi-  
cions a n d  d i s ag reemen t s  on m a n y  issues,  
the hopes  for a n e w  strategic re la t ionsh ip  
b e t w e e n  the U.S. a n d  Russ ia  h a v e  f a d e d  
away, the tone in t rade  d i spu te s  b e t w e e n  
the U.S. a n d  J a p a n  has  b e c o m e  sha rpe r ,  
a n d  the  U.S. a n d  W e s t e r n  E u r o p e  h a v e  
d i sagreed  about  h o w  to h a n d l e  the Bosn- 
ian crisis. But peace prevai ls ,  a n d  that is a 

W o r l d  O u t p u t ,  1 9 7 0 - 9 3  
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povcer fu l  force for 
s t a b i l i t y  in  t h e  
world .  N o n e  of the 
g r e a t  p o w e r s  is  
c u r r e n t l y  p r e p a r -  
i n g  fo r  c o n f l i c t  
w i th  another .  Tha t  
m i g h t  change  over  
time. If the power s  
were  to consol idate  
a r o u n d  t h e m s e l v e s  
p o l i t i c a l  a n d  eco-  
n o m i c  b l o c s  t h a t  
w e r e  e x c l u s i v e  
r a t h e r  t h a n  o p e n ,  
t e n s i o n s  c o u l d  
e m e r g e  at  t h e  
edges  of the blocs,  
s u c h  as  b e t w e e n  
R u s s i a  a n d  Wes t -  
ern E u r o p e  or be-  
t w e e n  C h i n a  a n d  

the U.S. A clash a m o n g  great powers ,  di- 
rec t ly  or t h r o u g h  prox ies ,  w o u l d  be the 
greatest  in te rna t iona l  threat  the U.S. could 
face, t h o u g h  it is a r emo te  pos s ib i l i t y  in  
the near  term. 

Fac tors  s h a p i n g  the b e h a v i o r  of the  
foreign great powers  inc lude  the following: 

@ Russia is suffer ing from someth ing  
s imi lar  to the Versailles Syndrome  that hit 
G e r m a n y  af ter  VVorld War I. It feels  iso- 
lated, and  it is bitter about  the contrast  be- 
tween  its post -Cold  War s i tuat ion and  its 
past  s u p e r p o w e r  status. Moscow thinks it 
is the victim, wi th  others taking advan tage  
of  i ts  t e m p o r a r y  d i f f i c u l t i e s .  It r e s e n t s  
be ing  t rea ted  as a loser  in the Cold  War 
w h e n  it feels  that ,  r a the r  t h a n  los ing ,  it 
evo lved  in a w a y  a d v a n t a g e o u s  to all. Its 
mi l i t a ry  is in decl ine  if not disarray. And ,  
as impor t an t  as any  other factor, its econ- 
o m y  h a s  s h r u n k  by  h a l f  o v e r  t h e  l a s t  
d e c a d e ,  w h i l e  the  rest  of the  w o r l d  has  
g rown stronger. Yet Russia  r emains  a nu-  
clear power  that can threaten the surv iva l  
of the U.S. as a nation. 

• C h i n a  is feel ing more  power fu l  in 
wor ld  affairs because of its spectacular  eco- 
n o m i c  g rowth  over  the last f if teen years .  
By some est imates,  Ch ina  a l ready  has the 
wor ld ' s  third-largest  output ,  after the U.S. 
and Japan. In contrast to the vibrant  econ- 
omy, the political sys tem in China  has been 
s tagnant .  The elite c l ings to a d i sc red i ted  
ideology that even they do not practice. As 
the country  hangs  on the edge of a transi- 
tion @om one leadersh ip  generat ion to an- 
other, dec i s ion  m a k i n g  s eems  pa ra lyzed .  
The leaders  seem to be afraid above all of 
anarchy, into which  category they put  de- 
m o c r a t i z a t i o n .  In i n t e r n a t i o n a l  a f f a i r s ,  
Ch ina  acts wi th  ambigui ty :  somet imes  like 
a n o r m a l  p l a y e r  a n d  s o m e t i m e s  l ike the  
s te reo type  of the M i d d l e  K i n g d o m  - - n o t  
wel l  in fo rmed  about what  others are doing 
and how others behave,  sure that its ways  
s h o u l d  p r e v a i l  d e s p i t e  the  ob jec t ions  of 
others, a n d  a s s m n i n g  that  it has a natura l  
r ight  to get wha t  it wants.  

• Japan is exper ienc ing  polit ical  tur- 
bu l ence  about  w h e t h e r  the old sys t em of 
gove rnance  and e c o n o m y  is still the best. 
Five years  of economic stagnation,  wi th  es- 
sential ly no growth  in 1990-95, has shaken 
na t ional  confidence.  Meanwhi le ,  the t rade 
surp lus  wi th  the rest of the wor ld  contin- 
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ues at levels that cause tensions in relations 
wi th  the U.S., and to some extent wi th  the 
European Union (EU) and  tensions are in- 
c r e a s i n g  ove r  the  U.S. bases ,  e s p e c i a l l y  
those in Okinawa.  

@ D, restern Europe remains  uncer ta in  
how it wil l  structure itself in the future, es- 
pecial ly  in the area of securi ty and  the mili-  
tary. Whether  agreement  is reached upon  a 
coherent  sys tem for m a k i n g  decisions wil l  
de te rmine  if Western Europe has the same 
weight  in in ternat ional  affairs as it does in 
the wor ld ' s  economy. 

Three Categories of States. A n o t h e r  
geos t ra teg ic  p e r s p e c t i v e  is the cross-sec- 
tional view, in which  the wor ld  can be seen 
as d i v i d e d  a m o n g  t h r e e  c a t e g o r i e s  of  
states. At the height  of the Cold War, there 
were also three worlds: a genera l ly  indus-  
tr ialized and  free First ~¢~/orld, a c o m m u n i s t  
Second  "World, a n d  an u n d e r d e v e l o p e d ,  
largely una l igned  Third World. By the late 
1980s, these divis ions  had  eroded,  as some 
c o m m u n i s t  l ands  deve loped  freer inst i tu-  
t ions  a n d  s o m e  u n d e r d e v e l o p e d  n a t i o n s  
evolved into indus t r ia l  democracies.  

In the n e w  world  order, the three cate- 
gories of states are charac te r ized  by  h o w  
successful  they are at achieving the almost  
un iversa l ly  p roc la imed goals of democracy  
and  market -based  prosperity:  

1 9 9 6  

O The market democracies of free a n d  
p r o s p e r o u s - - o r  at least  r a p i d l y  d e v e l o p -  
i n g - - n a t i o n s ,  w e r e  once  f o u n d  o n l y  in  
Nor th  America,  Japan, and m u c h  of Europe. 
Large parts of Latin America, the newly  in- 
dustr ia l ized nations of East Asia, and Cen- 
tral Europe are now joining this group. 

• The transitional states of ex-commu- 
nist lands,  as well  as countries such as India 
and  South Africa,  are p rogres s ing  f rom a 
low economic baseline,  which run  the risk 
of b e c o m i n g  f rozen short  of f r eedom and  
prosper i ty  wi th  author i tar ian  politics, heav- 
i ly  po l i t i c i zed  economies ,  and  r e l a t i v e l y  
low levels of economic development .  

O The  troubled states, p r i m a r i l y  in  
Africa, the Midd le  East, and parts  of Asia, 
are fall ing beh ind  the rest of the globe eco- 
n o m i c a l l y ,  p o l i t i c a l l y ,  a n d  e c o l o g i c a l l y ,  
often p lagued  wi th  r a m p a n t  ethnic and  re- 
l igious extremism_ 

These  ca t egor i e s  are  not  f i rm;  s o m e  
very  impor tan t  countries,  like China,  com- 
b i n e  charac te r i s t i c s  of two or even three  
groups.  

Some of the t r oub l ed  or t r an s i t i ona l  
states m a y  be t empted  to diver t  a t tent ion 
from domest ic  p rob lems  by  means  of exter- 
nal  a g g r e s s i o n  a i m e d  at e s t a b l i s h i n g  re- 
gional  hegemony.  It should  be no surpr ise  
were  some  such  efforts by  a rogue  state,  
such as l raq  or Nor th  Korea, to lead to a 
m a j o r  r eg iona l  confl ict .  The prol i fera t ion 
of w e a p o n s  of m a s s  des t ruc t ion ,  par t icu-  
lar ly nuc lear  weapons ,  could  increase the 
propens i ty  of aggressive states to threaten 
their  ne ighbors  and  increase  the r isks for 
the U.S. 

Conflict  wi th in  troubled states is l ikely 
to be a c o m m o n  occurrence ,  a n d  in some  
cases, the state wi l l  f a i l - - t h e  g o v e r n m e n t  
wil l  cease to funct ion effectively, and  civil  
society wi l l  degenera te  into near  chaos. In 
the 1990s, state fai lure occurred to one de- 
gree or ano the r  in such  places  as Bosnia,  
Rwanda ,  Somalia,  Liberia, and Haiti. Most  
such internal  conflicts wi l l  not pose a sharp  
th rea t  to U.S. in teres ts ,  t h o u g h  they  m a y  
trouble U.S. human i t a r i an  values.  The great 
powers  are often wi l l ing  to provide  h u m a n -  
i t a r i a n  a n d  p e a c e  o p e r a t i o n s  for  f a i l e d  
states. They are increas ingly  reluctant  to in- 
t e rvene  m i l i t a r i l y  in  civil  wars ,  however ,  
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un less  a p a r t i c u l a r  crisis takes  p lace  in the i r  
b a c k y a r d ,  t h r e a t e n s  to e s c a l a t e  to e n g u l f  
o the r  s tates ,  create  a h u m a n i t a r i a n  disas ter ,  
o r  o t h e r w i s e  af fec t  g r e a t  p o w e r  in t e re s t s .  
The  U.S. wi l l  h a v e  n e i t h e r  the  m e a n s  n o r  
t h e  w i l l  to i n t e r v e n e  in e v e r y  s u c h  c a s e  
a r o u n d  the  w o r l d ,  b u t  it wi l l  i n t e r v e n e  in 
a reas  of its his tor ic  a n d  s t ra tegic  in teres t  as 
wel l  as  in s i t ua t i ons  of h o r r e n d o u s  suf fe r -  
ing  tha t  o f fend  U.S. sensibili t ies.  

Transnational Issues. A th i rd  g e o s t r a t e -  
gic p e r s p e c t i v e  l ooks  f r o m  the  b o t t o m  u p  
a t  t r a n s n a t i o n a l  p r o b l e m s ,  t h a t  is, t h o s e  
w h i c h  d o  n o t  s t e m  f r o m  t h e  a c t i o n s  of  
g o v e r n m e n t s .  S o m e  o f  t h e  m a j o r  p r o b -  
l e m s  are:  

O The  i n t e r n a t i o n a l i z a t i o n  of c r i m e ,  
espec ia l ly  d r u g  car te ls  tha t  ope ra t e  on such  
a large  scale as to th rea t en  g o v e r n m e n t s .  

O Ter ro r i s t s  t a k e  a d v a n t a g e  of  m o r e  
o p e n  s o c i e t i e s  to m o u n t  i n c r e a s i n g l y  
b r a z e n  a t t acks ,  such  as the  1993 b o m b i n g  
of  N e w  Y o r k ' s  W o r l d  T r a d e  C e n t e r .  The  
M a r c h  1995 T o k y o  s u b w a y  a t t a c k  b y  the  
A u m  S h i n r i k y o  cult,  w h i c h  c a u s e d  twe lve  
d e a t h s  a n d  five t h o u s a n d  injuries,  " d e m o n -  
s t ra tes  the  th rea t  a wel l  f inanced ,  sophis t i -  
c a t e d  a n d  i n t e r n a t i o n a l  t e r r o r i s t  g r o u p  

p o s e s  [ in  w h a t  c o u l d  b e  t h e  U n i t e d  
States 's]  g rea tes t  na t iona l  secur i ty  concern  
in the  yea r s  a h e a d , "  to q u o t e  Sena to r  S a m  
N u n n  (D., Georgia) .  

• Ethnic  h a t r e d s  tha t  e r u p t  into geno-  
c ide  or  e thn ic  c leans ing ,  as  in R w a n d a  or  
the  f o r m e r  Yugos lavia .  A re la ted  p h e n o m e -  
n o n  h a s  b e e n  t h e  c o l l a p s e  of  o r g a n i z e d  
g o v e r n m e n t  u n d e r  t h e  p r e s s u r e  of  w a r -  
lords  a n d  clan r ivalr ies .  

• S u d d e n  m a s s  m i g r a t i o n s  b e c o m i n g  
m o r e  c o m m o n ,  p a r t l y  in r e s p o n s e  to s ta te  
fa i lure  a n d  e thnic  violence.  These  w a v e s  of 
peop le ,  w h o  m a y  or  m a y  not  fit the  t rad i -  
t ional  def in i t ion  of re fugee ,  can  o v e r w h e l m  
p o o r  ne ighbors .  As  i l lus t ra ted  b y  the  expe-  
r ience w i t h  Ha i t i ans  a n d  C u b a n s ,  m i g r a n t s  
can  pose  an  u n a c c e p t a b l e  b u r d e n  on i n d u s -  
t r i a l  n a t i o n s  l i ke  t h e  U.S .  t h a t  a r e  c o n -  
ce rned  tha t  the  r e fugees  m a y  b e c o m e  per-  
m a n e n t  res idents .  

Q E n v i r o n m e n t a l  p r o b l e m s  s p i l l i n g  
o v e r  f r o m  o n e  n a t i o n  to a n o t h e r  as  t h e  
p l a n e t ' s  r e s o u r c e s  a r e  u s e d  m o r e  i n t e n -  
sively. D a n g e r s  to the  global  c o m m o n s  mu l -  
tiply: all na t ions  are affected by  dep le t ion  of 
the  ozone  l ayer  and  global  w a r m i n g .  

Coast Guard ve~el  p icki~  up 
Haitian migrants. 
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Some of these threats  seem to call for 
m i l i t a r y  forces  to b a c k  u p  po l ice  forces  
tha t  are  o u t m a n e u v e r e d ,  o v e r w h e l m e d ,  
or o u t g u n n e d .  C o n s t a b u l a r y  o p e r a t i o n s ,  
such  as p ick ing  up  i l legal  i m m i g r a n t s ,  in- 
t e rcep t ing  narcot ics  s h i p m e n t s ,  a n d  pro- 
tect ing de l i ve ry  of rel ief  supp l i e s  in  fai led 
s t a t e s ,  do  n o t  r e q u i r e  t h e  s p e c i a l i z e d  
e q u i p m e n t  and  t r a in ing  n e e d e d  for com- 
bat, bu t  they  can tie u p  mu l t i b i l l i on  do l la r  
aircraft  carr iers  a n d  h igh - r ead ines s  t roops 
u n l e s s  a m o r e  cos t  e f f e c t i v e  r a p i d  re-  
sponse  force is deve loped .  

Internet Hosts in the World 
(mil l ions) 
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Information Technology 
The  p u l s e  of t he  p l a n e t  h a s  q u i c k -  

ened.  Compute r s ,  faxes, fiber optic cables, 
a n d  sa te l l i t e s  s p e e d  the  
f l o w  of i n f o r m a t i o n  
across front iers ,  as i l lus-  
t r a t e d  b y  the  e x p l o s i v e  
g r o w t h  of the  I n t e r n e t .  
Fas te r  a n d  l a r g e r  in for -  
m a t i o n  f l o w s  r e i n f o r c e  
t h e  p o l i t i c a l  t r e n d  to- 
w a r d s  inc reas ing ly  o p e n  
socie t ies .  Ideas ,  p e o p l e ,  
a n d  g o o d s  a re  m o v i n g  
across bo rde r s  at an un-  
p recedented  rate. 

Techno logy  p rogress  
is no t  a n e w  p h e n o m e -  
non .  H i s t o r i c a l l y ,  l o n g -  
bows ,  s t i r rups ,  g u n p o w -  
der ,  s t e a m  e n g i n e s ,  
a i r p l a n e s ,  a n d  a hos t  of 

95 o t h e r  t e c h n o l o g i c a l  ad -  
v a n c e s  d r a m a t i c a l l y  
c h a n g e d  t h e  n a t u r e  of 
warfare.  What  makes  the 

i n fo rma t ion  explos ion  so r evo lu t iona ry  is 
not  that t echno logy  is a d v a n c i n g  but  the 
pace at wh ich  it improves.  Whi le  societies 
have  often b e e n  confronted wi th  profound 
social  changes  o w i n g  to a d v a n c i n g  tech- 
nologies,  never  before have  societies b e e n  
forced to adap t  to a technology which  for 
decades  has been improv ing  by an order  of 
m a g n i t u d e  every  three or four years.  The 
speed  at w h i c h  c o m p u t e r s  f u n c t i o n i t h e  
rate at ,which informat ion  can be t ransmit-  
ted over long d i s t a n c e s ~ l o o k s  set to con- 
t inue increas ing at the rate of tenfold every 
three to four  years ,  w h i c h  t rans la tes  into 
u p  to 1,000-fold per decade. 

SOUBCE: International Data Corporation. 

No one  can  fo re te l l  a l l  the  w a y s  in  
w h i c h  i n f o r m a t i o n  t e chno log i e s  wi l l  en-  
h a n c e  (or mi t iga te)  t r ad i t iona l  v e n u e s  of 
na t iona l  power ,  bu t  some  themes  are be- 
g inn ing  to emerge. 

O n e  is tha t  access  to i n f o r m a t i o n  is 
b e i n g  recognized as a sine qua non of eco- 
n o m i c  g r o w t h .  M a s t e r y  of i n f o r m a t i o n  
technology is surpass ing  mas te ry  of heavy  
indus t ry  as the p r i m a r y  source of nat ional  
power ,  w h e t h e r  exe rc i sed  t h r o u g h  com- 
mercial  or mi l i ta ry  channels .  A useful  con- 
cept in this regard is "waves"  of technol-  
ogy, popula r ized  by Alan  and  Heidi  Toffler. 
The n e w  wave  of computers  and  c o m m u -  
n i c a t i o n s  wi l l  be the k e y  to f u t u r e  eco- 
nomic  growth,  but  the older waves  of agri- 
c u l t u r e  a n d  i n d u s t r y  w i l l  r e m a i n  
i n d i s p e n s a b l e  e l e m e n t s  of n a t i o n a l  eco- 
nomic  life. Because the Uni ted States pos- 
sesses the r ichest  i n f o r m a t i o n  flux, o ther  
countr ies  have  become inc reas ing ly  inter~ 
ested in t app ing  into these flows. Linkages 
to sources of expert ise (e.g., Silicon Valley), 
sou rces  of f i n a n c e  (e.g., Wail  Street),  or 
sources  of k n o w l e d g e  (e.g., un ive r s i t i e s ,  
t h i n k  t a n k s ,  a n d  s e l e c t e d  g o v e r n m e n t  
agencies) are considered desirable and  one  
more  reason for na t ions  to cult ivate good 
relat ions wi th  the United States. 

A n o t h e r  t rend is that  the u b i q u i t y  of 
global  communica t ions  is creating new av- 
enues  for the interests, culture, and values  
of the Uni ted  States to percolate overseas  
(and vice versa). For the most  part, this in- 
f luence exists i n d e p e n d e n t  of nat ional  pol- 
icy; in some cases, however ,  the existence 
of these  c h a n n e l s  m a k e s  it eas ier  for the 
U n i t e d  States g o v e r n m e n t  to go over  the 
heads  of other government s  and  communi -  
cate directly to their citizens. 

On the other end of the spectrum, the 
abi l i ty  of the Defense  D e p a r t m e n t  (DOD) 
to genera te  and  d is t r ibu te  vast  quant i t i es  
of intel l igence permits  the Uni ted  States to 
i n f l u e n c e  t h e  o u t c o m e s  of c o n f l i c t s  in  
which  it chooses not to in tervene  directly. 
At little direct  risk, the Uni ted  States can 
p r o v i d e  an  " i n f o r m a t i o n  u m b r e l l a "  to its 
f r iends  by  p rov id ing  image  D , and wea ther  
data,  sof tware  a n d  other  sys tems  integra-  
t ion  s e r v i c e s ,  a n d ,  w i t h i n  the nex t  few 
years,  s imula t ion  and other t ra in ing tools. 
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USS Roosevelt and carrier group 

All these methods ,  taken collectively, inten- 
sify the abil i ty of the Uni ted  States to exer- 
cise wha t  Assistant  Secretary of Defense for 
In te rna t iona l  Securi ty Affairs  Joseph N y e  
calls "soft power." 

The extension of the rapid communica-  
tion and  compute r  technological  advances  
to the battlefield suggests that information- 
b a s e d  w a r f a r e  w i l l  b e c o m e  m o r e  w i d e -  
spread wi thin  a decade or two. Defense re- 
qu i rements  will  d e m a n d  more  inves tmen t  
in in fo rma t ion  sys tems  a n d  less in indus-  
trial-era configurations of tanks, planes, and  
ships. Information m a y  come to rival explo- 
sive force as a factor in warfare. The deveb  
o p m e n t  of an integrated a p p r o a c h - - a  sys- 
t e m  of s y s t e m s - - t h a t  c o m b i n e s  sensors ,  
c o m m u n i c a t i o n s ,  a n d  p r o c e s s o r s  w i t h  
w e a p o n s  d e l i v e r y  wi l l  a l l ow f u r t h e r  ad-  
v a n c e s  in the  p r e c i s i o n  w i t h  w h i c h  U.S. 
forces can strike. Improvements  in precision 
are not new----on average, a target that took 
one b o m b  to destroy du r ing  Desert  Storm 
r e q u i r e d  170 b o m b s  d u r i n g  the V i e t n a m  
W a r  and  9,000 b o m b s  d u r i n g  Wor ld  VVar 
I I - - b u t  the c u m u l a t i v e  effect is b e c o m i n g  
revolutionary.  With more  precise informa-  
tion about  where  to strike, weapons  deliv- 
ery sys tems can shr ink  in size, facil i tat ing 
the trend towards  striking from a long dis- 
tance, possibly directly from the continental  
U.S. to the battlefield. 

The nature  and  conduct  of information 
warfare is becoming a subject of intense in- 
terest to defense analysts. Information looks 
set to be a new d imens ion  in which  warfare 
can be conducted,  requir ing defense against  
e n e m y  ac t ions  that  cause  vi ta l  c o m p u t e r  
nets to m a l ~ n c t i o n  and providing new op- 
portunit ies for immobi l iz ing  an enemy. 

R e  Changing Character of 
Government  

After  d e c a d e s  of i nc r ea s ing  state in- 
v o l v e m e n t  in area after area of society in 
count ry  after country, central government s  
have  been on the retreat since the late days  
of the Cold War. Publics in m a n y  countries 
s e e m  to h a v e  c h a n g e d  the i r  v iews  abou t  
nat ional  priorit ies and  the role of the gov- 
e rnmen t  in achieving  those nat ional  goals. 

The D~Jolution of Powen The most  obvi- 
ous characteristic of the retreat of the state 
has  been the end of the totali tarian sys tems 
in  the  W a r s a w  Pact ,  in  w h i c h  the  s ta te  
domina t ed  all aspects of life, st if l ing the in- 
st i tutions of civil society. But in m a n y  other 
coun t r i e s  as well ,  a d r ama t i c  change  has  
t aken  place  in  w h a t  c i t izens  expect  f rom 
their  governments .  After decades  in which  
the p o w e r  of cen t r a l  g o v e r n m e n t s  g r ew  
s t ead i ly ,  those  c e n t r a l  g o v e r n m e n t s  are  
now re invent ing  themselves ,  and power  is 
d i f f u s i n g  f r o m  the  center .  Two c h a n g e s  
s tand out in particular. 

First, central  g o v e r n m e n t s  are ceding  
more  power  to regional  and  local govern-  
ments .  For ins tance,  not only  d id  the So- 
viet Un ion  break up into its const i tuent  re- 
p u b l i c s ,  b u t  M o s c o w  has  h a d  to p e r m i t  
r e g i o n s  m o r e  f r ee  r e i g n .  In  p o s t - M a o  
China,  the provinces  acquired  a large mea-  
sure of economic  i n d e p e n d e n c e  that  they  
used  to d e n y  resources to the central gov- 
e r n m e n t ,  w h i c h  f i n d s  tha t  its b u d g e t  is 
g rowing  only  modes t ly  whi le  the nat ional  
e c o n o m y  races  a h e a d .  In the  EU, a f t e r  
years  of d e f i n i n g  de ta i l ed  u n i o n w i d e  di-  
rect ives,  the  n e w  p r i n c i p l e  is " subs id i a r -  
ity," u n d e r  w h i c h  r e spons ib i l i t y  for each  
p r o b l e m  is to be ass igned  to as local a level 
of g o v e r n m e n t  as p o s s i b l e - - p r e f e r a b l y  
local  r a t h e r  t han  n a t i o n a l ,  and  then  na-  
t ional  ra ther  than  EU-wide.  In the U.S., the 
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1994 H o u s e  R e p u b l i c a n s '  C o n t r a c t  w i t h  
Amer ica  exempl i f ies  the strong interest  in 
d e v o l v i n g  to the states r e s p o n s i b i l i t y  for 
p rograms  that  the federal  g o v e r n m e n t  pre- 
v ious ly  controlled. 

S e c o n d l y ,  c e n t r a l  g o v e r n m e n t s  a re  
s h e d d i n g  func t ions ,  p a r t l y  to r e d u c e  ex- 
p e n d i t u r e s  a n d  t h e r e b y  c o n t a i n  b u d g e t  
deficits. The mos t  i m p o r t a n t  reduc t ion  in 
the role of the state has been  a wave  of pri- 
vat izat ion that swept  Western Europe, the 
ex-Soviet bloc, and Latin America ,  and  cre- 
a ted  r i p p l e s  e l sewhere .  In 1994, gove rn -  
m e n t s  p r iva t i zed  abou t  $80 b i l l ion  in as- 
sets. The genera l  m o o d  is that  s tates  are 
poor manage r s  of factories, and  that sel l ing 
of f  s u c h  e n t e r p r i s e s  is a w a y  to r a i s e  
g rowth  rates.  The c h a n g e  in a t t i t udes  in 
Latin America  has  been par t icular ly  sharp,  
f rom a gene ra l  a s s u m p t i o n  that  the state 
m u s t  o rgan ize  economic  d e v e l o p m e n t  to 
en thus i a sm for the role of the markets.  

A r e l a t e d  p h e n o m e n o n  h a s  b e e n  a 
greater at tent ion to the domest ic  side of na- 
tional power, especial ly the economic foun- 
dat ions  of power, relative to the projection 
of na t ional  power  abroad.  A focus on do- 
mes t ic  issues ,  e s p e c i a l l y  economic  prob-  
l e m s ,  c h a r a c t e r i z e s  M o s c o w ,  B e i j i n g ,  
Tokyo,  a n d  Brusse l s  ( that  is, the  EU) as 
much  as Washington.  To some extent, that 

. . . . . . . . . . . . . . . . . . . . . . . . . . . .  rill, r m ~ l ~ m l m l ~ r  , ,  

National Defense and international Affair;" in the FY 1995 Budget 
15 billions) 

I Defense 

International Affairs 
19 

Health and Medicare 
275 

~1 Security & Income Security 

TOTAL 1563 

is a reflection of the less threatening inter- 
nat ional  envi ronment .  But there is also dis- 
sa t is fact ion abou t  g rowth  rates,  w h i c h  in 
the U.S. and  the rest of the indus t r i a l i zed  
w o r l d  have  been  m u c h  lower  in the two 
decades  since the oil shock of 1973 than in 
the p r e c e d i n g  p o s t w a r  decades .  It s eems  
l ikely that the h ighes t  pr ior i ty  in U.S. poli- 
tics in the next few years will  be long-term 
economic  g rowth  in a m a n n e r  cons is ten t  
wi th  p rov id ing  appropr ia te  safety nets for 
the  u n f o r t u n a t e ,  a n d  a d d r e s s i n g  soc ia l  
p roblems,  such as race relations.  Concern  
about  in ternat ional  and  n-dlitary affairs will  
be seen in large part  th rough  this optic. In 
addi t ion,  the U.S. body  politic is of m a n y  
m i n d s  about  wha t  issues are worth  r isking 
blood and  treasure for: which  values  are so 
f u n d a m e n t a l  that  they  m u s t  be d e f e n d e d  
i r r e s p e c t i v e  of t h e  i m p o r t a n c e  of t h e  
geostrategic interests at stake, "which areas 
of the wor ld  are the most  vital to the U.S., 
a n d  w h i c h  geos t r a t eg ic  in te res t s  are  the 
most  important .  

As a result  of the refocus on domest ic  
issues, the U.S. publ ic  and publ ics  in m a n y  
other countr ies  have  less of an internat ion-  
alist outlook and  are less wi l l ing to spend  
m o n e y  on fore ign  affairs. Cal ls  are be ing  
heard  to restructure the foreign-pol icy and  
nat iona l - secur i ty  e s t ab l i shmen t s  to reflect 
the decreas ing  interest  in in te rna t iona l  is- 
sues compared  to domest ic  ones. 

A Perspective on Isolationism and Unilat- 
eralism. The debate  over the U.S. approach  
t o w a r d s  n a t i o n a l  s e c u r i t y  c o u l d  be  
though t  of as a compass ,  wi th  two pairs  of 
p o l a r  oppos i t e s .  If the  n o r t h  po le  is en- 
gagement ,  then  the south pole  is isolation, 
w h i l e  the  eas t  is u n i l a t e r a l i s m  a n d  the  
west  is mui t i l a te ra l i sm.  

The  s t r e n g t h  of th is  a n a l o g y  is that  
t he r e  are  d i s t i n c t  a n d  p o w e r f u l  g r o u p s  
po in t ing  in each of the four directions. For 
instance,  there are those (general ly on the 
left) w h o  be l ieve  that  no ma t t e r  w h e t h e r  
the U.S. in tervenes  regular ly  or se ldom,  it 
shou ld  a lways  do so th rough  in te rna t iona l  
i n s t i t u t i o n s .  M e a n w h i l e  the re  are  those  
(genera l ly  on the r ight)  w h o  be l i eve  that  
the most  impor t an t  issue is that the U.S. al- 
w a y s  act in  d e f e n s e  of its o w n  in te res t s  
a n d  u n d e r  its o w n  direct ion,  i r respec t ive  

SOURCE: 1996 Budget 
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' '  v of ten  the  U.S. dec ides  to in- 
¢ene a b r o a d .  Tha t  is, to the ex- 
ent t ha t  the  U.S. e n g a g e s  inter-  
na t iona l ly ,  t h e y  w a n t  it d o n e  

uni la tera l ly ,  b u t  they  are  no t  
s u r e  h o w  m u c h  t h e  U.S .  
s h o u l d  e n g a g e  ab road .  

A n o t h e r  p h e n o m -  
e n o n  i l lus t ra ted  by  the  com-  
p a s s  a n a l o g y  is tha t  a po l icy  

l ike i s o l a t i o n i s m  can  be ap -  
p r o a c h e d  f rom ei ther  r ight  or  

~:ft. The Right  t ends  to be l ieve  
t t h e  t r i u m p h  of  d e m o c r a t i c  
'ee m a r k e t  idea ls  r e m o v e s  the  

r a t i o n a l e  for  ac t ive  i n t e r v e n t i o n  a b r o a d  
( b u i l d i n g  u p o n  the  thes i s  of  t he  " e n d  of  
h i s to ry" ) .  The  Left  is s y m p a t h e t i c  to the  ar-  
g u m e n t  tha t  mi l i t a ry  a n d  fore ign  expend i -  
tu res  are  a d r a i n  on  resources  tha t  cou ld  be 
be t te r  u s e d  at  h o m e  (the theory  of  " i m p e r -  
ial ove r s t r e t ch"  as a cause  for na t iona l  de-  
cline). As  one  p u n d i t  d e s c r i b e d  i so la t ion-  
i s t s ,  t h o s e  on  t h e  r i g h t  d o  n o t  w a n t  to  
inflict the  w o r l d  on  A m e r i c a  wh i l e  those  on 
the  left do  no t  w a n t  to inflict A m e r i c a  on  
the  wor ld .  

The c o m p a s s  a n a l o g y  can be e x t e n d e d  
to i n c l u d e  the  g r o u p s  a t  the  i n t e r m e d i a t e  
p o i n t s ,  e .g . ,  t h o s e  on  the  s o u t h e a s t  w h o  
w a n t  t he  U.S.  g e n e r a l l y  to r e m a i n  a l o o f  
f r o m  f o r e i g n  p r o b l e m s  b u t  to ac t  on  i ts  
o w n  (or w i t h  its close al l ies in a s u b o r d i -  
na te  pos i t ion)  w h e n  it does  move .  

O n  the  who le ,  the  m o o d  in A m e r i c a n  
poli t ics  in the  i m m e d i a t e  a f t e r m a t h  of the  
Co ld  War  s e e m s  to h a v e  p u t  the  c o m p a s s  
a r r o w  t o w a r d s  n o r t h ,  or  e n g a g e m e n t .  In 
the  e a r l y  d a y s  of the  C l i n t o n  a d m i n i s t r a -  
tion, the  a r r o w  s w u n g  so s t rong ly  t o w a r d s  
r n u l t i l a t e r a l i s m  t h a t  it w a s  in d a n g e r  of  
go ing  r igh t  on t h r o u g h  t o w a r d s  i s o l a t i o n ~  
tha t  is, the  p o p u l a r  reac t ion  to the  fa i lures  
of mul t i l a t e ra l  ins t i tu t ions  c a u s e d  m a n y  to 
th ink  tha t  the  U.S. s h o u l d  d r a m a t i c a l l y  re- 
duce  its i n v o l v e m e n t  in w o r l d  affairs.  Since 
then,  the  a r r o w  has  s w u n g  aga in .  In 1995, 
the  n e w  R e p u b l i c a n  m a j o r i t y  in C o n g r e s s  
s e e m e d  to m o v e  the  a r r o w  to the r ight ,  to- 
w a r d s  u n i l a t e r a l i s m  (e.g., the  votes  to lift 
the a r m s  e m b a r g o  on  Bosnia  i r respec t ive  of 
t h e  U . N .  s a n c t i o n s ) .  G i v e n  t h e s e  w i l d  
s w i n g s ,  it is by  no  m e a n s  c lear  w h e r e  the  
c o m p a s s  wil l  end  u p  ove r  the five to seven  
y e a r  t i m e - f r a m e  of this repor t .  

Reo~enting U.S. Prio~ties 
F r o m  the  p e r s p e c t i v e  of  U.S. na t iona l  

securi ty ,  an  a s s e s s m e n t  of ma jo r  t r ends  in 
t h e  u n f o l d i n g  w o r l d  o r d e r  i n c l u d e s  
g r o u n d s  for  bo th  o p t i m i s m  a n d  pes s imi sm.  

O n  the  opt imis t ic  side: 
+ T h e  m a j o r  p o w e r s  are  still coopera t -  

ing despi te  increasing tensions a m o n g  them.  
+ D e m o c r a c y  a n d  the  m a r k e t  s y s t e m  

are m o d e l s  to w h i c h  n e a r l y  all na t ions  as- 
pire,  t e m p e r i n g  the  po ten t i a l  for ideologi -  
cal ly d r i v e n  conflict. 

+ T h e  U.S. is a w o r l d  l eade r  in the  in- 
f o r m a t i o n  t e c h n o l o g i e s  t h a t  a r e  i n c r e a s -  
i n g l y  t he  s o u r c e  of  n a t i o n a l  p o w e r ,  b o t h  
economic  a n d  mili tary.  

+ T h e  U.S. e c o n o m y  has  i m p r o v e d  its 
p e r f o r m a n c e  r e l a t i v e  to t h a t  o f  a l l  t h e  
m a j o r  p o w e r s  o t h e r  t h a n  C h i n a .  U n e m -  
p l o y m e n t  is less t han  ha l f  the  ra te  in West- 
e rn  Europe ;  the  g r o w t h  ra te  since 1990 has  
exceeded  tha t  in Japan ;  and ,  of  course ,  the 
U.S. e c o n o m y  is d o i n g  i n c o m p a r a b l y  be t te r  
than  the  Russ i an  economy.  

+ T h e  U.S.  is t he  d o m i n a n t  m i l i t a r y  
p o w e r  in the  wor ld .  N o t  only  does  the  U.S. 
h a v e  t h e  l a r g e s t  i n v e n t o r y  of  a d v a n c e d  
e q u i p m e n t ,  a n d  p e r s o n n e l  as we l l  t r a i ned  
as  a n y  in t he  w o r l d ,  b u t  in a d d i t i o n ,  no  
o the r  c o u n t r y  can ma tch  the U.S. in s t ra te-  
gic a s s e t s  l ike  t r a n s p o r t  log is t ics ,  in te l l i -  
gence  a n d  c o m m u n i c a t i o n s .  

O n  the  pess imis t ic  side: 
- M u l t i e t h n i c  s t a t e s  a re  f r a g m e n t i n g  

violently,  in s o m e  cases  fal l ing into  chaos ,  
a n d  m a s s i v e  h u m a n i t a r i a n  d i sas te r s  o f fend  
v a l u e s  A m e r i c a n s  hold dear.  

- T r a d i t i o n a l  U.S. a l l i ances  a re  u n d e r  
s t r e s s ,  w i t h  d i f f e r e n c e s  a b o u t  h o w  to re-  
s p o n d  to fa i l ing s ta tes  a n d  h o w  to incorpo-  
ra te  the  e x - c o m m u n i s t  s ta tes  into n e w  se- 
cu r i ty  s t ruc tures .  

- T r a n s n a t i o n a l  t h rea t s ,  f r o m  in t e rna -  
t ional  o r g a n i z e d  c r ime  to i n t e rna t iona l  ter-  
r o r i sm ,  a re  i n c r e a s i n g l y  b e i n g  felt  in U.S. 
cities. 

- N u c l e a r  p r o l i f e r a t i o n  m a y  i nc r ea s -  
i n g l y  c rea te  i n s t ab i l i t y  in vo la t i l e  r e g i o n s  
a n d  m a y  requi re  the  U.S. to act to neu t r a l -  
ize the  threat .  

- T h e  U.S.  f o c u s  on  d o m e s t i c  i s s u e s  
a n d  the  p r e s s u r e  to r e d u c e  e x p e n d i t u r e s  
compl i ca t e  the  abi l i ty  to r e s p o n d  to inter-  
na t iona l  threats .  
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There is still m u c h  that the U.S. can do 
to affect the character  of the n e w  interna-  
tional sys tem emerg ing  from the end  of the 
Cold War system. But his tory suggests  that 
shap ing  the character  of the n e w  interna-  
t ional sys tem will  become more  and  more  
difficult  as t ime goes by. Internat ional  sys- 
tems typical ly  have  a life cycle in which  the 
relations a m o n g  the major  powers  start out 
flexible and  become more  rigid. One  of the 
m o r e  e x t r e m e  e x a m p l e s  w a s  the  e a r l y  
years  of the Cold  Wan Right  after  World  
War IL the West and the Soviet Union  had  
differences (for instance, over the Marshal l  
Plan or elections in Poland),  but  it was  n o t  

a p p a r e n t  to m a n y  that  those  d i f f e r ences  
w o u l d  escala te  into a l l -out  pol i t ica l  c o n -  
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f ronta t ion .  In 1945-48, severa l  E u r o p e a n  
coun t r i e s  were  a t t rac ted to bo th  the U.S. 
and  Soviet sys tems (Czechoslovakia,  Italy, 
and  France all had  large c o m m u n i s t  parties 
bu t  also large an t i - communis t  groups), and  
it was  by  no m e a n s  clear that states *would 
become al igned wi th  one camp to the ex- 
clusion of the other. But w i th in  six years,  
the l ines were drawn,  to r emain  largely un- 
changed  for another  thirty-five years. 

In other internat ional  systems, the clar- 
i f ica t ion  came more  slowly. For ins tance,  
Napo leon  and  Bismarck were able to start 
with opportunis t ic  alliances that picked off 
their targets one at a time. But even tua l ly  
the other countries realized that their salva- 
tion lay in all iance despite differences, and 
so the  w o r l d  o r d e r  b e c a m e  s t r u c t u r e d  
a r o u n d  a l l iances  wi th  and  aga ins t  France 
and  Germany,  respectively. In other cases, 
the great powers  agreed to main ta in  a bal- 
ance of power  in which  no one state domi-  
na ted  the others, but  over t ime they were 
unable  to main ta in  the commitment ,  so the 
wor ld  order moved  toward a sys tem of al- 
liances. (This is wha t  happened  to the post- 
Napoleonic  "Concert  of Europe," which  fell 
apar t  w h e n  the price of that  c o m m i t m e n t  
became clear in the Cr imean  War; and also 
to the pos tq919  League of Nations,  which  
p r o v e d  p o w e r l e s s  w h e n  c h a l l e n g e d  by  a 
resurgent  Germany.)  

If these  h is tor ic  ana log ies  hold,  then  
there is some urgency to resolving the do- 
mest ic  debates  about  wha t  the U.S. wan t s  
f rom the n e w  in ternat ional  system, because 
the internat ional  sys tem m a y  be more  mal-  
leable in the mid  1990s than it wil l  be in a 
few years. 

O n  the other hand ,  it would  seem that 
one of the m a i n  d i f fe rences  b e t w e e n  this 
in te rna t iona l  sys tem and  that  of the Cold 
War will  be greater ambigu i ty  and  more  ad 
hocism.  With regard  to the U.S.'s f r iends,  
the n e w  order  is l ikely to see the U.S. in- 
c r eas ing ly  ac t ing  wi th  p i c k - u p  coa l i t ions  
a n d  o u t s i d e  of l o n g - s t a n d i n g  a l l i ances .  
Grea ter  re l iance  on coal i t ions,  as d is t inc t  
f r o m  a l l i a n c e s ,  p o s e s  p r o b l e m s  s u c h  as 
c o a l i t i o n  c o h e s i v e n e s s ,  i n t e r o p e r a b i l i t y  
wi th  forces of other nat ions,  and  decis ion 
m a k i n g  at the top level  (e.g., ru les  of en- 
gagement ,  strategic goals, and  decisions to 
initiate and  to terminate  conflict). With re- 
gard to tile enemy, the most  l ikely conflicts 
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An 82nd Airborne mortar drill 

in the new in t e rna t iona l  sys t em will be 
those wi th  poor ly  def ined  enemies  who  
may switch back and forth from being du- 
biously  neutra l  to act ively opposed.  In a 
high intensi ty  conflict with a clearly de- 
fined enemy, such as a major regional con- 
t ingency in the Persian G u l l  there may  be 
s ignif icant  amb igu i ty  about  whe the r  the 
enemy has or will use chemical, biological, 
or nuclear weapons. 

The challenge for the U.S. military is to 
balance the demands  of prepar ing for the 
several types of conflict possible in the new 
system, while staying within the envelope 
of the resources that will be made available 
in this era of limited government. As we ex- 
plained in Strategic Assessment 1995, in our 
view, the tasks for which the military must  
prepare are, in order of priority: 

• Hedging against the emeGgence of a 
peer competitor equipped with the new in- 
format ion technologies.  This requires in- 
vesting in the future, through research and 
deve lopmen t  and procurement .  The per- 
centage of the defense budget  dedicated to 
this investment fell from 45 percent in FY 
1986 to 30 percent  in FY 1996. Reversing 
this trend will not be cheap. 

• Preparing for major regional conflict 
(MRC). The Bottom-Up Review concluded 
that the U.S. must  be ready for two nearly 
s imul taneous  conflicts of this scale. Cur-  
rent force structure allows for only a small 
margin of error in executing the two MRC 

strategy. A high degree of readiness, force 
enhancements ,  s t rong overseas  presence 
(both to provide confidence and to serve as 
f o r w a r d  s t a g i n g  a reas ) ,  a n d  i n c r e a s e d  
p r epa ra t i on  for coal i t ion war fa re  w o u l d  
serve to increase that margin. 

• Countering proliferation. D e s p i t e  
posi t ive  deve lopmen t s  (the Nor th  Korea 
agreement,  inspections in Iraq, elimination 
of nuclear arsenals in ex-Soviet states other 
than Russia, el imination of South Africa's 
p rog rams ,  t e rmina t ion  of Argen t ina  and 
Brazil's efforts, and extension of the Treaty 
on the Non-Proliferation of Nuclear Weap- 
ons), at least twenty coun t r i es - -many  hos- 
tile to the U.S.--are still seeking to produce 
nuclear,  biological,  or chemical weapons  
and the means to deliver them. 

• Developing cost-effective responses to 
transnational threats, that  is, u n d e r t a k i n g  
constabulary operations that back up local 
police forces, and addressing environmen- 
tal problems without  diverting military as- 
sets from their pr imary missions. 

Q Engaging selectively in peace opera- 
tions for failed states. The selectivity should 
be both geographic and topical. Geographi- 
cally, the U.S. will engage more readily in 
areas of vital national interest or of historic 
commitment .  Topically, the U.S. will con- 
centrate on humanitar ian relief and conflict 
containment, rather than nation building or 
seeking to end age-old ethnic tensions. 

These tasks for the U.S. military reflect 
the geostrategic developments, the informa- 
tion revolution, and the changing character 
of government in the post-Cold War era. In 
order to make its w~l felt most effectively in 
this new environment, the U.S. government 
is changing the way it uses its instruments 
of powen The rest of this volume examines 
in turn the non-military, political military, 
and war-fighting instruments. 
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C H A P T E R  T W O  

I n t r o d u c t i o n  

D 
iplomacy arises out of the funda- 
men ta l  character  of the nat ion-  
s tate  sys tem,  wi th  its basic  as- 
s u m p t i o n  that  na t ion-s ta tes  are 
sovereign but  d ivergent  in their 

interests and unequal  in their power. Diplo- 
macy is about the process of interstate rela- 
tions, ,while foreign policy concerns the ob- 
jectives of those relations. 

Following World War II, Wa shin gton's 
diplomacy adapted all of its foreign-policy 
instruments to the policy goals of the Cold 
War. In the diplomatic  sphere, the Uni ted 
Sta tes  a d o p t e d  the ac t iv i sm of a super -  
power, leading a broad, military-political al- 
liance. The U.S. relied heavily on bilateral re- 
lations to build a nexus of durable political 
and military coalitions as major diplomatic 
tools. These included anti-Soviet coalitions 
(such as NATO, CENTO, and SEATO) and 
institutions for the promotion of global eco- 
nomic and political deve lopment  (such as 
the Marshall Plan and G A ~ ) .  To implement 
this more ambitious :foreign policy, the tradi- 
tional depar tments  were expanded in staff 
and resources, and a new family of govern- 
ment agencies was created with responsibil- 
ity for a new range of activities, including 
covert intelligence collection and special op- 

erat ions,  p ropaganda ,  and  economic and 
military assistance. 

With the end of the East-West r ivalry 
as an o rgan iz ing  pr inciple ,  g o v e r n m e n t s  
and peoples are turn ing  inward,  focusing 
their attention on specific local interests. At 
the  s a m e  t ime ,  a g r o w i n g  n u m b e r  of 
transnationaI issues bedevil countries large 
and small. Furthermore,  a number  of actors 
have recently assumed greater roles on the 
in ternat ional  scene: resurgent  ethnic and 
regional nationalism; international organi- 
zations, such as the United Nations and the 
World Trade Organiza t ion;  mul t ina t ional  
corporations; and private voluntary organi- 
zations (PVOs). 

The multiplicity of these interests and 
actors who, in the absence of a single orga- 
nizing theme such as competition with the 
USSR, clamor for prioriW attention presents 
new d ip lomat i c  chal lenges  i m p l y i n g  the 
need for a more muit i faceted and nimble  
diplomacy. For instance, while U.S. bilateral 
relations with Japan dur ing  the Cold War 
concentrated primarily on security consider- 
ations, trade and investment  questions are 
n o w  of i n c r e a s e d  i m p o r t a n c e ,  and  the  
process of influencing Japanese behavior re- 
quires pay ing  at tention to a more diverse 
n u m b e r  of Japanese  interes t  g r o u p s  and 
power centers--the Ministry of international 
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Trade and Industry as well as the Defense 
Agency; the Japanese car industry as well as 
the Ministry of Foreign Affairs. At the same 
time, the U.S. finds its ability to pursue ag- 
gressive, bilateral diplomatic activity limited 
by expanding multilateral obligations aris- 
ing from its leadership role (e.g., in NATO 
and the U.N.) and by the American public's 
growing insistence on a domestic focus. 

Retrenchment and reduction appear to 
be the dominant  trend with respect to the 
American diplomatic organs. The best mea- 
sure of the fund ing  for d ip lomacy  is the 
data on government spending by functional 
category. One of the categories is interna- 
tional affairs (the 150 account ). The funding 
for the 150 account fell 46 percent in real 
terms from FY 1985 to FY 1995. Fur ther-  
more, both the FY 1996 budget  proposed by 
President Bill Clinton and the congressional 
concurrent resolution on the FY 1996 budget  
project steep reductions in the 150 account 

Until World War il, the ~ i ld lng now 
known as the Old E x e c ~  Office 
Building housed ~ Deparbnents 
of State, li~Ny, and War. 

between FY 1995 and ~ 2000: their respec- 
tive projections are for a 23 percent and a 43 
percent decline in real terms. 

Between FY 1985 and FY 1995, the re- 
duction in the 150 account was primari ly in 
international security assistance, i.e., mili- 
ta ry  aid. The fund ing  for the conduct  of 
foreign affairs, other than peacekeeping as- 
sessments, is perhaps the category most re- 
lated to diplomacy. That category rose by 
o n l y 8  percent in real terms from FY 1985 
to FY 1995. The C l in ton  a d m i n i s t r a t i o n  
forecast that  it will decline by 19 percent 
be tween  FY 1995 and FY 2000 (Congress  

did not break down  the 150 account fore- 
cast into the component  elements). 

Most  of the exist ing official foreign- 
policy communi ty  the National  Security 
Council ,  the D e p a r t m e n t  of Defense,  the 
specialized agencies, and the foreign~affairs 
componen t s  of main- l ine  d e p a r t m e n t s  
was created to augment  the Department  of 
State in the conduct of American diplomacy 
during the Cold War. Calls for budget-cut- 
t ing in genera l  are jost l ing for a t t en t ion  
with  proposals  for reorganization. For in- 
stance, Senator Jesse Helms (R-North Car- 
olina) proposed in 1995 the abolition of the 
U.S. Agency for International Development 
(USAID),  the U.S. I n f o r m a t i o n  A g e n c y  
(USIA), and the Arms  Control and Disar- 
mamen t  Agency (ACDA) as independen t  
o rgan iza t ions ,  wi th  the t rans fe r  of their  
functions to the State Department.  

Reorganized or not, the existing gov- 
ernment  organizations will continue to be 
c h a r g e d  w i t h  i m p l e m e n t i n g  A m e r i c a n  
diplomacy in pursui t  of U.S. interests uti- 
lizing a variety of instruments  that can be 
mixed and matched to specific ends. These 
r a n g e  f rom p r o d d i n g  N o r t h  Korea into 
compl iance  -with in te rna t iona l  no rms  on 
nuclear  quest ions  to protect ing access to 
government  contracts for American aircraft 
p r o d u c e r s .  The form in wh ich  t h e y  are 
used  also can vary,  f rom quie t  b i la te ra l  
contac ts  by  re s iden t  embass ie s  t h r o u g h  
"shutt le  d ip lomacy"  by senior officials to 
h i g h l y  p u b l i c i z e d  s u m m i t s  of chiefs  of 
state. The United States has also developed 
a p rogram of regular ly  publ ished official 
reports on specific subjects, such as human  
rights, narcotics traffic, and terrorism, that 
c o m b i n e  publ ic  d i p l o m a c y  w i t h  pub l ic  
pressure on other governments.  

Modern  d ip lomacy is like an iceberg 
that  lies largely unde rwa te r ;  most  of the 
business of influencing other governments  
takes  the form of m y r i a d  da i ly  contacts  
ou t s ide  the notice of the med ia  and the 
publ ic  eye.  In genera l ,  the s t ronge r  the 
overall bilateral relationship, the easier to 
settle specific issues, such as police treat- 
ment  of an Amer ican  citizen or access to 
the local marke t  for a U.S. product .  Con- 
versely, the weake r  the re la t ionship ,  the 
more difficult effectively to use diplomatic 
tools to obtain changes in behavior, as seen 
in U.SMran relations. 
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The National Security Council 
Established by law in 1947 as a body 

of cabinet-level officials, the National Secu- 
rity Council (NSC) advises the President 
on national-security policy. Its role was ex- 
panded during the Eisenhower administra- 
tion, when a relatively small NSC staff or- 
ganization was created to serve as a 
secretariat coordinating foreign policy. 

The National Security Advisor (NSA) 
and his staff have since moved far beyond 
the Eisenhower-era concept of interdepart- 
mental coordination. The position of Na- 
tional Security Advisor now has cabinet- 
level status, and is often seen as primus inter 
pcrres on the NSC. In the Kennedy adminis- 
tration, the National Security Advisor began 
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to play a direct role in policy formulation, a 
role expanded by Henry Kissinger, who es- 
sentially assumed the power and role of 
chief diplomat as well as principal foreign- 
policy advisor in the Nixon administration. 
Although the trend of increasing power in 
the hands of the National Security Advisor 
slowed somewhat during the Reagan years, 
a new twist was introduced when the NSC 
temporarily assumed an active role in 
covert operations. Under President George 
Bush, Brent Scowcroft reintroduced the con- 
cept of the NSA as an “honest broker” who 
coordinated U.S. foreign policy. This ap- 
proach, when combined with an engaged 
President and an effective Secretary of State 
(James Baker) in an atmosphere of collegial- 
ity among senior officials, produced a no- 
tably coherent, nimble, and well-integrated 
U.S. foreign policy, even in the hectic days 
of the Soviet Union’s collapse. 

The Clinton administration also 
aimed for a collegial relationship among 
its foreign-policy and diplomatic princi- 
pals, and the current National Security 
Advisor appears to be operating more as 
an inside coordinator than external diplo- 
matic operator. Correspondingly, the prin- 
cipal roles of the NSA and his staff appear 
to be prioritizing issues, seeking consis- 
tency, and coordinating instruments 
within the U.S. foreign-policy establish- 
ment, as well as adjudicating the underly- 
ing competition for resources among agen- 
cies and departments. 

The NSC is challenged to keep up 
with the growing foreign-policy portfolio. 
Because the President’s role in formulating 
U.S. foreign policy and directing diplo- 
macy will remain central-despite an in- 
creasingly assertive Congress-the impor- 
tance of the NSC’s integrating role can only 
increase. At the same time, the roles of the 
National Security Advisor as a spokesman 
and negotiator cannot be completely cur- 
tailed, though they can be held in reserve 
for rare occasions when U.S. wishes to 
demonstrate the depth of its interest. 

The Department of State 
The State Department is the core diplo- 

matic institution for the U.S. government. It 
employs all of the diplomatic instruments, 
from public spokesman to secret negotiator. 
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President Clinton meets ~ family 
members at the memorial service 
for three U.S, diplomats killed near 
Sarajevo in 1995. 

Arranging agreements - - fo rmal  and infor- 
mal, written and oral--is  a basic function of 
the department .  More than fourteen thou- 
sand treaties and other international agree- 
ments were concluded by the U.S. govern- 
ment betvceen 1946 and i 994. 

As the senior foreign-policy advisor to 
the President  and chief of the core diplo- 
matic organizat ion,  the Secretary of State 
can claim p r i m a r y  respons ib i l i ty  for the 
overall integration of these various special 
in te res t s  into a coheren t  fore ign  policy, 
subject to the wishes and governing style 
of the PresidenL State's role as foreign-pob 
icy and  d i p l o m a t i c  c o o r d i n a t o r  is per-  
formed at various levels: in the NSC itselL 
in the formal interagency process, and in 
the d a i l y  c o n d u c t  of b u s i n e s s  b e t w e e n  
agencies in Washington and in embassies, 
not  to m e n t i o n  in fo rmal  a r r a n g e m e n t s ,  
such as a w e e k l y  lunch a m o n g  three or 
four principal  cabinet officials. Coordina-  
tion is a major responsibility of the depart-  
m e n t ' s  c o m p o n e n t  uni t s ,  wi th  the geo- 
g r a p h i c  b u r e a u s  f o c u s i n g  on b i l a t e r a l  
r e l a t i o n s  w i t h  o t h e r  g o v e r n m e n t s  ( the 
warp) ,  whi le  the func t iona l  b u r e a u s  in- 
creasingly deal with the substance of spe- 
cific issues (the woof). 

The State Depar tment  has pr imary  re- 
sponsibility for communication with other 
governments.  It manages this role through 
mult iple channels: foreign embassies resi- 
dent  in Washington; the U.S. embassy net- 
work  resident in other countries '  capitals; 
p a r t i c i p a t i o n  in i n t e r n a t i o n a l  o rgan i za -  
t ions;  off icial  d e l e g a t i o n s ;  and  (as dis-  
cussed in the chapter on public diplomacy) 
formal public statements by senior officials 
or t h r o u g h  the d a i l y  State  D e p a r t m e n t  
press briefing. The bulk of communication 
with other governments,  on subjects as far 
apart  as the welfare of an American citizen 
in a Chinese prison to the alleged export of 
Chinese missiles to Pakistan, is conducted 
through these regular established channels. 
Increasingly, however, the end of the Cold 
War has seen these  regular ,  e s t ab l i shed  
channels supplemented  by  more informal 
and ad hoc a r r angemen t s ,  none of them 
entirely new. 

For instance,  there is a g rowing  ten- 
dency to use special envoys and representa- 
t ives  in cr is is  s i t u a t i o n s ,  r a n g i n g  f rom 
Bosnia to Somalia. They are intended to re- 
flect h igh- level  interest  in a subject,  and  
often allow for a quick end-run around bu- 
reaucratic boundar ies .  Pres ident  Car te r ' s  
mission to Haiti, Deputy Secretary of State 
Strobe Talbot t ' s  t r ips  to Russia,  Ambas -  
sador  Robert  Galluci 's  voyages  to Korea, 
and numerous envoys to Bosnia are all ex- 
cellent examples  of special envoys.  They 
w e r e  a t t e m p t s ,  s u c c e s s f u l  in P r e s i d e n t  
Carter 's  case, to convince a government  to 
take certain actions before the United States 
implemented more forceful measures. Suc- 
cesses by special envoys, however, must be 
we ighed  against  the breathless character  
they sometimes give American diplomacy. 
Further, the short-term successes of a spe- 
cial envoy's  mission sometimes confuse the 
d i f f e r ence  b e t w e e n  f i r s t - a id  a n d  majo r  
surgery, and blur the long-term responsibil- 
ities of the regular bureaucracy. 

A n u m b e r  of o ther  t echn iques  have  
been prominent ly  employed  recently and 
appear  likely to continue to be of regular 
use. Modern  t ransportat ion makes formal 
state visits easier to accomplish, and rood- 
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ern  c o m m u n i c a -  
t ions  m a k e  t h e m  
both  more  useful  
and  more  danger-  
ous .  T h u s ,  in  
deal ing wi th  local 
crises, the wor ld ' s  
g o v e r n m e n t s  
h a v e  e n e r g e t i -  
c a l l y  e m p l o y e d  
secret talks, as in 
the  M i d d l e  East ;  
p r o x i m i t y  t a lk s ,  
as in Bosnia; con- 
tact  g r o u p s ,  a l so  
as in Bosnia; and  
s h u t t l e  d i p l o -  
macy  all over  the 
place, bu t  notably  
in t h e  M i d d l e  
East  a n d  Bosnia.  
In m a n y  of these  
d ip lomat ic  devel-  

opments ,  the United States has  acted as a 
broker  rather  than as a pr incipal  party. 

The  S ta te  D e p a r t m e n t  t r a d i t i o n a l l y  
has not  been an agency  tha t  des igns  and  
m a n a g e s  o p e r a t i o n a l  p r o g r a m s ,  bu t  has  
worked  in coopera t ion  wi th  and  p rov ided  
pol icy gu idance  to o ther  d e p a r t m e n t s  and 
agencies  that  conduc t  p r o g r a m s  overseas  
(such as USAID, USIA, Over seas  Pr iva te  
I n v e s t m e n t  C o r p o r a t i o n ,  the  Expor t - Im-  
p o r t  Bank,  a n d  the  D e p a r t m e n t s  of De- 
fense  a n d  Agr icu l tu re ) .  D u r i n g  the  Cold  
War, the State D e p a r t m e n t ' s  responsibi l i -  
ties e x p a n d e d  e n o r m o u s l y  in response  to 
the ne w  global  l eadersh ip  role, then  later 
to increas ing  economic  and  technological  
g l o b a l i z a t i o n  a n d  the  e m e r g e n c e  of so- 
called t r ansna t iona l  or global  issues. Some 
of these new responsibi l i t ies  led to the cre- 
a t ion of State D e p a r t m e n t  opera t iona l  pro-  
g rams  wi th  special  congress ional ly  autho-  
r i zed  b u d g e t s  to dea l  w i th  i n t e rna t iona l  
narcotics,  ter ror ism,  and refugees.  

The basic professional  skills of the For- 
e ign Service  cons is t  of m u l t i d i s c i p l i n a r y  
a n d  m u l t i c u l t u r a l  e x p e r t i s e ,  l a n g u a g e  
skills,  and  o p e r a t i o n a l  d i p l o m a t i c  skills,  
such as negot ia t ing,  invest igat ing,  report-  
ing, and  ana lys i s .  To the t r ad i t i ona l  a n d  
still valid category of skills mus t  be a d d e d  
specialized knowledge  in rap id ly  develop-  
ing  a reas ,  such  as s u s t a i n a b l e  d e v e l o p -  

ment ,  narcotics, inves tment ,  and  comn-mni- 
cations, These skills, combined  wi th  a per- 
sonne l  s y s t e m  that  p r o v i d e s  rank- in -per -  
son  o r g a n i z a t i o n  ( s imi l a r  to t he  a r m e d  
forces) and w o r l d w i d e  availability, consti- 
tute  the va lue -added  qualities of a profes- 
s iona l  f o r e ign  serv ice .  The  p r o f e s s i o n a l  
core of the Foreign Service is its approxi -  
m a t e l y  3,000 c o m m i s s i o n e d  o f f i ce r s ,  a 
n u m b e r  not  s ign i f i can t ly  c h a n g e d  in al- 
m o s t  f o r t y  y e a r s  d e s p i t e  i n c r e a s e d  de -  
mands .  Its con t inued  usefu lness  d e p e n d s  
u p o n  aggressive recru i tment  and  training, 
imag ina t ive  ut i l izat ion,  and  a d e q u a t e  ad-  
minis t ra t ive  suppor t .  

The  g r o w t h  of  r e s p o n s i b i l i t i e s  a n d  
subjects  in i n t e rna t iona l  re la t ions ,  wh ich  
began in a dramat ic  w a y  after World War 
II, has  r e q u i r e d  tha t  the  Fore ign  Service  
core be supp l emen ted  by  large numbers  of 
spec ia l i s t s  e m p l o y e d  p a r t l y  by  the  State 
Depa r tmen t  bu t  mos t ly  by other  agencies. 
One -way to note changes in the opera t ing  
e n v i r o n m e n t  for  A m e r i c a n  g o v e r n m e n t  
e m p l o y e e s  d e p l o y e d  o u t s i d e  the  U n i t e d  
States is to check the rap id ly  expand ing  list 
g r a v e n  in m a r b l e  in the  d i p l o m a t i c  en-  
trance of the State Depa r tmen t  of such em- 
p loyees  w h o  d ied  in except iona l  c i rcum- 
stances.  It cu r ren t ly  shows  171 names:  72 
for  the a h n o s t  t w o - h u n d r e d - y e a r  p e r i o d  
from the Revolut ion to 1960, and  99 in the 
per iod  1961-1994. The lat ter  f igure repre-  
sen t s  b o t h  Sta te  D e p a r t m e n t  e m p l o y e e s  
and those of other  agenc ies - - f rom Marines  
to DEA a g e n t s m w h o  were  serving at U.S. 
embassies  or other  posts. 

Despi te  its p rominence ,  the State De- 
p a r t m e n t  is the  s e c o n d - s m a l l e s t  d e p a r t -  
men t  of the U.S. government ,  wi th  an an- 
nua l  b u d g e t  of approx ima te ly  $5.5 billion 
and  a w o r l d w i d e  staff  of a p p r o x i m a t e l y  
25,000, of w h o m  approx imate ly  10,000 are 
foreign na t iona ls  pe r fo rming  m o s t l y  sup-  
por t  functions. Within the context of a de- 
cline in overal l  spend ing  on in te rna t iona l  
affairs, the State Depa r tmen t ' s  budge t  rose 
24 percent  in real t e rms  be tween  FY 1985 
and  FY 1995, bu t  that  was  in large par t  a 
resu l t  of a c c o u n t i n g  p rocedures .  A m o r e  
relevant  measure  is the spending  on diplo- 
macy  is the budge t  category called the con- 
duc t  of foreign affairs,  o ther  than  peace-  
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keeping  assessments .  That  measu re  rose 
only 8 percent  be tween  FY 1985 and FY 
1995, despite a dramatic  expansion in re- 
sponsibilities as more countries became in- 
d e p e n d e n t  (e.g., wi th  the b reakup  of the 
USSR) and world problems became more 
c o m p l e x .  F u r t h e r m o r e ,  as a l so  n o t e d  
above, the budge t  for the conduct  of for- 

eign affairs is projected to fall steeply be- 
tween FY 1995 and FY 2000. 

A v a r i e t y  of i n i t i a t i v e s  h a v e  b e e n  
taken or are under  discussion to reorient 
the activities of the State Depar tment .  To 
increase the priority given to functional, as 
distinct from regional, issues, and to clarify 
the chain of command,  the Clinton admin- 
istration reorganized the State Depar tment  
into five areas, each headed by an under-  
secretary of state: political affairs (includ- 
ing all the geographic bureaus); economic, 
bus iness ,  and  a g r i c u l t u r a l  affairs;  a rms  
control and internat ional  securi ty affairs; 
global affairs; and management.  

In late 1994 and early 1995, other and 
more dramatic proposals for significant re- 
o r g a n i z a t i o n  of the fo r e ign -a f f a i r s  and  
d ip lomat i c  e s t ab l i shmen t s  were f loated,  
f r o m  bo th  a d m i n i s t r a t i o n  and  o u t s i d e  
sources. Many  of these proposals  call for 
devoting fewer resources to diplomacy by 
cutting personnel, programs, budgets,  and 
overseas  d ip lomat ic  posts. As a result  of 
this post-Cold War debate, reduction of the 
D e p a r t m e n t  of State is unde r  considera-  
t i o n - f i r s t  as part  of the overall reduction 
in the federal budget,  and secondly as part 
of a reorganization effort by State Depart- 
ment  management .  The reorganization ap- 
pea r s  to focus  on h e a d q u a r t e r s "  n e e d s  
rather than the field structure and on ad ~ 
ministration rather than substance. It will 
be d i f f icul t  to i m p l e m e n t  the r e d u c t i o n  
while sustaining the capabilities to handle 
an increas ingly  complex package  of U.S. 
national interests. 

The Department of Defense 
As described by General George Mar- 

shall, the only man ever to serve as both 
Secretary of State and Secretary of Defense, 
military force without  diplomacy is point- 
less, and diplomacy not backed by military 
force is mere  pos tu r ing .  The t r ad i t iona l  
syne rg i s t i c  r e l a t i o n s h i p  b e t w e e n  d ip lo-  
macy and war has deepened to the point  
where these two instruments are deeply in- 
tertwined in daily activities. 

In pursu ing  its responsibilities, DOD 
employs a large range of diplomatic instru- 
m_ents, but within a more restricted range 
of subjects than the Depar tment  of State: 
for example ,  base r ights ,  t r a in ing  assis- 
tance, and equipment  interoperability pro- 
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at the creation of post-World 
War I! IL~ foreign poiicF ~ r y  
of State Dean Atd-Jmn (fight) and 

retary of State) George M a ~ l l ,  

grams a m ong  NATO partners;  and  h u m a n -  
rights obligations of a rmed  forces, but  not  
a m o n g  the popula t ion  in general.  

While the mil i tary  services long exer- 
cised a role in d ip lomacy  th rough  the mili- 
tary attachG the Cold War saw the develop-  
m e n t  in the D e p a r t m e n t  of Defense  of a 
so-called Little State Depar tment .  The Un- 
dersecretary  of Defense for Policy has three 
s e n i o r  a s s i s t a n t s  w h o s e  r e s p o n s i b i l i t i e s  
specif ical ly inc lude  re la t ions  and  interac-  
tions with foreign governments  and institu- 
tions, largely  but  not  exclus ively  mi l i t a ry  
(such as n o n g o v e r n m e n t a l  o rgan i za t i ons  
involved in humani ta r i an  assistance). These 
are the assistant secretaries for internat ional  
secur i ty  affairs, in ternat ional  secur i ty  pol- 
icy, and s trategy and requirements.  

On  the  m i l i t a r y  s ide ,  the  p r i n c i p a l  
p layer  in d ip lomacy  are the Joint Staff 's Di- 
rector for Strategic Plans and  Pol icy (J-5) 
a n d  the r e g i o n a l  u n i f i e d  m i l i t a r y  corn- 
m a n d s ,  headed  by  regional  c o m m a n d e r s -  
in-chief (CINCs), who  exercise active com- 
m a n d  of mi l i ta ry  forces d e p l o y e d ' o u t s i d e  
the Uni ted  States and who  are therefore in 
regular  contact  wi th  foreign g o v e r n m e n t s  
and forces on mat te rs  ranging  f rom coali- 
t ion format ion  to the provis ion of mi l i tary  
technical assistance and  the coordinat ion of 

cont ingency war-f ight ing plans. The role of 
t he  m i l i t a r y  in t he  e m p l o y m e n t  of  t he  
p a n o p l y  of  d i p l o m a t i c  i n s t r u m e n t s  has  
b e e n  s t r e n g t h e n e d  b y  t h e  G o i d w a t e r -  
N i c h o l s  Ac t  of 1986, a c o n g r e s s i o n a l l y  
m a n d a t e d  organizat ional  and m a n a g e m e n t  
reform that  provides  for greater  integrat ion 
a n d  c o o r d i n a t i o n .  In p a r t i c u l a r ,  the  en-  
hanced  role of the  C h a i r m a n  of the Joint  
Chiefs of Staff provides  for greater  focus on 
these areas for DOD as a whole;  however ,  
this enhanced  role is a ma t t e r  for cur rent  
discussion,  with  some commenta to r s  argu- 
ing that  integrat ion of the var ious  e lements  
of DOD has gone too far. 

In the h e y d a y  of the Cold V,/ar, there  
was  criticism that  DOD's  role was  too am- 
bitious, p reempt ing  broader  nat ional  goals 
in f avo r  of s ecu r i t y  in te res t s  s t r ic t ly  de-  
f ined. The  cu r ren t  i n t e rna t iona l  env i ron-  
men t  calls for a more  complicated and  di- 
verse  role for DOD, fully in tegra ted  with 
overal l  foreign pol icy and unde r  the State 
D e p a r t m e n t ' s  d i p l o m a t i c  l e a d e r s h i p ~ i n  
o r d e r  to a v o i d  h a v i n g  one  d i p l o m a t i c  
organ pu r su ing  activities that compromise  
or conflict with  the work  of another. For in- 
stance,  the State D e p a r t m e n t  is t rad i t ion-  
al ly or iented  toward  ind iv idua l  countries,  
while  the mi l i tary  is organized a round  re- 
g i o n a l  c o m m a n d s ,  w h i c h  cross  c o u n t r y  
lines. Consequen t ly ,  the  mi l i t a ry  is m o r e  
focused  on  s e c u r i t y  p r o b l e m s  tha t  cross  
coun t ry  lines, while  the State D e p a r t m e n t  
brings a bilateral  approach  to the interrela- 
t ionship a m o n g  problems.  

Single-Issue Foreign-Affairs 

D u r i n g  t h e  C o l d  War, t he  U n i t e d  
States created a series of essential ly single- 
subjec t  fo re ign -a f f a i r s  agenc ies ,  such  as 
USIA, USAID, ACDA,  U.S. Trade Repre-  
s e n t a t i v e  (USTR), a n d  the  Peace  Corps .  
These organizat ions  deal directly wi th  for- 
eign g o v e r n m e n t s  and  in ternat ional  orga- 
n izat ions  t h rough  res ident  representa t ives  
and  delegations,  and employ  the full range 
of d i p l o m a t i c  i n s t r u m e n t s ,  f rom p u b l i c  
s t a t e m e n t s  t h r o u g h  n e g o t i a t i o n s  to in- 
v o l v e m e n t  in mu l t i l a t e r a l  o rgan iza t ions .  
Each is the lead agency for policy formula-  
tion, and  often implementa t ion ,  in its area 
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of responsibility, al though all are subject to 
the po l icy  g u i d a n c e  of the Sec re ta ry  of 
State and  the ope ra t iona l  control  of the 
Pres iden t ' s  r ep resen ta t ive  on the s p o t  
that is, the ambassador. 

Each of these agencies provides impor- 
t an t  channe l s  for c o m m u n i c a t i o n s  w i th  
other governments. Except possibly for the 
Peace Corps,  they have the advan tage  of 
specialized expertise and contacts, as well 
as a s ingle-minded concentrat ion in their 
area of responsibility. Some of these agen- 
cies can bring potential concrete benefits to 
the d ip loma t i c  table: USTR can offer or 
d e n y  m a r k e t  access  to the  U.S.,  w h i l e  
USAID offers development  assistance. Oth- 
ers, such as USIA, have more ambiguous  
relations with governments. Given the pre- 
sent organization of the U.S. government ,  
single-issue agencies are the obvious instru- 
ments for seeking specific objectives in their 
areas of competence. For example, the Trea- 
s u r y  D e p a r t m e n t  w o u l d  be the  n a t u r a l  
choice to handle negotiations on the codifi- 
cation of international norms for foreign in- 
ves tment ,  and USTR to hand le  b i la te ra l  
trade negotiations. 

However ,  single-issue agencies '  insti- 
tut ional  resistance to balancing benefits in 
their area of competence  against  costs in 

other areas can create tension, if not  con- 
flict, be tween  specific and broad nat ional  
in te res t s .  Thus ,  the i r  ac t iv i t i e s  r e q u i r e  
consis tent  and  coherent  central  manage-  
men t  to ensure  that  the agencies p u r s u e  
their objectives wi th in  the context of over- 
all U.S. pol icy and  in coord ina t ion  wi th  
other agencies. 

The independent  status of these agen- 
cies and  the relat ive impor tance  of their  
subjects are part  of the overall  debate on 
the r e o r g a n i z a t i o n  of the State  Depar t -  
ment  and the whole foreign-affairs estab- 
l i shment .  The a r g u m e n t  is that  m e r g i n g  
USIA, USAID, and A C D A  into the State 
Depar tment  will provide savings by  elimi- 
nat ing dupl ica t ion of personnel  and pro- 
grains, and al low for bet ter  coordinat ion 
of U.S. fo re ign  policy. D e f e n d e r s  of the  
agencies counter  that  such a merger  will 
result in the subordinat ion of specific ob- 
jectives to the genera l  concern for good 
d ip lomat i c  relat ions.  Thus,  the ques t ion  
facing the reorganizers  is w h e t h e r  these 
ins t ruments  wou ld  be better deployed in 
the post-Cold War era by a communi ty  of 
relatively specialized agencies under  some 
sort of overall  direction (coordination by 
guidance) or by a single diplomatic orga- 
nizat ion responsible  for the whole  range  
of fore ign-pol icy  concerns  (coordinat ion 
by organization). 

Diplomacy by Domestically 
Oriented Government 

Traditionally, d ip lomacy  was a mat ter  
only for d ip lomats  and foreign offices. But 
the increasing globalization of economics, 
as well as of politics and  social develop-  
m e n t s ,  has  led  to e x p a n d i n g  ro les  for  
other government  depar tments  once con- 
s idered to be pure ly  domest ic  in orienta- 
t ion. As t h e y  en te r  in to  fo re ign  affairs ,  
these d e p a r t m e n t s  are e m p l o y i n g  diplo-  
matic ins t ruments  in their areas of exper- 
tise: enunc ia t ing  U.S. policy, negot ia t ing  
agreements,  and mainta ining regular  rela- 
tions wi th  foreign governments  in an on- 
going process of suasion. 

For example, the Depar tment  of Agri- 
culture operates  the Foreign Agricul tura l  
Serv ice  as an i n t e g r a l  pa r t  of U.S. em- 
bassies, and manages a number  of subsidy, 
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W a ~  ~ p l - , e r  on lhe USlA 
Worldnet. 

grant ,  a n d  sales p r o g r a m s ,  as wel l  as pro-  
g r a m s  to e r a d i c a t e  p l a n t  a n d  a n i m a l  d i s -  
ease. The  D e p a r t m e n t  of C o m m e r c e  m a n -  
a g e s  t h e  F o r e i g n  C o m m e r c i a l  S e r v i c e ,  
w h i c h  also func t ions  out  of  U.S. embass ies .  
The  D e p a r t m e n t  of  Labor,  in  c o n j u n c t i o n  
w i th  State, t ra ins  a n d  e m p l o y s  Fore ign  Ser- 
vice l abor  officers a n d  f o r m u l a t e s  U.S. pol-  
icy t o w a r d  labor  u n i o n s  ou t s ide  the  Un i t ed  
S t a t e s .  T h e  D e p a r t m e n t  o f  H e a l t h  a n d  
H u m a n  Services (HHS) is the lead  a g e n c y  
for U.S. g o v e r n m e n t  pa r t i c ipa t ion  in mul t i -  
l a t e r a l  h e a l t h  o r g a n i z a t i o n s ,  s u c h  as the  
W o r l d  H e a l t h  O r g a n i z a t i o n ;  H H S  u n i t s  
s u c h  as  the  N a t i o n a l  I n s t i t u t e s  of  H e a l t h  
a n d  the  C e n t e r s  for  D i s e a s e  C o n t r o l  a re  
m a j o r  i n t e r n a t i o n a l  i n s t i t u t i o n s .  The  De- 
p a r t m e n t  of  Treasury  is the lead agency  for 
po l icy  t o w a r d  i n t e rna t i ona l  f inanc ia l  i ssues  
in general ,  as wel l  as for U.S. g o v e r n m e n t  
pa r t i c ipa t ion  in mu l t i l a t e r a l  f inanc ia l  orga-  
n i z a t i o n s  a n d  g r o u p s ,  such  as the  W o r l d  
Bank, r eg iona l  d e v e l o p m e n t  banks ,  a n d  the 
G r o u p  of Seven .  The  Jus t ice  D e p a r t m e n t  
m a i n t a i n s  l i a i s o n  w i t h  f o r e i g n  po l i ce  au-  
t ho r i t i e s ,  a n d  is b e c o m i n g  a m o r e  ac t ive  
p a r t n e r  in the fo re ign-po l icy  process  a n d  in 
d i p l o m a t i c  activity, as a resul t  of U.S. gov- 
e r n m e n t  concern  over  narcotics,  te r ror i sm,  
a n d  i m m i g r a t i o n .  

These  d e p a r t m e n t s  a n d  agenc i e s  par -  
t ic ipate  in d i p l o m a c y  in  three ways :  
IB Formulating policy. 
m Providing specialized staff who may practice 

diplomacy as members of U,S. missions and 
delegations. 

m Managing cooperative programs with other 
govermnents. 

L ike  s i n g l e - i s s u e  a g e n c i e s ,  t h e s e  de-  
pa r tmen t s  possess  spec ia l ized  expert ise  a n d  
con tac t s  in  f o r e i g n  c o u n t r i e s ,  a n d  c a n  be  
used  to p u r s u e  U.S. interests  ou ts ide  of their  
n o m i n a l  area of responsibil i ty.  For instance,  
the  A g r i c u l t u r e  D e p a r t m e n t ' s  f ood -expor t  
p r o g r a m  is vi tal  to human i t a r i an -a s s i s t ance  
operat ions ,  a n d  often p lays  a s ignif icant  role 
in  economic-ass i s tance  p rograms .  

E m b a s s i e s  
G o v e r n m e n t s  c o m m u n i c a t e  in  w a y s  

r a n g i n g  f rom direct  contact  b e t w e e n  h o m e -  
ba sed  officials to pub l i c  s t a t emen t s  car r ied  
over  C N N ,  b u t  the  b u l k  of b u s i n e s s  takes  
p lace  t h rough  res ident  d i p l o m a t i c  miss ions .  
The  U n i t e d  States m a i n t a i n s  a d i p l o m a t i c  
n e t w o r k  of 263 embass ie s ,  consula tes ,  a n d  
miss ions .  Even  wi th  i m p r o v e m e n t s  in  com- 
m u n i c a t i o n  a n d  t r anspo r t  t echnology ,  the  
e x p l o s i o n  of  i n t e r g o v e r n m e n t a i  b u s i n e s s  
has  i n c r e a s e d  the  d e m a n d s  on  e m b a s s i e s .  
T h e  t r a d i t i o n a l  t a s k s  of  r e p r e s e n t a t i o n ,  
ana lys i s ,  and  negot ia t ion  m u s t  nov,, be  pur -  
s u e d  across  a w i d e r  r a n g e  of i ssues :  eco- 
n o m i c ,  soc ia l ,  e n v i r o n m e n t a l ,  a n d  so on. 
Embass i e s  n o w  often i nc lude  h u m a n - r i g h t s  
a n d  e n v i r o n m e n t a l  exper ts  as wel l  as poli t i-  
cal officers, mi l i t a ry  attach6s, a n d  vice-con- 
suls. In a sense,  embass i e s  are the retail  out- 
le ts  for  U.S. f o r e i g n  pol ic} ;  e m p l o y i n g  a 
toolbox ful l  of d ip loma t i c  i n s t r u m e n t s  on a 
d a i l y  bas i s  in direct ,  r e g u l a r  contac t  w i t h  
fo re ign  g o v e r n m e n t s  a n d ,  in  the  p rocess ,  
c o n d u c t i n g  the  b u l k  of  e v e r y d a y  d i p l o -  
ma t i c  bus iness .  They:  
ml Ensure that U.S. posit ions are known and 

understood in other countries by lobbying, 
explaining, and main ta in ing  a regular dia- 
logue with the local leadership. 

ml Learn the other country's interests, attitudes, 
policies, and plans at the source~.-.-especially 
as they relate to the country's leadership. 

m Provide early "warning of developing crises, 
as well as a readily available crisis manager 
on the ground. 

m Oversee and manage foreign assistance, nar- 
cotics interdiction, and other programs. 

IB Provide consuIar services to U.S. cit izens 
and foreign nationals, including the process- 
ing of visas. 

m Supportmultilateral diplomacy by providing 
the direct link to national govermnents. 
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Y i ~ a k  Rabin and Yasser Ararat 
sign the 1995 Peace Accord in 
Washington, as President Clinton 
and Egyptian Pmident  Hosni 
Mubarak look on. 

The embassies are not, as some have 
suggested,  obsolete insti tutions that have 
been supe r seded  by summi t  meet ings  or 
o ther  direct,  h igh- level  contacts.  Rather,  
they are the support  base and implementing 
tool for those two instruments. The capacity 
to communicate instantaneously affects and 
changes the role of resident embassies but 
does not eliminate their usefulness. 

Traditionally, State a t tempted  to pro- 
vide overall coordination and management  
of all U.S. ac t iv i t ies  in a g iven  c o u n t r y  
through the author i ty  of the ambassador.  
While this s i tuat ion still exists in theory, 
the  g r o w t h  in non -S ta t e  p e r s o n n e l  sta- 
tioned in U.S. missions overseas (they now 
const i tu te  a lmost  two- th i rds  of overseas  
staff) and the range and complexity of pro- 
grams have strained if not ove rwhe lmed  
the depa r tmen t ' s  m a n a g e m e n t  role. Vari- 
ous innovations have been made  in an at- 
tempt to deal with this management  prob- 
lem. The C o u n t r y  Team concept,  chaired 
by the ambassador  and inc luding  all the 
agencies present in a country (except mili- 
tary elements serving under  the command 
of a CINC), was int roduced in the Eisen- 
hower era. 

During the course of the Cold War, as 
the influence and role of other depar tments  
expanded ,  and the resources of the State 
Depar tment  and the ambassador  did not, 
the ambassador ' s  ability to fulfill his role 
as m a n a g e r  of all U.S. p r o g r a m s  in his 
c o u n t r y  b e c a m e  i n c r e a s i n g l y  s t r a i n e d .  
While an under s t andab ly  satisfactory de- 
velopment  from the perspective of the ma- 
jo r i ty  of agenc i e s  and  d e p a r t m e n t s  in- 
volved, many saw in this trend conflicting 
agendas,  duplicative functions and organi- 
zations, and lack of proper focus and con- 
centration on the more important  issues. 

The  size,  cost ,  and  m i s s i o n  of em- 
bassies and consulates is under  review in 
the context of the wider  review of the State 
Depar tment  and other foreign-affairs agen- 
cies. The expans ion  of the U.S. overseas  
d i p l o m a t i c  e s t a b l i s h m e n t  fo l lowing  the  
Cold W a r - - o v e r  twen ty  new p o s t s - - w a s  
not  a c c o m p a n i e d  by  c o m m e n s u r a t e  in- 
creases in budgets  or staff (except for spe- 
cialized staff in adminis t ra t ion  and secu- 
r i ty ,  a n d  in p r o g r a m s  l ike  c o u n t e r -  
narcotics). Budget  pressures led to a 1995 
decision to cut in the next  five years  the 
number  of overseas posts by nineteen and 
the number  of personnel by up to 25 per- 
cent at some major embassies. These con- 
flicting demands  and pressures have been 
partially met by hollowing out the substan- 
tive core of U.S. miss ions-- the  professional 
political and economic staff. By reducing 
opportunit ies for representation and intel- 
ligence, the trend could have negative im- 
p l i c a t i o n s  for the e f f e c t i v e n e s s  of U.S. 
diplomacy, if only for the obvious reason 
that even the best diplomatic: ins t ruments  
require effective implementat ion by skilled 
and experienced officials. 

Unofficial Diplomacy 
Official diplomacy is practiced by the 

executive branch of the U.S. government ,  
but various forms of congressional, quasi-of- 
ficial, and informal d iplomacy--somet imes 
called Track II dipiomacy--are practiced by 
Congress, ex-Presidents, and other former 
government  officials, as well as by govern- 
ment-financed research institutions, lobby- 
ists, and nongovernmental organizations. 
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Congress  has long p r o m u l g a t e d  the 
basic limits and parameters of U.S. foreign 
polic~, and congressional action itself can 
be a power fu l  i n s t r u m e n t  of U.S. policy. 
One  need  on ly  r e m e m b e r  the M a r s h a l l  
Plan. In the two decades after the end of 
World War II, however, a tradition of bipar- 
t isanship in foreign affairs was general ly  
respected  by  legis la tors  on Capi tol  Hill. 
Members of Congress and their staffs trav- 
elled extensively around the world on in- 
v e s t i g a t i v e  miss ions ,  bu t  t e n d e d  to ab- 
s t a i n ~ a t  least pub l ic ly - - f rom negotiat ing 
or r ep re sen t ing  pos i t ions  d i f ferent  f rom 
those articulated by the executive branch. 

The erosion of the bipartisan congres- 
s ional  t r ad i t ion  in fore ign  affairs  began  
du r ing  the Vietnam War and was subse- 
quently exacerbated by the decline in par ty  
discipline, the exponential increase in pro- 
fessional staff in Congress, and the lack of 
po l i cy  c o n s e n s u s  in the p o s t - C o l d  War 
world. Congressional f i gu re s~bo th  elected 
members and s t a f f ~ n o w  regularly engage 
in public communicat ion and even in ne- 
gotiations with foreign governments,  inter- 
national organizations, and other interna- 
t ional  entities. A s imilar  d e v e l o p m e n t  is 
now seen among  ex-Presidents and other 
former  senior  execut ive-branch  officials; 
President  J immy Carter  has institutionaI~ 

ized his interest in influencing foreign pol- 
icy th rough  the Car ter  Center. From this 
base, he has played a significant role as a 
media tor  or in te rmediary  in a number  of 
pol i t ical  s i tua t ions ,  e.g., the 1994 agree- 
ment  with North Korea about nuclear pro- 
liferation and the 1994 voluntary departure  
from Haiti of the military rulers. Such fig- 
ures appear  inclined to take up active, per- 
sonal diplomatic roles--a l though generally 
with at least the informal  blessing of the 
White House. 

Congressional delegations are a pecu- 
l iar ly  A m e r i c a n  d i p l o m a t i c  i n s t r u m e n t ,  
which arise from the division of powers in 
the U.S. federal system. Members of Con- 
gress are senior gove rnmen t  officials but  
are not part of the executive branch, which 
gives them a unique admixture of author- 
ity and f reedom of action. Congressional  
members  and staff use their trips and con- 
tacts with foreign representat ives  to pro- 
mote  their personal  agendas  and legisla- 
t ive responsibi l i t ies ,  somet imes  on their  
own and sometimes in coordinat ion with  
the  a d m i n i s t r a t i o n .  C o n g r e s s m a n  Bill 
Richardson (D-New Mexico), for instance, 
has  m a d e  n u m e r o u s  success fu l  fo re ign  
trips to pursue  specific diplomatic issues, 
such as obtaining the release of U.S. citi- 
zens imprisoned in Iraq and the return of 
the body of a helicopter pilot lost in North  
Korea, inquiring about servicemen missing 
in action in Vietnam, and investigating the 
s i tua t ion  of Burma ' s  lead ing  democra t ic  
politician. When congressional figures are 
will ing to coordinate their activities with 
the execut ive--which they often are ~ s u c h  
act ivi ty  provides  addi t iona l  communica-  
tions channels for the executive branch. 

Use of these eminent  persons has its 
benefits and its problems from the perspec- 
tive of officialdom. They offer opportuni-  
ties for innovat ive  interaction with  other 
governments,  and they provide a means to 
sound out the other side without  commit- 
t ing the U.S. officially. That mus t  be bal- 
anced against the dangers of blurring U.S. 
foreign policy with a mul t i tude  of voices. 
After  all, Congress  members  and ex-offi- 
cials are motivated by their own agendas, 
-which may to varying degrees differ from 
those of the U.S. government.  

G~ 

O 

m 
a 

I N S T I T U T E  FOR N A T I O N A L  S T R A T E G I C  S T U D I E S  2 i  



S T R A T E G I C  A S S E S S M E N T  1 9 9 6  

More  c l ea r ly  uno f f i c i a l  d i p l o m a t i c  
agents are advocacy groups, PVOs, and re- 
search insti tutes who  often practice what  
has been called Track II Diplomacy. Advo- 
cacy groups for better relations with partic- 
ular  coun t r i e s - - such  as the Amer ican  Is- 
rae l  P u b l i c  A f f a i r s  C o m m i t t e e - - l e n d  
themselves to use as channels of communi-  
c a t i o n  and  n e g o t i a t i o n  for  the  U n i t e d  
States  as well  as for thei r  clients.  PVOs 
have become increasingly active and effec- 
tive in the expanding  interstices be tween 
national governments  (see the chapter  on 
International  Organizations).  Research in- 
stitutes include those that are branches of 
the U.S. government  (such as the Institute 
for Na t iona l  Strategic  Studies) ,  govern-  
ment-funded institutions (such as the Asia 
Foundat ion ,  U.S. Inst i tute for Peace, and 
the National Endowment  for Democracy), 
and private policy institutions that receive 
government  contracts for specific projects, 
such as the University of California's gov- 
e rnmen t - funded  series of conferences on 
a l t e rna t i ve s  for m u l t i l a t e r a l  secur i ty  in 
Northeast  Asia. In the pursuit  of their pro- 
fessional interests, these institutions closely 
follow international developments  and can 
therefore  be sources  of in te l l igence  and 
analysis.  Their  ne tworks  of in ternat ional  
contacts, often at quite senior and influen- 
t ia l  l eve l s ,  o f fe r  a n o t h e r  c o n d u i t  for  
proposing and exploring ideas and propos- 
als unofficially. Current  proposals to cut or 
e l im ina t e  federa l  g o v e r n m e n t  f inanc ia l  
support  for many  of the quasi-government  
institutions will have an obvious effect on 
their usefulness as diplomatic instPdments. 

Conclus ions  
In the more fluid s i~a t i on  of the mid 

and late 1990s, the emphasis  in diplomatic 
techniques  is shifting from the large, for- 
mal, semi -pe rmanen t  negot ia t ing delega- 
tions be tween formal coalitions that occu- 
p i e d  the  c e n t e r  r i n g  of  A m e r i c a n  
d ip lomacy  dur ing  the Cold War, towards  

grea te r  use of a voider r ange r  of ins t ru-  
ments .  An  inc reas ing ly  complex  wor ld ,  
wi th  each state less bound  to a static coali- 
tion, and the more global character of the 
international  envi ronment  call for more ad 
hoc a r r a n g e m e n t s  i nvo lv ing  special  en- 
voys ,  contact  groups ,  and shut t le  diplo-  
macy.  F u r t h e r m o r e ,  the  n o n - e x e c u t i v e  
branch players,  ranging from Congress to 
PVOs, are p lay ing  an increasing role, in- 
f luencing the behavior  of governments .  

The role and relationships between the 
various elements of the U.S. foreign-affairs 
establishment do not necessarily reflect the 
pr ior i t ies  of the new in ternat ional  si tua- 
tion. The role of the State Depar tmen t  as 
the core repository of expertise on regional 
and global issues, the integrating authori ty 
among  an expand ing  n u m b e r  of special- 
ized departments ,  such as DEA and the im- 
migration service, and the overall manager  
of official d ip lomacy  wou ld  benefit  from 
review, and probably strengthening. In this 
perspective,  a fundamenta l  review of the 
U.S. government  foreign-policy establish- 
ment,  in light of the conflicting pressures 
of the current  internat ional  s i tuat ion and 
domest ic  budget -cu t t ing  imperat ives,  ap- 
pears overdue. 

U.S. diplomatic insti tutions are being 
asked to do more with less, in more coun- 
t r ies  and  on a g r e a t e r  r a n g e  of i s sues .  
The re fo re ,  the p r o g r a m m e d  cuts  in re- 
sources for these institutions and activities 
will pose a challenge for the U.S. ability ef- 
fec t ive ly  to p u r s u e  its na t iona l  in te res t  
through the practice of effective diplomacy, 
especially preventive diplomacy. 
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C H A P T E R  T H R E E  

In t roduct ion 

T 
he pos t -Co ld  "War w o r l d  is m a d e  
m o ~  complex by rapid and perva- 
s ive  i n f o r m a t i o n  f l o w s  a n d  ex- 
pand ing  experiments  in democrati-  
za t ion .  Fo re ign  d e c i s i o n - m a k i n g  

evolves less and less from tiny r~nling elites 
a n d  is i n c r e a s i n g l y  i n f l u e n c e d  b y  pub l i c  
opinion when  considering whether  national 
interests coincide wi th  those of the Uni ted  
States. Even  in l imi ted  democrac ies ,  deci-  
sions by  governments  incorporate the input  
of academics,  interest groups,  political par-  
ties, and  wor ld  publ ic  opinion.  N e w  tech- 
nologies quickly convey masses of undiffer- 
e n t i a t e d  i n f o r m a t i o n  r e f l e c t i n g  g l o b a l  
i m a g e s  h e r e t o f o r e  on ly  i m a g i n e d ,  u n i m -  
p e d e d  by  a n y t h i n g  o the r  t h a n  i n d i v i d u a l  
will ingness to pay  attention to it. In this at- 
mosphere ,  in which  fast exchanges of da ta  
dr ive decision making,  the requi rement  for 
the United States to speak clearly, coherently, 
quickly ,  a n d  p e r s u a s i v e l y  to key  fo re ign  
publics and leaders has never  been greater. 

The Uni ted  States cannot  assume that 
the opinions of these foreign audiences  are 
based on a clear unde r s t and ing  of U.S. in- 
terests, actions, and  intent ions just because  
they  have access to satellite dishes and  on- 
line newsletters.  Nor  can the Uni ted  States 
assure that  its policies will be unde r s tood  

just by  issuing a s ta tement  and  hop ing  for 
good news  play. The media  m a y  carry the 
Pres ident ' s  speech or a report  on a U.S. mil- 
i tary action, bu t  they  m a y  not  explain the 
u n d e r l y i n g  h i s to ry ,  cu l tu re ,  v i e w p o i n t s ,  
values,  and  intent ions that  enhance under-  
s t a n d i n g  and  accep tance .  M e d i a  r e p o r t s  
m a y  be laden with commen ta ry  that  is in- 
accura te  or d is tor ted .  Even u p o n  hear ing  
u n b i a s e d  repor t s ,  d i f fe ren t  fo re ign  aud i -  
ences m a y  require different explanat ions of 
U.S. policies  and  actions.  For example ,  a 
p r o p o s i t i o n  such  as " s u p p o r t i n g  democ-  
racy" can mean  different things in London,  
S ingapore ,  Beijing, a n d  Mexico  City;  the  
words  used  to describe the concept to U.S. 
audiences  m a y  not  have  the same meaning  
or connotat ions  for other  audiences.  Lastly, 
b e y o n d  p rog rammers '  loosely defined stan- 
dards  of newsworth iness ,  no formula  gov- 
erns wha t  will be covered by  the media.  

If the in terpreta t ion of U.S. policies is 
left to such reports,  it m a y  remain  incom~ 
p l e t e ,  d i s t o r t e d ,  m i s u n d e r s t o o d ,  a n d  
hard ly  persuasive.  And  when  foreign audi- 
ences  m i s i n t e r p r e t  U.S. pol icy ,  po l i t i ca l  
costs  escalate .  Beijing m a y  not  f ind U.S. 
emphas is  on h u m a n  rights more  palatable 
for u n d e r s t a n d i n g  U.S. t rad i t iona l  values ,  
bu t  it might  at least u n d e r s t a n d  that  criti- 
cism of China  is not arbi t rar i ly  hostile. 
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The Department of Defense 
Web Page, 
~-J/~c~nwJffic.dla.mil/defenselink/ 

The Assistant to the Secretary of 
Defense for Public Affairs Kenneth 
H. Bacon c o n d u ~  his first press 
bri~ing on October 27,1994, 

The U.S. gove rnmen t  will  be more  ef- 
fective at in f luenc ing  events abroad to the 
extent  that  fore ign a u d i e n c e s  u n d e r s t a n d  
U.S. act ions and  policy. That  requires  not 
on ly  i n f o r m a t i o n  abou t  s ta ted po l icy  but  
also c o m p r e h e n s i o n  of such  basics  as the 
U.S. constitutional framework,  the character 
of U.S. society, and  contempora W U.S. poli- 
tics. Creating that comprehens ion  is the job 
of public diplomacy. This chapter examines  
the  i n s t r u m e n t s  for  c o n d u c t i n g  p u b l i c  
d ip lomacy  and  the implicat ions of its prac- 
tice in a world where political and  economic 
centers of power  are mul t ip ly ing,  where in- 
formation is avai lable  as never  before, and  
whe re  pub l ics  are d e v e l o p i n g  v i e w p o i n t s  
that guide their nations" choices. 

I n s t r u m e n t s  
P u b l i c  S t a t e m e n t s  

P u b l i c  s t a t e m e n t s  f r o m  a n y w h e r e  
wi th in  the U.S. federal  bureaucracy can af- 
fect global audiences.  Some depar tments  w 
such as Treasury and Commerces - a r e  obvi- 
ous  objects  of the w o r l d ' s  a t t en t ion ,  b u t  
even statements from such depar tments  as 
Educat ion or Hous ing  and  Urban  Develop- 
men t  can have  internat ional  ramificat ions.  
A p a n o p l y  of topics,  such  as p o p u l a t i o n  
control, pollution,  or food supplies,  blur  the 
lines be tween what  is a domest ic  issue and  
wha t  is in ternat ional .  However ,  most  for- 

e i g n  a t t e n t i o n  is n a t u r a l l y  f ixed  on the  
White  House,  the Depar tment  of State, and 
the Depar tment  of Defense. 

Every day, the major parts of the exec- 
u t ive  b r anch  consul t  w i th  one ano the r  to 
ensure  un i formi ty  in unde r s t and ing  of poli- 
cies a n d  h o w  they  wi l l  be r ep resen ted  to 
the public. Ideall}; pol icymakers  will  we igh  
public  acceptance w h e n  the part icular  issue 
is d i s c u s s e d .  D u r i n g  Dese r t  S h i e l d  and  
Desert Storm, an interagency commit tee  on 
publ ic  d ip lomacy  fed advice into the deci- 
sion process ;with respect to shap ing  deci- 
s ions  that  w o u l d  h a v e  m a x i m u m  accep-  
tance by coalition supporters  and wou ld  be 
p rope r ly  u n d e r s t o o d  by B a g h d a d  and  its 
supporters.  But in noncrisis  situations, per- 
ceptions m a y  not be considered until  after 
p o l i c y  f o r m u l a t i o n ,  i n  the  w o r s t  of al l  
worlds,  discussion of damage  control is the 
first t ime publ ic  reactions are considered. 

By m i d d a y ,  s p o k e s m e n  a p p e a r  at 
podia  in Washington  to address  a range  of 
issues  e n c o m p a s s i n g  a n y t h i n g  that  m i g h t  
a t t r a c t  m e d i a  a t t e n t i o n .  T h e  w o r l d  
watches ,  bu t  the process  is not p r i m a r i l y  
d e s i g n e d  for  i n t e r n a t i o n a l  a u d i e n c e s .  
Rather, the executive b ranch  directs its ex- 
p l a n a t i o n s  f i rs t  at the  U.S. p u b l i c ,  Con-  
g r e s s ,  a n d  d o m e s t i c  s p e c i a l - i n t e r e s t  
g r o u p s .  It is a l w a y s  p o s s i b l e  tha t  s o m e  
s t a t emen t  or po l icy  wil l  a rouse  reac t ions  
abroad ,  w h i c h  m a y  lead  to a protest  at a 
U.S. e m b a s s y  or even  a p h o n e  call to the 
Pres ident  or to a Secretary from a foreign 
counterpart .  But foreign op in ion  is usua l ly  
felt i nd i r ec t ly  and  has  a w e i g h t  d i f ferent  
f rom domest ic  opinion.  In certain c a s e s - -  
as w h e n  a head  of state visi ts  or w h e n  a 
message  is in tended to affect in ternat ional  
nego t i a t i ons - - a  s ta tement  m a y  be specifi- 
cally des igned  for a foreign audience ,  but  
even  those  s t a t e m e n t s  are m e a s u r e d  for 
their  impac t  in the Un i t ed  States as well.  
That is as it should  be. The U.S. aud ience  
gets first cons idera t ion ,  bu t  it shou ld  not 
get the only considerat ion.  

Of course,  the m e d i a  br ie f ings  at the 
White  House,  State, or Defense are not the 
on ly  w i n d o w  into the po l i cy  wor ld .  Ad-  
minis t ra t ion  figures appear  on talk shows; 
give exclusive interviews,  somet imes  to the 
fore ign  press;  and  speak  at events .  Thei r  
vo ices  a n d  the  i deas  they  r e p r e s e n t  are,  
mos t  i m p o r t a n t l y  for g loba l  u n d e r s t a n d -  
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USIS Mexico dealt ~ many 
d i ~ t  perceptions of IJ.S~ 
actions and motivation In the Cuff 
cdsis, This cart0on-- 
~F.xt~inalion in the Gulf" by 
Monsi - -appoa~ in the Mexico 
City daily El Universal. The balloon 
caption says, "The Iraqis will do 
~ a t  the Border Patrol could not." 
The cover of the booklet ~ s ,  
" 7 6 , ~  U.S. soldiers in 
Persian Gulf are of Mexican 
origin." 

ing,  a m p l i f i e d  and  e x p l a i n e d  off ic ia l ly  
t h r o u g h  U.S. p u b l i c - d i p l o m a c y  mecha -  
nisms. From roots in the wart ime agencies 
of World Wars I and II, the U.S. Informa- 
tion Agency (USIA) and its overseas arm, 
the U.S. In format ion  Service (USIS), has 
been charged with carrying out America 's  
public diplomac}: Reflecting, as public af- 
fairs must, the policies of the government  
it represents ,  USIA and  USIS have been 
caught up in the Cold War tensions, from 
presenting to the world the U.S. case on the 
shooting down of Korean Air Lines Flight 
007 to counte r ing  Soviet d is informat ion .  
But the unique role of USIA/USIS has been 
in its commitment  to developing deep un- 
ders tanding abroad of U.S. society and cul- 
ture as well as the policies and a t t i tudes  
that flow from these. 

E m b a s s i e s  a n d  F i e l d  P e r s o n n e l  
While depa r tmen t s  and agencies are 

agreeing on what  can be said publicly at 
the i r  U.S. br ief ings ,  263 U.S. embass ies ,  
consulates, and missions around the world 
are striving to explain U.S. policies and ac- 
t ions in the na t ions  where  t hey  are sta- 
t ioned in a way  that advances  U.S. inter- 
ests .  C l ea r ly ,  W a s h i n g t o n  c a n n o t  be 

contradicted. But at some point, Washing- 
ton 's  vet t ing of the policy must  end, and 
the U.S. spokesman  abroad mus t  make a 
statement. He must  decide how to present 
the U.S. line to foreign audiences as posi- 
tively as possible while still conforming to 
Wash ing ton ' s  guidance .  How' best  to do 
this mus t  come from USIS profess ionals  
who speak the local language and under-  
stand the local public as well as the details 
of U.S. policy, so as to convey the U.S. posi- 
tion in clear, persuasive terms. 

After a U.S. policy is announced to a 
foreign audience,  the local media  report ,  
pundi ts  ponder, analysts interpret, govern- 
ment  bureaus  and pr ivate  companies  in- 
quire, and scholars are called on to explain, 
"What  did the Ambassador  (or President  
or Congressman) mean when he s a i d . . .  ?" 
All of these commentaries and inquires are 
examined as well as answered and subse- 
quent ly  repor ted  as represent ing  foreign 
public op in ion- -which  may affect how the 
original policy is altered, or at least how it 
is presented in the next cycle of informa- 
t ion e x c h a n g e .  Such  a u t h o r i t a t i v e  a n d  
timely feedback provides ~¢-ashington with 
a critical perspective on the consequences 
of its policies. These daily reports are sup- 
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Fulbright Participants, 1985-94 

SOURS:  USIA 

p l e m e n t e d  b y  p o l l i n g  a n d  s u r v e y s  tha t  
m e a s u r e  a t t i tudes  more  b road ly  and  over  
the longer  term. 

Eve ry  e m b a s s y  has  asse ts  for m a i n -  
t a i n i n g  c o m m u n i c a t i o n s  w i th  the publ ic ,  
but  USIS staff are required to get the most  
out of these assets. A t rade specialist ,  the 
m i l i t a r y  at tach6,  or a D r u g  E n f o r c e m e n t  
A d m i n i s t r a t i o n  represen ta t ive  at the U.S. 
embassy  can give background  brief ings to 
key media ,  academics,  or others in antici- 
pat ion of r is ing issues. The publ ic  appear-  
ances  of the  a m b a s s a d o r  a n d  his  d e p u t y  
can be orchestrated to give a d d e d  we igh t  
to e x p l a n a t i o n s  in speeches ,  s t a t e m e n t s ,  
a n d  i n t e r v i e w s .  C u l t u r a l  e x c h a n g e s  can  
h e l p  close the c o m m u n i c a t i o n s  g a p  in a 
less direct way. A local official whose  pas- 
sion is mus ic  can become more  approach-  
ab le  t h r o u g h  an  i n t r o d u c t i o n  to the con- 
duc to r  of a v i s i t i ng  A m e r i c a n  orches t ra .  
Fulbr ight  exchanges  can fill scholar ly  gaps, 
a n d  use fu l  r e l a t i onsh ips  can d e v e l o p  be- 
t w e e n  p e o p l e  s i t t i n g  on  jo in t  F u l b r i g h t  
b o a r d s .  U.S. p r o f e s s i o n a l ,  po l i t i ca l ,  a n d  
academic  groups  can be put  together  wi th  
coun te rpa r t s  w h o  in f luence  po l icy  direc-  
tion in the host  country. In addi t ion ,  out- 
side authorit ies,  academics,  vis i t ing admin -  
i s t r a t i o n  r e p r e s e n t a t i v e s ,  a r t i s t s ,  a n d  
experts can be called on to exempl i fy  U.S. 
society and  expla in  the count ry ' s  policies. 

The U.S. government  could, of course, 
s imply  trust foreign audiences  
to soak  u p  n e w s  f r o m  C N N  
and other wor ldwide  news ser- 
vices, and then make  their own  
best  guesses  about  U.S. moti-  
va t ions  a n d  i n t en t i ons  b a s e d  
on avai lable  analyses.  But the 
U.S. government  is more likely 
to get its v iewpoint  across ff it 
makes specific and tailored ef- 
forts to promote public under-  
s t a n d i n g  of U.S. g o v e r n m e n t  
positions. Resources are be ing  
cut: USIA lost 600 posit ions in 

1~4--95 and  is likely to lose 
a s ~ i l a r  n u m b e r  in ~ 1996, as 
well as the closing of five mis- 
sions and eleven branch posts. 
The c h a l l e n g e  w i l l  be to use  
new means  to accomplish  this 
task more efficiently. 

Broadcasting and Electronic 
Media 

Instant  news  coverage is not a substi- 
tute for a ca lcu la ted  p r e sen t a t i on  of U.S. 
posit ions,  a l though  it lends  urgency  to this 
task. The c o m b i n a t i o n  of an i n c r e a s i n g l y  
p e r v a s i v e  e lec t ronic  m e d i a  and  an  aud i -  
ence  that  has  g r o w n  in size and  b e c o m e  
m o r e  i m p o r t a n t  to d e c i s i o n  m a k e r s  pre-  
sents  a p a r t i c u l a r  cha l l enge  to e lec t ronic  
publ ic  diplomacy.  

C N N  and rival news  services strive to 
p rov ide  near ly  ins tant  coverage of events  
a round  the world.  There is no quest ion that 
C N N ,  pa r t i cu l a r ly  as an A m e r i c a n  enter-  
prise, provides  an impor tan t  d imens ion  to 
c o m m u n i c a t i o n  e x c h a n g e s .  But  C N N  
broadcasts  a lmost  ent i rely in English. A n d  
it on ly  t e n u o u s l y  reaches  p laces  such  as 
C h e c h n y a ,  R v c a n d a ,  i r a q ,  I r a n ,  N o r t h  
Korea, and  China.  

Nei ther  C N N  nor any  of its r ivals is an 
official voice of the U.S. government ,  and  
the sound  bite approach  leaves out context. 
As news  organizat ions,  they pay  at tention 
to U.S. official posi t ions ,  so if these posi-  
t ions are art iculated wel l  and  presented  at 
t he  r i g h t  m o m e n t  in  u n f o l d i n g  e v e n t s ,  
there is an even chance that the publ ic  will  
get the ou t l ines  of official v i ews  by  com- 
merc ia l  means .  But the chances  decrease  
somewha t  wi th  a news  ne twork  of another  
country, wh ich  wil l  feel more  compunc t ion  
to give t ime to voices in its country  of ori- 
g in  a n d  w h o s e  c o m m e n t a t o r s  m a y  h a v e  
v iewpoin t s  less well  i n fo rmed  in te rms of 
A m e r i c a n  motives .  A n d  this is less apt  to 
o c c u r  in  a s t o r y  t ha t  is no t  a m a j o r  or  
con t inu ing  one. C N N  m a y  wan t  a camera  
p e r m a n e n t l y  at the Pentagon br ief ing room 
d u r i n g  a m i l i t a r y  crisis  or even  at USTR 
d u r i n g  major  t rade negotiat ions.  But they  
wil l  not  have  covered  so t h o r o u g h l y  the 
l o w e r - p r o f i l e  p rocesses  l e a d i n g  to o the r  
i n i t i a t i ves ,  a n d  the i r  o u t p u t  t e n d s  to be  
general ized for a global audience.  

To c o m p l e m e n t  commerc ia l  electronic 
m e d i a ,  the U.S. g o v e r n m e n t  e m p l o y s  its 
o w n  b r o a d c a s t i n g .  Wes te rn  r e sea rch  has  
shown  that 90-100 mi l l ion  l isteners tune in 
the  Voice of A m e r i c a  (VOA),  the  r ad io -  
broadcas t ing  a rm of USIA, each week. The 
O p e n  M e d i a  Resea rch  Ins t i tu te  c o m m i s -  
s ioned  a series of s t ud i e s  of el i tes  in the 
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Nighttime Coverage to Balkans from 
Medium Wave VOA Facilities 

SouRs: USIA 

former USSR in the fall of 
1994. Seven ty  percen t  of 
the  l e a d e r s  in R u s s i a ,  
Ukraine,  Belarus, Poland, 
the Czech Republic, Hun-  
gary, and Slovakia use the 
Voice of A m e r i c a  as a 
news source. As audiences 
in s o m e  c o u n t r i e s  t u r n  
away from shortwave, the 
Voice of America is utiliz- 
ing n e w  channe l s  for its 
:material. In January 1994, 
VOA became the pioneer  
in ternat ional  b roadcas te r  
to use the Internet. In late 
1995, be tween 80,000 and 
90,000 files are sent from 
VOA each w e e k  to com- 
pu te r  users in s ixty-eight  
countries. VOA broadcasts 
are  s en t  to l i s t e n e r s  

throughout  the world over thirteen wholly 
owned relay stations and fifteen shared fa- 
cilities. The sys tem is c o m p l e m e n t e d  by  
1,250 AM and FM affiliated networks and 
stations, making VOA "local" in key places 
like the former Yugoslavia. 

R a d i o  Free  E u r o p e / R a d i o  L i b e r t y  
(RFE/RL) have a long history as su~oga te  
voices in the countries of Eastern Europe, 
where government  radio prevented people 
from getting complete and accurate infor- 
mation. Radio and TV Marti  have fulfilled 
the same role for Cuba. Whether  such ef- 
forts are still required is arguable, but  they 
con t inue ,  and  there  is a p r o p o s a l  for a 
Radio Free Asia. These are funded by the 
U.S. government  but  differ from VOA in- 
sofar as they  presen t  news  of the ta rget  
c o u n t r i e s  e x c l u s i v e l y .  By la te  1995, 
RFE/RL was down from 1,700 employees 
in Prague  to 300, broadcas t ing  mos t ly  to 
the  f o r m e r  Sov ie t  U n i o n .  R a d i o  M a r t i  
b r o a d c a s t s  a lmos t  t w e n t y - f o u r  h o u r s  a 
day, reaching an audience that can only be 
est imated (because of the inability to poll 
audiences) at about  16 percent. 

For more than ten years, USIA has de- 
ve loped  "Woridnet ,"  a twen ty - fou r -hou r  
direct television service from "¢Vashington 
r e a c h i n g  th ree  h u n d r e d  e m b a s s i e s  a n d  
USIS information centers around the world 
via satellite to its own receiving equipment,  
as wel l  as to in t e re s t ed  fo re ign  par t ies .  
WorIdnet 's  "Newsfile'" is seen by viewers 
in eighty countries and is produced in Eng- 
lish, Spanish, Arabic, French, Russian, and 
Serbian. In 1994, Worldnet produced 550 of 
the new "Dialogue" show, which gives lis- 
teners overseas a chance to hear the views 
a n d  ask  on- l ine  q u e s t i o n s  of A m e r i c a n  
leaders. Vice President A1 Gore, Secretary of 
State Warren Christopher, and Trade Repre- 
sentative Mickey Kantor have been guests. 

The same interactive technique is used 
for n o n b r o a d c a s t - q u a l i t y  (and cheaper )  
programs,  such as a series of U.S. history 
classes for Russ i an  u n i v e r s i t y  s tuden t s ,  
with a professor in Washington leading a 
class of s tudents  in Moscow. As Worldnet 
and technology have developed together, it 
has  become a va lued  and  u n i q u e  direct  
satellite broadcast  service to broadcasters  
and other audiences, where local receiving 
technology and laws allow. 

Modern  onqine technologies are an in- 
valuable aid for conveying U.S. positions 
to a foreign audience. For example, dur ing 
the NAFTA debate, President Carlos Sali- 
nas  of Mexico  con tac t ed  USIS da i ly  for 
s ta tements  by congress ional  leaders  and  
the resulting commentary. Potential foreign 
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Foreign ~udents in the UI~;.: TotalS by Region Educational and 
Cultural Exchanges 
and Events 

Educational and cultural ex- 
changes ,  whi le  only indi rec t ly  
re la ted  to i m m e d i a t e  fore ign-  
pol icy ini t iat ives,  can advance  
n a t i o n a l  i n t e r e s t s  in s e v e r a l  
w a y s .  U n d e r s t a n d i n g  by  key  
persons of why  the U.S. govern- 
ment is doing this or saying that, 
is either adamant  or flexible on a 
certain issue, may  be promoted 
by a U.S. h i s tory  course taken  
with a Fulbright scholar, a USIS- 
sponsored speech on free trade, 
a d e l e g a t i o n  of U.S. v i s i t o r s  
meeting with  their professional 

~ counte rpar t s ,  or personal  con- 
tacts with U.S. opinion molders 
d u r i n g  a USIA exchange  pro-  

~ gram. A recognition of the role 
played by such experience in de- 
ve lop ing  pe r sona l  p red i spos i -  
tions drives the modest  U.S. in- 
v e s t m e n t  in e d u c a t i o n a l  a n d  

cultural exchanges to reach a future genera- 
tion of overseas opinion molders,  agenda 
setters, and decision makers. 

The Uni ted States has much  to gain 
from validating its image as a place where 
i d e a s  flourish. Officially extending an invi- 
tation to foreign scholars th rough  presti-  
gious USIA-managed programs, such as the 
F u l b r i g h t  S c h o l a r s h i p  P r o g r a m  and  
Hurnphrey  Fellowship Program, confirms 
U.S. higher education as a seed bed of ideas. 
That reputation has led to extraordinary de- 
mand by private foreign s~dents ,  an export 
that the Department  of Commerce has cal- 
culated as worth $6.8 billion dollars a year. 
USIS acts  as e x p e d i t e r  for  s t u d e n t  ex- 
changes through counseling services, and 
even  m o r e  spec i f i ca l ly  as agen t  for ex- 
changes  a m o n g  legis la tors ,  th ink  tanks ,  
y o u t h  groups ,  professionals ,  and  similar  
groups reaching out for contact and helping 
to promote  formal American Studies pro- 
grams in foreign universities. 

According to the Institute for Interna- 
tional Education, 76,302 American students 
s tudied abroad for academic credit in the 
year  1993-94 (the latest year for which fig- 
ures are available), which is only one-half 

SOURCE: Open Doors 
NOTE:: Percent change in 1994-95 compared to 1993-94, 

USIS World Wide Web Home Page. 
http://WWW.USIA,GOV 

u s e r s  are, on the whole ,  less p lugged- in  
than Americans,  and those who are  s h a r e  
the problem of a bewildering number  of in- 
formation nodes available. 

There are over 1,000 U.S. government  
s i t e s  on the World Wide Web, among 30,000 
as  of the end of 1995. Cultivating a reputa- 
tion as a reliable source of information on 
any subject increases the chances that U.S. 
g o v e r n m e n t  s o u r c e s  wi l l  be c o n s u l t e d  
when questions arise on important  i s s u e s .  
Even though certain items of information 
might be used against U.S. interests in spe- 
cific instances, overall, U.S. diplomats find 
more advantage in being a source than in 
allowing someone else to be. 

Where the information h ighway inter- 
sects with educational and cultural activi- 
ties stands the traditional USIS library. Al- 
t h o u g h  b o o k s  a n d  j o u r n a l s  are  no t  
denigrated,  rooms of books have become 
too expensive  to main ta in  and are being 
down-sized or eliminated in favor of infor- 
mation or reference centers, except in partic- 
ularly information poor countries or where 
they are impor tant  symbolically, as in the 
reading room in Soweto in South Africa. 
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of one percent of all Amer i can  s tudents  in 
h i g h e r  educa t ion .  Of this  g roup ,  on ly  16 
pe rcen t  spen t  an  a c a d e m i c  year  or more  
overseas.  In the ear ly  1990s, 1,200 Amer i -  
cans were  s t u d y i n g  in J a p a n - - m o r e  than  
40,000 J a p a n e s e  w e r e  s t u d y i n g  in  t h e  
Un i t ed  States. In 1992-93, a lmos t  20 per-  
cent  of the  f o r e i g n  s t u d e n t s  in  the  U.S. 
were f rom m a i n l a n d  China  and  Taiwan. 

U.S. c u l t u r a l ,  a r t i s t i c ,  a n d  s p o r t i n g  
e v e n t s  s t a g e d  o v e r s e a s  are  i n c r e a s i n g l y  
common,  organized on a commercial  basis. 
The challenge for the U.S. government  is to 
c o o p e r a t e  w i t h  b u s i n e s s  to m a k e  t h e s e  
events  a celebrat ion of the broad range  of 
U.S. a ccompl i shmen t s ,  as wel l  as to orga- 
nize direct exchanges in areas that offer li~le 
commercial  rationale. Under  special circum- 
stances,  cu l t u r a l  e x c h a n g e s  can even  be- 
come the pr incipal  m e d i u m  for d ip lomat ic  
re la t ions.  This  was  g iven  a spec ia l  n a m e  
when  developing relations with China  were 
d u b b e d  "P ing -Pong  D i p l o m a c y "  because  
exchanges  of table-tennis  teams paved the 
way  for further relationships. 

The most targeted of the exchanges are 
short-term visits to the United States for ris- 
ing leaders, such as those sent under  the U.S. 
g o v e r n m e n t ' s  I n t e r n a t i o n a l  Visi tors  Pro- 
gram.  These  can p r o v i d e  a be t te r  u n d e r -  
s tanding of U.S. society and  correct inaccu- 
rate v i ews  he ld  even  by  fore ign  elites. In 
mos t  cases,  a l u m n i  of U.S. g o v e r n m e n t -  
s p o n s o r e d  e x c h a n g e s  are p r e d i s p o s e d  to 
give the United States a fair hearing and the 
benefit  of the doubt, sometimes with direct 

or indirect  ramif icat ions  for nat ional  secu- 
rity. For example,  even in the mids t  of one of 
the United States's nettling trade rows with 
Japan, then Prime Minister Yasuhiro Naka- 
sone -was moved  to tears dur ing  a speech in 
which  he recalled his daughte r ' s  experience 
as an exchange student  in the United States. 
This hard ly  made  h i m  a less vigorous pro- 
ponent  of Japan's  national self-interest. But it 
d id  indicate his belief that the ongoing U.S.- 
Japanese relat ionship was too impor tant  to 
let it founder  over a single transient issue. 

High-Level Visits 
All of this f ramework  for public diplo- 

m a c y  serves  a spec ia l  p u r p o s e  w h e n  the 
President,  Vice President, d e p a r ~ e n t a l  sec- 
retaries,  and  certain other h igh- leve l  gov- 
e r n m e n t  s p o k e s m e n  travel.  N o t h i n g  wi l l  
focus an  i s sue  more  qu i ck ly  a n d  s h a r p l y  
than to have this level of government  take it 
as part  of the agenda  for a foreign trip. USIS 
public  d ip lomats  p lay critical roles in mak- 
ing  the  m o s t  of these  spec ia l  occas ions .  
Managemen t  of even the most  basic public 
appearances  by  such pr incipals  in a foreign 
setting, taking into considerat ion local sensi- 
tivities and  practices, ensur ing  that travel- 
ing press can get their  story out, and  pro- 
v id ing  local reference points for comments  
and statements is considered critical to max- 
i m p i n g  the public  impact  of such visits. In 
addi t ion  to we l I -mn  press conferences and 
m e d i a  i n t e r v i e w s ,  p u b l i c  d i p l o m a t s  can  
make  possible special, mean ing fu l  appear-  
ances, such as President Ronald Reagan 's  at 
the tombs at Xian in China;  Vice President  
Dan Quayle ' s  shooting hoops with Japanese 
school  boys ;  a n d  P re s iden t  Bill C l i n t o n ' s  
i t inerary in Russia. These are the events that 
provide the l ingering visual images  impor-  
tant  to pub l i c  app rec i a t ion  of the Un i t ed  
States, and they require the expertise that is 
the province of the public diplomat.  

Democracy Promotion 
D u r i n g  t h e  C o l d  War,  t he  U n i t e d  

States discovered that its t radit ional  demo- 
cratic beliefs offered an effective counter  to 
the  s p r e a d  of t he  c o m m u n i s t  i d e o l o g y .  
With the collapse of c o m m u n i s m ,  the U.S. 
cont inues  to promotes  democracy  because 
e x p e r i e n c e  h a s  s h o w n  tha t  d e m o c r a t i c  
states are less likely to threaten U.S. inter- 
ests and  more  l ikely to cooperate wi th  the 
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~ ~ and Yel~n greet 
USIA exchange ~ m  

U.S. on security and trade issues. In most 
instances,  democrat ic  states resolve their  
conflicts in ways that allow continued co- 
operation afterward. Also, a larger pool of 
states commit ted  to democratic  ideals in- 
creases the potential to form coalitions for 
political, economic, and security interests. 

P r o m o t i n g  d e m o c r a c y  b r o a d e n s  the 
range of nat ional  power  ins t ruments  that  
can be used to influence relations with the 
transitionmg state. For example, when East- 

e rn  E u r o p e a n  s ta tes  
were ruled by commu- 
nist gove rnmen t s ,  the 
m s ~ m e n t s  of national 
power  available to the 
Uni ted States to influ- 
ence  those  c o u n t r i e s  
were limited to coercive 
(or at best non-coopera- 
tive) ins t ruments  such 
as economic sanctions 
and demonstra t ions  of 
m i l i t a r y  r e a d i n e s s .  
N o w  that  these s tates  
have more democrat ic  
systems of governance, 
the U.S. is more able to 
e m p l o y  i n s t r u m e n t s  

such as m i l i t a r y - t o - m i l i t a r y  in te rac t ion ,  
t rade ,  fo re ign  economic  ass i s tance ,  and  
heightened public diplomacy. 

The National Endowment  for Democ- 
racy is a non-profit, b ipa~san ,  grantmaldng 
organization created during President Rea- 
gan's first term as a way of helping democ- 
ratically-minded groups in foreign coun~es  
build more effective organizations and carry 
ou t  p r o g r a m s  in d e m o c r a t i c  e d u c a t i o n ,  
human rights, and respect for the rule of law. 
Although it is a private agency, its ~ d i n g  is 
part of the USIA Budget and is used to pro- 
vide grants to other private organizations. 
NED channels  about  70% of its avai lable 
grant  money  th rough  four  member  insti- 
tutes: the National Democratic Institute for 
International Affairs, the International Re- 
publican Institute, the Free Trade Union In- 
stitute of the AFL-CIO, and the Center for 
International Private Enterprise of the U.S. 
C h a m b e r  of Commerce .  Those g roups  in 
turn decide which foreign groups will re- 
ceive grants. ~ e  remaining 30 percent of the 
NED's available grant money is distributed 
directly to programs and groups. Although 

modestly funded (the budget  request for ~ 
1996 was $34 million), NED's ability to react 
quickly  to s u p p o r t  emerg ing  democra t ic  
movemen t s  is one of its major  s trengths.  
Some of NED's most notable and recent suc- 
cess s tor ies  i nc lude  s u p p o r t  for h u m a n  
rights and labor groups in China, suppor t  
for i ndependen t  media  in the former  Yu- 
goslavia, political pa r ty  training in South 
Africa, assis tance to election moni tors  in 
Mexico, support  for human rights activists 
and the circulation of newsletters in Cuba, 
and training of pollwatchers in Ukraine. 

A variety of programs discussed under  
Public Diplomacy and in other chapters of 
this vo lume  s u p p o r t  democracy  abroad.  
The U.S. Agency for International Develop- 
men t  (USAID) is the largest  s p e n d e r  on 
c o u n t r y - s p e c i f i c  p r o g r a m s  to s u p p o r t  
b roaden ing  of political par t ic ipat ion,  im- 
proving accountability of government  offi- 
cials and enhancing government  legitimacy, 
as well as conducting elections. USIA esti- 
mates that as much as twenty percent of its 
$1.4 billion dollar  budge t  is spent  on de- 
mocratization initiatives in educational ex- 
change, speaker programs, universi ty sup- 
port, radio and TV operations and general 
information exchanges. 

The Depar tment  of Defense has used 
the In ternat ional  Mil i tary  Educat ion  and 
Training (IMET) p rogram to teach foreign 
militaries about  the role of a military" in a 
democratic society and the Expanded IMET 
(EMMET) program to educate foreign civil- 
ians in some defense-related subjects thus 
enhancing civilian control of the military. 
The role of the military in a demo~at ic  so- 
ciety is the central  focus of the Marshal l  
Center, a separate EXDD program aimed at 
helping the militaries of central and eastern 
Europe and the former Soviet Union transi- 
tion to democratic systems. 

The U.S. government  also works with, 
and in some cases supports  financially, the 
myr iad  of private voluntary organizations 
(PVOs) suppor t ing  democrat izat ion.  For- 
mer President J immy Carter and the Carter 
Center in Atlanta have been instrumental  
in m a n y  initiatives to promote  peace and 
democracy, including elect ion-monitoring 
efforts  and  p e r s u a d i n g  Ha i t i an  mi l i t a ry  
dictators to surrender  power  to democrati- 
cally elected leaders. PVOs such as the In- 
ternat ional  Founda t ion  for Electoral Sys- 
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tems (IFES)) have  been  leaders  in provid-  
ing election assistance to countries in tran- 
sition, and  in moni to r ing  elections to he lp  
ensure  fairness. IFES ma in t a in s  a resource 
c e n t e r  in  W a s h i n g t o n ,  D.C. w h i c h  is a 
t r e m e n d o u s  s torehouse  of i n fo rma t ion  on 
t e c h n i c a l  e l ec t ion  i s sues ,  po l i t i ca l  p rob-  
lems, and  election failures. 

Impor t an t  as it is, democra t i za t i on  is 
not panacea for all social problems. In coun- 
tries with strong ethical, racial, or religious 
tensions,  l ong - smolde r ing  tensions,  previ-  
ous ly  he ld  in check  by  s u p e r p o w e r  con- 
f ron ta t ion  or a u t h o r i t a r i a n  g o v e r n m e n t s ,  
can burst  into f lame if democrat izat ion oc- 
curs  w i t h o u t  the p r o p e r  f o u n d a t i o n  a n d  
preparation. Conflicts in Burundi,  Rwanda,  
and the former Yugoslavia were s t imulated 
in some degree by poorly p lanned  democra-  
tization without  adequate  protection for mi- 
n o r i t y  i n t e r e s t s .  E l e c t i o n s  s o m e t i m e s  
heighten expectations a m o n g  the populace  
that  wes t e rn - s ty l e  e lec t ions  wi l l  resul t  in 
western-s tyle  economic prosperity. The re- 
su i t ing  d i s a p p o i n t m e n t  w h e n  the elected 

g o v e r n m e n t  is not  able to 
......................... f u l f i l l  e c o n o m i c  expec t a -  

t ions  c o m p l i c a t e s  the  de- 
mocrat iza t ion process, and  
s o m e t i m e s  resu l t s  in calls  
for a return to the old way. 
Whi le  elections are critical 
to a funct ioning democracy, 
h a p h a z a r d l y  r u s h i n g  to 
hold elections without  ade- 
quate foundat ions  can exac- 
e r b a t e  e x i s t i n g  p r o b l e m s  
a n d  s low,  r a t h e r  t h a n  
s p e e d ,  t he  t r a n s i t i o n  to 
democracy. 

To provide  in ternat ional  f inancial  and  
technical assistance to achieve one free and  
fair election, and then  to expect a nascent  
democracy  to replicate the result on its oven 
the next t ime is unrealistic.  Con t inued  en- 
gagement  by the U.S., both uni la teral ly  and  
multi laterally,  makes  more  l ikely success at 
an endur ing  and far-reaching democrat iza-  
tion. At the same time, the U.S. m a y  lack 
the resources  a n d  the wi l l  to b e c o m e  in- 
volved in e v e w  situation. U.S. invo lvement  
is most  likely, and  most  l ikely to succeed,  
where  U.S. interests -weigh greatly in the he 
b a l a n c e  a n d  w h e r e  d e m o c r a t i z a t i o n  m a y  
take root with enough  assistance. 

Wartime M e d i a  Relat ions  
Media-mi l i t a ry  re la t ionships  were at a 

h igh  point  d u r i n g  World D/ar II, w h e n  cor- 
r e s p o n d e n t s  l ike  E rn i e  P y l e  t h o u g h t  of 
t hemse lves  first and  foremost  as patriots.  
Vie tnam,  by  contrast ,  represen ts  the da rk  
days,  w h e n  the m e d i a  were  character ized 
as a c t i v e l y  u n d e r c u t t i n g  the  w a r  effort .  
Throughou t  the 1970s and  1980s, m a n y  in 
t h e  m i l i t a r y  h a d  a l o w  o p i n i o n  of  t h e  
media .  However ,  in the ear ly  1980s, a sys- 
tem was ins t i tu ted to p romote  better  coop- 
eration; unde r  it a pool of reporters wou ld  
be able to cover mi l i t a ry  operat ions in the 
f ield.  The f irst  use  d u r i n g  ac tua l  c o m b a t  
was  the 1983 Grenada  invasion,  w h e n  the 
press pool  was  den ied  access to c o m m u n i -  
cation facilities a n d  to f ront l ine troops for 
forty-eight  hours.  Cuba  reported to its peo- 
ple the detai ls  of the opera t ion  before the 
U.S. pub l i c  hea rd  them. That  p rec ip i ta ted  
se r ious ,  po l i cy - l eve l  efforts  to d e v e l o p  a 
m o d u s  o p e r a n d i  for the m i l i t a r y  a n d  the 
media .  Unde r  advice from a pane l  of news  
a n d  publ ic-affairs  people  chai red by  Gen-  
eral  W i n a n t  Sidle, Defense  Secretary Cas- 
par  Weinberger  a n n o u n c e d  a pol icy of ac- 
cess and  posi t ive accommoda t ion  in re turn 
for respect for the d e m a n d s  of combat.  The 
1989 test of the system, the U.S. invas ion  of 
Panama ,  was  a flop. The conclusion after- 
w a r d s  by  the mi l i t a ry  and  the m e d i a  was  
that the sys t em had  to work,  because  the 
mi l i t a ry  and  the med ia  needed  each other. 

In Desert  Shield and  Desert  Storm, the 
pool sys tem was not the pr inc ipa l  form of 
coverage because  t h o u s a n d s  of journal is ts  
f locked to cover the story. The med ia  had  
unp receden t ed  access, bu t  there still  were  
p rob l ems .  There  are jou rna l i s t s  w h o  wi l l  
never  be satisfied wi th  their access to ei ther  
the action or a m e a n s  of get t ing the s tory 
out. A n d  there are mi l i t a ry  officers whose  
n e g a t i v e  a t t i t u d e s  t o w a r d  the  p ress  wi l l  
ove rpower  c o m m i t m e n t  to policy. But the 
re la t ionship  has  deve loped  into a less ad- 
versar ia l  one than du r ing  the post -Vietnam 
d a y s .  I n d e e d ,  j o u r n a l i s t s  h a v e  d e m o n -  
strated a wi l l ingness  to sit on stories w h e n  
the securi ty need  is evident ,  as seen at the 
s t a r t  of D e s e r t  S t o r m ,  w h e n  the  p l a n e s  
tak ing  off f rom Saudi  bases  were  ev iden t  
hours  before they reached their  targets. 
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A continuing challenge is the reforma- 
tion revolution, because it means instanta- 
neous coverage by large groups of reporters 
who flock to the most obscure parts of the 
globe in the event  of a crisis. Television 
lights on a landing zone and satellite phone 
uplinks pose obvious problems for the mili- 
tary. So too does the problem of security for 
journalists, who want to be free to move at 
will but expect U.S. forces will rescue them 
if they get into trouble. On the other hand, 
the information revolution can be a power- 
ful force multiplier for the military, with the 
media c a ~ i n g  to hostile forces the message 
about U.S. might and determination. 

C o n c l u s i o n s  
Two fundamental  changes have taken 

place that alter dramat ica l ly  the environ- 
ment  in which the United States conducts 
its public diplomacy. First, the message of 
ind iv idua l  f reedom, democracy,  and  free 
m a r k e t  e c o n o m y  tha t  the Un i t ed  States  
worked to spread during the cold War has 
borne  fruit.  Most  fo rmer  c o m m u n i s t  na- 
tions, mili tary dictatorships, and other to- 
tal i tar ian societies have been opened  up,  
due in no small measure to the success of 
ou r  pub l i c  d i p l o m a c y .  Second ,  p r i v a t e  
news  organizat ions ,  taking advan tage  of 
r ap id  a d v a n c e s  in t e l e c o m m u n i c a t i o n s  
technologies, are providing prompt,  exten- 
sive coverage of global affairs and distrib- 
uting it to all corners of the globe. 

The challenge for the U.S. government  
and its public diplomacy has changed ac- 
cordingly. It no longer need be concerned 
about the battle of the ideologies. U.S. pub- 
lic d iplomacy can now concentrate on the 
twin tasks of promoting unders tanding  of 
U.S. society and encouraging suppor t  for 
the posi t ions  of the U.S. g o v e r n m e n t  on 
more immediate  issues. 

Moreover ,  the role of the USIA and  
other U.S. government  agencies is shifting: 
they are less sources of in format ion  and 
more organizers  of informat ion .  That  is, 
t hey  are c h a n g i n g  f rom g e n e r a t i n g  the  
news to organizing and providing an ap- 
propriate context for news. CNN and other 
news organizations now move rapidly and 
efficiently togather  and disseminate  news 
and that news is available for the most part 
th roughout  the globe. There is much  less 

need for the United States to take unilateral 
action to ensure that news and information 
penetrate a closed totalitarian society: It is 
not necessary nor is it appropriate  for the 
U.S. to compete head to head with private 
news organizat ions  even if the U.S. gov- 
ernment  could do so effectively: 

The role for USIA is evolving into en- 
suring that  the U.S. position on a current  
issue or, w h e n  app rop r i a t e ,  the b r o a d e r  
U.S. pol icy toward  a region is p resen ted  
fairly and well understood. As news orga- 
n~at ions  develop stories on issues in which 
the U.S. has a stake, it is important  that the 
U.S. government  be aware of the informa- 
t ion tha t  is r each ing  the publ ics .  As re- 
quired, USIA can provide the appropr ia te  
context, background,  and information,  to 
convey a clear unders tanding of U.S. policy. 

The in fo rma t ion  revo lu t ion  also de- 
m a n d s  c o m p e t e n c e  and  i n v o l v e m e n t  in 
more media, in the last two decades, televi- 
sion has passed radio and the printed media 
as the p r i m a ~  source of news that reaches 
the global public. Increasingly, the elites of 
advanced nations are getting their informa- 
tion via electronic media, including via the 
Internet. As this and other media become 
more heavily utilized, it is important to pro- 
vide the same ability to organize and pro- 
-vide appropriate context to the news. 

Other aspects public d ip lomacy have 
changed as well. Resources have declined 
for government  sponsored tours,  s tudent  
and  cul tura l  exchanges  wi th  foreign na- 
tions. On the other hand, there has been a 
rap id  g rowth  and expanded  oppo r tun i t y  
for travel and exchanges in the private sec- 
tor. This provides an opportuni ty  for USIA 
to work with private groups in ensuring a 
constructive oppor tuni ty  for a greater un- 
d e r s t a n d i n g  of the U.S. g o v e r n m e n t  and 
society on the part  of participants. 

What has not changed is that the com- 
munication of U.S. policy works best when a 
conscious effort is made at all levels of plan- 
ning to co-ordinate U.S. public diplomacy. 
The continued investment of resources and 
close aRention to public diplomacy will pay 
i m p o r t a n t  d iv idends  in a consis tent  and  
credible voice that communicates clearly the 
positions policies of the U.S. government to 
the publics throughout the globe. 
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C H A P T E R  F O U R  

In t roduct ion 

A 
t the conclusion of World War II, 
and in the years immediately fol- 
lowing, the United States played 
a key role in creating, financially 
s u p p o r t i n g ,  and  o the rwise  en- 

hancing the capabilities of the United Na- 
tions, specia l ized U.N. agencies,  and re- 
g i o n a l  o r g a n i z a t i o n s  c o n c e r n e d  w i t h  
security matters. While the Cold War pre- 
vented these organizations from function- 
ing as o r ig ina l ly  env i saged ,  they  did  at 
times serve U.S. interests by providing vehi- 
cles to ameliorate the plight of refugees, dis- 
mantle colonial empires, improve prospects 
for economic deve lopment  among emerg~ 
ing nation-states, and manage some inter- 
national conflicts that were not caught up in 
the U.S.-Soviet competition. 

At the end of the Cold -War, there was a 
burst  of enthusiasm about the potential for 
i n t e r n a t i o n a l  o r g a n i z a t i o n s .  The  ma jo r  
powers seemed to share a common vision 
about world problems, and it seemed that 
internat ional  organizat ions could provide 
the institutional f ramework for arriving at 
a c o n s e n s u s  on w h a t  to do a b o u t  each  
problem. The U.N. seemed to provide the 
best  v e n u e  for a d d r e s s i n g  the p r inc ipa l  
post-Cold War security problem, that is, in -  

ternal ethnic and religious conflicts, sepa- 
ratist movements,  and the so-called "failed 
s ta te"  syndrome .  A n d  it s eemed  that  no 
one s ta te  could ,  on its own,  resolve  the 
m a n y  post -Cold War secur i ty  issues that  
are t ransnat ional  in n a t u r e - - f o r  example,  
narcoterror ism,  refugees and mass immi-  
g r a t i o n ,  and  the  c r i m i n a l  d i v e r s i o n  of 
vceapons of mass  des t ruc t ion  (WMD) or 
WMD material. 

But these hopes were soon tempered  
by the realization that international organi- 
zations, especially the United Nations, was 
unable to carry out fully the new responsi- 
bilities wi th  their  old s t ruc tures  and ap- 
proaches. Fur thermore ,  the Uni ted States, 
as well as some other major powers,  were 
reluctant  to provide  internat ional  institu- 
t ions  w i t h  the  r e s o u r c e s  a n d  the  c lou t  
needed to implement  the mandates  being 
assigned them. And  differences among the 
major powers  widened,  making consensus 
more  diff icul t .  In the Uni ted  States,  the 
U.N. began to appear  less a t t ract ive as a 
vehicle for add res s ing  secur i ty  concerns,  
while alliances, coalitions, and uni la teral  
measures appeared more attractive. 

In the wake of these developments,  in- 
ternational organizations and agencies find 
themselves  ove rbu rdened  and in need of 
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U.N. System staff and Headqua~ers, Early 1990s 
Organization Headquarters Country Staff 

U.N Development Program New York United States 6,600 

World Health Organization Geneva Switzerland 5,400 

International Labor Organization Geneva Switzerland 3,100 

U.N. High Commission for Refugees New York United States 23 O0 

International Atomic Energy Agency Vienna Austria 1,800 

International Telecommunication Union Geneva Switzerland 900 

Subtotal 5t ,700 

Wodd Bank Group Washington United States 6,200 

SouRcE: Erskine Childers and Brian Urquha~, Renewing the Unffed Nations System, and INSS estimate. 

revital ization.  Many  of these ins t i tu t ions  
overlap in terms of their field operations,  
since they cover similar problem areas. At 
present, Washington concentrates much of 
its efforts on the following: 

@ U.N. organs charged with conflict 
management  (particularly the Office of the 
Secretary-General, the Secretariat, and the 
Security Council). 

@ U.N. specialized agencies that ad- 
dress transnational policy questions of di- 
rect concern to the United States. 

@ Regional  g roup ings  that  have the 
capacity to support  the United Nations in 
its conflict-resolution role. 

@ Pr iva t e  v o l u n t a r y  o r g a n i z a t i o n s  
(PVOs) that provide  effective emergency  
assistance to popula t ions  facing humani -  
tarian crises, such as natural disasters, civil 
conflicts, and other forms of upheaval.  

@ Internat ional  financial inst i tut ions 
that  have the potent ia l  to amel iora te  the 
economic-deve lopment  problems of less- 
developed countries. (These are discussed 
in the chapter on economics.) 

T h e  U n i t e d  N a t i o n s  
During the Cold War, the United Na- 

tions had only a limited capacity to contain 
or m a n a g e  confl icts .  Be tween  1945 a n d  
1988, only two out of every  five U.N. at- 
t e m p t s  to m e d i a t e  d i s p u t e s  c o u l d  be 
d e e m e d  successful .  Of the in te rna t iona l  
disputes  dur ing  1945-1988 in which there 
was some military engagement,  the United 
Nations helped resolve only 25 percent of 
those referred to it for intervention. Never- 
theless, the U.N. was an important  forum 
in which to resolve Third ~fVorld disputes  
not directly involving the U.S. and USSR, 
as well as to prepare the way  for arms-con- 
trol treaties, such as the Treaty on the Non- 
Proliferation of Nuclear Weapons (NPT). 

Wi th  the  end  of the  C o l d  War,  the  
United Nations became the principal inter- 
national institution through which a series 
of international problems were addressed. 
The result was several less than successful 
operations that have earned the U.N. much 
criticism in the United States. Unsatisfac- 
tory performances in Bosnia, Somalia, and 
Rwanda have called into question the orga- 
nization's ability to serve as an effective ve- 
hicle for conflict-resolution and mult i lat-  
e ra l  b u r d e n - s h a r i n g .  (U.N.  m i l i t a r y  
deficiencies are discussed in the chapter on 
humani tar ian and peace operations; ques- 
tions dealing with organization and man- 
a g e m e n t  are a d d r e s s e d  in this chapter .)  
There are three problems. First, the antici- 
pa ted  un i ty  of v iew a m o n g  the Secur i ty  
Counc i l ' s  five p e r m a n e n t  m e m b e r s  (the 
United States, Russia, China, France, and 
the Uni ted  Kingdom)  was not sustained.  
Secondly, the U.N. leadership, specialized 
U.N. agencies, and major regional organi- 
zations have not proven adept  in adjusting 
to the transnational challenges confronting 
the international community.  Thirdly, sev- 
eral major members  have not been willing 
to provide the requisite resources. 

Among  the reasons for the shortcom- 
ings in U.N. operations has been the United 
States 's  own uncer ta in ty  about  its role in 
the post-Cold D,~ar world and its unwilling- 
ness to pay the unexpectedly high costs as- 
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U.N. Department of Humanitarian 
Affairs Budget 
(S mi l l ions)  

[ ]  Other 250 

Afghanistan 
[ ]  Kampuchea 200 

Iraq Guards 

[ ]  Humanitarian 150 
Assistance 
for Iraq 

100 

50 

92-93 

soc ia ted  wi th  U.N. ope ra t ions .  Congres -  
sional member s  expressed these feelings in 
mid-1995, wi th  var ious  bills reflecting a de= 
sire to shed  m a n y  i n t e r n a t i o n a l  b u r d e n s  
and to define U.S. concerns abroad in terms 
of n a r r o w - - p r e d o m i n a n t l y  economic~se l f -  
interest. For example,  H.R. 2126 would  m- 
quire the pres iden t  to consult  wi th  appro-  
p r i a t e  c o n g r e s s i o n a l  a u t h o r i t i e s  at l eas t  
fifteen days  before commi t t ing  U.S. forces 
to a n y  n e w  peacekeep ing ,  peace  enforce-  
ment,  humani ta r ian ,  or mternationaI disas- 
ter-relief miss ion.  This  r equ i r emen t  could  
be  w a i v e d  in  e m e r g e n c y  s i t u a t i o n s ,  in  
which  case the President  wou ld  be required 
to c o n s u l t  C o n g r e s s  w i t h i n  f o r t y - e i g h t  
hours  after d e p l o y m e n t  began. 

Another  factor weaken ing  the U.N. is a 
fear that it m a y  grow too strong and could 
t r ead  on the  n a t i o n a l  s o v e r e i g n t y  of its 
member s .  Wi th in  the Un i t ed  Nat ions ,  the 
m a j o r i t y  of m e m b e r s - - i n c l u d i n g  the  
U n i t e d  S t a t e s - a r e  a m b i v a l e n t  abou t  the 
U.N. 's  post-Cold ~Arar intervent ions in civil 
conflicts. Not only are such intervent ions in 
a p p a r e n t  v io la t ion  of the p r inc ip le  of na- 
t ional  sovereignty ,  but  the U.N. ' s  accom- 
p l i shments  have not a lways  meri ted the re- 
sources commit ted .  Worries exist in some 
quarters that enhanc ing  U.N. capabili t ies in 
peacekeeping,  h u m a n  rights, and h u m a n i -  
t a r i an  ass i s tance  w o u l d  create a s l i p p e r y  
slope that  could  lead to an  erosion of na- 
tional sovereignty and  the pass ing of deci- 

s i o n - m a k i n g  au thor i ty  
to the  S e c r e t a r y - G e n -  
eral and the secretariat. 

A t h i r d  f ac to r  is 
the  fear  tha t  a s t r o n g  
U.N. would  d e m a n d  0f 
its member s  greatly in- 
c reased  c o n t r i b u t i o n s  
of m o n e y  a n d  m a n -  

~ power ,  r e sou rces  tha t  
are  n o t o r i o u s l y  d i f f i -  
cult for the U.N. to se- 
cure. Indeed,  in Augus t  
1995, the  S e c r e t a r y -  
G e n e r a l  a n n o u n c e d  
tha t  the  o r g a n i z a t i o n  
was  "bankrupt . ' "  Cash  
r e s o u r c e s  c o u l d  n o t  

94-95 96-97 

SOURCE: U.N. 

meet  ei ther  ~_13rrent operat ing needs  or ex- 
ist ing obligations. As of the end  of Septem- 
ber  1995, m e m b e r  states owed  two bi l l ion 
dollars in assessments  not paid. The U.S.--  
the  l a rges t  d e b t o r - - o w e d  the  U.N.  $400 
mi l l ion  unde r  the regular  operat ing budget ,  
and  $800 mi l l i on  u n d e r  the peacekeep ing  
budget .  Whi le  acknowledg ing  that the U.S. 
share  of the a n n u a l  opera t ing  b u d g e t  a n d  
special  assessments  for unant ic ipa ted  con- 
t ingencies  represents  an excessive burden ,  
P res iden t  Bill C l in ton  has  been  u n a b l e  to 
secure  a g r e e m e n t  for a r e d u c t i o n  d o w n -  
-ward w i t h  o f f s e t t i n g  i n c r e a s e s  b y  o the r  
m e m b e r  states. Excluding  con~ibu t ions  in 
k ind  (such as the costs of U.S. forces borne 
by  the U.S.), a n n u a l  costs for U.N. peace  
operat ions were approx imate ly  $3.5 bill ion 
in the mid-1990s ,  an  o rder  of m a g n i t u d e  
larger  than  the ear ly  1980s. U.S. costs, in- 
c luding  contr ibut ions to the U.N. and  sup- 
p l e m e n t a l  costs  for U.S. forces  w o r k i n g  
wi th  these operat ions (but not costs the U.S. 
f o r c e s  w o u l d  i n c u r  a n y w a y ,  s u c h  as 
s a l a r i e s ) ,  a v e r a g e d  $3.5 b i l l i o n  d u r i n g  
1993-1995~ 

In short ,  there is a lack of consensus  
w i t h i n  the  U.S. g o v e r n m e n t - - a n d  else-  
where----about the U.N. ' s  fu ture  roles and  
r e s p o n s i b i l i t i e s .  Some  s u g g e s t  the  U.N.  
should  be equ ipped  to under take  an effec- 
tive and  intrusive role. This would  include 
creating a s tanding  force of br igade s ~ e  for 
rap id  in tervent ion  in crisis si tuations,  pre- 
stocking mil i tary  equ ipmen t  in various ge- 
ographic  areas, deve lop ing  c o m m o n  peace 
operat ions t ra ining programs,  and  altering 
t rad i t iona l  peacekeep ing  rules  of engage-  
m e n t  to p e r m i t  forcefu l  i n t e r v e n t i o n s  in 
conflict situations. 

C o n t r i b u t i n g  to the  e x t e r n a l  fo rces  
weaken ing  the United Nat ions  has been se- 
r ious  i n t e r n a l  m a n a g e m e n t  p rob l ems .  In 
1992, despite s tubborn resistance to reform 
in some U.N. circles, the Secretary-General, 
suppor ted by the General  Assembly,  reorga- 
n i z e d  the  U.N. po l i t i c a l  a n d  e m e r g e n c y  
m a n a g e m e n t  appara tus  into three new de- 
partments.  The Depar tment  of Political Af- 
fairs was f o x e d  to lend some coherence to 
a wide  varieW of long-s tanding smal l  politi- 
cal units. ~ e  Depar tment  of Human i t a r i an  
Affairs was  created, part ly with staff @ore a 
d isso lved  bad ly  run  agency, to coordinate  
the functions of the U.N.'s large and largely 
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U.N. Assessments, 1995 
($ m i l l i ons )  TOTAL 
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independent  humanitar ian agencies. It did 
not per form well in 1993-94. The Depart-  
ment of Peacekeeping Operations (DPKO) 
came from grea t ly  e x p a n d i n g  w h a t  had  
been a small office in the Secretary-Gen- 
eral ' s  staff. As of mid-1995, DPKO's  420 
staff members (including 118 military per- 
sonnel), headed by an under  secretary-gen- 
eral, included the military advisor (a major 
genera l ) ,  the 27-person  s i tua t ion  center  
(which includes  the 24-hour  Du ty  Room 
and the U.N. 's  only intelligence unit), the 
operations office, and the planning and sup- 
port office. Under  the DPKO, communica- 
tions with forces in the field and crisis C 3, 
which  were  a lmost  non-exis tent  in 1990, 
have been dramatically improved. 

A s igni f icant  r e fo rm issue ye t  to be 
flJlly addressed is the role of the Secretary- 
General, who has gone from chief adminis- 
trative officer to being also chief peacekeep- 
ing officer, international mediator, adviser 
to the Secur i ty  Council ,  chief fundra i se r  
and public-relat ions officer. These added  
duties have raised concern in some quar- 
ters about  vest ing too much au thor i ty  in 
the Secretary-General.  Fur thermore,  some 
in the United States are concerned that the 
Secretary-General  at times takes action at 
variance with U.S. interests. For example, in 
1993, the Secretary-General wished to have 
all Somali factions fully disarmed prior to 
the handoff  of field operations in Somalia 
to the United Nations. Washington refused. 
On the other hand, the phased U.S.-U.N. 
i n t e r v e n t i o n  in Ha i t i  in 1994-95 ,was a 
model of mutual  accommodation. 

Lastly, the United States is seeking to 
end excessive f inancial  dependence  on a 
single member state, to wit, the U.S. An eq- 
uitable dis t r ibut ion of the burden  among 
members  in a posi t ion to pay  w o u l d  en- 
hance the organizat ion 's  capacity to meet 
crises. However, the organization's deterio- 
rating financial position is in part a reflec- 
tion of the low priority that member states 
accord the organization, and not just a dis- 
pute about burden-sharing. In 1995, the U.S. 
Congress mandated  that the United States 
limit its payments  for peacekeeping to 25 
percent of the total cost, compared to the 
31.7 percent required by the U.N. formula. 
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T h e  U.N. Specialized Agencies 
During the Cold War, the specialized 

agencies performed the useful role of codi- 
~ i n g  U.S. policy initiatives in several areas, 
no tab ly  arms control,  respect  for h u m a n  
rights, and the handling of refugee issues. 
impor tan t  agencies - -such  as the Interna- 
t ional  Atomic  Ene rgy  A g e n c y  ( I A E A ) - -  
were established, and guidelines mandated  
by the General  Assembly  govern ing  war  
crimes, genocide, and the rights of the indi- 
vidual became accepted standards. The role 
of the International Court of Justice was en- 
hanced. During this period, the U.N. also 
became an effective forum in which to dis- 
cuss and evaluate plans to end European 
co lon ia l  d o m i n i o n  in the  M i d d l e  East ,  
Africa, and Asia. 

However ,  some of the agencies, such 
as the U.N. Educa t iona l ,  Scientific,  a n d  
Cul tura l  Organiza t ion ,  suffered from in- 
c o m p e t e n t  l eade r sh ip ,  b loa ted  b u d g e t s ,  
and recourse to anti-Western p ropaganda  
and publications. The U.S. has had limited 
success in encouraging reorganization and 
structural  reform, including consolidation 
of specialized agency operat ions,  that  is, 
e l iminat ion of some agencies and reloca- 
tion of others. 

As of the mid-1990s, several  special- 
ized agencies within the U.N. system have 
become impor tan t  vehicles for a d v a n c i n g  
U.S. interests. Three stand out: the IAEA, 
the United Nations High Commissioner  for 

U.N. Peacekeeping Operations and Good Office Missions, 
1974-1994 
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Refugees (UNHCR), and the International 
Court  of Justice (ICJ). 

International Atomic Energy Agency. 
Washington views the IAEA, established in 
1957, as one of the most important  interna- 
tional organizations. Nonproliferat ion is a 
high prior i ty  of the U.S. national security 
agenda,  and Washington is dedicated to en- 
hancing IAEA capabilities to monitor  and, 
when  necessary, confront  problem states, 
such as Iraq, Nor th  Korea, Iran, and Libya. 

Within the terms of its mandate,  IAEA 
has two basic responsibilities. First, in the 
words of its statute, is to ensure "so far as it 
is able" that  nuc lear  p rog rams  u n d e r  its 
purv iew are not used to further any mili- 
tare purpose. Under  the terms of the 1970 
NPT, all member  states not possessing nu- 
clear weapons  are required to conclude a 
comprehensive safeguard agreement  with 
the IAEA. Secondly, Article II of the IAEA's 
statues states that "the Agency shall seek to 
accelerate and enlarge the contribution of 
atomic energy for peace, health, and pros- 
peri ty throughout  the world." In an effort 
to extend the benefits of peaceful nuclear 
technology, the IAEA maintains substantial 
technical  coope ra t i on  p r o g r a m s  in such 
areas as nuclear power, nuclear medicine, 
and nuclear safety. This role of the IAEA 
at t imes appears  to be in conflict wi th  its 
NPT responsibilities. 

After the 1991 Gulf war, the [AEA dis- 
covered for the first t ime a violation of a 
safeguard agreement.  As a result of knowl- 
edge gained from its long-term monitoring 
activit ies in Iraq, the agency  has signifi- 
cantly bolstered its safeguards system. This 
new approach also played a major role in 
detecting violations of the NPT safeguards 
a g r e e m e n t  by  N o r t h  Korea  in 1994-95. 
Wi th  the s u p p o r t  of the  U.S. and  a few 
other key members,  the IAEA was able to 
identify the nature of North  Korean viola- 
tions and to report them to the U.N. Secu- 
rity Council, validating the existence of sig- 
nificant undeclared nuclear activities in the 
country.  T h r o u g h  con t inued  pers is tence,  
the IAEA successfully nego~ated access to 
key facilities and b e g a n  to implement  effec- 
tive control and account ing of the irradi- 
ated nuclear fuel. The U.S. was thereby af- 
forded an oppor tun i ty  to launch bilateral 
d i p l o m a t i c  ef for ts  w i t h  N o r t h  Korea  to 
defuse the looming crisis. 
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7th U.N. i n s ~ o n  team in Iraq, 
~ b e r  1991: destruotion of dies 
for missile components by 
electric torch. 

The U.S. has  p r o m o t e d  e f fo r t s  to 
strengthen IAEA safeguards and monitor- 
ing capabilities, particularly in safeguards 
inspections and materials  control and ac- 
counting. As a result, in March 1995, the 
IAEA's Board of Governors  adopted  Pro- 
g r a m  9 3 + 2  w h i c h  p r o v i d e s  for, a m o n g  
other things, more intrusive inspections by 
the IAEA. As a result of the indefinite ex- 
tension of the NPT in April  i995, reliance 
upon the the IAEA and its safeguards pro- 
gram as a deterrent to nuclear proliferation 
will increase. 

A limitation on the use of the IAEA as 
a instrument of U.S. power  is that, as an in~ 
ternational organizat ion,  the IAEA repre- 
sents the interests of all its member  states, 
while meeting its obligation to implement  
international safeguards. Anyt ime the U.S. 
turns to the IAEA for help on an issue, it 
runs the risk of finding itself with an IAEA 
decis ion which  it did not  ant ic ipate  and 
may be contrary to its policy goals. For ex- 
ample,  in 1995, Iraqi leaders  lobbied the 
U.N. heav i ly  for the l if t ing of sanct ions  
against them, claiming they had met all the 
conditions placed upon them. The U.S. be- 
lieved strongly that Iraq was still withhold- 
ing information regarding its weapons pro- 
grams and has been adamant ly  opposed to 
l i f t ing  the  sanc t ions .  The  o u t c o m e  de-  
pended in part on the continued vigilance 
of the IAEA inspectors of the Iraqi facili- 
ties. Had  the Agency  p r e m a t u r e l y  g iven 

Iraq a "no discrepancies noted" report ,  it 
could have put  its finding at odds with the 
stated U.S. policy of preserving the sanc- 
t ions .  The  p o s s i b i l i t y  of jus t  s u c h  a 
d i l emma  has p r o m p t e d  the U.S. govern-  
men t  to coopera te  very  closely wi th  the 
IAEA and to share information and exper- 
tise as appropriate. 

United Nations High Commissioner for 
Refugees. Prior  to 1989, the U.S. govern-  
ment  s t rongly suppor ted  U N H C R  efforts 
to ameliorate the plight of refugees, for ex- 
ample,  those who fled conflicts in Sudan, 
C a m b o d i a ,  E th iop ia ,  M o z a m b i q u e ,  and  
Angola. With the passage of time, however, 
the U.S. became concerned about  inade- 
quacies of UNHCR rapid-response capabil- 
ities, the capabilities of its field-operations 
pe r sonne l ,  and  the h igh  a d m i n i s t r a t i v e  
costs of its opera t ions .  In add i t ion ,  dis- 
p u t e s  a r o s e  o v e r  the  l ega l  s t a t u s  of 
refugees versus displaced persons; the U.S. 
has taken the position that the UNHCR de- 
finition of what  constitutes "refugee" sta- 
tus has been undu ly  restrictive. 

D e s p i t e  these  concerns ,  the role  of 
U N H C R  has grown in the post-Cold War 
world.  A spate  of int ras ta te  conflicts has 
resulted in massive numbers  of displaced 
p e o p l e s  and  t h r e a t s  to the  s t a b i l i t y  in 
neighboring countries. In Bosnia, Rwanda,  
and northern Iraq, the U N H C R  has played 
a major role in helping the victims of inter- 
nal conflict. The issues sur rounding  mas- 
sive f lows of immig ran t s ,  refugees ,  and  
displaced person are of mount ing  concern 
within the United States and other West- 
ern states. 

U N t t C R  da ta  sugges t  an increas ing  
demand  for assistance to refugees and dis- 
placed populations.  In the early 1970s, ap- 
p l i c a n t s  for  a s y l u m  in West  E u r o p e a n  
countries numbered  about 1,000 per year; 
in 1991, there were 545,000 asy lum seek- 
ers. By 1993, European governments ,  over- 
whe lmed  by the rising tide of appl icants  
for asylum, began to introduce restrictive 
l eg i s l a t ion .  With  respec t  to w o r l d w i d e  
r e f u g e e  p o p u l a t i o n s ,  the  t r end  is even  
more dis turbing.  In 1951, when  U N H C R  
w a s  f o u n d e d ,  t h e r e  w e r e  1.5 m i l l i o n  
legal ly classified refugees wor ldwide ;  in 
1995, there are some 20 million. In addi-  
tion, an es t imated  24 mill ion people  are 
displaced within their own countries, vic- 
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tims of civil wars, failed governments ,  and 
na tura l  d isas ters .  One in a p p r o x i m a t e l y  
125 h u m a n s  is u p r o o t e d  as of the mid-  
1990s, wi th  fresh waves  of refugees and 
displaced persons expected during the re- 
mainder  of this decade. 

The International Court of Justice. While 
the ICJ was created by the U.N. Charter in 
1945 as the principal judicial organ of the 
U.N., it is essentially a continuation of the 
Pe rmanen t  Cour t  of In ternat ional  Justice 
es tabl ished after World ~A~r I. It is com- 
posed of fifteen judges, elected every nine 
years, with one-third of the judges coming 
up for re-election every three years. 

Both dur ing  the Cold "War and after- 
wards,  the ICJ has been fairly effective in 
resolving marit ime problems but not other 
issues. At the core of the debate over the ef- 
fect iveness of the ICJ as a useful  instru-  
ment  lie two issues: jur isdict ion and en- 
forceability of judgments.  

Jurisdiction is the authori ty  by  which 
the ICJ can hear  cases, and it consists of 
two types: advisory  jurisdiction and con- 
tentious jurisdiction. Only U.N. organs and 
specialized agencies may  invoke the advi- 
sory jur isdict ion,  and adv i so ry  op in ions  
are nonbinding .  Of more  interest  is con- 
tentious jurisdiction. As its name implies, 
con ten t ious  jur isd ic t ion  is used  to settle 
d i spu tes ,  but  on ly  b e t w e e n  those s tates  
that have accepted the ICJ's jurisdiction. Of 
the approximately 160 states eligible to ac- 
cept  the  ICJ's  c o n t e n t i o u s  j u r i s d i c t i o n ,  
fewer than one-third have done so. 

When the ICJ agreed to exercise juris- 
diction in a case filed by Nicaragua against 
the Uni ted  States in 1984 in response  to 
U.S. support  of the Contras, the U.S. with- 
drew from jurisdiction of the ICJ in 1986. 
Withdrawal  of the United States from the 
ICJ ju r i sd ic t ion  places  the la t ter  l a rge ly  
outside of the sphere of instruments avail- 
able to the U.S. 

Even in situations where a judgment  is 
ob ta ined  f rom the ICJ, enforceab i l i ty  of 
those judgments  remains problematic. Al- 
though the U.N. Charter requires any state 
that  is a pa r ty  to a case before the ICJ to 
comply with the court 's  judgment ,  no ac- 
t ion has ever been taken by the Securi ty 
Council to enforce compliance. Indeed, the 
ve to  p o w e r  of the p e r m a n e n t  S e c u r i t y  
Council members  virtually eliminates any 
possibility of enforcing a judgment  against 
their core interests. 

The future util i ty of the ICJ as an in- 
s t rument  of nat ional  power  is uncertain.  
States are still unwill ing to accept binding 
third-party dispute resolution, particularly 
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where  their  na t i ona l  se- 
c u r i t y  i n t e r e s t s  a re  at  
state. However,  in an era 
of i n c r e a s i n g  e c o n o m i c  
compet i t ion ,  the iCJ can 
stil l  be use fu l  in resolv-  
i n g  the  i n e v i t a b l e  d i s -  
putes that arise, but  only 
w h e n  the  pa r t i e s  t h e m -  
selves desire  such  third-  
par ty  resolution. 

YVhile the Interna-  
t i o n a l  C o u r t  of J u s t i c e  
does not have  any  crimi- 
nal  jurisdiction, the U.N. 
Secur i ty  Counci l ,  ac t ing  
u n d e r  i ts  e m e r g e n c y  
p o w e r s  to r e so lve  con-  
f l i c t s ,  r e c e n t l y  e s t a b -  
l i s h e d  two  s p e c i a l  War 
Tribunals  to p u n i s h  indD 
v i d u a l  p e r p e t r a t o r s  of 
a t roc i t i e s  in  the  f o r m e r  
Y u g o s l a v i a  a n d  in  
Rwanda .  These t r ibunals  
do not abol i sh  the juris- 
dict ion of the local courts 

to p u n i s h  such crimes unde r  their nat ional  
laws, but  they are g iven p r i m a r y  jurisdic- 
t ion  ove r  the  o f f enses  l i s t ed  as i n t e r n a -  
t ional  cr imes by the Security Council .  With 
respect to Rwanda ,  the Security Council  es- 
t a b l i s h e s  the  p r e c e d e n t  t ha t  c e r t a i n  of- 
fenses, p rev ious ly  only recognized as inter- 
na t ional  cr imes w h e n  commit ted  du r ing  an 
in te rna t iona l  conflict, m a y  also be treated 
as such w h e n  commi t t ed  d u r i n g  a pu re ly  
i n t e r n a l  conf l ic t .  These  recen t  a t roc i t i e s  
also p rov ided  r enewed  i m p e t u s  for com- 
plet ion by  the Internat ional  Lave Commis -  
sion of a draft  treaty for a p e r m a n e n t  inter- 
nat ional  c r iminal  court. M a n y  internat ional  
jurists be l ieve  that  such a court w o u l d  be 
p r e f e r a b l e  to a s u c c e s s i o n  of ad hoc tri- 
bunals ,  because it wou ld  be app ly ing  uni-  
f o r m l y  l aws  w h i c h  were  wel l  d e f i n e d  in 
advance  of the trials. 

Regional Organizations 
A whole  array of mul t i l a te ra l  organi-  

zat ions inc lude  m e m b e r s  of one region or 
type. Some of these def ine  an area of inter- 
est that excludes the U.S., such as the Arab  
L e a g u e  or the  O r g a n i z a t i o n  of A f r i c a n  
Unity. Some are concerned wi th  a specific 

set of issues,  such as the Organiza t ion  for 
Economic  Coopera t ion  and  D e v e l o p m e n t  
(OECD), the o r g a n i z a t i o n  of t w e n t y - f i v e  
i n d u s t r i a l  d e m o c r a c i e s ,  i n c l u d i n g  t h e  
Uni ted  States, Japan,  and  Western Europe. 
From a securi ty perspective,  the three prin-  
cipal  reg iona l  o rgan iza t ions  to wh ich  the 
U.S. belongs are those that group the states 
of the Nor th  Atlantic,  Asia Pacific, and the 
Western Hemisphere .  

North Atlantic. D u r i n g  the Cold  War, 
the Conference  on Securi ty  and  Coopera-  
tion in Europe (CSCE) was  part  of the ef- 
f o r t s  to a c h i e v e  p o l i t i c a l  d 6 t e n t e  t h a t  
evolved  from the 1975 Hels ink i  Final  Act. 
Its m e m b e r s h i p  i n c l u d e d  t h e  U~S. a n d  
Canada,  as well  as essent ial ly  all European 
states (some sma l l e r  states jo ined on ly  in 
the 1990s). Some hoped  the CSCE w o u l d  
p r o d u c e  a E u r o p e a n  peace  treaty;  o thers  
saw it as a means  to promote  Western val- 
ues and  engage  in a subs tan t ive  d ia logue  
o n  securi ty and h u m a n  rights. Indeed,  the 
leaders  of the Soviet Union had commit ted  
t h e m s e l v e s  to the  d e m o c r a t i c  i d e a l s  ex- 
p re s sed  in the H e i s i n k i  Final  Act, w h i c h  
p roved  i m p o r t a n t  to the d e v e l o p m e n t  of 
the d i s s iden t  m o v e m e n t  in the USSR and  
Eastern Europe. CSCE prov ided  the frame- 
work  for the negotiat ion and  implementa -  
t ion of a rms-con t ro l  ag reemen t s ,  such  as 
the Stockholm Document  of 1986, the two 
Vienna documen t s  on confidence-  and  se- 
cur i ty-bui ld ing  measures  (CSBMs), and  the 
1990 C o n v e n t i o n a l  A r m e d  Forces in  Eu- 
rope (CFE) Treaty. At the s ame  t ime,  the 
CSCE was only a process; it had no organi- 
za t ional  structure,  no inst i tut ions ,  and n o  

p e r m a n e n t  base of operations.  Instead, the 
CSCE func t ioned  on the basis  of per iodic  
fo l low-up m e e t i n g s - - w h i c h  were des igned  
to take place every three to four years  to re- 
v iew adherence  to the obligations inc luded  
in the 1975 Hels inki  Final  Ac t - - and ,  w h e n  
appropriate ,  to reach new agreements .  

The CSCE process p layed  an impor tan t  
role in the fall of c o m m u n i s m  in Europe in 
1989-1991  b y  p r o v i d i n g  a s t a n d a r d  by  
which  to judge  governmenta l  per formance  
in the h u m a n - r i g h t s  a n d  po l i t i ca l  areas.  
With this revolution came the evolut ion of 
the CSCE. The watershed  event in this evo- 
l u t i o n  w a s  the  N o v e m b e r  1990 s u m m i t  
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meeting,  at which  the thirty-six CSCE states 
s i g n e d  the  " C h a r t e r  of Pa r i s  for  a N e w  
Europe.*' The CSCE was seen as a un ique  
body, which  could build a sense of commu-  
ni ty and  cooperat ion based on democrat ic  
p r inc ip les  a m o n g  all the states of Europe 
w h i l e  p r e s e r v i n g  t ies w i th  the  U.S. a n d  
Canada .  Three n e w  ins t i tu t ions  were  cre- 
ated: the Prague-based Secretariat; the War- 
saw-based Office for Free Elections (subse- 
quent ly  expanded  and  r enamed  the Office 
for D e m o c r a t i c  I n s t i t u t i o n s  a n d  t t u m a n  
Righ t s  [ODIHR]) ;  a n d  the V i e n n a - b a s e d  
C o n f l i c t  P r e v e n t i o n  C e n t e r  (CPC).  The  
CSCE also establ ished a sys tem of acceler- 
ated political consultation,  inc lud ing  bian-  
n u a l  m e e t i n g s  of g o v e r n m e n t  h e a d s  a n d  
annual  minister ial  meetings.  

In 1993, realizing that Europe faced po- 
tent ia l  ins tab i l i ty  in severa l  locations,  the 
CSCE a t t empted  to move  into the field of 
opera t ions  for ear ly  >earning, conflict pre- 
vention,  and  crisis m a n a g e m e n t  ( including 
fac t - f ind ing  and  r a p p o r t e u r  mis s ions  and  
CSCE peacekeeping), for conflict within par- 
t ic ipat ing states as well  as be tween  states. 
R e p o r t s  s u b m i t t e d  i n c l u d e  ones  on the  
K o s o v o  r e g i o n  a n d  Tad j ik i s t an .  A n  out-  
growth of the fact-finding mission to Kosovo 
was the establishment of what  is known as a 
mission of long duration. This small  group 
of CSCE diplomats  is engaged in an unusua l  
exercise of what  could be called emergency 
preventive diplomacy. A large portion of its 
efforts is to convince  minor i t i e s  that they  
have  certain legal  r ights  that can be exer- 
cLsed even in the face of what  they perceive 
to be outright discrimination. 

Reflecting the growth  of a p e r m a n e n t  
staff, the CSCE was  r edes igna ted  in 1994 
the O r g a n k a t i o n  for Security and  Coopera- 
tion in Europe (OSCE). Though  l imited in 
power, the OSCE remains  impor tan t  as the 
only pan-European  body. U.S. m e m b e r s h i p  
in OSCE is a concrete express ion of Euro- 
pean acceptance of the U.S. securi ty role in 
that  cont inent .  The size and  c u m b e r s o m e  
nature  of its dec i s ion-making  process prob- 
ably ensure  that OSCE wil l  r emain  only a 
f r a m e w o r k  for pol i t ica l  consu l t a t i on  and  
consensus-bui ld ing .  However,  in 1995, the 
OSCE s p o n s o r e d  a h i g h - l e v e l  p l a n n i n g  
group  to begin  a peacekeeping  miss ion  to 
the Nagorno -Karabakh  region of Azerbai -  
jan; it also tried to media te  in the Chechnya  

conflict and  es tabl ished a moni tor ing  pres- 
ence in Bosnia. Efforts to go m u c h  b e y o n d  
fact-f inding and moni to r ing  miss ions  into 
large-scale peacekeeping  operat ions -,,could 
be risky; a major  fai lure in this field might ,  
un fo r tuna t e ly ,  hu r t  the OSCE's  po ten t ia l  
for fulf i l l ing its vital political role. 

Asia Pacific. Prior to 1990-91, the nature 
of the regional-securi ty env i ronmen t  in the 
Asia Pacific region was such that it favored 
nei ther  the bir th nor the growth of interna- 
t i o n a l  o r g a n i z a t i o n s .  For  the  p r e c e d i n g  
decade,  the na t ions  of Southeas t  Asia  had  
been focused p r imar i ly  on the internal,  do- 
mestic aspects of nat ional  security. The Asso- 
c i a t i o n  of S o u t h e a s t  A s i a n  N a t i o n s  
(ASEAN), which was the major  international 
o rganiza t ion  in the Asia  Pacific region, re- 
flected this. The regional milita: W presence of 
the Uni ted  States, m a n d a t e d  by its r iva l ry  
w i t h  the  f o r m e r  Sovie t  U n i o n ,  p r o v i d e d  
guarantees of external security. The U.S. mil- 
i tary  p resence  r e m a i n e d  a major  factor in 
main ta in ing  regional stability. 

A f t e r  1991, h o w e v e r ,  c o n d i t i o n s  
c h a n g e d .  Years of i m p r e s s i v e  e c o n o m i c  
growth in Southeast Asia he lped  to reduce 
destabi l iz ing internal  pressures.  Prosperi ty 
also p rompted  the discovery of new inter- 
ests and the means  to pursue  them more ef- 
fectively. At the same time, there was also a 
growing suspicion that the end of the Cold 
War would  mark  the decline of the U.S. nail- 
i t aw presence. In the Northeast  Asia subre- 
gion, domest ic  factors again had less force. 
But, because  the powers  of the subreg ion  
share  concerns  a b o u t  the fu tu re  m i l i t a r y  
presence of the Uni ted States, they too are 
receptive to the idea of organizing to better 
achieve their  economic and  securi ty inter- 
ests. Since 1980, however,  no less than eight 
n e w  m u l t i l a t e r a l  o r g a n i z a t i o n s  or agree-  
ments  have emerged. Of the eight, two- - the  
Asia Pacific Economic Cooperation (APEC) 
accord  a n d  the  A S E A N  Reg iona l  F o r u m  
( A R F ) - - q u a l i f y  as in te rna t iona l  organiza-  
tions in the true sense of the term. 

The success of APEC shows that the re- 
gion (with the possible exception of China) 
has embraced mult i la tera l ism as an effective 
m e a n s  of m a n a g i n g  issues  re la ted to eco- 
nomics  and  trade. Concerned  as it is wi th  
secur i ty  mat te r s ,  the ARF is p r o g r e s s i n g  
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A U.S, M-113A2 on lease to the 
U.IL roUs out of a USAF C-141 at 
Entebbe Airport in 1994 for use 
in Rwanda. 

more  slowly. However ,  an ex t remely  suc- 
cess~ l  forum in Augus t  1995 indicates that 
the concept of mult i la teral ism is f inding in- 
creasing favor as an approach to security is- 
sues as well. In the future, the force of eco- 
n o m i c  a n d  s e c u r i t y  i m p e r a t i v e s  w i l l  
increase .  As a resul t ,  it is l ike ly  tha t  the 
scope and  scale of in te rna t iona l  organiza-  
tions wi thin  the region will  also increase. 

If the impu l se  toward mul t i l a te ra l i sm 
results in a larger n u m b e r  of stronger inter- 
na t iona l  o rganiza t ions ,  the regional -secu-  
ri ty e n v i r o n m e n t  w o u l d  be t r a n s f o r m e d ,  
thus  ra is ing  two major  cons idera t ions  for 
V g a s h i n g t o n ' s  p o s i t i o n  a n d  l e a d e r s h i p .  
M a n y  economic and securi ty decis ions that 
have  t radi t ional ly  been m a d e  on a bilateral 
bas is  wi l l  have  to be m a d e  in a far more  
complex,  mul t i la tera l  setting. Cer ta inly  the 
inf luence of the Asian  pole of the trans-Pa- 
cific re la t ionship  will  grow as the regional  
powers  perfect the m e c h a n i s m s  of coordi- 
na t ion  and  control. It is also impor t an t  to 
r e m e m b e r  that  the s tar t ing  po in t  for a n y  
n e w  e m p h a s i s  on in te rna t iona l  o rgan iza-  
tions is, in part, a desire to hedge  against  a 
perce ived  dec l ine  in U.S. power  and  will.  
W h e t h e r  this  percept ion  is encouraged  or 
d i s a rmed  wil l  d e p e n d  upon  the approach  
that is adopted  dur ing  the init ial  stages. 

Western Hemisphere. The pr incipal  U.S. 
objec t ive  in this  h e m i s p h e r e  has  been  to 
h a v e  a p e a c e f u l  s o u t h e r n  f l a n k ,  o n e  in 
w h i c h  p o l i t i c a l  s t a b i l i t y  a n d  e c o n o m i c  

g r o w t h  c o u l d  be m a n a g e d  on e q u i t a b l e  
terms. Historically, the not ion of a U.S. spe- 
cial  r e l a t i o n s h i p  w i th  Lat in  A m e r i c a  has  
been  greeted wi th  reserve by governments  
in the south.  The record of U.S. in terven-  
tions in local affairs, economic dominat ion ,  
and  cul tural  arrogance is difficult  to over- 
come.  I n f l u e n c e d  b y  c lose  p r o x i m i t y  to 
o v e r w h e l m i n g  U.S. p o w e r  a n d  Wash ing-  
ton 's  Cold War p ropens i ty  to use it in the 
h e m i s p h e r e ,  the h i s to ry  a n d  t rad i t ions  of 
the in ter -American sys tem place emphas i s  
on nat ional  sovereignty, se l f -determinat ion 
and  regional  solut ions to security problems 
ins tead  of s u b m i t t i n g  to decis ions  of oth- 
ers, such as the great power  veto sys tem of 
the Security Council .  

Defend ing  Latin Amer ican  security in- 
terests has given rise to several  inst i tut ions 
a n d  a r r a n g e m e n t s  k n o w n  as the  In ter -  
A m e r i c a n  Defense  System.  The s y s t e m ' s  
a u t h o r i t y ,  t he  I n t e r - A m e r i c a n  D e f e n s e  
Board, has been h e a d e d  by  a U.S. general.  
The board has languished ,  bu t  it r emains  a 
m e c h a n i s m  t h r o u g h  w h i c h  the Rio Pact  
m e m b e r s  could cooperate mi l i ta r i ly  if they 
were so incl ined.  

The Organ i za t i on  of A m e r i c a n  States 
(OAS) is the oldest regional  securi ty orga- 
n i z a t i o n .  T e n s i o n  b e t w e e n  t h e  U n i t e d  
States and  the other m e m b e r s  of the OAS 
has  been a d o m i n a n t  t heme  of OAS poli- 
t ics,  a r i s i n g  f r o m  a p e r c e p t i o n  tha t  the  
United States has  a t tempted  to use the or- 
gan iza t ion  as a Cold War i n s t rumen t  or a 
cover for uni la tera l  action, for example ,  in 
the 1965 Domin ican  Republ ic  intervention.  

Regional  solut ions at the height  of U.S. 
uni la teral is t  foreign policy in the Amer icas  
du r ing  the 1980s tended to bypass  the OAS 
as a n  i n e f f e c t i v e  p o l i t i c a l  b o d y .  L a t i n  
A m e r i c a n  g o v e r n m e n t s  of ten  c o a l e s c e d  
into ad hoc focus groups,  such as the Cen- 
tral  A m e r i c a n  E s q u i p u l a s  Group  a n d  the 
Rio Group,  to resolve specific t ransnat ional  
problems.  W h e n  states found  it benef ic ia l  
to in t roduce  an "hones t  broker"  to facili- 
tate peace negotiat ions,  as in the Salvado- 
r a n  a n d  G u a t e m a l a n  c i v i l  w a r s ,  t h e y  
turned to the Uni ted  Nations.  

W h e t h e r  in r e a c t i o n  to a g r o w i n g  
awareness  of m u t u a l  and heavy  economic 
i n t e r d e p e n d e n c e ,  or to the grov¢ing con- 
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s e n s u s  in  the  r e g i o n  on c o n s t i t u t i o n a l  
democracy  as the desi rable  political model ,  
or  bo th ,  the O r g a n i z a t i o n  of A m e r i c a n  
States has reemerged as a posit ive and in- 
creasingly proactive hemispher ic  player. In 
1991, a key mi les tone  was  reached wi th  the 
adopt ion  by the 21 st General  Assembly  of 
R e s o l u t i o n  1080, w h i c h  crea ted  an auto-  
matic  procedure  for conven ing  the region 's  
foreign min is te rs  in the event  of an inter- 
rup t ion  of legi t imate ly  elected gove rnmen t  
"to look into events collectively and  adopt  
a n y  dec i s ions  d e e m e d  a p p r o p r i a t e . "  For 
the first t ime in the organiza t ion ' s  history, a 
domest ic  political event  was  declared to be 
g r o u n d s  for col lect ive action. The resolu- 
tion p r o v i d e d  the legal  basis  for OAS ac- 
tion in response  to a mi l i ta ry  coup in Hait i  
less than four mon ths  later. 

A larger role for the OAS in peace op- 
e ra t ions  is d e p e n d e n t  on m u t u a l  u n d e r -  
s tanding  be tween the United States and its 
hemispher ic  neighbors.  The post-Cold War 
era offers an  oppor tun i ty  to reach such an 
u n d e r s t a n d i n g ,  e spec i a l l y  in l igh t  of the 
spread of democrat ic  government ,  regional  
economic integration,  and strong OAS sup- 
port for democracy. In the 1990s, there has 
been an increase in hemispher ic  interaction 
and  coopera t ion  in such d ive r se  areas as 
control  of p o p u l a t i o n  m o v e m e n t s ,  coun-  
ter insurgency,  narcoterror ism,  d isas ter  re- 
lief, extradi t ion of cr iminals ,  and  coopera- 
tion among  mi l i ta ry  establ ishments .  

Private Voluntaw 

H u m a n i t a r i a n  o r g a n i z a t i o n s  d o i n g  
work  in the deve lop ing  wor ld  are k n o w n  
as n o n g o v e r n m e n t a l  organizat ions  (NGOs) 
or, espec ia l ly  in the Un i t ed  States, as pri- 
vate vo lun ta ry  organizat ions  (PVOs). Most 
ma jo r  i n t e r n a t i o n a l  and  A m e r i c a n  PVOs 
came into be ing du r ing  the per iod a round  
W o r l d  War  II: the  I n t e r n a t i o n a l  R e s c u e  
Commi t t ee  (1933), the Catholic Relief Ser- 
vices (1942), O x f a m / U K  (1942), Pqorld Re- 
l ief  (1950), C h u r c h  Wor ld  Service (1946), 
and  World Vision (1950). However ,  recent 
years  have seen considerable  growth  in the 
n u m b e r  of PVOs that respond in any  given 
in ternat ional  crisis, e.g. 200 PVOs were ac- 
tive in Bosnia in late 1995. 
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In 1994, PVOs in the Western democ- 
racies spent nearly $9 billion on relief and 
sustainable deve lopment  programs in the 
developing world, half of this being attrib- 
utable to American PVOs alone. The pro- 
file of PVOs has g rown  as they  have  at- 
t e m p t e d  to i n f l u e n c e  f o r e i g n  p o l i c y  
decisions affecting complex emergencies.  
As the  n u m b e r  and  e x t e n t  of c o m p l e x  
emergencies  have  increased,  so too have 
the PVO efforts. Through  their advocacy  
efforts,  the PVOs inf luence  the decis ion  
makers who direct American foreign policy 
and by educating the public and engaging 
its active support  through financial contri- 
bu t ions  to relief efforts. Fur ther ,  the in- 
creasing activity of PVOs in internat ional  
crises, combined  wi th  the greater  role of 
the U.S. mil i tary in peace and humani tar-  
ian operations,  means  that PVO activities 
have become vital componen ts  of opera-  
tions in which the U.S. mili tary is involved. 
To unde r s t and  the change in the interac- 
tion between PVOs and the U.S. military, a 
use fu l  con t r a s t  is b e t w e e n  the Vie tnam 
war, where the interaction was small (and 
at times unfriendly),  and the Bosnia opera-  

USAID Development Assistance 
Funds Channeled Through PVOs 
(billions of 1995 $) 

FY 85 FY 88 FY 91 F'¢ 94 

SOURCE: Interaction 

tion unfo ld ing  in late 1995, where  PVOs 
are central to the success of the mission. 

PVOs'  opera t iona l  w o r k  in complex  
emergencies focuses on the five saving in- 
tervent ions  that make  up the relief disci- 
pline: food distribution, shelter, -water, san- 
i t a t i o n  a n d  m e d i c a l  care .  To t h e s e  
disciplines may  be added  in-depth grass- 
roots organizat ional  skills at the commu-  
nity level, which PVO's use as much in re- 
l ief  e f f o r t s  as in t h e i r  l o n g e r - t e r m  
s u s t a i n a b l e  d e v e l o p m e n t  w o r k .  P V O s  
know the history, politics, and  culture of 
the society, the religious beliefs, tribal or 
clan structure,  and, most  impor tant ,  they 
deal on a daily basis with the local and na- 
t ional elites and author i ty  s t ructures  that  
lead the social order. 

Because of their  sense of geographic  
place in the vil lages and  cities where  they 
serve, PVO field staff f requent ly  become 
advocates  of the people  -with w h o m  they  
w o r k ,  to s u c h  a d e g r e e  t h a t  t h e y  lose  
their objectivity or they  see only  ve ry  lo- 
calized condit ions,  which  m a y  not be rep- 
r e s e n t a t i v e  of m o r e  g e n e r a l  s o c i e t a l  
t r e n d s .  T h e y  s o m e t i m e s  fail  to u n d e r -  
s t and  the larger  polit ical,  social, or  eco- 
n o m i c  f o r c e s  a t  w o r k  in t he  c o u n t r y .  
Some t imes ,  the i r  ideo logica l  p re jud ices  
distort  their  u n d e r s t a n d i n g  of wha t  is re- 
ally h a p p e n i n g  in a society. 

The PVOs are both unlike and similar. 
Their organizational s t~c tures ,  their philo- 
sophical approaches to relief and develop- 
ment  and public policy, their sectorial spe- 
cialization, and their historical roots cover 
such a wide spectrum that they cannot be 
e a s i l y  c h a r a c t e r i z e d .  Those  PVOs  t h a t  
w o r k  exclusively on publ ic-pol icy issues 
but  have no pe rmanen t  operat ional  pres- 
ence in the field are k n o w n  as advocacy  
groups.  These tend to have modes t  bud-  
gets and staffs, and  no p rograms  or pro- 
jects, focusing instead on researching such 
issues  as h u m a n - r i g h t s  abuses ,  refugee-  
protect ion issues, or hunger.  Most  of the 
larger  PVOs do both relief and  develop-  
ment  worm a few, such as the International 
Rescue Committee and International Med- 
ical Corps, work only in relief efforts. Some 
specialize by sector (agriculture, health, or 
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education), while others have regional spe- 
cialization (such as Africare, which works 
only in Africa). 

M a n y  PVOs do not  accep t  or have  
never applied for grant funding from U.S. 
foreign-assistance agencies. For some, that 
is a function of religious principles or their 
long-standing opposition to American for- 
eign policy; for others, it is a wish s imply 
to be unh inde red  by the r igorous public- 
sector procedural  and program-design re- 
q u i r e m e n t s  of g o v e r n m e n t  gran ts .  Still  
others, including m a n y  smaller PVOs, do 
not have the expertise to negotiate through 
the th icket  of rules  and r egu la t ions  im- 
p o s e d  by  these  g ran t s .  F e d e r a l  law re- 
quires that in order to be eligible to receive 
grant funding,  a PVO must  raise at least 20 
percent of its aggregate funding from pri- 
vate sources. 

Despite the differences among  them, 
PVOs in general have a style of vvork and 
an organizat ional  ethos that  is ma rked ly  
different from that of the U.S. military, e.g., 
less hierarchy among staff, more emphasis  
on consensus than on command,  and more 
concern  abou t  i n v o l v i n g  locals in deci-  
sions. The differences between PVOs and 
the U.S. mili tary is a challenge to working 
t o g e t h e r  smooth ly .  Yet bo th  pa r t i e s  in- 
creasingly need to cooperate to accomplish 
their  separa te  m i s s i o n s - - t h e  PVOs need 
the mi l i ta ry ' s  inf ras t ructure  suppor t  and 
the protection from hostiles, and the mili- 
t a ry  needs  the PVOs abi l i ty  to get  local 
civilian institutions functioning again. 

Most PVOs, both American and inter- 
nat ional ,  help in several  w a y s  to imple-  
m e n t  the  f o r e i g n  p o l i c y  of the  U n i t e d  
States, sometimes unintentionally: 

Q By p rov id ing  h u m a n i t a r i a n  assis- 
tance to people most vulnerable to starva- 
tion and disease in a country governed by 
a rogue regime in which economic sanc- 
tions have been imposed, PVOs avoid the 
adverse human consequences of sanctions, 
which might render them politically unac- 
ceptable to public and congressional opin- 
ion in the U.S. 

• By improving basic human  services 
in a country following a civil war  through 
their rehabilitation and reconstruction pro- 
grams, PVOs help to create public support  
for whatever  regime is in power. If stability 
of the regime is a foreign policy interest of 

the U.S., then  PVOs serve  tha t  interest .  
Likewise,  PVO human-se rv ice  p rog rams  
ensure services are not interrupted in a na- 
tion with an authori tarian past while it is 
democratizing, a process that can at times 
be chaotic. 

Q By ensur ing a safety net of human  
services ,  PVOs can m i t i g a t e  the conse-  
quences  of economic  r e fo rm a n d  struc-  
tural  ad jus tment  in deve loping  countries 
and thus increase their chance of success. 
Most economic reform involves the elimi- 
nat ion of b u d g e t  deficits t h rough  reduc- 
tion of the public payroll ,  human-service  
p r o g r a m s ,  and  s u b s i d i z e d  food pr ices  
measures  that  can create political unres t  
and destabilize governments  that impose 
the reforms. 

• By acting as mediat ing institutions, 
f a i t h - b a s e d  PVOs w o r k i n g  t h r o u g h  the  
c h u r c h e s ,  and  s e c u l a r  P V O s  w o r k i n g  
t h r o u g h  o ther  g rass roo t s  o rgan iza t ions ,  
can act in conflicts as neutral, intermediary 
ins t i tu t ions  be tween  oppos ing  sides and 
p r o m o t e  p l u r a l i s m  in n o n d e m o c r a t i c  or 
newly democratic societies. 

Conclus ions  
In terna t ional  organiza t ions  have tile 

potential to serve as useful instruments in 
pu r su i t  of U.S. foreign policy objectives. 
They establish conduct to which all states 
can. be held., thereby  p rov id ing  a f rame-  
work  for intrusive,  coercive enforcement  
on rogues. They provide ready-made fora 
in which common purposes  and goals can 
be hammered out. They are important  fora 
for unde r t ak ing  conflict-resolution initia- 
tives, as well as for sanctioning multilateral 
U.S. military operations that might be con- 
t e m p l a t e d ,  such. as economic  sanct ions .  
When recourse to mil i tary ins t ruments  is 
needed, they provide a foundation for bur- 
den-sharing. Furthermore, they provide the 
venue for organizing international coopera- 
tion in response to growing transnational  
problems, such as terrorism, uncontrolled 
migrat ions of large populat ions,  weapons  
proliferation, and narcotics. They serve as 
neutral  or impart ial  bodies that  reinforce 
U.S. efforts in such critical areas as prolifer- 
at ion of weapons  of mass destruction.  In 

I N S T I T U T E  FOR N A T I O N A L  S T R A T E G I C  STUDIES 4 5  



S T R A T E G I C  A S S E S S M E N T  1 9 9 6  

a d d i t i o n ,  the re  are  p r a c t i c a l  m a t t e r s  on  
w h i c h  cooperat ion is needed ,  such as air- 
traffic securi ty,  t e l e c o m m u n i c a t i o n s ,  a n d  
postal  standards.  

On the other hand ,  in ternat ional  orga- 
n izat ions  have  certain intr insic  drawbacks :  

• They often have  their  own  bureau-  
cratic a g e n d a s  w h i c h  m a y  or m a y  not be 
consistent  wi th  U.S. interests. 

• They  have  l imi t ed  r a p i d - r e s p o n s e  
capabi l i t ies  as crises material ize.  

• W i t h  s o m e  n o t a b l e  e x c e p t i o n s ,  
t h e i r  b u r e a u c r a c i e s  are  e n c r u s t e d  w i t h  
procedures  that inhibi t  innova t ion  or rapid  
adap ta t ion  to chang ing  circumstances.  

• C o n s e n s u s - b u i l d i n g  on major  pol- 
icy ini t ia t ives  con templa ted  by the Uni ted  
S ta tes  is s l o w  to e v o l v e  a n d  d e c i s i o n s  
taken tend to represent  a m b i g u i t y  ar is ing 
out of compromises .  

The U n i t e d  States  can p l a y  a m a j o r  
role in efforts to i m p r o v e  the pe r fo rmance  
of m a n y  of t h e s e  i n t e r n a t i o n a l  a n d  :re- 
g ional  o rgan iza t ions  by  es tab l i sh ing  clear 
U.S. pol icy objectives and  concentra t ing its 

effort  on those  agenc ie s  a n d  i n s t i t u t i ons  
d e e m e d  e s s e n t i a l  to the  a t t a i n m e n t  of  
those objectives.  In par t icular ,  the Uni ted  
Sta tes  -will be  m o r e  e f f e c t i v e  if it  f i n d s  
:ways to a c c o m m o d a t e  i tself  to the eccen- 
tricities of regional  o rganiza t ions  that  are 
p r epa red  to engage  in sus t a ined  conflict-  
resolut ion init iatives.  

Key e lements  wi th in  the U.S. govern-  
men t  have  yet to reach ag reemen t  on the 
re levance and  impor tance  of in te rna t ional  
organiza t ions  in the a t t a inment  of U.S. se- 
c u r i t y - p o l i c y  ob j ec t i ve s .  W h i l e  t h e r e  is 
a g r e e m e n t  t h a t  p r i o r i t y  s h o u l d  be  ac- 
corded  agencies  that  add re s s  i ssues  such 
as p r o l i f e r a t i o n  of w e a p o n s  of m a s s  de-  
s t ruc t ion ,  h u m a n i t a r i a n  needs ,  and ,  to a 
l e s se r  extent ,  peace  o p e r a t i o n s ,  the  U.S. 
g o v e r n m e n t  has not p rov ided  a broad per- 
spec t ive  on the roles and  r e l a t i o n s h i p  of 
in te rna t ional  organiza t ions  to vital U.S. se- 
cur i ty  interests. 
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I n t r o d u c t i o n  
n recent  years ,  economic  issues h a v e  
r i sen  in  p r io r i ty  a m o n g  U.S. fo re ign  
po l icy  interests ,  ref lect ing two major  
deve lopments :  a relat ive decl ine  in se- 
c u r i t y  c o n c e r n s ,  r e s u l t i n g  f r o m  the  

e n d  of the  E a s t - W e s t  s t r u g g l e ;  a n d  the  
Amer i can  publ ic ' s  dissat isfact ion with U.S. 
e c o n o m i c  p e r f o r m a n c e .  As conce rn  over  
e c o n o m i c  i s s u e s  h a s  r i s en ,  i n t e r e s t  h a s  
g rown in the use of economic  ins t rument s  
to promote  U.S. economic and  securi ty in- 
terests alike. 

E c o n o m i c  I n t e r e s t s  as  an  I s s u e .  D u r i n g  
the Cold  War, na t i ona l  secur i ty  conce rns  
took p r e c e d e n c e  over  economics .  Differ-  
ences wi th  Japan or Europe over market  ac- 
cess were genera l ly  sett led in the spiri t  of 
the greater c o m m o n  endeavor  of advanc ing  
collective security. By contrast, the predom-  
inant  at t i tude in the post-Cold War era, ir- 
r e s p e c t i v e  of a d m i n i s t r a t i o n ,  h o l d s  tha t  
U.S. security d e p e n d s  u p o n  a strong econ- 
o m y  in two senses: first, a s t rong fore ign  
policy requires a strong economic base; and 
secondly, securi ty in its broadest  sense in- 
c l u d e s  e c o n o m i c  w e l l - b e i n g  su f f i c i en t  to 
p rov ide  prosper i ty  for most  and  assurance 
of a safety net for all. 

M a n y  A m e r i c a n s  are m o r e  w o r r i e d  
about  the economic aspects of security than 
about  the mi l i t a ry  aspects. Since the mid -  
1970s, the U.S. economy has not de l ivered 
the growth in incomes that Amer icans  have  
come to expect.  M a n y  peop le  be l i eve  the 
economy suffers because the Uni ted  States 
has not faced a level p l ay ing  field in inter- 
n a t i o n a l  e c o n o m i c  c o m p e t i t i o n ,  a n d  be- 
cause  Wash ing ton  has  not suppo r t ed  U.S. 
bus iness  interests as s t rongly as other gov- 
e rnment s  have suppor ted  their firms. 

P u b l i c  d i s s a t i s f a c t i o n  w i t h  the  U.S. 
e c o n o m y  is fed by  the fall in the U.S. rela- 
t ive s t a n d i n g  s ince  the ea r ly  post-VVorld 
War II years.  The U.S. share  of wor ld  eco- 
n o m i c  o u t p u t  d r o p p e d  f r o m  a p e a k  of 
p e r h a p s  45 percent  in 1945 to 25 percent  in 
1980, c r e a t i n g  a s e n s e  t h a t  t he  U n i t e d  
States has  lost its pos i t ion  as the w o r l d ' s  
u n q u e s t i o n e d  economic  l eader  a n d  n o w  is 
b u t  one  of seve ra l  e c o n o m i c  p o w e r  cen- 
ters. Less wel l  k n o w n ,  a n d  thus  less inf lu-  
ent ia l  in  pub l ic  opin ion ,  is the fact that  the 
U.S. share  of wor ld  ou tpu t  has  r e m a i n e d  
stable at about  25 percent  d u r i n g  the last  
f if teen years.  Indeed ,  in  the years  since the 
end  of the Cold  VVar in 1989, the U.S. G N P  
has  g r o w n  as fast  as those  of J apan  and  
the European  Union.  Besides m a i n t a i n i n g  
i ts  s h a r e  of  w o r l d  o u t p u t ,  t he  U n i t e d  
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States has  also increased its lead in the in- 
f o r m a t i o n  i n d u s t r i e s ,  i n c l u d i n g  the  cru- 
cial sof tware  i n d u s t r y  that  g ives  it a com- 
m a n d i n g  p o s i t i o n  in  t h e  t e c h n o l o g i e s  
c e n t r a l  to f u t u r e  e c o n o m i c  g r o w t h  a n d  
m o d e r n  warfare .  

E c o n o m i c s  as an  I n s t r u m e n t .  At different  
times, the U.S. publ ic  endorses  inconsis tent  
p r inc ip les  for g u i d i n g  the i n s t r u m e n t s  of 
in ternat ional  economic policy. Suppor t  for 
the p ropos i t i on  that  all benef i t  f rom free 
t r ade  is c o n t r a d i c t e d  b y  s u p p o r t  for the  
v iew that  economics  is the p r inc ipa l  f ield 
of c o m p e t i t i o n  a m o n g  n a t i o n s  a n d  the  
Uni ted States mus t  therefore take all neces- 
sary  s teps  to ensure  it comes  out on top. 
The v iew adopted  tends to d e p e n d  on cir- 
cumstances.  In the late 1980s, when  Japan ' s  
economy looked to be on a path  to surpass  
that of the Uni ted  States, some Amer icans  
v i ewed  Japan as a threat; after four  years  
(i992-95) of recession there, the U.S. publ ic  
has  a d o p t e d  a m o r e  r e l a x e d  a t t i t u d e  to- 
ward  Japan. 

W h a t e v e r  p r i n c i p l e s  W a s h i n g t o n  
chooses to adopt ,  its abi l i ty  to wie ld  eco- 
nomic  ins t ruments ,  on behal f  of ei ther eco- 
nomic  or securi ty goals, has been  subject to 
con t rad ic to ry  forces. The ef fec t iveness  of 
e c o n o m i c  i n s t r u m e n t s  has  b e c o m e  m o r e  
c i rcumscr ibed than  it was in the h e y d a y  of 
U.S. economic power  du r ing  the early Cold 
War era, ov¢ing to the decl ine  in the rela- 
t ive  w e i g h t  of t he  U n i t e d  S ta tes  in  the  
wor ld  economy. Also, the sophist icat ion of 
m a n y  nat ions"  e c o n o m i e s  has  g r o w n ,  so 
that they can produce  a wide  range of in- 
dus t r ia l  goods, wh ich  undercu t s  U.S. uni-  
lateral restrictions. 

O n  the  o t h e r  h a n d ,  the  n e w  w o r l d  
o rde r  e n h a n c e s  the  e f f ec t i venes s  of eco- 
nomic  ins t ruments  in two ways.  First, dur-  
ing the Cold War, the Soviet Un ion  stood 
ready to step in w h e n e v e r  the U.S. tried to 
isolate another  nat ion economically. For ex- 
a m p l e ,  w h e n  W a s h i n g t o n  a p p l i e d  eco ~ 
nomic  pressure  against  Cuba,  Moscow pro- 
v i d e d  the  m a s s i v e  s u b s i d i e s  t h a t  k e p t  
H a v a n a  afloat. No count ry  now possesses 
the  c o m b i n a t i o n  of hos t i l e  in t e res t s  a n d  
economic migh t  to provide  that k ind  of al- 
t e rna t i ve .  Secondly ,  n a t i o n a l  e c o n o m i e s  
have  become more  d e p e n d e n t  on interna-  
t ional  t rade and  wor ld  f inanc ia l  markets .  
Trade in goods and  services across nat ional  

borders  in 1970 a m o u n t e d  to about  15 per- 
cent of wor ld  output ;  by  1995, this f igure  
had  g rown  to about  25 percent. 

I n s t r u m e n t s  
Trade Policy 

D u r i n g  the  C o l d  War,  "Wash ing ton  
s u b o r d i n a t e d  the use of t rade  as a pol icy  
i n s t r u m e n t  to m i l i t a r y  a n d  d i p l o m a t i c  
concerns.  O n e  e x a m p l e  was  the g ran t ing  
or w i t h h o l d i n g  to the USSR and  East Eu- 
r o p e a n  coun t r i e s  of n o r m a l  t r ade  t e rms ,  
m i s l e a d i n g l y  k n o w n  as mos t  favored  na- 
t ion (MFN) status. More often than  t rade  
p r iv i l eges ,  however ,  the  i s sue  "was t r ade  
sanct ions,  especia l ly  for wha t  were  seen as 
u n f a i r  t r a d e  p r a c t i c e s .  S t a r t i n g  in  t h e  
1970s,  C o n g r e s s  e n a c t e d  t o u g h e r  a n d  
tougher  legis la t ion m a n d a t i n g  a n t i d u m p -  
ing  du t i e s  a n d  c o u n t e r v a i l i n g  du t i e s  for 
s u b s i d i e s .  Sect ion 301 of the 1974 Trade 
Act, w h i c h  a u t h o r i z e s  re ta l ia t ion  for un -  
fair  t rade  practices,  requi res  r ap id  act ion 
b y  the U.S. on c l a ims  f i led  b y  U.S. f i rms  
a n d  f a c i l i t a t e s  t h e  i m p o s i t i o n  of s t i f f  
p e n a l t i e s - - t o  the d i s m a y  of m a n y  econo- 
mi s t s ,  w h o  see l i t t le  ba s i s  for the l a w ' s  
v i ew  of wha t  const i tutes  unfa i r  trade. Suc- 
cess ive  a d m i n i s t r a t i o n s  d i d  not  p lace  as 
h igh  a pr ior i ty  on  unfa i r  trade, as de f ined  
b y  U.S. law, as on  fo re ign  p o l i c y  issues .  
Time and  again  in the late 1970s and  ear ly  
1980s, p roposa l s  by  the U.S. Trade Repre- 
sen ta t ive  (USTR) to i m p o s e  sanc t ions  on 
J a p a n  o v e r  its m o u n t i n g  t r a d e  s u r p l u s  
wi th  the Uni ted  States were  o v e r r i d d e n  by  
the  State D e p a r t m e n t  a n d  the  P e n t a g o n  
out of fear  that  such measu re s  w o u l d  im- 
p e r i l  W a s h i n g t o n ' s  s e c u r i t y  t i e s  w i t h  
T o k y o .  T r a d e  a c t i o n s  w e r e  m o r e  f re-  
q u e n t l y  i m p o s e d  w h e n  t h e y  c o u l d  ad-  
vance  na t iona l  secur i ty  interests.  

In a d d i t i o n ,  the  W a s h i n g t o n  fo re ign  
p o l i c y  e s t a b l i s h m e n t  d o w n p l a y e d  t r ade  
policy as an ins t rument  of nat ional  power. 
Despi te  aggressive t rade promot ion  efforts 
in 1994-95, the U.S. still trails its economic 
rivals in export  promot ion expendi tures .  In 
1994, the U.K. spent  on export  p romot ion  
about  $.25 per $1,000 of GDP; France spent  
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$.17; J apan ,  $.12; 
and the U.S., $.03. 
Al so ,  a p o s i t i o n  
at the C o m m e r c e  
Depar tment  rarely 
c o m m a n d e d  the  
same prestige as a 
c o m p a r a b l e  o n e  

at the  S ta te  De- 
partment ,  and for- 
e ign  se rv ice  offi- 
cers be l ieved  that  
p r o m o t i o n  c a m e  
m o r e  q u i c k l y  to 
those who focused 
on t radi t ional  for- 
e ign  p o l i c y  con-  
cerns than to those 
w h o  s p e c i a l i z e d  
in economics. 

T rade  p o l i c y  
has gained promi- 
nence since the end 
of the C o l d  War, 
o w i n g  in p a r t  to 
the g rous ing  im- 

portance of the international sector for U.S. 
prosperity. In 1994, the growth  in exports 
provided a third of the growth in GDP, and 
expor t s  s u p p o r t e d  11 mi l l i on  jobs. The 
Commerce  Depa r tmen t  est imates  that by 
2000, exports will suppor t  16 million jobs. 
And those are good jobs: one s tudy showed 
that  e m p l o y m e n t  in the expor t  sector in 
1988-1995 paid 13 percent more than the aw 
erage wage. 

Many  members  of the Bush adminis-  
trat ion recognized the impor tance  of this 
p h e n o m e n o n  and  a t t e m p t e d  to r e shape  
U.S. pol icy a c c o r d i n g l y ~ b e e f i n g  up  the 
C o m m e r c e  D e p a r t m e n t ' s  F o r e i g n  a n d  
Commerc ia l  Service to p romote  U.S. ex- 
ports, and encouraging the formation of the 
A s i a n  Pac i f ic  E c o n o m i c  C o o p e r a t i o n  
(APEC) fo rum to l ink the U.S. e c o n o m y  
more closely with the dynamic economies 
of Asia. But these attempts were often ham- 
strung by internal disputes over the proper 
role of government in such efforts. 

The Clinton administrat ion brought  an 
unprecedented focus on international trade 
pol icy as an in s t rumen t  to p romote  U.S. 
economic  in teres ts .  The a d m i n i s t r a t i o n  
pushed  through Congress both the North  
American Free Trade Agreement  (NAFTA) 

and  the U r u g u a y  R o u n d  GATT accord ,  
which established the World Trade Organi- 
zation (WTO). These two agreements were 
the  c e n t e r p i e c e  of the  a d m i n i s t r a t i o n ' s  
strategy for lowering the cost to U.S. con- 
sumers  of impor t s  whi le  increas ing U.S. 
jobs by expanding markets for U.S. goods. 

At the same time, the adminis t ra t ion 
made  sweeping  changes in the w a y  gov- 
e rnment  works  wi th  business  to increase 
U.S. exports. The rIi-ade Promotion Coordi- 
nat ing Committee,  which is chaired by the 
Secre tary  of Commerce  and  inc ludes  all 
the U.S. government  agencies involved in 
trade, formulated a National  Export Strat- 
egy  to help  Amer ican  bus iness  compe te  
and win overseas. The Commerce  Depart- 
ment  created an Advocacy Center to track 
large foreign in f ras t ruc tu re  projects and 
assist U.S. exporters facing logjams; for ex- 
ample,  the center helped AT&T win a $4 
billion contract  to modern ize  Saudi  Ara-  
b i a ' s  t e l e c o m m u n i c a t i o n s  s y s t e m .  The  
Commerce  Depa r tmen t  has also targeted 
more  than a dozen  large, emerg ing  mar-  
k e t s ~ h i n a ,  Brazil, South Africa, and oth- 
e r s - t h e  better to focus government  export 
p romot ion  activities. U.S. gove rnmen t  fi- 
nancial  ass is tance to e x p o r t s - - i n c l u d i n g  
feasibility studies, export  credits, and aid 
related to e x p o r t s - - h a s  amoun ted  to $19 
bil l ion per  a n n u m  in the mid-1990s. Al- 
t hough  in 1995 Congress ,  led by the Re- 
publ ican  majority, considered abol ishing 
the  D e p a r t m e n t  of C o m m e r c e ,  it s u p -  
ported continuing the government ' s  trade 
promotion activities, though the exact or- 
g a n i z a t i o n a l  s t r u c t u r e  for d o i n g  so re- 
mains unclean 

To mesh its economic efforts with tradi- 
tional policy concerns, the Clinton adminis- 
t r a t i o n  c r e a t e d  the  N a t i o n a l  E c o n o m i c  
Council (NEC), a White Housebased  coor- 
dinat ing group equivalent to the National 
Secur i ty  Counc i l  (NSC)° With p o w e r f u l  
leaders and m a n y  staff members  holding 
joint N E C / N S C  positions, the new- council 
has he lped  broker  economic and foreign 
policy interests. However,  balancing trade 
priorities with other foreign policy concerns 
has p roven  difficult .  One issue has been 
whether  MFN sta tus-- that  is, access to the 
U.S. market  on normal  t e rms - - shou ld  be 
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the economic field. 

m a d e  c o n d i t i o n a l  on p rogres s  in  h u m a n  
rights, most especially for China. An exam- 
ple more closely related to security issues is 
to wha t  extent U.S.-Japan trade differences 
can and  should  be isolated from the bilat- 
eral securi ty relationship.  In early 1995, as 
the USTR i m p l e m e n t e d  a get- tough policy 
w i t h  Japan ,  the D e f e n s e  D e p a r t m e n t  re- 
leased its annua l  report on U.S. security in- 
terests in Asia.  Whi le  the repor t  d id  little 
more than  restate the U.S. c o m m i t m e n t  to 
Asia 's  defense, Tokyo interpreted the t iming 
of its r e l ease  a n d  its f o r m u l a t i o n  of the  
g rounds  for U.S. troop strength in Asia  as 
s ignals  that U.S. t rade concerns  r e m a i n e d  

separate from, if not necessari ly subordinate  
to, mil i tary and diplomatic  interests. 

The use of regional  t rade agreements  
as a pol icy i n s t rumen t  has a s ide effect on 
s e c u r i t y  i n t e r e s t s ,  b e c a u s e  s u c h  ag ree -  
men t s  m a y  impl ic i t ly  l ink in tegra t ion wi th  
the U.S. economy to securi ty c o m m i t m e n t s  
by  "Washington. For example ,  Wash ing ton  
has  a l w a y s  d e m o n s t r a t e d  a p r o f o u n d  in- 
terest in the poli t ical  and  economic  stabil- 
i ty of Mexico.  By f u r t h e r  i n t eg ra t i ng  the 
U.S. a n d  M e x i c a n  e c o n o m i e s ,  N A F T A  
d e e p e n e d  ~¢Vashington's sense of responsi-  
bi l i ty  for deve lopmen t s  in Mexico, m a k i n g  
the Cl in ton  a d m i n i s t r a t i o n ' s  m o v e  to bai l  
ou t  t he  c r u m b l i n g  p e s o  p r a c t i c a l l y  in-  
e v i t a b l e .  S i m i l a r l y ,  in  d i s c u s s i o n s  w i t h  
As ian  na t ions  r ega rd ing  APEC, ~]ash ing-  
ton  h a s  e x p l i c i t l y  l i n k e d  a c c e s s  to the  
r a p i d l y  g r o w i n g  A s i a n  m a r k e t s  w i t h  a 
con t i nued  c o m m i t m e n t  to As ian  security. 
Impl ic i t  in this is the sugges t ion  that free 
t rade in the Pacific r im wil l  anchor  U.S. in- 
terests in Asia  and  ma in t a in  the U.S. secu- 
rity umbre l l a  over  the region. 

'lYade pol icy  wi l l  l ikely  serve  increas- 
i n g l y  as a n  i n s t r u m e n t  of U.S. p o w e r .  
However ,  w h i l e  at t imes  t rade  po l icy  can 
a d v a n c e  fo re ign-and  secur i ty -pol icy  inter- 
es t s ,  t r a d e  i s s u e s  can  a l so  c o m p l i c a t e  
those interests.  The cha l lenge  a h e a d  is to 
forge a w o r k a b l e  b a l a n c e  b e t w e e n  these 
va r ious  interests.  

O n e  aspec t  of t r ade  po l i cy  has  been  
controls  on h igh - t echno logy  exports  w i th  
potent ia l  for mi l i ta ry  use. Such controls are 
d iscussed  in the chapter  on Arms  Control. 

Financial and Macroeconomic 
Policy 

A m o n g  the economic ins t rument s  for 
affect ing foreign g o v e r n m e n t s ,  by far the 
b lun tes t  are f inancia l  and  macroeconomic  
tools: i n t e rven t i on  in exchange  rate m a r -  

kets, controls  over  loans  a n d  i n v e s t m e n t  
( i n t o  or  ou t  of  t h e  U.S.) ,  i n t e r e s t  r a t e  
changes,  and  tax and gove rnmen t  expendi-  
ture policy. Dur ing  the Cold War, these in- 
s t r u m e n t s  were  u sed  in par t  to d e n y  re- 
sources to the c o m m u n i s t  wor ld  (e.g., strict 
l imits on loans to the USSR) and in part  to 
p u s h  a l l ies  (e.g., f i n a n c i a l  l e v e r a g e  over  
Great Britain and  France to cut short their  
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1956 i n v a s i o n  of E g y p t  d u r i n g  the Suez 
Canal  nat ional izat ion crisis). However,  the 
m a i n  Cold War use of f inancial  and  macro- 
economic ins t ruments  was to preserve the 
un i ty  and  promote  the joint p rosper i ty  of 
the Western  al l iance,  for ins tance  by run-  
n i n g  l a r g e  b u d g e t  d e f i c i t s  d u r i n g  t h e  
1974-75 oi l -pr ice  recess ion to p r o v i d e  an 
engine  for Western economic growth. 

Changing Circumstances. in the increas- 
ing ly  i n t e r d e p e n d e n t  w o r l d  of the 1990s, 
any  a t tempt  to use f inancial  and  macroeco- 
nomic  i n s t r u m e n t s  to in f luence  a fore ign  
g o v e r n m e n t  is f r augh t  w i th  risk. Indeed ,  
m a n y  economis t s  are scept ical  abou t  the 
a b i l i t y  of m a c r o e c o n o m i c  a n d  f i n a n c i a l  
policies to achieve  economic  goals, m u c h  
less foreign policy aims. Four reasons m a y  
be ment ioned .  

• P u r e l y  n a t i o n a l  e c o n o m i e s  no  
longer  exist, if they ever did. Pol icymakers  

Foreign Assets Held by U.S, Banks 
( in b i l l ions  of  1 9 9 5  S) 

Official Foreign | Foreign Assets of 
Reserves Commercial Banks 

Banks foreign assets 
as % of official 
foreign assets 

1965 

63% 

1970 

1975 

1980 

1985 

1990 

1994 

80% 

334% 

675,% 

966% 

679% 

728% 

I I I I I 

SOURCE: International Monetary Fund 

are c o n s t r a i n e d  b y  global-  
ization, which  has  changed 
f inanc ia l  marke t s ,  at least,  
i n t o  t r u l y  i n t e r n a t i o n a l  
m a r k e t s .  T h u s ,  r a i s i n g  
s h o r t - t e r m  i n t e r e s t  ra tes ,  
i m p o s i n g  cap i ta l  controls ,  
and  coordinat ing mone ta ry  
policy with other countr ies  
p r o v e  l e ss  e f f e c t i v e  t h a n  
t h e y  once  d i d  b e c a u s e  of 
greater capital  mobi l i ty  and 
the abil i ty of traders to cir- 
c u m v e n t  nat ional  economic 
regulations.  

Q Internat ional  capital  
f l ows  h a v e  b e c o m e  v a s t l y  
larger than g o v e r n m e n t  re- 
sources avai lable  to de fend  
currencies. This has greatly 
weakened  the abil i ty to use 
wha t  was  once a m o n g  the 
mos t  p o w e r f u l  of in t e rna -  
tional financial instruments ,  
namely ,  the exchange  rate. 
Whereas  dur ing  the sterling 
c r i s e s  of t h e  1960s t h e  
Br i t i sh  g o v e r n m e n t  c o u l d  
m o b i l i z e  rese rves  equa l  to 
severa l  weeks  (or, in some 
ca se s ,  s e v e r a l  m o n t h s )  
worth of t rading on interna- 
t ional currency markets,  the 
vo lumes  those markets  now 

h a n d l e  d a i l y  e x c e e d  the  r e s e r v e s  of al l  
coun t r i es  combined .  In 1994, the w o r l d ' s  
foreign exchange markets  hand led  an esti- 
m a t e d  one t r i l l ion  do l l a r s  each  b u s i n e s s  
day. In the face of such  v o l u m e ,  coordi -  
na ted  act ions by  the G7 count r ies  can be 
o n l y  s y m b o l i c ,  a s i g n a l  of the  i n t e n t  to 
change mone ta ry  policy. 

• Since the late 1970s, the t rend  has  
b e e n  t o w a r d  the idea  that  g o v e r n m e n t s  
s h o u l d  create a p r e d i c t a b l e  e n v i r o n m e n t  
w i t h i n  w h i c h  economic  dec i s ions  can be 
m a d e ,  w i t h o u t  ge t t i ng  i n v o l v e d  in f ine-  
tun ing  the economy, wh ich  had  been popu-  
lar d u r i n g  the h e y d a y  of K e y n e s i a n  eco- 
n o m i c s  in  t h e  1960s  a n d  e a r l y  1970s.  
G o v e r n m e n t s  are less w i l l i n g  to use  tax 
and  expendi ture  policies, wh ich  were once 
seen as central  i n s t r u m e n t s  to affect both  
domest ic  and  world  economies.  Decl in ing 
conf idence  in the g o v e r n m e n t ' s  abi l i ty  to 
m a n a g e  p r o d u c t i v e  assets  has  on ly  rein-  
forced this trend. In m a n y  countries,  priva- 
t ization has replaced nat ional iza t ion  as the 
trend of the day. 

• The size of the U.S. budget  and trade 
deficits places t ight constraints  on interna- 
tional economic policy. The Federal Reserve 
has to retain interest rates high enough to fi- 
nance these deficits, which limits its ability to 
s t imula te  the economy wi th  lower  rates as 
some domestic critics would  want. In its in- 
terest rate policy, the Federal Reserve also has 
to be concerned about  the exchange rate of 
the dol lar  for foreign currencies (the lower  
the interest rates in the U.S., the more attrac- 
tive to take money  abroad, which red uces the 
value of the U.S. do~ar). Besides its effects on 
capital  flows, the exchange rate also affects 
trade: the lower the value of the dollar is rela- 
tive to other currencies, the cheaper are U.S. 
exports and the more expensive to U.S. con- 
sumers  are imports .  W h e n  the va lue  of the 
do l la r  drops ,  that  can exacerbate  t ens ions  
with Japan (which worries that its products  
will  no longer be competitive) and  with Eu- 
rope (which worries  that capital  flows will  
disrupt  the EU's Exchange-Rate Mechanism). 

Consequences of Change. That macroeco- 
nomic policy coordination among  the G7 na- 
tions is difficult, and  speculators can circum- 
ven t  exchange - ra t e  a g r e e m e n t s ,  does  not 
mean  that cooperation among  the advanced 
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World leaders at the 1995 
G7 Summit, Halifax, Canada. 

i ndus t r i a l  coun t r i e s  will be a b a n d o n e d .  
Macroeconomic coordination, even if only as 
meetings to air concerns, offers a means to 
promote openness and reduce the potential 
that  countr ies  will retreat  into economic 
blocs. Such economic blocs might be less in- 
clined to pursue common interests and more 
incl ined to pract ice begga r - thy -ne ighbor  
policies, such as competitive devaluations, 
that undermine global economic prosperity 
and  drive interstate tension. The formation 
of closed economic blocs centered around 
great powers could pose a substantial threat 
not only to global prosperity but ultimately 
to world ~ace .  

It is significant that  macroeconomics,  
not national security, led the heads of the 
Western powers to start meeting annually. 
While the G7 meetings were initially lim- 
ited to finance, they evolved into a general 
consultation on foreign policy issues, such 
as how to respond to developments  in the 
former Eastern bloc and to challenges from 
rogue states. In effect, the G7 summits  be- 
came a w a y  to d r a w  non-NATO J a p a n - -  
and p e r h a p s  o n e  day P, uss ia- - in to  a com- 
mon security dialogue. 

Foreign Aid 
During the Cold War, foreign aid was 

often used to counter potential Soviet influ- 
ence by suppor t ing  governments  fr iendly 
to the Uni ted States, enticing nonal igned  
governments towards a pro-Western stance, 

a n d  a m e l i o r a t i n g  social  cond i t ions  tha t  
cou ld  feed r ad i ca l  a n t i - W e s t e r n  m o v e -  
ments .  Some funds  wen t  to count r ies  in 
which  the U.S. main ta ined  bases (princi- 
pally the Philippines, Portugal, Greece, and 
Turkey), and other funds assisted countries 
facing communist  insurgencies (such as E1 
Salvador). In the 1990s, as the Soviet system 
has lost its appeal to developing countries 
and the Soviet threat disappeared,  foreign 
aid has become an instrument to influence 
governments  on a host of issues from labor 
rights to environmental  pollution. 

Since the end of the Cold War, there 
has  been  s t rong  pub l i c  p r e s s u r e  to cut  
spending on foreign aid, even though the 
aid budget  has been shrinking in real terms 
for twenty years. In inflation-adjusted dol- 
lars, aid peaked in the early 1960s, at about 
twice the 1995 level. As a share of GNP, aid 
in 1995 was less than one-fourth its level of 
thirty years earlier, 

O n e  of the principal limitations on the 
effectiveness of foreign aid as a policy in- 
s t r u m e n t  is tha t  the goals  set for it are 
over ly  ambi t ious ,  which diss ipates  w h a t  
could be more powerful  influence if it were 
more  n a r r o w l y  focused.  The leg is la t ion  
that  gu ides  the d i s b u r s e m e n t  of fore ign  
aid,  the Fore ign  Ass i s t ance  Act, is bur -  
dened with thirty-three objectives and sev- 
en ty - f ive  p r io r i t y  areas,  which  i m p e d e s  
USAID from rewarding governments  that  
shif t  pol icy in d i rec t ions  des i red  by the 
U.S. F u r t h e r m o r e ,  C o n g r e s s  e a r m a r k s  
much of the aid, that is, directs how much 
is to be spent  in each country. While ear- 
m a r k i n g  lets the elected represen ta t ives  
rather  than career officials decide how to 
s p e n d  the taxpayers '  money, it leaves little 
flexibility for USAID to direct aid to good 
deve lopmen t  and foreign-policy par tners  
and  away from poor performers. 

Foreign Policy Aid and Economic Devel- 
opment Aid. Foreign aid has many  compo- 
nents, which can be grouped for analytical 
purposes  into two categories. First is the 
foreign policy aid, consisting pr imari ly  of 
m i l i t a ~  aid and cash payments  to foreign 
g o v e r n m e n t s  (more or less equal  to the 
budget  category called Economic Support  
Funds ,  ESF). Second is deve lopmen t  aid, 
which consists of food aid (PL 480), disas- 
ter relief, projects like roads and schools 
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U.S. Foreign Aid 
(Bill ions FY 1996 dollars) 
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SOURCE: USAID 
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aid data refers to budget authority.1996 Budget is request. 

buil t  by USAID, U.S. contribu- 
tions to in ternat ional  aid insti- 
t u t i o n s ,  a n d  a v a r i e t y  of 
smal ler  programs,  such as the 
Peace Corps. Whi le  USAID is 
t h e  p r i n c i p a l  f o r e i g n  a i d  
agency, it is responsible  for ad- 
m i n i s t e r i n g  o n l y  a b o u t  one-  
third of the U.S. foreign assis- 
tance funds,  and  the allocation 
of its f u n d s  is d e c i d e d  in an  
in ter -agency process in wh ich  
g e n e r a l  fo re ign  p o l i c y  in te r -  
ests we igh  heavily. 

Since the end of the Cold 
War,  I s r a e l  a n d  E g y p t  h a v e  
gotten most  of the foreign pol- 
icy aid. Between them, they re- 
ceive $5 bil l ion a year  (includ- 
ing $3.1 bil l ion in mil i tary aid), 
a level  set by  the 1978 C a m p  
Dav id  peace  accord b e t w e e n  
the  two  coun t r i e s .  ( In f la t ion  
has cut the value  of this assis- 
t ance  by  a th i rd  s ince  then.)  
The governments  of Egypt  and 
Israel  see the aid as par t  of a 
U.S. c o m m i t m e n t  to the i r  re- 
spect ive  security,  an  abso lu te  
precondi t ion for the peace be- 
t w e e n  Ca i ro  a n d  J e r u s a l e m .  
The  a i d  has  a l so  h e l p e d  ce- 
m e n t  c lose c o o p e r a t i o n  on a 
wide  range of issues, inc luding  
faci l i t ies  a n d  logis t ica l  assis-  
tance for the U.S. military. 

In i995,  for all coun t r i es  
o ther  t h a n  Is rae l  a n d  Egypt ,  
less than  $100 mi l l ion  was  al- 
located for mi l i ta ry  aid grants, 
w h i l e  $365 m i l l i o n  w a s  allo- 
cated for ESE Fore ign  pol icy  
aid has been par t icular ly  hard  
hit by  the decl ine in aid since 
the  m i d - 1 9 8 0 s .  At  FY 1996 
prices, foreign policy aid aver- 
aged  $4.5 b i l l i on  in  1986-88, 
$3.5 b i l l i o n  the  t h r e e  y e a r s  
a f t e r  t h a t  ( 1 9 8 9 - 1 9 9 1 ) ,  a n d  
then fell s teeply to an average 
of  l e s s  t h a n  $.5 b i l l i o n  in 
1993-95. 

In con t r a s t  to the d e c l i n e  in  fo re ign  
policy aid, economic deve lopmen t  has not 
been  as ha rd  hit. Economic  d e v e l o p m e n t  
a i d - - w h i c h  includes  contr ibut ions to mult i-  
lateral  organiza t ions ,  food aid, and  direct  
U.S. a id  p r o g r a m s - - w a s  re la t ive ly  s table  
f r o m  1986 t h r u  1994, at  c o n s t a n t  1996 
prices. The a n n u a l  average  for those n ine  
years was  $7.3 bil l ion (at 1996 prices), and 
most  years  saw a sl ight  growth  compared  
to the year  earlier. H o w e v e r  in 1996, eco- 
nomic  d e v e l o p m e n t  aid was  subs tan t i a l ly  
be low the average for the previous decade.. 

In o ther  words ,  the r e d u c t i o n  in  the 
total aid budge t  in the late 1980s and  early 
1990s came entirely out of the foreign pol- 
icy aid,  whi le  economic  d e v e l o p m e n t  aid 
s tayed relat ively constant. In 1986, the for- 
e ign  pol icy a id  was twice  the size of the 
economic:  d e v e l o p m e n t  a id .  To be  sure ,  
m u c h  of the foreign policy aid went  to Is- 
rael and  Egypt; set t ing that aside, the for- 
eign pol icy  aid was  still three-four ths  the 
size of the economic  d e v e l o p m e n t  aid. In 
1995, the foreign pol icy aid was  less than  
the  e c o n o m i c  d e v e l o p m e n t  a id ;  i n d e e d ,  
wi thout  aid to Israel and  Egypt,  the foreign 
policy aid was  5 percent  the size of the eco- 
nomic  d e v e l o p m e n t  aid. 

Economic  d e v e l o p m e n t  aid,  the tradi-  
t ional  focus of interest  a m o n g  aid person-  
nel, is said to serve U.S. interests  t h r o u g h  
job c r e a t i o n  p r o g r a m s  tha t  r e d u c e  the  
pool  of a l i ena ted  y o u t h  w h o  could  be at- 
t racted to radical  ant i -Western  ideologies ;  
f a m i l y  p l a n n i n g  a n d  e n v i r o n m e n t a l  pro- 
t ec t ion  p r o g r a m s  t ha t  a m e l i o r a t e  p r e s -  
sures  on  the w o r l d ' s  resources ;  a n d  eco- 
n o m i c  d e v e l o p m e n t  tha t  d i m i n i s h e s  the 
r i sk  of e t h n i c  s t r i fe  a n d  the  c o l l a p s e  of 
states (which  can create h u m a n i t a r i a n  dis- 
as ters  so m a s s i v e  tha t  the U n i t e d  States 
in tervenes) .  Two such  i n t e r v e n t i o n s - - S o -  
m a l i a  a n d  R w a n d a - - c o s t  m o r e  t h a n  
W a s h i n g t o n  spen t  on d e v e l o p m e n t  assis-  
tance to all of sub -Saha ran  Africa b e t w e e n  
1992 and  1995. 

Deve lopmen t  assistance has become a 
less potent  ins t rument  of U.S. inf luence as 
the propor t ion  of aid d i spensed  by Wash- 
ington has decl ined relative to that of other 
donors.  In 1970-71, the Uni ted  States pro- 
v ided  40 percent of the wor ld ' s  official de- 
v e l o p m e n t  ass is tance as de f ined  by inter- 
na t ional  agencies  (which  exclude  mi l i t a ry  
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Official Development Assistance from OECD 
and OPEC Members 
(Billion 1996 dollars) 
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of other currencies relative to the dollar, 

Military Aid by the U,S, 
(Billion FY 1996 dollars) 

1 0 -  

aid from their  data) .  
In 1993, the U.S. sup- 
plied 16 percent. Not  
o n l y  had  J a p a n  be-  
c o m e  by  1993 the  
wor ld ' s  largest donor 
in absolute terms, but  
Japanese aid to Latin 
A m e r i c a - - a n  area of 
tradit ional U.S. inter- 
e s t - - e x c e e d e d  U.S. 
aid in that region. 

Overa l l ,  fo re ign  
aid's importance as a 
source of development 
financing is shrinking 
in a world with more 
open  economies  and  
b e t t e r  i n f o r m a t i o n  
about opportunities in 
d e v e l o p i n g  na t ions .  
Countries with sound 
policies attract private 
fo re ign  cap i t a l  t ha t  

dwarfs available foreign aid. In 1994, private 
capital flows to developing nations totaled 
$173 bil l ion--about three times the level of 
official aid. 

Organizational Issues. Debate arose in 
1995 about the best organizational structure 
t h r o u g h  w h i c h  to d e l i v e r  f o r e i g n  a id .  
USAiD has been actively cutting its costs. 
In 1995, USAID closed twenty-one overseas 
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I All Other 
Fnvnt 

85 86 87 88 89 90 91 92 93 94 95 96 

Source.: USAID 
NOTE: Aid is net of some, but not all, debt repayments. Debt repayments ex- 

ceeded new aid for countries other than Israel and Egypt after FY 93, so what is 
shown is zero aid. Data refer to budget authority. 

missions and reduced 
its staff by 1,200 per- 
sonnel (about 30 per- 
cent ) ,  p a r t l y  in re- 
sponse to the criticism 
that, per dollar of aid 
d i s t r i bu t ed ,  it main-  
t a i n e d  ten t i m e s  as 
m a n y  e m p l o y e e s  
a b r o a d  as d id  i ts 
Br i t i sh  c o u n t e r p a r t .  
P roposa ls  have been 
m a d e  to conso l ida t e  
USAID with the State 
D e p a r t m e n t ,  w h i c h  
m i g h t  cu t  cos ts  b u t  
could also reduce the 
v i s ib i l i ty  of aid and  
subordinate  develop- 
ment  to other foreign 
p o l i c y  ob jec t ives .  
Other  proposals  sug- 

gest increasing the responsibility of private 
voluntary organizations, which already dis- 
tr ibute about  30 percent of project funds. 
However, such plans would not resolve the 
problem of extensive congressional  man- 
dates that establish so many  priorities that 
the in-tpact of aid is diffused, weakening its 
effectiveness. 

In light of the t ight resource situation, 
U.S. p o l i c y m a k e r s  are u s ing  i n n o v a t i v e  
m e a n s  to m o b i l i z e  f u n d s .  L o n g - e s t a b -  
l i shed  ins t i tu t ions  are be ing  t a p p e d  for 
new purposes;  witness  the use of $20 bil- 
lion from the Exchange Stabilization Fund  
to finance the U.S. par t  of the package to 
aver t  a Mexican  f inancia l  crisis in 1995 
(other indus t r ia l  countr ies  p rov ided  $10 
billion; the IMF, $8 billion; and  commer-  
cial banks,  $3 billion). Another  me thod  of 
leveraging U.S. money  that m a y  be used 
more in the future  is to form international  
consortia to finance foreign policy initia- 
tives. In 1994-95, the U.S. negot ia ted  an 
agreement  in principle wi th  Nor th  Korea 
for the cons t ruc t ion  of a nuc lear  p o w e r  
p l a n t  in tha t  c o u n t r y  in r e t u r n  for Py-  
o n g y a n g ' s  taking a var ie ty  of non-prolif-  
e r a t i o n  s teps .  The  cost  of tha t  n u c l e a r  
power  p lant  m a y  be $4 billion to $5 bil- 
lion, depend ing  upon  what  associated fa- 
ciii~es are also p rov ided  and on what  re- 
s tr ict ions the N o r t h  Koreans  pu t  on the 
construction process. Little of that  money  
will come from the U.S., which pe rsuaded  
South Korea and Japan to bear 90 percent 
of the cost. An internat ional  organization,  
the Korean  P e n i n s u l a  E n e r g y  Deve lop -  
ment  Organizat ion  (KEDO), was set up to 
carry out  the project. While the U.S. role 
in r e s o l v i n g  th i s  i s s u e  a n d  in K E D O  
m i g h t  seem d i s p r o p o r t i o n a t e  based  on 
the m o n e y  the U.S. is contributing,  Wash- 
ing ton ' s  voice on the ma t t e r  reflects the 
U.S. 's  nuc lea r  umbre l l a  over  J apan  and  
S o u t h  K o r e a  a n d  i ts  37,000 t r o o p s  in 
South Korea. 

In add i t ion  to admin i s t e r ing  foreign 
aid directly, Washington provides about $2 
billion a year for international aid agencies. 
Mos t  of this m o n e y  r ep re sen t s  the U.S. 
share in international financial institutions 
(IFIs), such as the VVorld Bank, the Inter- 
A m e r i c a n  D e v e l o p m e n t  Bank,  and  the 
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A s i a n  D e v e l o p m e n t  Bank .  The  U n i t e d  
States is the largest shareholder,  or a m o n g  
the largest, in every IFI. 

Whi le  Washington  alone cannot  deter- 
mine  policy in any  IFI, it has a strong voice 
in all of them,  w h i c h  it uses  to advoca te  
economic policies that advance  U.S. policy 
interests. For instance, when  the collapse of 
the Mexican  peso in late 1994 led to wor- 
ries about  social unres t  in that country  and 
about  a contagion effect (fr ightened foreign 
inves tors  w i t h d r a w i n g  funds  f rom other- 
wise hea l thy  economies)  on m a n y  smal le r  
d e v e l o p i n g  and  e x - c o m m u n i s t  count r ies ,  
the IMF s tepped in with $18 bill ion, allow- 
ing the U.S. to share the b u r d e n  of rescuing 
the Mexican government .  In the former  So- 
viet Union ,  the World  Bank and the IMF 
d i s t r i b u t e d  a b o u t  $10 b i l l i o n  in  loans  in  
1991-95, dwar f ing  U.S. aid efforts. World- 
wide,  the IFIs lend about  $60 bil l ion a year, 
wi th  the World Bank group lend ing  about  

$40 b i l l i on  a year,  the r eg iona l  d e v e l o p -  
rnent banks  about  $10 bill ion, and the IMF 
another  $10 bi l l ion (a l though IMF lend ing  
f luc tua tes  sharp ly ,  r i s ing  w h e n  recess ion  
t h r e a t e n s  a n d  f a l l i n g  w h e n  b u s i n e s s  
booms).  That makes  these ins t i tu t ions  the 
largest  sources of official f unds  to the de- 
v e l o p i n g  wor ld .  Howeve r ,  mos t  of these  
funds  are provided  at marke t  interest rates, 
wh i l e  most  b i la tera l  aid, i n c l u d i n g  nea r ly  
all USAID projects, are grants. 

In m a n y  count r i es  that  b o r r o w  f rom 
them,  the IMF and  '~aCorld Bank h a v e  en- 
countered strong criticism for inf r inging  on 
na t i ona l  sovere ignty ,  for i m p o s i n g  ha r sh  
b u r d e n s  on the poor, and  for ins is t ing  on 
doct r ina i re  conse rva t ive  f ree-market  poli-  
cies. The two ins t i tu t ions  have  acqui red  a 
negat ive  reputat ion among  nationalists,  es- 
pec i a l l y  in Af r i ca  a n d  the f o r m e r  Soviet  
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Union .  The IMF a n d  Wor ld  Bank  r e s p o n s e  
is tha t  they  are  a s k e d  in w h e n  t imes  h a v e  
t u r n e d  t o u g h ,  so it is h a r d l y  s u r p r i s i n g  tha t  
t h e y  m u s t  p r e s c r i b e  b i t t e r  m e d i c i n e ,  a n d  
tha t  on ly  s u c h  m e d i c i n e  wil l  cu re  the  pa -  
tient. The U.S. g o v e r n m e n t  is of two  m i n d s  
a b o u t  the s t rong  m e a s u r e s  tha t  the  IMF in 
pa r t i cu l a r  prefers .  O n  the  one  h a n d ,  neces-  
s a r y  as  it m a y  be  for  t he  m e d i u m  t e r m ,  
s h o c k  a d j u s t m e n t  m a y  cause  social  ins ta -  
b i l i ty  t ha t  u n d e r m i n e s  a f r i e n d l y  g o v e r n -  
ment .  O n  the  o the r  h a n d ,  to the  ex ten t  tha t  
t h e  g o v e r n m e n t  c o n c e r n e d  n e e d s  to be  
p r e s s u r e d  in to  t a k i n g  r e f o r m  s t e p s  it re-  
sists, t hen  it is in ~Washington's in teres ts  to 
h a v e  t h e  b a d  n e w s  b r o u g h t  b y  t h e  I M F  
r a t h e r  t h a n  by  U.S. r ep resen ta t ives .  

O n e  ind ica to r  of the  u se fu lnes s  of  the  
IFIs in the  pos t -Cold  ~far  pe r iod  is the pres-  
su re  to set u p  add i t i ona l  such  inst i tut ions .  
The E u r o p e a n  Bank  for Recons t ruc t ion  a n d  
D e v e l o p m e n t  (EBRD), e s t ab l i shed  in 1990, 
has  h e l p e d  conso l ida te  the  t rans i t ion  f r o m  
c o m m u n i s m  by  f inanc ing  p r iva t i za t ion  and  
p r iva te  sector  f irms.  The M i d d l e  East  Bank,  
fo rma t ion  of  w h i c h  w a s  a n n o u n c e d  in N o -  
v e m b e r  1995, will  facil i tate r o a d s  a n d  o the r  
i n f r a s t ruc tu re  (e.g., t e l ephone  sys tems)  tha t  
m i g h t  s t r e n g t h e n  t h e  A r a b - I s r a e l i  p e a c e  
process ,  for  example ,  b y  i m p r o v i n g  condi -  
t ions of the  West  Bank a n d  Gaza .  

Whi l e  the  I N s  h a v e  been  i m p o r t a n t  in- 
s t r u m e n t s  for  a d v a n c i n g  U.S. economic  de-  
v e l o p m e n t  goals ,  such  as the  p r o m o t i o n  of 
free m a r k e t s ,  t hey  h a v e  no t  been as use fu l  
fo r  W a s h i n g t o n  in  b r i n g i n g  p r e s s u r e  to 
b e a r  on  r e g i m e s  u n f r i e n d l y  to t he  P¢est. 
O t h e r  IFI s h a r e h o l d e r s  h a v e  v i g o r o u s l y  re- 
s is ted U.S. efforts  to h a v e  the  IFls cons ide r  
n o n - e c o n o m i c  f o r e i g n  p o l i c y  c o n c e r n s  
w h e n  d i s b u r s i n g  loans,  exh ib i ted  in Wash -  
i n g t o n ' s  a t t e m p t s  to b lock  l o a n s  to c o u n -  
t r ies  tha t  a b u s e  h u m a n  r i g h t s  or  s u p p o r t  
t e r ro r i sm.  The U n i t e d  States  has,  h o w e v e r ,  
o f t e n  p e r s u a d e d  t h e  IFIs  n o t  to l e n d  to 
r o g u e  s t a t e s  b e c a u s e  of  t h e i r  p o o r  eco-  
n o m i c  records .  For  e x a m p l e ,  Syria  is o v e r  
$300 mi l l ion  in a r r ea r s  to the Wor ld  Bank,  
a n d  the  Wor ld  Bank  is not  cons ide r ing  n e w  
loans  to Dan.  

In conc lus ion ,  the  e f fec t iveness  of a id  
as a tool of U.S. na t i ona l  p o w e r  has  b e e n  
u n d e r m i n e d  b y  a l ack  of  focus ,  b y  g o a l s  
t h a t  a r e  too  n u m e r o u s  for  t he  r e s o u r c e s  
p r o v i d e d .  The pol i t ical  c l imate  in the  U.S. 

s u g g e s t s  t ha t  f u n d i n g  for  a id  wi l l  be  cu t  
a n d  res t r ic t ions  on its use  will be increased .  
M o r e  use  wil l  be  m a d e  of a l t e rna t ive  tech- 
n iques  to mobi l i ze  f u n d s  for fo re ign  pol icy  
ini t ia t ives ,  such  as re ly ing  on  in t e rna t iona l  
f i n a n c i a l  i n s t i t u t i o n s  or  s p e c i a l l y  f o r m e d  
in t e rna t iona l  consor t ia ,  as  in the  case of the  
p o w e r  p l an t  for N o r t h  Korea.  

S a n c t i o n s  
T h e  t e r m  " e c o n o m i c  s a n c t i o n s "  c a n  

refer  b r o a d l y  to the  c u r t a i h n e n t  of  a n y  cus- 
t o m a r y  t r a d e  or  f inanc ia l  re la t ion ,  or  na r -  
r o w l y  to m e a s u r e s  aga ins t  s tates  tha t  h a v e  
v i o l a t e d  o b l i g a t i o n s  u n d e r  i n t e r n a t i o n a l  
a g r e e m e n t s .  This  c h a p t e r  d i s c u s s e s  b r o a d  
b a n s  on t r a d e  or  f inance .  The c h a p t e r  on  
a r m s  con t ro l  c o n s i d e r s  d e n i a l  of m i l i t a r y  
a n d  d u a l - u s e  technology,  whi le  the  c h a p t e r  
on  l imi t ed  mi l i t a ry  i n t e r v e n t i o n  d i s cus se s  
the e n f o r c e m e n t  of sanc t ions  w i th  mil i ta~¢ 
m e a s u r e s ,  such  as a n a v a l  b lockade .  

The  m o d e r n  i n t e r e s t  in s a n c t i o n s  fo- 
c u s e s  on  t h e m  as  an  a l t e r n a t i v e  to w a r .  
'While  the  U . N .  C h a r t e r  e n v i s a g e d  s a n c -  
t ions  as a m a j o r  i n s t r u m e n t  of the  Secur i ty  
C o u n c i l ,  t he  C o l d  W a r  p r e v e n t e d  a g r e e -  
m e n t  a m o n g  the  counc i l ' s  f ive p e r m a n e n t  
m e m b e r s  in t h e  f a c e  o f  m o s t  t h r e a t s  to 
peace .  A t r a d e  b a n  w a s  i m p o s e d  on Rhode -  
sia in 1965 (a f t e r  the  w h i t e  r e s i d e n t s  de-  
c l a r e d  i n d e p e n d e n c e  f r o m  B r i t a i n ) ,  a n d  
m o r e  l i m i t e d  b a n s  ( p a r t i c u l a r l y  on  a r m s )  
w e r e  u s e d  in a f e w  o the r  cases.  In a d d i t i o n  
to these  in t e rna t iona l  sanc t ions ,  the  Un i t ed  
States  i m p o s e d  its o w n  t r a d e  b a n s  on  sev-  
era l  c o m m u n i s t  count r ies ,  i nc lud ing  N o r t h  
Korea ,  China ,  Cuba ,  and  Vie tnam.  In 1986, 
t h e  U.S. C o m p r e h e n s i v e  A n t i - A p a r t h e i d  
A c t  b a n n e d  n e w  i n v e s t m e n t s  a n d  t r a d e  
w i t h  Sou th  Afr ica  in a n u m b e r  of goods ;  in 
1988, t h e  U.S.  f o r b a d e  f i n a n c i a l  t r a n s a c -  
t i o n s  w i t h  t h e  P a n a m a n i a n  r e g i m e  of  
M a n u e l  Nor i ega .  

In the pos t -Co ld  Vv~ar era,  i n t e rna t ion -  
a l ly  m a n d a t e d  s a n c t i o n s  h a v e  b e c o m e  a 
m o r e  c o m m o n  i n s t r u m e n t ,  in p a r t  b e c a u s e  
the  p e r m a n e n t  Secur i ty  Counc i l  m e m b e r s  
c a n  a g r e e  m o r e  r e a d i l y  o n  t h e i r  u s e .  In  
1 9 9 0 - 9 5 ,  t h e  U n i t e d  N a t i o n s  i m p o s e d  
sanc t ions  on I raq,  Libya ,  the  successo r s  to 
the  f o r m e r  Y u g o s l a v i a ,  a n d  Hai t i ,  all b u t  
the  la t te r  t w o  of w h i c h  w e r e  still in p lace  
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in late 1995. The sanctions on the former  
Yugos lavia  were  s u s p e n d e d  by  Secur i ty  
C o u n c i l  R e s o l u t i o n  1022 in N o v e m b e r  
1995. They would  be re imposed,  wi thout  
action by the U.N. Security Council, if ei- 
ther the Commander  of iFOR (the NATO- 
led force) or the civilian High Representa- 
t ive (chosen by  the OSCE) in fo rmed  the 
Counci l  that  Serb au thor i t ies  are signifi- 
can t ly  fa i l ing  to mee t  the i r  o b l i g a t i o n s  
under  the peace accord. Beyond the U.N.- 
m a n d a t e d  sanctions, the Uni ted  States in 
late 1995 had comprehensive sanctions on 
Cuba and Iran, as well as partial trade bans 
on the areas  of A n g o l a  held  by  UNITA 
rebels and, despite the early 1995 easing in 
relations, on North  Korea. 

Sanctions '  record of success depends  
u p o n  wha t  they  are expec ted  to accom- 
plish. They have been least successful  at 
promoting the fall of regimes or the over- 

t h r o w  of d ic t a to r s ,  in p a r t  b e c a u s e  the  
elites who could engineer a coup are well 
insulated from the hardship that sanctions 
create. Sanctions have also had little suc- 
cess in changing governments '  fundamen-  
tal p o l i c i e s - - w i t h  some  obv ious  excep- 
t ions,  such as the  end of South  Afr ican  
apartheid.  More likely, sanctions can per- 
suade  governments  to change policies to 
which  they are not f i rmly commit ted ,  or 
which are per ipheral  to their basic inter- 
ests. For example,  the mid-1980s sanctions 
of certain Japanese firms for selling mili- 
tar i ly useful  t echnology  to the USSR en- 
c o u r a g e d  the  J a p a n e s e  g o v e r n m e n t  to 
t ighten its controls over dual-use exports. 
Sanctions can also tip the balance when a 
government  is only considering changing 
its policies, as occurred in 1995 when  the 
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~ e  Mexican de~ cdsis and i~ consequences recail the :statement of Nobel laureate Friearich von Hayek 
that economics is "~e study of the unintended consequences of human action." 

hope  of secur ing  an eas ing of sanct ions  
cer tainly cont r ibu ted  to the reduct ion  in 
the Serbian government ' s  suppor t  for the 
Bosnian Serbs and its s trong pressure  on 
them to agree to the peace accord negoti- 
ated in Dayton, Ohio in late 1995. 

In a d d i t i o n ,  s a n c t i o n s  h a v e  o f t e n  
weakened a target government ' s  ability to 
c a r ~  out aggressive plans, by depriving it 
of resources. 

According to a widely cited 1990 Insti- 
tute for International Economics s tudy by 

Gary Hufbauer ,  Jeffrey Schott, and Kim- 
berly Elliott--Economic Sanctions Reconsid- 
ered--sanct ions achieve greater  success in 
m o d i f y i n g  the target  coun t ry ' s  behav ior  
when their goals are relatively modest,  the 
target is much weaker  than the countries 
imposing sanctions, the target and the na- 
tions imposing sanctions conduct  signifi- 
cant trade, sanctions are imposed quickly 
without  time for adjustment, and the sanc- 
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t ioning countries avoid h igh  costs to them- 
selves. To this list can be added:  that the ef- 
fectiveness of sanctions increases w h e n  the 
na t ions  i m p o s i n g  t hem can sus t a in  t h e m  
for as long as necessary and  are wi l l ing  to 
use mi l i ta ry  force to enforce them. 

W h i l e  t h e y  m a y  i n f l u e n c e  g o v e r n -  
ments ,  sanct ions  inflict  collateral  d a m a g e  
on v u l n e r a b l e  c iv i l ians .  This  p r o b l e m  is 
exacerbated  w h e n  the target  g o v e r n m e n t  
cares little about  the we l l -be ing  of its peo- 
ple, or wi l l  even  use their  suf fe r ing  to p r y  
concess ions  f rom count r ies  i m p o s i n g  the 
sanct ions .  A n o t h e r  s h o r t c o m i n g  of sanc-  
t ions is the cost to the U.S. economy.  Uni-  
la teral  U.S. t rade bans  m a y  shift  bus iness  
to o t h e r  c o u n t r i e s ,  t h o u g h  t h e  t a r g e t  
c o u n t r y  wi l l  sti l l  p r o b a b l y  s u s t a i n  s o m e  
losses. The issue is w h e t h e r  the economic  
loss for the Un i t ed  States is a r easonab le  
pr ice  to p a y  for the d a m a g e  inf l ic ted  on 
the target. For example ,  the 1995 b a n  on 
d e a l i n g  w i t h  I r an  f o r c e d  the  U.S. f i r m  
Conoco  to cancel  an  oil i nves tmen t .  I ran 
r e n e g o t i a t e d  the  d e a l  w i t h  the  F r e n c h  
f i rm Total on less at t ract ive terms,  m e a n -  
ing  less  r e v e n u e  for  Tehran ,  w h i c h  m a y  
t h e r e f o r e  h a v e  to p o s t p o n e  a r m s  p u r -  
chases  d u r i n g  lack of cash. 

As noted, in the immed ia t e  post-Cold 
War period,  cooperat ion among  the perma-  
nent  m e m b e r s  of the U.N. Security Counci l  
facilitated passage of sanctions resolutions. 
In 1994 and  1995, however,  d i sagreements  
grew a m o n g  the p e r m a n e n t  five over sev- 
eral  of the sanc t ions  it had  imposed .  For 
example ,  the U.S. Congress  voted to unilat-  
eral ly lift the restrictions on arms to Bosnia, 
the R u s s i a n  D u m a  vo ted  to lift  t r ade  re- 
s t r ic t ions  on Serbia,  a n d  the  French  a n d  
R u s s i a n  g o v e r n m e n t s  e x p r e s s e d  u n e a s e  
over the condi t ions  they thought  Washing- 
ton t ied  to l i f t i ng  e x p o r t  r e s t r i c t ions  on 
Iraq. In l igh t  of the g r o w i n g  d i f f e rences  
ove r  e x i s t i n g  s a n c t i o n s ,  it m a y  b e c o m e  
more  diff icul t  for the Securi ty Counci l  to 
approve  new ones. 

Despi te  their m ixed  record, sanct ions  
wi l l  r e m a i n  a p o p u l a r  pol icy  i n s t rumen t .  
The i r  bene f i t - t o - cos t  ra t io  u s u a l l y  com- 
pares favorab ly  to those of other policies,  
and they are often seen as more  a p p r o p r b  
ate than the alternatives: m i l i t a ~  action or 
d ip lomat ic  protest. Sanctions can also sig- 
nal  U.S. displeasure,  caut ioning that  Wash- 

ington m a y  take addi t iona l  steps. Further-  
more, they warn  other nat ions of the price 
they wil l  pay  for future misbehavior .  

However ,  sanc t ions  can also p rov ide  
an  excuse  for inaction.  They  m a y  placate  
p u b l i c  d e m a n d s  for ac t ion  w h e n  Wash -  
ing ton  wan t s  to e v a d e  responsibi l i ty ;  and  
thus  they  m a y  fail  to convey  a f i rm mes-  
sage to the target  country, w h i c h  m a y  see 
the i m p o s i t i o n  of sanc t ions  as an  ind ica-  
t ion that  s t ronger  m e a s u r e s  are unl ikely .  
i f  tha t  is the case, sanc t ions  can w e a k e n  
U.S. inf luence.  

Conclusion 
Economic policy will  cont inue to grow 

in impor tance  as the world  becomes more  
e c o n o m i c a l l y  in tegra ted .  The grea te r  the 
growth  in in ternat ional  t rade and  f inancial  
flovcs, the grea ter  the role the U.S. econ- 
o m y  wi l l  p l a y  in i n t e r n a t i o n a l  economic  
deve lopments .  Unl ike  the Cold War world  
of ideological  conflict, in which  t radi t ional  
secur i ty  conce rns  d o m i n a t e d  p o l i c y m a k -  
ers'  th inking,  government s  now emphas ize  
the pursu i t  of mater ia l  prosperity. 

N e v e r t h e l e s s ,  the  i n c r e a s i n g  p r o m i -  
nence of economic  issues does not neces- 
sari ly t ranslate into a greater abi l i ty  to use 
economic  ins t rument s  of U.S. powen  Eco- 
nomic  i n s t rumen t s  are often b lun t  in two 
senses. First, like a b lun t  ins t rument ,  they 
w o r k  o n l y  if s w u n g  ha rd ,  in w h i c h  case 
they can inflict so m u c h  d a m a g e  that they 
can be destructive.  For instance,  sanct ions 
are most  effective w h e n  they are universal ,  
a p p l i e d  by all count r ies  and  affect ing all  
t r a d e - - b u t  in that  case, the sanc t ions  in- 
flict cons iderable  suffer ing on the innocent  
c iv i l i an  p o p u l a t i o n .  A n o t h e r  e x a m p l e  is 
the use  of e c o n o m i c  p r e s s u r e  on  an a l ly  
wi th  w h i c h  the U.S. ma in t a in s  a close se- 
curi ty relat ionship,  such as Japan. The dif- 
ficult task is how to achieve the U.S. eco- 
n o m i c  g o a l s  w i t h o u t  d a m a g i n g  t h e  
securi ty re la t ionship.  

Economic  i n s t r u m e n t s  are b l u n t  also 
in the sense that they are not sharp,  that is, 
they  are not  e spec ia l ly  effective.  Fore ign  
aid has a mixed  record at achieving general  
foreign policy goals; for instance,  the assis- 
tance to Russia has done  little if any th ing  

INSTITUI E FOR N A T I O N A l  STRATEGIC STUDIES 5 9  



S T R A T E G I C  A S S E S S M E N T  1 9 9 6  

to improve U.S.-Russian political and secu- 
ri ty relat ionships.  And foreign aid is be- 
coming a less powerful  instrument  as bud- 
get pressures  reduce the funds  available. 
As for economic sanctions, despite specific 
successes, such as South Africa, and Serbia, 
the general rule remains that governments  
are unlikely to change their policies in re- 
sponse to sanctions; the best sanctions can 
u s u a l l y  do is r educe  the t a rge t  gove rn -  
ment 's  income, which may  hinder its abil- 
ity to carry out plans that would damage  
U.S. interests. 

The most  power fu l  economic instru- 
ments that the U.S. government  wields are 
those that shape the behavior of the private 
sector. Rather than spending  taxpayer  re- 

sources,  Wash ing ton  can often affect the 
economies of other nations more efficiently 
by offering guidance to the private sector 
about  overseas political risks, and by estab- 
l i shing the f r a m e w o r k  and incent ives  to 
p r o m o t e  p r i v a t e  t r ade  and  i n v e s t m e n t  
overseas. The _recognition that the private 
sector is crucial to international  economic 
relations may  in part underlie the declining 
impor tance  of budge t -based  ins t ruments  
such as foreign aid and the growing  em- 
phasis on trade policy. 
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C H A P T E R  S I X  

I n t r o d u c t i o n  

T 
he ac t iv i t i e s  of the  i n t e i l i g e n c e  
communi ty  range from providing 
the President with t imely and ac- 
curate information (especially dur- 
ing crises) to moni tor ing  its cus- 

t o m a r y  a r r a y  of t a r g e t s ;  a n d  f r o m  
forecast ing new problem areas to under -  
taking covert actions when  tradit ional in- 
struments of policy are deemed unsuitable 
or have proven ineffective. 

P r i o r  to W o r l d  War  I1, the  U n i t e d  
States lacked a significant intelligence ca- 
pacity, as that  term is unde r s tood  today;  
such a capac i ty - -bo th  mi l i tary  and civil- 
i an- -deve loped  during the war. Then, with 
the advent  of the Cold War came the cre- 
ation of a new, permanent  intelligence in- 
frastructure. The National Security Act of 
1947 establ ished the Central  Intel l igence 
Agency  (CIA), headed  by the Director of 
Central Intelligence (DCI), who was given 
the responsibi l i ty  of coord ina t ing  all the 
agencies of the national intelligence com- 
munity.  In the mid-1990s, these agencies 
i n c l u d e  the  N a t i o n a l  S e c u r i t y  A g e n c y  
(NSA), the Defense In te l l igence  Agency  
(DIA), the individual  military service intel- 
l igence agencies,  the State D e p a r t m e n t ' s  
Bureau of Intel l igence and Research, the 

counterintelligence unit of the FBI, and the 
o f f i c e s - - i n c l u d i n g  the  N a t i o n a l  Intel l i -  
gence Counci l - - tha t  support  the DCI, who 
has direct adminis t ra t ive  control over the 
C o m m u n i t y  M a n a g e m e n t  Staff  and  the 
CIA. In all, some thirteen federal agencies, 
most  e m b e d d e d  in cabinet  depa r tmen t s ,  
are part  of the intelligence community. 

Al though the current budget  and per- 
sonnel size of the intelligence communi ty  
are classified, both budgetary  and person- 
nel f igures  are headed  d o w n w a r d .  Each 
agency is smaller in the rnid-i990s than it 
was  in the late 1980s, and  Congress  has 
mandated  further cuts from what  the press 
speculates "was a $28 billion 1995 budget ,  
so that levels by the year 2000 will be only 
about 75 percent of 1985-89 levels. 

While the resources devoted to inte]li- 
gence are shrinking, the objects of interest 
to the intelligence communi ty  and the de- 
mands  for intelligence by decision makers  
are b e c o m i n g  more  f a r - r ang ing  and  di- 
verse. With the end of the Cold War, the 
overr iding threat of the Soviet Union has 
been replaced by  an increas ing  a r r ay  of 
smal ler  threats ,  each requ i r ing  a t tent ion 
from the in te l l igence  communi ty .  These 
th rea t s  were  set fo r th  as fo l lows  in the 
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C l i n t o n  a d m i n i s t r a t i o n ' s  1995 s t a t e m e n t ,  
A National Security Strategy of Engagement 
and Enlargement: 

Because national security has taken on a much 
broader definition .... intelligence must  address 
a much wider range of threats and dangers, lit] 
will continue to monitor rnilitaD ~ and technical 
threats, to guide long-term force development  
and weapons acquisition, and to directly sup- 
port miii tary operations. Intelligence will also 
be critical for directing new efforts against re- 
gional conflicts, proliferation of WMD, counter- 
intelligence, terrorism, and narcotics trafficking. 
In o rder  to a d e q u a t e l y  forecast  d a n g e r s  to 
democracy and U.S. economic well-being, the 
intel l igence c o m m u n i t y  must  track political,  
economic, social, and military developments in 
those parts of the world where U.S. interests are 
most heavily engaged and where overt collec- 
tion of information from open sources is inade- 
quate. Finally, to enhance the study and support 
of w o r l d w i d e  env i ronmenta l ,  human i t a r i an ,  
and disaster relief activities, technical intelli- 
gence assets (principally imagery) must be di- 
rected to a greater degree towards the collection 
of data on these subjects. 

Thus ,  the  pos t -Co ld  War w o r l d  poses  
u n p r e c e d e n t e d  cha l lenges  for the U.S. intel-  
l igence  c o m m u n i t y :  it m u s t  func t ion  effec- 
tively, aga ins t  a b road  range  of threats,  in  an  
e n v i r o n m e n t  of u n p a r a l l e l e d  opennes s  and  
oversight ,  bu t  wi th  d w i n d l i n g  resources.  

As of late-1995, three majo r  s tud ies  of 
the U.S. i n t e l l i gence  c o m m u n i t y  w e r e  un -  
d e r w a y - t h e  f i rs t  b y  the  A s p i n  C o m m i s -  
s ion,  h e a d e d  by  f o r m e r  Defense  Secre tary  
H a r o l d  B r o w n .  T h i s  c o m m i s s i o n  w a s  
c h a r g e d  w i t h  r e v i e w i n g  the  e f f i cacy  a n d  
a p p r o p r i a t e n e s s  of c o m m u n i t y  ac t iv i t i e s ,  
i nc lud ing ,  a m o n g  other  issues,  the c o m m u -  
n i ty ' s  roles a n d  m i s s i o n s  in p r o v i d i n g  sup-  
por t  to the  d e f e n s e  a n d  fo re ign  po l icy  es- 
t a b l i s h m e n t s ;  w h e t h e r  t h e  c o m m u n i t y ' s  
roles  a n d  m i s s i o n s  s h o u l d  ex t end  b e y o n d  
these  t r ad i t iona l  a reas  of suppor t ;  w h e t h e r  
the  e x i s t i n g  o r g a n i z a t i o n a l  a n d  m a n a g e -  
m e n t  framework of  the  c o m m u n i t y  p ro -  
v i d e s  the  o p t i m a l  s t r uc tu r e  for e x e c u t i n g  
the m i s s i o n s ;  -whether  ex i s t i ng  p r i n c i p l e s  
a n d  s t ra teg ies  c o n c e r n i n g  col lec t ion  capa-  
bi l i t ies  s h o u l d  be re ta ined ;  w h e t h e r  intel l i-  
gence  a n a l y s i s  as str~]ctured a n d  execu ted  
a d d s  s u f f i c i e n t  v a l u e  to i n f o r m a t i o n  al-  
r e a d y  a v a i l a b l e  to the  g o v e r n m e n t  to jus-  
t i fy its con t i nua t i on ;  w h e t h e r  there  is sig- 
n i f ican t  was te  or dup l i ca t ion ;  a n d  w h e t h e r  
c o u n t e r i n t e l l i g e n c e  po l i c i e s  a n d  p rac t i ce s  
are a d e q u a t e  to e n s u r e  neces sa ry  security.  

T h e  r e p o r t  of  th i s  c o m m i s s i o n  is d u e  in  
M a r c h  1996. 

The second r ev iew is be ing  conduc ted  
b y  the H o u s e  P e r m a n e n t  Select C o m m i t t e e  
on  I n t e l l i g e n c e ,  the  o v e r s i g h t  c o m m i t t e e  
tha t  dea l s  w i t h  the  b r o a d  r a n g e  of in te l l i -  
gence  i s sues  for the  t touse .  This  r epor t  is 
s c h e d u l e d  for c o m p l e t i o n  in J a n u a r y  1996, 
two m o n t h s  in a d v a n c e  of the  A s p i n  report.  

T h e  t h i r d  s t u d y ,  o r g a n i z e d  b y  T h e  
Twent ie th  C e n t u r y  Fund ,  is be ing  d o n e  b y  
a b ipa r t i s an  p a n e l  of d i s t i n g u i s h e d  fo rmer  
State a n d  Defense  D e p a r t m e n t  officials, se- 
n io r  i n t e l l i gence  officers,  a n d  m e m b e r s  of 
Congres s  w h o  have  jo ined  the pr iva te  sec- 
tor. The  focus of the  c o m m i s s i o n  is an  ex- 
a m i n a t i o n  of the re levance  of the  N a t i o n a l  
Secur i ty  Act  of 1947 in  l igh t  of  pos t -Co ld  
War  c i rcumstances ;  the na tu re  of the threat  
facing the U.S. in te l l igence  c o m m u n i t y  after  
the  Co ld  War;  the  s t ra tegic  role of in te l l i -  
gence  in  a t ime of g r o w i n g  openness ;  a n d  
the ques t ion  of w h e t h e r  the p r o p o s e d  orga- 
n iza t iona l  re fo rms  go far e n o u g h  to ensure  
that  the na t ion ' s  in te l l igence  capabi l i t ies  are 
g o i n g  to be  e f f ec t i ve  in the  w o r l d  of  the  
nex t  century.  The repor t  of this  c o m m i s s i o n  
is to be  r e a d y  b y  June  1996. 

I n s t r u m e n t s  
Strict ly speak ing ,  the ana ly t i ca l  s ide  of 

in t e l l i gence  is not  a n  i n s t r u m e n t  of po l icy  
b u t  se rves  as a s u p p o r t  for policy. U n l i k e  
d i p l o m a c y  or m i l i t a r y  force,  i n t e l l i g e n c e  
ana ly s i s  does  not  d i rec t ly  i n f luence  the be- 
h a v i o r  of fore ign  states or enti t ies.  Ins tead ,  
its p r ac t i t i one r s  w o r k  i n t i m a t e l y  w i t h  the  
p r a c t i t i o n e r s  of  p e r s u a s i o n  a n d  coe rc ion  
w h o  are s t r iv ing  to ach ieve  such  inf luence .  
St ra tegic  i n t e l l i gence  se rv ices  p r o v i d e  na-  
t i o n a l  s e c u r i t y  d e c i s i o n  m a k e r s  w i t h  the  
fo l lowing:  
II Early warn ing  of war  and  other develop-  

ments that could threaten core U.S. interests, 
especially when such developments occur in 
countries restricting the access of U.S. diplo- 
mats and journalists. 

II On-going informat ion about foreign coun- 
t r ies '  c o m p l i a n c e  wi th  a rms  control  and  
other international treaties. 

II Support for negotiators. 

II Support for ongoing or anticipated military 
operations. 
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I Independent assessments of emerging situa- 
tions and problems, including economic 
and political developments in key countries 
and regions. 

II Access to data about emerging technologies. 

II Protection against hostile intelligence ser- 
vices and others seeking classified informa- 
tion about U.S. government activities (coun- 
terintelligence). 

I The ability to. undertake covert ac t ion~  
specificall>; to influence foreign leaders, in- 
tervene in foreign conflicts, and alter foreign 
political organizations~without leaving vis- 
ible evidence of the U.S. government's in- 
volvement. (Covert action differs from other 
intelligence community activities in that it is 
an instrument of policy, designed to fill the 
void between diplomacy and military force.) 

G iven  the m u l t i p l e  roles  of in te l l i -  
gence, its ins t ruments  fall into four cate- 
gories. One collection -prepares  the in- 
te l l igence c o m m u n i t y  to s u p p o r t  pol icy  
makers  and mil i tary commanders .  O n e -  
analysis and r e p o r t i n g - i s  the act of pro- 
r id ing  such support .  One~counter in te l l i -  
g e n c e ~ s u p p o r t s  U.S. p e r s o n n e l  a n d  
a g e n c i e s  by  p r o t e c t i n g  t h e m  f r o m  the 
h a r m f u l  e f for t s  of f o r e i g n  i n t e l l i g e n c e  
agencies and other hostile groups.  O n e ~  
covert  a c t i o n ~ s u b s u m e s  any ins t rument  
of influence when it is wielded in such a 
way as to keep secret the role of the U.S. or 
at least to provide U.S. leaders with plausi- 
ble deniability. 

1 9 9 6  

Collection 
The te rm "col lec t ion"  embraces  the 

multiple means of gathering intelligence in- 
formation. Human  intelligence (HUMINT), 
the oldest type of collection, derives from 
operatives in the field. The Directorate of 
Operations within the CIA is principally re~ 
sponsible for clandestine HUMINT collec- 
tion; DIA, the State Depar tment ,  and the 
military services also contribute extensively 
to HUMINT. Signals intelligence (SIGINT) 
is the collection and processing of foreign 
communications, noncommunications dec- 
tromagnetic radiations, and foreign instru- 
mentation signals. SIGINT is the domain of 
NSA. Photography, infrared sensors, lasers, 
electro-optics, and synthetic aperture radar 
produce imagery intelligence (IMINT). CIA 
and the D e p a r t m e n t  of Defense  (DOD) 
share imagery tasking and exploitation, al- 
though the ac~a l  launch and maintenance 
of satellites has been handled  by the Na- 
tional Reconnaissance Office (NRO).  Lastly, 
m e a s u r e m e n t  and s igna tu re  in te l l igence 
(MASINT) comprises intelligence obtained 
by ana lyz ing  the distinctive features of a 
source, emitter, or sender utilizing acoustic, 
seismic,  part ic le ,  mul t i spec t ra l ,  or o ther  
data associated with it. 

As the Cold *War developed, U.S. intel- 
l igence became increasingly proficient in 
the deve lopmen t  and dep loymen t  of col- 
lection sys tems  us ing advanced  technol- 
o g y - - S I G I N T ,  IMINT,  a n d  M A S I N T .  
HUMINT achieved some spectacular suc- 
cesses, but these were offset by the USSR's 
penetration of a number  of Western intelli- 
gence agencies and the subsequen t  com- 
promise of valuable assets. For example, it 
has recently come to light that most of the 
Cubans  w h o m  the CIA recrui ted d u r i n g  
the Cold War were actually double agents 
working  for Cuban intelligence. Similarly, 
Aldrich Ames 's  disclosure of the names of 
assets providing intelligence to CIA led to 
the death of a number  of individuals at the 
hands of the Soviets. 

Collection and New  Technologies. A pro- 
found question for the future of U.S. intelli- 
gence is the degree to which technology- 
based collection sys tems will retain their 
effectiveness. Several developments  cast a 
long shadow of doubt: 
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• Target  coun t r i e s  and  en t i t i es  in- 
creasingly implement  countermeasures  as 
they become more  knowledgeab le  about  
the capabilities (and limitations) of U.S. in- 
te l l igence sys tems.  For example ,  to pre- 
c lude  the collection of in te l l igence from 
space ,  m a n y  c o u n t r i e s  c a l c u l a t e  w h e n  
satellites are over their territories, and at 
those t imes curtail  or enshroud  activities 
that they wish to hide. 

• A d v a n c e s  in t e l ecommunica t i ons  
and information systems, and the growing 
prevalence of sophisticated commercial en- 
crypt ion technologies, complicate the col- 
lection of data from communicat ions  and 
c o m p u t e r  n e t w o r k s .  The essence  of the 
basic a lgori thms for encrypt ing  messages 
b e y o n d  w h a t  all bu t  the mos t  power fu l  
computers can break can be obtained from 
the Internet. Using such publicly posted al- 
gor i thms as "Pret ty  Good Privacy," even 
strangers can exchange traffic secure in the 
knowledge that their transmissions cannot 
be interpreted without  extraordinary effort. 

• The sheer  cost of u p g r a d i n g  and 
maintaining space-based collection systems 
constitutes an obstacle in light of diminish- 
ing intelligence budgets.  The press specu- 
lates that  the U.S. is spend ing  billions of 
dollars to upgrade  its intelligence satellites. 

Collection and New Targets. A still more 
teiling question for the intelligence commu- 
nity is the degree to which it can adapt  to 
new targets. From the outset of the Cold War 
until after the break-up of the ~ v i e t  Union, 
intelligence resources and manpower  were 
focused heavily on the Soviet Union and its 
spheres  of influence.  Ove r  the course  of 
forty-five years, the intelligence community 
built an extensive data base on the activities 
of the Soviet Union ' s  military, economic,  
civilian and mili tary leadership, and rela- 
tions wi th  foreign governments .  Analysts  
watched the other Warsaw Pact countries as 
well, not ing,  for example ,  how they per- 
formed during military exercises. In the de- 
v e l o p i n g  reg ions  of Afr ica ,  Asia ,  Sou th  
America, and the Middle East, Soviet client 
states received some attention, and the intel- 
ligence communiW also analyzed Soviet in- 
fluence in nonaligned countries where con- 
ditions appeared r i ~  for an increased Soviet 
presence and the replacement  of regimes 
committed to neutrality by leaderships ac- 
tively hostile to the United States. 

Other major Cold War intelligence tar- 
gets  i n c l u d e d  the P e o p l e ' s  Repub l i c  of 
China, Nor th  Korea, and  C u b a - - b o t h  be- 
cause of their ties to the Soviet Union and 
because of the threat they posed to U.S. in- 
terests in their regions. Areas of instability 
such as the Middle East, Africa, and Latin 
America received periodic surges of atten- 
t i o n  in r e s p o n s e  to r e g i o n a l  conf l i c t s .  
Lastly, the intelligence communi ty  devoted 
resources to econon-dc and political devel- 
o p m e n t s  in coun t r i e s  w h e r e  the Un i t ed  
States had considerable interests, including 
m a n y  ou t s ide  the Soviet bloc for which  
open sources were inadequate. 

The quest ion has arisen whe the r  the 
sources and m e t h o d s  of collection culti- 
vated dur ing  the Cold War can be trans- 
la ted to the collect ion cha l lenges  of the 
post-Cold War era. For example, the intelli- 
gence c o m m u n i t y  deve loped  unequa l l ed  
expertise in counting and tracking nuclear 
weapons ,  but  mon i to r ing  the d i smant le -  
ment  of such weapons and the disposal of 
fissionable materials presents some differ- 
ent problems. 

Shifts in the realm of political analysis 
also lie ahead. During the Cold War, intelli- 
gence agencies developed a keen sense of 
how c o m m u n i s t  sy s t ems  func t ioned .  In 
contrast, the challenge for political analysts 
in the post-Cold War world is to discover 
wha t  factors m a y  s t reng then  democra t ic  
political forces in post-communist  societies. 

In the area of economic intell igence, 
the  m e t h o d s  u s e d  to d e v e l o p  h u m a n  
sources and elicit in format ion  about  the 
economic weaknesses  of socialist systems 
and Cold War adversaries have little rele- 
vance to post-Cold War challenges. The ac- 
quisition of information about commercial 
practices and transactions, and the exper- 
tise to interpret financial and business data, 
require  d i f ferent  sources and  skills. The 
personnel most knowledgeable about these 
subjects are also sought by the private sec- 
tor, against whose salaries government can- 
not compete. Furthermore, a host of ethical 
and methodologica l  quest ions  has arisen 
over the possibility of the intelligence com- 
muni ty ' s  sharing its information with U.S. 
b u s i n e s s - - a i d i n g  them,  for example ,  in 
their pursuit  of a level playing field in in- 
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Intelligence Community Structure 

SouRcE: CIA 

t e r n a t i o n a l  c o m m e r c e .  F o r m e r  DCi  R. 
James "Woolsey said clearly as he was step- 
ping down from his position in early 1995 
"We are not in the business of spying for 
private firms.'" Thus far, the policy remains 
unchanged. But the intelligence communi ty  
sometimes does pass U.S. firms information 
about illicit activities taken against them by 
foreign companies and governments. Com- 
merce Secretary Ron Brown stated that in 
1994 "the intelligence communi ty  detected 
foreign firms using br iber ' / to  undercut  U.S. 
firms" efforts to win international contracts 
worth $45 billion" and that in almost every 
case, the U.S. g o v e r n m e n t  in fo rmed  the 
U.S. firm about the bribery attempt. 

Other  new targets  -such as in terna-  
tional terrorism, crime, and d rug  traffick- 
i n g ~ p r e s e n t  their own problems. For in- 
stance, counterterrorism operations seek to 
prevent terrorist acts. Yet taking preemptive 
action usually entails revealing that the U.S. 
government  was in a position to know of a 
terrorist organization's plans, which in turn 
jeopardizes intelligence sources and meeh- 

ods. Intelligence professionals ,must work  
closely with law enforcement officials to en- 
sure that these sources and methods are not 
compromised  in the process of provid ing  
foreign intelligence to the law enforcement 
community. The same holds tree for coun- 
ternarcotics operations. 

Environmental  moni tor ing is another  
new target. Vice President AI Gore led an 
effort to make available hundreds  of thou- 
sands  of reconnaissance satellite images.  
Some 800,000 dec lass i f ied  images  proc- 
essed by the National Reconnaissance Of- 
fice b e t w e e n  1960 and  1972, re leased  in 
February  1995, are available on the Inter- 
net. Similarly, both France and Russia are 
offering satellite imagery  for sale to com- 
mercial  and  o ther  cus tomers ,  a prac t ice  
likely to spread. Environmental  targets are 
becoming  par t  of the tasking of imagery  
satellites. But intelligence personnel  who 
interpret such images may find that exper- 
tise in identifying the signatures of Soviet 
mil i tary forces does not necessarily trans- 
late into a facility for addressing environ- 
mental issues. 

Some new targets seem to fit a tradi- 
tional mold  yet actually differ drastically. 
For example,  the intelligence c o m m u n i t y  
t radi t ional ly  suppor t ed  U.S. in tervent ion 
operat ions by providing early warning of 
volatile situations. But this role is greatly 
compl ica ted  to the extent  that  the issues 
driving U.S. foreign policy are unclear. As 
Les Aspin,  the late chairman of the Com- 
miss ion on Roles and Capabil i t ies  of the 
U.S. intelligence community, noted, "Using 
the m i l i t a r y  to pro tec t  our  va lues  over-  
s e a s . . ,  drives the intelligence communi ty  
crazy because there is no way  to anticipate 
where values issues might  crop up next." 

Another  example is the use of satellite 
photos to detect a new kind of suspicious 
mili tary activity, namely, war  crimes, as in 
Bosnia. Such use creates great pressure to 
reveal photo data, which the U.S. has tra- 
dit ionally been extremely reluctant to do. 
Indeed,  after reveal ing evidence of mass  
g raves  d u g  by  Bosnian Serb forces,  the 
U.S. was not willing to provide all of its in- 
te l l igence on the subject  to the in te rna-  
tional t r ibunal  judging  war  crimes in the 
former Yugoslavia. 
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Overh~d photo of possible Serb 
war crimes s ~  displayed to the 
U.N. Securi~ Council. 

W h i l e  a d a p t a t i o n  to t h e s e  c i r c u m -  
stances has  been  r ea sonab ly  successful ,  it 
h a s  n o t  b e e n  w i t h o u t  p r o b l e m s .  M o s t  
means  of co l l e c t i on~ in  particular, satellite 
i r n a g i n g ~ w e r e  d e s i g n e d  to cover the So- 
v i e t  U n i o n .  W i t h i n  t h e  c o n s t r a i n t s  of 
p h y s i c s ,  s a t e l l i t e s  h a v e  b e e n  a d a p t e d  
th rough  n e w  technologies  to cover targets 
for  w h i c h  t h e y  w e r e  not  o r i g i n a l l y  de-  
signed.  According to John Pike of the Fed- 
e r a t i o n  of A m e r i c a n  Sc ien t i s t s ,  the  n e w  
satel l i tes  can cover a w i d e r  area than  the 
old. However ,  cer ta in  targets r e m a i n  out- 
s ide their  range  and  m u s t  be accessed by 
a l t e r n a t i v e  co l lec t ion  m e a n s ,  s o m e t i m e s  
wi th  the assistance of foreign par tners  who  
are unp roven  allies. 

Open-Source Information. The o p e n i n g  
up  of the fo rmer  Soviet Union,  c o m b i n e d  
wi th  the i n fo rma t ion  revolut ion ,  has  pro- 
v i d e d  a w e a l t h  of u n c l a s s i f i e d  da t a  tha t  
was hi therto unavai lable .  The explosion in 
o p e n - s o u r c e  i n f o r m a t i o n  crea tes  ye t  an-  
other  set of conceptual  chal lenges for intel- 
l igence analysis.  

Some experts est imate that more  than 
80 percent  of the da ta  used by  the intelli- 
gence commun i ty  comes from open sources, 
a n d  CIA and  NSA are p r o b a b l y  tile on ly  
U.S. g o v e r n m e n t  a g e n c i e s  that  h a v e  the 
technical capabili ty to hand le  the vast quan- 
tities of informat ion available. Such vo lume 
puts  eno rmous  strains on the sys tems de- 
s igned to filter the intake and on the ana- 
lysts who mus t  process what  is left. 

A n o t h e r  effect  of g r e a t l y  i n c r e a s e d  
open-source  in fo rmat ion  is the decreas ing  
dependence  on the intel l igence c o m m u n i t y  
in some segments  of the na t ional  secur i ty  
community:  C N N  is available in most  oper- 
a t ions  centers  and  o ther  g o v e r n m e n t  of- 
rices, as is increasingly the Internet, to sat- 
i s fy  m u l t i p l e  i n f o r m a t i o n  n e e d s .  S o m e  
intell igence consumers  prefer to probe their 
o w n  sources and  pr iva te  con tac t s - - e i the r  
academics  or foreign coun te rpa r t s  or col- 
leagues w h o m  they trust. One reason is that 
such informat ion  does not necessari ly come 
wi th  the c u m b e r s o m e  res t r ic t ions  on use  
that  a c c o m p a n y  the ou tpu t  of the intel l i -  
gence communi ty .  As a result ,  the intell i-  
gence c o m m u n i t y  will  in the future have  to 
compete  for customers as it never  did when  
m u c h  in fo rmat ion  about  the Soviet Union  
cou ld  be acqui red  only  th rough  sens i t ive  
sources, and  such competi t ion will  require 
that the c o m m u n i t y  add  intell igence value  
to informat ion it obtains from open sources. 

These facts have led some to quest ion 
the need for ma in t a in ing  an elaborate and  
expens ive  intel l igence es tab l i shment  at all. 
But as ide from the issue of informat ion  not 
ava i l ab l e  f rom pub l i c  sources,  major  dis-  
t i nc t i ons  st i l l  exis t  b e t w e e n  i n f o r m a t i o n  
and  intel l igence.  Jou rna l i s t s - - the  p r i m a r y  
p u r v e y o r s  of i n f o r m a t i o n ~ g e n e r a l l y  de- 
scr ibe  w h a t  they  h a v e  o b s e r v e d  or h a v e  
been told, often wi thou t  the time, experi-  
ence, and  expert ise to ana lyze  or evaluate  
the impl ica t ions  of this information,  intelli-  
gence ,  h o w e v e r ,  cons t i t u t e s  i n f o r m a t i o n  
from a varie W of sources that has been ana- 
lyzed by specialists and  tailored to the spe- 
cific needs  of the user. Thus, it wil l  r emain  
true that some key quest ions of pol icymak-  
ers and  mi l i t a ry  c o m m a n d e r s  will  be an- 
swerable  only  by  the intel l igence commu-  
nity. A n d  those who  take advan tage  of the 
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c o m m u n i t y ' s  capabili t ies will f ind that  no 
media  organiza t ion ,  th ink tank, or acade-  
mic  r e sea r ch  can m a t c h  the  i n t e l l i gence  
c o m m u n i t y  for t imeliness,  responsiveness ,  
and access to o therwise  unavai lable  infor- 
m a t i o n ~ p a r t i c u i a r l y  when  analysts  under -  
s tand their  cus tomers  requirements .  

Analysis and Repoffing 
For reasons of economy  and security, 

n a t i o n a l  i n t e l l i gence  agenc ie s  we re  dis-  
pe r sed  d u r i n g  the Cold  V~'ar. Whi le  mos t  
remain  in and  a round  the VVashington area, 
the i r  g e o g r a p h i c  s e p a r a t i o n  has  m a d e  it 
difficult to deve lop  a closely knit  g roup  of 
experts  who  could convene easily to deal  
wi th  intel l igence issues. For tunate ly ,  new  
techno logy  makes  v i r tua l  mee t ings  us ing  
audio-visual  technology a reality. This also 
pe rmi t s  ana lys t s  d e p l o y e d  in the field to 
i n t e r a c t  m o r e  p r o d u c t i v e l y  w i t h  t h e i r  
Washington counterparts .  

The inte l l igence c o m m u n i t y ' s  princi-  
pal  analyt ical  organizat ions  are the Direc- 
torate for Intelligence wi thin  the CIA, most  
of DIA, and  the Bureau of Intelligence and  
Research  in the  State D e p a r t m e n t .  These  
agencies  have  p r o d u c e d  some impress ive  
results,  such as the analysis  that  sus ta ined 
the Western effort to control exports  of sen- 
sitive technologies to communi s t  countr ies  
du r ing  the Cold War. But some post-Cold 
War c o n c e r n s ~ f o r  example ,  crises requir-  
ing the d e p l o y m e n t  of U.S. forces for brief 
pe r iods - - a r e  short-l ived, unl ike the endur-  
ing concern  over  the Soviet  Union.  Even 
t h o u g h  b u d g e t s  are decl in ing,  the  intelli- 
gence c o m m u n i t y  is still expected to pro-  
duce  t ime ly  and  accura te  in te l l igence on 
these  s i tua t ions ,  some  of t h e m  invo lv ing  
countr ies  about  which little p rev ious  data  
has been developed.  

Outside Expertise. While  i n f o r m a t i o n  
data bases can be built up  over t ime and  up- 
dated if resources allow, it is not cost-effec- 
tive or even possible to maintain a cadre of 
special is ts  wi th  the exper t i se  to cover  all 
possible contingencies. Therefore, the com- 
rnunity has occasionally had to find ways  to 
acquire the expertise it needs through non- 
traditional means. A case in point is the use 
of Kuwai t i  s t u d e n t s  s t u d y i n g  in the U.S. 
dur ing  the bui ld-up to Desert Storm, when  
the number  of capable Arabic linguists in the 
U.S. mil i tary  and  the intell igence c o m m u -  

n i t , /p roved  insufficient to meet the demand.  
Similarly, it is occasionally necessary to call 
upon  the academic communi ty  for expertise 
that the intelligence communi ty  lacks. 

The Un i t ed  States" g rowing  involve-  
ment  in U.N. operat ions,  and Washington 's  
c o m m i t m e n t  to provide  intelligence to sup- 
por t  allied opera t ions  o ther  than war, has 
led not  on ly  to g rea te r  sha r ing  of intelli-  
gence with foreign gove rnmen t s  bu t  also to 
increased reliance on foreign expertise. The 
resul t  so far is mixed.  The Uni ted  States 
still contr ibutes  the p reponderance  of intel- 
l igence to such operat ions;  some coalit ion 
p a r t n e r s  have  been  unwi l l i ng  to p r o v i d e  
their  i npu t  on other  than a bi lateral  basis  
w i th  the  Uni t ed  States.  The s to rage  and  
protect ion of intell igence documen t s  have 
been problematic,  as exemplif ied in the So- 
mal i  opera t ion  by  the d i scovery  of classi- 
fied mate r ia l  in an u n g u a r d e d  U.N. area. 
Intelligence suppor t  for U.S. mil i tary forces 
dep loyed  in U.N. operat ions  poses special 
problems.  Dep loymen t s  often occur in re- 
g ions  w h e r e  n e i t h e r  the  U n i t e d  N a t i o n s  
nor  the Uni ted  States has a comple te  pic- 
ture of condit ions on the ground.  Such sit- 
ua t i ons  i nc r ea s ing ly  r equ i re  c o o p e r a t i o n  
wi th  the pr ivate  sec to r - -p r iva te  vo lun ta ry  
o r g a n i z a t i o n s  (PVOs) ,  for  e x a m p l e - - t o  
g a t h e r  i n f o r m a t i o n  a b o u t  i n f r a s t r u c t u r e ,  
language,  customs,  culture,  and  other  sub- 
jects useful for humani t a r i an  and peace op- 
erations. Some PVOs have been tradi t ion- 
ally reluctant,  if not  averse,  to coopera t ing  
wi th  mil i tary forces or intelligence organi- 
z a t i o n s  and  o n l y  r e c e n t l y  have  w a r m e d  
s o m e w h a t  to these interactions. 

Changes in Customer Support. Within  
the intelligence communi ty ,  major  changes  
have  occur red  in c u s t o m e r  s u p p o r t  since 
the end of the Cold Vv'ar. However ,  these 
c h a n g e s  d id  no t  r e su l t  f r o m  the  a l t e r ed  
strategic env i ronment  as much  as from the 
increased integrat ion of intelligence profes- 
sionals into policy and  mil i tary  staffs and  
from dramat ic  changes in technology. 

By v i r tue  of the changes  in in fo rma-  
tion technolog}; users  of intelligence infor- 
m a t i o n ,  f r o m  p o i i c y m a k e r s  to m i l i t a r y  
c o m m a n d e r s  and their  staffs, can retr ieve 
s o m e  m a t e r i a l  d i r ec t ly  f rom c o m m u n i t y  
data bases. Rather  than wai t ing for the re- 
su i t s  of s t a n d i n g  or  spec ia l  i n t e l l i g e n c e  
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Tluring Machir~-- The successful 
crypt.analytic effort against the 
~Enignaa" depended on the Turing 
Machin~ 

G ~ n  soldiers in WWil use the 
"Enigma," an olectromechanicai 
oip~er machin~ 

r e qu i r e m e n t s ,  c u s t o m e r s  can acqu i re  tai- 
lored intell igence a lmost  as easi ly as they  
can access i n f o r m a t i o n  f rom the In te rne t  
and other  unclassif ied data  bases. In addi-  
tion to es tabl ished ha rd  copy  intel l igence 
publications,  the Defense Intelligence Net-  
work  provides  televised repor ts  of intelli- 
gence-based news  events  to senior levels in 
the Pentagon and the field. Intelink, the in- 
telligence professionals '  Internet,  p rovides  
access to an expand ing  ar ray  of intell igence 
p roduc t s  and da ta  bases and represents  a 
powerful  new tool in their  analytical  kit. 

But just as insufficient intelligence can 
pose a problem, too much  unfiltered infor- 
mat ion  can also impede  sound  pol icy and  
decision making.  While technology also ad- 
dresses this problem, it remains the respon- 
sibility of the intelligence community ,  par-  
t i c u l a r l y  in a cr is is ,  to d e l i v e r  o n l y  the  
informat ion needed to make  timely, sound  

derisions. For example, dur ing the bu i ldup  
to the Gulf War, one of the earliest and most  
challenging problems facing the intelligence 
c o m m u n i t y  was  l imi t ing  the in te l l igence  
sent to Riyadh.  Without  pre-selection, cus- 
tomers  wou ld  have been ove rwhe lmed  by  
data and unable  to pick useful material  out  
of the mass  of information. 

But no  a m o u n t  of t echno log ica l  ad-  
vance will mat te r  if cus tomers  are unaware  
of the availabil i ty of intelligence, or choose 
not  to use it. While this is a t imeless prob- 
lem, it has  a c q u i r e d  a d d e d  impor tance  in 
the in format ion  age. In Desert  Storm, one 
U.S. d i v i s i o n  c o m m a n d e r  e x e c u t i n g  the  
"Hail  Mary"  to flank Iraqi forces from the 
wes t  was  ful ly  in fo rmed  of Iraqi mi l i t a ry  
activit ies t h r o u g h o u t  the opera t ion,  whi le  
another,  execut ing a parallel  mission, oper- 
ated wi thou t  such intelligence. The former  
had  experts  who  knew how- to obtain and  
use  the  r e l e v a n t  in te l l igence ,  s o m e t h i n g  
which  the la t te r  a p p a r e n t l y  lacked.  Such 
s i t u a t i o n s  will p r o v e  i n c r e a s i n g l y  de t r i -  
menta l  to the pe r fo rmance  of coord ina ted  
operat ions  in the future. To opt imize intel- 
l igence, therefore,  po l i cymakers  and  mili- 
t a ry  c o m m a n d e r s  m u s t  have  experienced,  
w e l l - t r a i n e d  i n t e l l i g e n c e  o f f i c e r s  a n d  
should u n d e r s t a n d  the basics of the intelli- 
gence  c o m m u n i t y  and  h o w  it can  se rve  
their needs. Ideally, cus tomers  should  also 
ho ld  p e r i o d i c  m e e t i n g s  w i th  the in te l l i -  
gence officers who  suppo r t  them. In such 
ins tances ,  the qua l i ty  of in te l l igence sup-  
por t  increases immeasurably .  

Support to Military Commanders. While 
each m i l i t a r y  service  has  its o w n  intell i-  
gence organization,  U.S. p lanners  have long 
recognized the value of independen t ly  pro- 
d u c e d  na t iona l  in te l l igence.  Such intell i-  
gence can serve as a check on the work  of 
operat ional  commande r s '  own intelligence 
uni ts  and add  both  b read th  and  detai l  to 
the strategic picture. Moreover,  though mil- 
i tary intelligence personnel  m a y  train for a 
wider  range  of contingencies,  the services 
concentra te  on tactical intell igence un ique  
to their  needs .  T h e y  canno t  devo t e  suffi- 
cient resources to deve lop  expertise for all 
possible  operat ions.  And  when  the exper-  
tise of their  own  intelligence agencies falls 
short,  mil i tary commander s  will look to the 
broader  intelligence c o m m u n i t y  to provide  
the required expertise. 
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In the pas t ,  h o w e v e r ,  some  intel l i -  
gence  s u p p o r t  to m i l i t a r y  c o m m a n d e r s  
has been inconsistent  in quality, presented 
in a form or at a t ime that made  it difficult 
to use, pi tched at so general  a level that it 
f rus t ra ted  c o m m a n d e r s  m a k i n g  concrete 
dec i s ions ,  or p r o v i d e d  f rom too m a n y  
technical sources to offer a coherent  pic- 
t u r e .  " G o o d  i n t e l l i g e n c e , "  DCI  J o h n  
Deutch  no ted  in an addres s  to the 1995 
g radua t ing  class at the Nat ional  Defense 
University,  is "par t icular ly  impor tan t  at a 
t ime  w h e n  we h a v e  a s m a l l e r  m i l i t a r y  
tha t  is b e i n g  a s k e d  to t ake  on a w i d e r  
n u m b e r  of different challenges in remote 
and unfamil iar  areas of the world."  But to 
make  a difference, Deutch continued,  the 
n a t i o n a l  agenc i e s  " m u s t  be c l ea r ly  fo~ 
cused  on the  needs  of the w a r f i g h t e r . "  
Thus,  intelligence collection and analysis  
o rgan iza t ions  m u s t  con t inue  to p r o v i d e  
informat ion for mil i tary commander s  that  
is more  timely, accurate ,  a t t u n e d  to the 
specif ic  n e e d s  of o p e r a t i o n a l  c o m m a n -  
ders, and presented in a form tailored to 
battlefield situations. 
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According to the DCI, intelligence pro- 
motes battlefield awareness  by provid ing  
"joint force commanders  real-time, or near 
real-time, all-weather, comprehensive, con- 
t inuous  surveil lance and information."  A 
n e w l y  es t ab l i shed  Assoc ia te  Direc tor  of 
Central Intelligence for Military Support  is 
to ensure that, despite their multiple priori- 
ties and consumers ,  intell igence agencies 
continue to meet the special needs of the 
mili tary and the circumstances of the bat- 
tlefield. This requires  closer a t t en t ion  to 
how the intelligence communi ty  dissemi- 
nates its data  dur ing  war t ime  condit ions 
and how it receives feedback from its mili- 
tary customers. 

Press reports speculate about organiza- 
tional changes to improve the coordination 
among analysts of satellite imagery, includ- 
ing use of the same data  for intel l igence 
analysis and map making. In 1995, eleven 
separa te  agencies did their  own imagery  
analysis, according to press reports uncon- 
firmed by official sources. In October 1995, a 
reorganization of the imagery activities into 
one consolidated agency was announced. 

Commander s ,  in turn, mus t  strive to 
articulate better how national intelligence 
can serve their tactical needs. For instance, 
the t radi t ional  ,written intelligence report  
has been supplemented and complemented 
by a growing array of mult imedia products 
that often help in the planning and execu- 
tion of combat operations. Technologically, 
this intelligence can be transmitted simulta- 
neously to the commander  and the individ- 
ual  so ld ier  in the field, which,  f rom the 
commander ' s  perspective, creates problems 
for m a i n t a i n i n g  c o m m a n d  and  cont ro l .  
That is a new dimension in information the 
services have yet to unders tand fully. 

As former CIA Deputy  Director for In- 
telligence Douglas MacEachin described in 
a 1994 work ing  paper  to the >¢ashington- 
based Consor t ium for the Study of Intelli- 
gence,  the c o m m u n i t y  m u s t  ensure  that  
the needs of the customer are the dr iving 
factors in the p r o d u c t i o n  of inte l l igence 
and  that  ana ly t ic  t r adec ra f t  e m p h a s i z e s  
both the facts and  the f ind ings  d e r i v e d  
f rom them.  Op in ions  m u s t  be l inked  to 
" w h a t  is k n o w n ,  h o w  it is k n o w n ,  and  
with  w h a t  level of r e l i ab i l i t y" - - in  short ,  
the r igorous  appl ica t ion  of pr inciples  of 
analytic tradecraft. 
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Ovemoas collecUon site with 
covered antennae. 

Counterintelligence 
Counter inte l l igence aids national se- 

curi ty  by protect ing U.S. forces and gov- 
e r n m e n t  a g e n c i e s  and  t he i r  p e r s o n n e l  
aga ins t  e sp ionage ,  sabo tage ,  a s sass ina -  
tions, and terrorism conducted on behalf of 
foreign powers and organizations. 

In 1995, despi te  the end of the Cold 
War, the United States remains the pr imary  
intelligence target for many  countries, in- 
c luding some tradi t ional  allies who have 
increased  thei r  a t t emp t s  to acqui re  eco- 
nomic  and  c o r p o r a t e  secrets .  W h a t  has 
changed in the post-Cold War world is the 
ease with which  foreign intell igence ser- 
vices can operate in the United States. The 
re laxat ion of secur i ty  concerns,  plus ad- 
v a n c e s  in p e n e t r a t i o n  t e c h n i q u e s ,  has  
made it increasingly difficult for the United 
States to implement  successful counterin- 
telligence measures. 

Porous international borders and mar- 
ket-driven decisions create pressure for the 
national security communi ty  to relax limi- 
tations on the export of hitherto restricted 
technologies. A growing number  of coun- 
tries thus have access to advanced technol- 
ogy that previously was difficult to acquire 
outside of the United States and its allies. 

As a result, U.S. systems that protect sensi- 
tive information are increasingly vulnera-  
ble to exploitation. The s teady expansion 
of computer  networks,  the growth in cor- 
porate  and political intelligence stored in 
networked computers,  and the continuing 
in te rna t iona l i za t ion  of the publ ic  phone  
system, private communications networks,  
and the In terne t  have  created new chal- 
lenges in protecting information. Software 
tools to break into and read sensitive infor- 
m a t i o n  are f reely  ava i l ab le  all over  the 
world.  In addi t ion,  the chal lenge of pro- 
tecting sources and methods, the pressure 
to downgrade  and declassify information, 
declining security standards,  and leaks and 
esp ionage  have p roduced  vulnerabi l i t ies  
that are increasingly difficult to counteract. 

O n  the o ther  hand ,  t h o u g h  Ald r i ch  
A m e s  was  a Cold  War spy, his a r res t  in 
1994 did dramatize for the country the seri- 
ous problems that can result from lax secu- 
r i ty  and  ineffect ive  coun te r in te l l igence .  
This scandal prompted the Clinton admin- 
istration, at the insistence of Congress, to 
alter counterintelligence structures and to 
require the FBI and CIA, with assistance 
from other intelligence agencies, to work  
together more closely to define current and 
future threats and implement  countermea- 
sures. As part  of this renewed emphasis on 
counterintelligence, the National  Counter- 
intelligence Center, created in 1993 by Pres- 
idential Decision Directive 24, maintains an 
extensive data base on foreign intelligence 
activity and provides intelligence suppor t  
to the counterintelligence operations of the 
FBI and CIA. 

Coved Action 
Covert  action uses intelligence assets 

and capabilities to influence foreign gov- 
e rnmen t s ,  events ,  o rgan iza t ions ,  or per-  
sons in s u p p o r t  of fore ign pol icy objec- 
t i v e s  w h i l e  c o n c e a l i n g  the  a c t i o n s '  
sponsor, or at least al lowing plausible de- 
niability. Cover t  actions are the responsi- 
b i l i t y  of the  i n t e l l i g e n c e  c o m m u n i t y ,  
w h i c h  m a y  d r a w  for  s u p p o r t  on o the r  
g o v e r n m e n t  agencies ,  such as the mil i -  
tary 's  special operat ions forces. 
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Covert  action became a staple of the 
four-decade struggle between the commu- 
nis t  East  and  the d e m o c r a t i c  West. The 
KGB's covert action typically tried to sub- 
vert noncommunis t  governments  and po- 
litical movement s - - in  Europe, Latin Amer- 
ica, Africa, and Asia, as well as the United 
States. A CIA coverDaction capabil i ty de- 
veloped pr imar i ly  to counter  these initia- 
tives, giving U.S. policymakers an effective 
opt ion in s i tuat ions  where  d ip lomacy  or 
foreign aid were insufficient, but  the use of 
military force or overt political or economic 
in tervent ion was inappropr ia te .  Such ac- 
tion ,was a key element  in the immedia te  
p o s t w a r  s t r u g g l e  for pol i t ical  p o w e r  in 
southern and western Europe. Over subse- 
quent  years, CIA covert operations ranged 
from small, discrete efforts, such as sneak- 
ing banned  publ icat ions  into communi s t  
states and bankro l l ing  selected noncom-  
m u n i s t  pol i t ic ians ,  to s u p p o r t i n g  large-  
scale  c o n f l i c t s  in such  t h e a t e r s  as 
Afghanistan and AngoRa. In rare instances, 
most notably in the Iran-Co.ntra affair, the 

White House assumed control of covert ac- 
tion, effectively taking it out of the hands 
of the CtA. 

As an instrument  of policy, covert ac- 
tion has ahvays generated controversy. Its 
s u p p o r t e r s  s tress the i m p o r t a n c e  of ex- 
panding the range of instruments available 
to policymakers and the utility of an option 
that  does not bear the f ingerprints  of the 
U.S. government .  Detractors focus on the 
diff icul ty--which approaches impossibility 
as o p e r a t i o n s  g r o w  l a r g e - - o f  k e e p i n g  
cover t  act ion secret,  and  the d a m a g e  to 
U.S. credibil i ty and interests that can ac- 
c o m p a n y  the exposu re  of these actions.  
Critics also point out the inherent tension 
between the world of covert action and the 
wor ld  of democra t i c  government .  Secret 
operations are susceptible to abuse unless 
carefully overseen. This danger  has been 
highl ighted recently by public allegations 
c o n c e r n i n g  a CIA c o n n e c t i o n  w i t h  a 
Guatemalan intelligence officer involved in 
serious human-rights  abuses. 
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The end of the Cold War renewed the 
debate over whether  a significant need for 
such a capability remains. But the emerg- 
ing missions for the intelligence commu-  
n i t y - p a r t i c u l a r l y  the  i n t e r c o n n e c t e d  
threats of proliferation of weapons of mass 
des t ruct ion ,  in te rna t iona l  te r ror ism,  and 
i n t e rna t i ona l  o r g a n i z e d  c r i m e - - s u g g e s t  
s t rong ly  that  the need  for cover t  action 
persists. The next critical challenge will be 
to develop a covert capability whose oper- 
ations can be monitored by overseers in the 
executive and legislative branches,  while 
still proving effective against the sophisti- 
cated networks run by international crimi- 
nal syndicates, illicit arms merchants,  and 
rogue governments.  

Conclus ions  
An intelligence communi ty  is a lways  

suspect in an open society, but  dur ing the 
Cold War the U.S. intelligence communi ty  
established itself as a major element of na- 
t ional  security. With the end of the Cold 
War, that positive perception has begun to 
fade, and not only because of a traditional 
aversion to secrecy. There have also been 
the  A m e s  scanda l ;  q u e s t i o n s  a b o u t  the 
quality, accuracy, timeliness, and relevance 
of intelligence; concerns over the control of 
covert  activities;  a belief  that  the intelli- 
gence c o m m u n i t y  needs to be res t ra ined 
and streamlined; and a conviction that tax 
do l l a r s  s h o u l d  go to u n d e r t a k i n g s  tha t  
more directly serve the U.S. public. 

The n u m e r o u s  p r o p o s a l s  tha t  h a v e  
been made to re-examine the structure and 
functions of the intelligence communi ty  in 
light of the dissolution of the Soviet threat 
have ranged far and wide, but  a common 
theme is that the communi ty  needs to be 
streamlined, downsized,  refocused on new 
targets, and generally made more efficient. 
Some argue that the expensive systems re- 
quired to support  intelligence, to say noth- 
ing of the organizations that produce it, are 
costly excesses in the post-Cold War world 
and that public funds should not be spent 
to acqu i re  i n f o r m a t i o n  ava i l ab le  in the 
public domain.  The current reviews in the 
executive and legislative branches as well 

as the pr iva te  sector m a y  well  reach the 
same conclusion,  a l though  it is not  clear 
the various recommendat ions  coming out 
of these studies will be acted on in an elec- 
tion year. 

if recent crises are predictive of the fu- 
ture,  a subs tan t i a l  increase  in H U M I N T  
collection will be needed to answer the in- 
telligence questions posed by the crises of 
today and the future. Among the most im- 
por t an t  intel l igence needs  in Bosnia-like 
conflicts are insights into the intentions of 
the leaders and their warr ing factions, for 
which the human  collector is critical. Em- 
placement of sources and their cultivation 
take m a n y  m o n t h s  if not  years ,  and  the 
U.S. intelligence resources may  not be suf- 
ficient to meet the demand.  

Technology and automation can offset 
some of the loss of personnel, but trained, 
analytical expertise remains beyond the ca- 
paci ty  of the computen  C o m m u n i t y  ana- 
iysts have learned over many  years not to 
be b o u n d  by  r ig id  in te l l igence  requ i re -  
ments  bu t  to ant ic ipate  where  resources  
must  be reapplied to meet emerging intelli- 
gence needs.  Even before the end of the 
p lanned downsizing,  it is clear that more 
selectivity will be required, despite the risk 
that priority will be given to the wrong tar- 
gets and techniques. 

The next decade will be an unsettl ing 
time. The U.S. intelligence communi ty  will 
not  receive fund ing  sufficient to achieve 
the levels of expertise it enjoyed during the 
Cold War., and the principal challenge will 
thus be to identify the level of effort that  
will produce the most useful intelligence at 
the lowest cost. As its funding shrinks, the 
size of the communi ty  will also shrink, and 
the communi ty  will likely be reorganized, 
resul t ing in some amalgamat ion  of func- 
tions at the national level and perhaps the 
e l iminat ion of others. The a rgumen t  that  
today 's  threats require more, not less, intel- 
ligence has not been persuasive thus far. 
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C H A P T E R  S E V E N  

I n t r o d u c t i o n  

events in the wor ld  wi thout  us ing  mil i tary  
p o w e r M e p e n d s  to a large degree  u p o n  a 
na t ion ' s  weal th .  A strong p roduc t ive  base  
provides  the means  and  leverage for action 
a n d  can s i g n i f i c a n t l y  e n h a n c e  a n a t i o n ' s  
p res t ige  a n d  ab i l i ty  to i n f l u e n c e  the  out- 
come of internat ional  events. 

The view that the product ive  and tech- 
nological  base is the founda t ion  of nat ional  
power  yeas expressed  in 1989 by  H a r v a r d  
scholar Paul  Kennedy  in The Rise and Fall of 
the Great Powers: 

[Thel historical record suggests that there is a 
very clear connection in the long m n  between 
an individual Great Power's economic rise and 
fall and its growth and decline as an important 
military power . . ,  l>chnological and organiza- 
tional breakthroughs.. ,  bring greater advantage 
to one society than another. 

For over forty years, U.S. strategic pol- 
icy was  directed at m a i n t a i n i n g  a techno-  
logical edge over the USSR. The Cold War 
was,  to a s ign i f i can t  extent ,  a contest  be- 
t w e e n  the s u p e r p o w e r s '  p r o d u c t i v e  a n d  

technological  bases. The Uni ted  States and  
the Soviet Union  devoted large port ions of 
the i r  respec t ive  na t iona l  w e a l t h  a n d  pro- 
duct ive  capacity to wage  the Cold War. As 
the  con f l i c t  p r o g r e s s e d ,  the  p r o d u c t i v e  
b a s e s  f r o m  w h i c h  t h e s e  n a t i o n s '  p o w e r  
arose d iverged  significantly. 

A l t h o u g h  the rate of increase  of U.S. 
gross domest ic  product  (GDP) slowed con- 
s i d e r a b l y  af ter  the  mid -1960s ,  all  excep t  
three of the thir ty years  be tween  1965 and  
1995 saw real growth in the economy. Whi le  
it is difficult to secure reliable GDP data for 
the former  Soviet Union ,  it seems clear in 
retrospect  that  the Soviet p roduc t ive  base  
suffered some long and serious setbacks in 
the last decades of its existence. The declin- 
ing Soviet p roduc t ive  base could not sup- 
port both the d e m a n d s  of the mi l i tary  estab- 
l i s h m e n t  a n d  the d e m a n d s  of the Soviet  
people. Perhaps  more  than any  other single 
factor, this poor economic per formance  led 
to the demise  of the Soviet Un ion  as a su- 
pe rpower  and its subsequent  dissolut ion as 
a state. Had  the GDP of the Soviet Un ion  
expanded  at a rate of 3 percent annua l ly  in- 
stead of decl ining,  the superpowers  migh t  
still be wag ing  the Cold War. 

This chapter  examines  the major forces 
affecting the U.S. product ive  and  technolog- 
ical base  in the mid-1990s,  a n d  addres ses  
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the quest ion of wha t  role the U.S. govern- 
ment  can p lay  in reinforcing impor tan t  sec- 
tors of the product ive  base and in translat- 
i n g  i n d u s t r i a l  m i g h t  i n to  an e f f e c t i v e  
i n s t r u m e n t  of na t iona l  power.  The forces 
examined  are: 

• The re la t ionship be tween  manufac-  
tur ing and  services. 

• The impact  upon  nat ional  power  of 
increased globalization. 

9) The rise of in format ion  technology 
as a strategic industry.  

9) The effects of d o w n s i z i n g  on the 
d e f e n s e  indust r ia l  base. 

I ns t ruments ,  
Manufacturing and Se~ices 

The most  basic dis t inct ion in the pro- 
duct ive base (construction, agriculture,  and  
m i n i n g  as ide)  is b e t w e e n  m a n u f a c t u r i n g  
and services, though the d iv id ing  line has 
become b lur red  as manufac tu re r s  increas- 
ingly rely upon  services from outside firms. 

The shif t  f rom a m a n u f a c t u r i n g  to a 
more service-based economy m a y  be s e e n  
in changes  in employment .  In 1970, 27 per- 
cent of the U.S. nonagr icu l tura l  work  force 
was  employed  in manufac tur ing .  By 1993, 
the figure was only 16 percent. Dur ing  the 
s a m e  pe r iod ,  se rv ice-sec tor  e m p l o y m e n t  
increased from 67 to 79 percent. Manufac-  
tu r ing  e m p l o y m e n t  fell f rom 19.4 mi l l i on  
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to 17.8 m i l l i o n  w o r k -  
ers; a n d  e m p l o y m e n t  
in  s e r v i c e s  i n c r e a s e d  
f r o m  47.3 m i l l i o n  to 
87.2 mi l l ion  workers.  

Al though this shift 
is not a new phenome-  
n o n - a s  l o n g  ago  as 
1900, more  A m e r i c a n s  
worked in services than 
in m a n u f a c t u r i n g - - t h e  
m a g n i t u d e  of the shift  
has given rise to a num-  
ber  of concerns .  Mos t  
pert inent  here, this shift 
r a i s e d  d o u b t s  as  to 
w h e t h e r  a n a t i o n  can  
w a g e  w a r  w i t h o u t  a 
s t rong  m a n u f a c t u r i n g  
base. But these doub t s  
m a y  be p remature ,  for 

the s t r eng th  of a n a t i o n ' s  m a n u f a c t u r i n g  
base  canno t  be  d e t e r m i n e d  sole ly  on the 
bas i s  of e m p l o y m e n t  t rends ,  and  w a g i n g  
war  has  become  less d e p e n d e n t  on large  
number s  of classical mil i tary  instruments.  

In fact, e m p l o y m e n t  data is d o w n r i g h t  
mis lead ing :  despi te  a decl ine in manufac -  
tur ing  emp loymen t ,  total U.S. manufac tur -  
i ng  production a l m o s t  d o u b l e d  b e t w e e n  
1970 and  1993--an increase of over 3 per- 
cent annually.  The durab le -goods  sec tor- -  
of w h i c h  p roduce r s  of mi l i t a ry  h a r d w a r e  
are a p a r t - - m o r e  than doub led  its produc-  
t ion d u r i n g  the s a m e  per iod.  Since 1982, 
durab le -goods  produc t ion  increased more  
r a p i d l y  t h a n  total  i n d u s t r i a l  ou tpu t .  De- 
c l i n i n g  e m p l o y m e n t  c o m b i n e d  w i t h  in-  
c r e a s e d  o u t p u t  s u g g e s t s  t ha t  i m p r o v e -  
m e n t s  in  p r o d u c t i v i t y  h a v e  b e e n  
proceeding apace. 

Productivity,  a l though  an increasingly 
e lus ive  quan t i ty  to measure ,  is the s ingle  
most  te l l ing ind ica tor  of the pe r fo rmance  
of a n a t i o n ' s  p r o d u c t i v e  base .  A n d  sus-  
tained increases in produc t iv i ty  over t ime 
are a crucial founda t ion  of nat ional  power. 
Indeed it is the relative product iv i ty  of a na- 
t ion 's  product ive  base that counts,  that is, 
not s imp ly  how product ive  the U.S. econ- 
o m y  is in absolute  terms but  how well  it is 
do ing  compared  to its competi tors.  In ad- 
d i t i o n  to r e l a t i v e  p r o d u c t i v i t y  p e r f o r -  
mance ,  the sheer  size of the U.S. produc-  
t ive base  p r o v i d e s  f o u n d a t i o n a l  s u p p o r t  
for nat ional  power. To take an extreme ex- 
ample ,  a super-product ive  small  economy, 
such as Luxembourg ,  could not match  the 
mi l i ta ry  power  of a huge  but  genera l ly  in- 
efficient power, such as Russia. 

B e t w e e n  1965 and 1995, G e r m a n y  and 
Japan m a d e  signif icant  strides to close the 
product iv i ty  gap wi th  the United States but  
have  not yet caught  up. A 1992 McKinsey  
s tudy  compar ing  U.S. m a n u f a c t u r i n g  and  
serv ice  product iv i ty  wi th  that of the Uni ted  
States 's in te rna t iona l  peers found  that the 
U.S. still ma in ta ined  an edge in overall  pro- 
d u c t i v i t y  c o m p a r e d  to Bri tain,  German3~, 
France, and  J a p a n - - d e s p i t e  Japan ' s  much-  
touted dominance  in certain high-profi le  in- 
dustr ies ,  such as meta l  products ,  au tomo-  
biles, and  electronic equipment .  

The manufac tu r i ng  sector cont inues  to 
be the workhorse  of product iv i ty  improve-  
m e n t  for the Uni ted  States. Regardless  of 
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U.S. Workforce in 1993 

SOURCE: Business Week, November 7,1994 
NOTE: Goods include mining, manufacturing, and most utilities. Services, inciude 

people-oriented jobs such as hotels/restaurants, banking, most hea~ care, govern- 
ment, arid elementary education. The informaUon sector is narrowly ~efined te in ~ 
clude communications, computers, software, entainment, and higher education. 

its a p p a r e n t l y  p o o r  
p r o d u c t i v i t y  p e r f o r -  
mance, the service sec- 
tor too has great poten- 
tial as an instrument of 
na t ional  power.  It in- 
cludes among other in- 
dustries transportation 
and communica t i ons ,  
both of which are sig- 
nificant force multipli- 
ers in the event of con- 
flict .  For  e x a m p l e ,  
m a n y  of the w o r l d ' s  
m a n u f a c t u r e r s  h a v e  
been  s u b s t i t u t i n g  
t r a n s p o r t a t i o n  and  
communications assets 
for large  inven to r i e s ,  
r e su l t ing  in so-cal led 
j u s t - i n - t i m e  i n v e n -  
t o r y ~ a  p r o c e s s  t h a t  
the military can adopt, 
and to some degree al- 
ready has. 

In the past, the essential link between 
the p roduc t ive  base and nat ional  p o w e r  
was the ability to increase production runs 
of weapons.  World War II and the Korean 
War provide prime examples of when the 
t ime necessary  to close the gap  be tween  
p roduc t ive  o u t p u t  and mi l i t a ry  require-  
ments was paid for in blood and territory. 
However ,  m a n y  analysts  suggest  that  fu- 
ture wars will be of short durat ion and will 
therefore be fought with on-hand weapons 
and muni t ions ,  obvia t ing  the need for a 
massive industrial mobilization. 

Thus, the more relevant questions may 
be whether  the industrial  base can, on an 
ongoing basis, supply  the new technologies 
and  w e a p o n s  tha t  will en su re  an over-  
w h e l m i n g  a d v a n t a g e  for U.S. and allied 
forces, and whether  the military can rapidly 
incorporate these new technologies into its 
inventory. The answers are not clear. 

W h e n  the  D e p a r t m e n t  of D e f e n s e  
(DOD) was the major buyer  of high tech- 
nology in the marketplace, it was assured 
first access to lead ing-edge  technologies.  
DOD no longer enjoys this position in most  
high-tech markets: its expenditures for the 
latest computers,  electronics, and telecom- 
m u n i c a t i o n s  t echno logy  have  been  sur-  
pa s sed  by a r a p i d l y  e x p a n d i n g  civi l ian 

m a r k e t p l a c e .  Th i s  r a i s e s  the  i s s u e  of 
w h e t h e r  the de fense -acqu i s i t i on  sys t em 
can respond to changing needs and chang- 
ing technologies fast enough so that front- 
line warriors have at their disposal the lat- 
est and best technology that indust ry  can 
provide .  The p resen t  acquis i t ion sys tem 
may be unable to shorten its delivery lead 
time (seven to fifteen years, as of 1995) and 
thus unable to take advantage of high-tech 
p roduc t ion  commerc i a l -deve lopmen t  cy- 
cles of two to five years. The Clinton ad- 
ministrat ion's  Federal Acquisit ion Stream- 
l i n i n g  Act  (FASA) of 1994 m a d e  s o m e  
significant steps toward simplifying the ac- 
quisition system, but, to a large degree, the 
focus of FASA was on the many  small pro- 
curements  the g o v e r n m e n t  makes  ra ther  
than on the acquisi t ion of major weapon  
systems,  where there are few actions, but  
each involves much money. The agenda of 
Vice P r e s i d e n t  G o r e ' s  N a t i o n a l  Per for -  
mance Review, (NPR) also included the ob- 
jective of streamlining procurement.  FASA 
and NPR have thus far failed to produce  
signif icant  accelerat ion of major sys tems 
procurement .  Those unde r t ak ing  acquisi- 
tion reform have to overcome serious polit- 
ical, cultural, and organizational obstacles. 

As an example,  DOD's  cont inual  re- 
l iance u p o n  o u t d a t e d  mi l i t a ry  specifica- 
tions (milspecs) is seen by some as evidence 
of the acquisition system's  inability to ag- 
gressively provide the best and latest tech- 
nologies to U.S. warriors. While this allega~ 
tion has the ring of truth, it is important  to 
remember that in a manufacturing environ- 
ment, specifications are one of the founda- 
tions of production. Additionally, there are 
many  areas of military equipment  produc- 
tion where there are no commercial specifi- 
cations available. The issue is not s imply 
avoidance of milspecs, but rather the iden- 
t i f icat ion and  use  of the la test  and  best  
specifications to describe the requirement. 

There are m a n y  examples  where  the 
DOD acquisi t ion sys tem was adjusted to 
accommodate  new threats and new reali- 
ties: the Polaris missile program,  the nu- 
clear-power program, and the m a n y  secret 
("black wor ld")  efforts. If the product ive  
base is to be used effectively as an instru- 
ment  of national power  in this era of rapid 
d e v e l o p m e n t  and  obsolescence  of tech- 
nologies ,  the acqu is i t ion  sys tem will  be 
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sorely challenged to be an enabler, giving 
the military access to the dynamic develop- 
ments  in comput ing  and te lecommunica-  
tions, rather than a hindrance. In a future 
conflict or arms race, the nation with the 
shortest acquisition lead time and product- 
cycle time will have a distinct advantage.  

G l o b a l i z a t i o n  and  U,S.  
N a t i o n a l  P o w e r  

The e n v i r o n m e n t  in w h i c h  the U.S. 
productive and technological base operates 
has changed dramatically since the end of 
World War II. That changing environment  
has affected the ability of the United States 
to use  its p r o d u c t i v e  and  t echno log ica l  
base as an instrument of national power. 

The e n v i r o n m e n t  m a y  be character -  
ized as one of increasing global economic  
i n t e r d e p e n d e n c e ,  tha t  is, g loba i i za t ion .  
Both the work force and the manufactur ing 
base are increasingly global. Capital flows 
over  na t iona l  bo rde r s  essen t ia l ly  un im-  
peded. Globalization has been greatly facil- 
itated by the peace among  the major indus- 
trial nations since 1945, the revolutions in 
t e l e commun ica t i ons  and t r anspo( t a t ion ,  
technological changes in the manufac tur -  
ing processes ,  and the r ap id  increase in 
world trade. 

G l o b a l i z a t i o n  has  a d v a n t a g e s  and  
costs. On the one hand,  it promises  ever 
i m p r o v i n g  levels of efficiency and qual-  

Real GDP Growth 1989-96 
(in percent, cumulative over the period) 

United Kingdom 

Germany 

France 

Japan 

United States 

SOURS: International Monetary Fund 
NOTE: Data compare 1996 projected GDP to 1988 GDP at constant pdce, 

i t y - - p r o v i d e d  that  
trade barriers  are not  
e r e c t e d  by  t hose  na-  
t i ons  t h a t  p e r c e i v e  
t hemse lves  to be at a 
d i s a d v a n t a g e .  On  the 
o ther  hand ,  it is per-  
h a p s  the s ing le  mos t  
important  threat to na- 
t i ona l  s o v e r e i g n t y  in 
the mid to late 1990s. 
The re  is an i n h e r e n t  
c o n f l i c t  b e t w e e n  the  
idea of economic open- 
ness and the desire for 
nat iona l  control .  The 
c o n t i n u e d  r e luc t ance  
of the  n a t i o n s  of the  
E u r o p e a n  U n i o n  to 
embrace  a single cur- 
rency and a single cen- 
t ra l  b a n k i n g  s y s t e m ,  

despite much rhetoric favoring such insti- 
tutions, is a clear example of this conflict. 

Indicators of Globalization. In 1959, 
U.S. exports  accounted for 4.2 percent  of 
GDP. By 1993, this f igure  had  g r o w n  to 
10.4 percent. Of this, about one-quarter is 
s e r v i c e s  a n d  o n e - t e n t h  is a g r i c u l t u r a l  
products .  Services is the fastest  g rowing  
portion of U.S. exports. At the same time, 
advanced technology products  account for 
more than 23 percent of total U.S. exports. 
Between  1990 and 1993, the U.S. t rade in 
advanced  technology products  increased 
by more than 16 percent. 

Perhaps the most  significant change in 
the nature of U.S. trade is the substantially 
increased  role of mul t ina t iona l  corpora-  
tions and intrafirm trade. In 1990, multina- 
t ional  f i rms accoun ted  for more  than  75 
percent of the total U.S. trade in goods. It is 
est imated that about  one-third of U.S. ex- 
ports goes to multinational firms' own sub- 
sidiaries abroad. Another  one-third is ex- 
por ted from foreign-owned companies  in 
the United States to their parent firms" own 
countries. To further compound the confu- 
sion over  nat ional  p roduc t ion  and trade,  
the i m p o r t  content  of U.S. expor t s  rose 
from 10 percent to 14 percent between 1987 
and 1992. 

While the United States and the world 
have seen rapid growth in trade, increases 
in international financial transactions and 
inves tment  have been even more signifi- 
cant. In 1993, about $1 trillion per day was 
t raded  a round  the wor ld  in a global ized 
exchange  m a r k e t  tha t  never  closes. The 
rapid increases in capital movements  and 
market  influences on exchange rates have 
done  much  to circumscribe the power  of 
national central banks. The September 1992 
failure, in the face of market  opposition, of 
the Bank of England ' s  efforts to maintain 
the prescribed value of the pound  sterling 
within the European Exchange Rate Mech- 
anism illustrates the point. 

F o r e i g n  d i r e c t  i n v e s t m e n t  in the  
United States grew from $83 billion in 1980 
to more than $445 billion in 1993. Japan has 
22 percent of the total, compared to 59 per- 
cent for the European Union fincluding 2i 
percent for Britain and 15 percent for the 
Nether lands) .  Thir ty-eight  percent of for- 

7 6  I N S T I T U T E  FOR N A T I O N A L  S'I RAI 'EGIC STUDIES  



S T R A T E G I C  A S S E S S M E N T  1 9 9 6  

Distribution of Internet Hosts by 
Region of the World, July 1995 
( in m i l l ions )  

United States 
A* IE  

Europe 
1,19 

[Number of users is approximateIy 10 times the number of hosts.] 

SOURCE: ZONE program run by Mark Lotter, Network Wizard. 

Worldwide Information Technology 
Sales, 1993 

Rest of World 

~rica 

Japan 

Total = $380 Billion 

SOURCE: Computer Industry Report, August, 1994. 
NOTE: Includes hardware and software other than network services. 

eign direct investment is in 
manufacturing, 9 percent in 
petroleum, 10 percent in fi- 
nance, and 16 percent in re- 
tai l  and  w h o l e s a l e  t r ade .  
U.S. a f f i l i a t e s  of f o r e i g n  
companies accounted for al- 
most 6 percent of U.S. GDP 
in 1992, compared to 4 per- 
cent in 1987. 

By contrast,  from 1980 
to 1993, U.S. direct invest-  
ment abroad grew from $215 
b i l l ion  to $548 bi l l ion ,  of 
which 18 percent is invested 
in Britain and 13 percent in 
Canada. Europe remains the 
mos t  p o p u l a r  locat ion for 
n e w l y  acqu i r ed  aff i l ia tes ,  
which indicates that access 
to wel l -ordered and estab- 
l ished in tegra ted  marke t s  
seems to outweigh access to 
low-wage labor markets  in 
direct U.S. investment deci- 
sions. Thir ty-eight  percent  
of U.S. d i rec t  i n v e s t m e n t  
abroad is in manufacturing, 
whi le  pe t ro l eum accounts  
for 11 percent, and finance 
26 percent. 

M a n u f a c t u r i n g ,  
petroleum, and finance in- 
terrelations raise the possi- 
bility of one government ' s  
u s i n g  l e v e r a g e  in o t h e r  
countr ies  to inf luence the 
ou tcome  of global  issues.  
On the surface, it may  ap- 
pear  from the relative bal- 
ance of U.S. and foreign di- 
rect investments that other 
governments  may  have as 
much potential leverage as 
the  U n i t e d  Sta tes .  H o w -  
ever, this  is not  the case. 

For while total direct foreign investments in 
the U.S represent 6.6 percent of U.S. GDP, 
the Uni ted States has considerably  larger 
relative investments in other countries. For 
example ,  1991 U.S. direct  i n v e s t m e n t  in 
Britain r ep resen ted  about  7.7 percent  of 
their GDP, while British investment in the 
U.S. was only 1.8 percent of U.S. GDP. The 
same can be said of almost all other coun- 

tries except Japan, whose direct investment 
in the U.S. is 1.6 percent of U.S. GDP, whiIe 
U.S. investment in Japan is only 0.7 percent 
of the Japanese GDP. 

Globalization and U.S. Nat ional  Inf lu-  
ence. Use of any economic leverage power 
to influence international outcomes needs 
to be c o u n ~  specific and industry  specific. 
The U.S has potential ly more influence in 
some countries than in others and is clearly 
more vulnerable to return influence by cer- 
tain countries. 

The same specificiW may  be required if 
trade is to used as a lever of national power. 
The U.S. relationship with Japan and China 
are perhaps extreme examples. China's ex- 
ports  to the United States grow from $2.8 
billion in 1987 to $22.8 billion in 1993, giv- 
ing the U.S. pe rhaps  some inf luence not 
p rev ious ly  held wi th  China. By contrast ,  
the large and pervasive trade deficit with 
Japan places U.S. national power  in some 
question. Some suggest that the U.S. enjoys 
the perverse power  of the debtor over the 
creditor who threatens nonpayment.  

Nonetheless, because of its historic po- 
s i t ion favor ing  free t rade,  the size of its 
m a r k e t ,  a n d  its i n d u s t r i a l  p o w e r ,  the  
United States is in a unique position to use 
the global marketplace as an inst rument  of 
n a t i o n a l  p o w e r .  In s o m e  c o n t e x t s ,  the  
promise  of access to U.S. marke t s  or the 
threat of exclusion may have an impact on 
the outcome of events. However,  it is im- 
portant  to recognize that this form of U.S. 
influence has declined relatively as other 
na t ions- -par t icu lar ly  Japan and the Euro- 
p e a n  U n i o n - - h a v e  acqu i r ed  s ign i f i can t  
wealth and productive powen 

Any  exercise of U.S. power  in the in- 
dustrial realm must  recognize the increas- 
ing influence of multinational f i ~ s  in the 
global market.  The international firms op- 
erating within the global marketplace are 
major  new s takeholders  in the quest  for 
global stability and therefore are potential 
allies to which the United States may turn 
in a v a r i e t y  of s i t ua t i ons .  The goa ls  of 
m u l t i n a t i o n a l  f i rms  of ten  coincide  wi th  
those of the U.S. government.  Both are in- 
te res ted  in global  s tabil i ty,  the peacefu l  
t ransi t ion of political power,  the creation 
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Growth of U.S. Information Industry 

and maintenance of free markets,  free ac- 
cess to raw materials, access to the global 
manufac tur ing  base, the removal of trade 
barriers, and the establishment of interna- 
t iona l ly  app l i ed  p r o d u c t  s t a n d a r d s  and  
rules of ownership. 

There is not only a global marketplace 
b u t - - o f  greater national security interes t - -  
a global manufactur ing base. It is increas- 
ingly difficult to ident ify a manufac tured  
product  as "Made  in America ."  The U.S. 
military has become more dependent  upon  
items with significant foreign content, es- 
pecially as more  and more defense h a r d -  
w a r e  is p u r c h a s e d  f rom c o m m e r c i a l  
s o u r c e s  r a t h e r  than traditional defense-in- 
d u s t r y  sources.  Still, rel iance on foreign 
s o u r c e s  may  be less mil i tar i ly significant  
now than it would  have been in the past. 
As discussed below, future wars are likely 
to be fought with the equipment  on hand 
rather than with weaponry  produced dur- 
ing a long, extensive mobi l iza t ion of the 
domestic industrial  base. 

Information T e c h n o l o g y  as  a 
Strategic Indust~ 

Certain indus t r ies  are general ly  con- 
sidered to be more important  than others to 
a na t ion ' s  economy, power,  and prestige. 
There is a debate in the United States over 
how to identify such industries and w h a t - -  

if a n y t h i n g - - t h e  U.S. gove rnmen t  
should do to suppor t  them and to 
ensure  they are ful ly exploi ted to 
the national advantage. 

A s t ra tegic  i n d u s t r y  m a y  
be defined as one that causes signif- 
icant economic growth in excess of 
its o w n  va lue .  H i s t o r y  p r o v i d e s  
many  examples of strategic indus- 
tries: ra i l roads  and agr icu l ture  in 
t h e  United States; textiles, railroads, 
and coal in Britain; and the chemi- 
cal i n d u s t r y  in Germany.  Each of 
these cases sugges ts  a connect ion 
between new technology and strong 
economic  g r o w t h  not  just  in the 
s t rategic  i ndus t ry  itself bu t  in re- 
lated industries as well. 

F o r  example, the U.S. rail- 
road industry,  with heavy govern- 
ment support, spurred growth in the 
steel indus tw with its demands  f or  
massive amounts  of steel for rails, 

bridges, and equipment; it also substantially 
st imulated the machine tools industry, the 
te legraph industry; and the coal industry. 
Moreover, the growth of the railroads pro- 
vided a cheap means to move bulk agricul- 
tural products to market, thus substantially 
reducing the cost of these products and pro- 
viding consumers with a better diet. Simi- 
larly, railroads provided cheap transporta- 
tion for coal and pig iron, thus indirectly 
stimulating heavy industries. 

Strategic indus t r i e s  also exist today. 
Whether government takes a role in foster- 
ing them is essentially a political decision. 
Historically, the U.S. government  has sup- 
por ted  strategic industr ies  in a var ie ty  of 
ways: through outright ownership, as with 
the Tennessee Valley Au thor i~  and the Na- 
tional Aeronautics and Space Adminis t ra-  
tion; protection from some of the rigors of 
free markets, as with agriculture; subsidies 
f o r  r e s e a r c h  and deve lopment  support ,  as 
wi th  semiconductors ;  and provis ion of a 
market for new technologies before thee are 
commercially viable, as with DOD support  
of computers. 

The information indust ry  today holds 
the most  convincing claim to the status of 
a strategic industry. As an element of na- 
tional power, the U.S. informat ion indus- 
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Percentage of Households with PCs and 
Modems, 1994  

PC Modem 

W. Europe 24.9% 

t ry generates consider- 
able weal th  in its own 
right .  It also p rov ides  
f o u n d a t i o n a l  s u p p o r t  
to the whole of the U.S. 
i n f o r m a t i o n  economy,  

3.0% e s t i m a t e d  by  some  at 
36 percent of U.S. GNP 
in the mid- i990s .  The 
i n f o r m a t i o n  e c o n o m y  
is de f ined  as the con- 
f l u e n c e  of c o m p u t e r  
h a r d w a r e ,  s o f t w a r e ,  
t e l e c o m m u n i c a t i o n s ,  

and the value-added information-provider  
sec tor .  H i s t o r i c a l l y ,  t h e r e  w e r e  c l ea r  
boundar i e s  be tween  hardware ,  software,  
t e l e c o m m u n i c a t i o n s ,  a n d  s e r v i c e  
providers. Such is no longer the case. Now, 
they are inextricably linked to form a very 
powerful  source of economic and produc- 
tive energy that can be leveraged at the na- 
tional and international level. 

The ques t ion  of wha t  role VVashing- 
ton shou ld  p l ay  in s u p p o r t i n g  s t ra tegic  
industr ies  in the informat ion age usual ly  
d i v i d e s  r e s p o n d e n t s  i n t o  t w o  c a m p s :  
those who want  the gove rnmen t  to al low 
the free markets  to work,  and those who  
favor  g o v e r n m e n t  s u p p o r t  for s t ra tegic  
inves tments  in the most  promis ing  future 
technologies. 

The historical record suggests that the 
government  can play a construct ive role. 
But success in suppor t ing  railroads, agri- 
culture, mining,  and air transport ,  for ex- 
ample ,  is c o u n t e r b a l a n c e d  by Washing-  
t o n ' s  t e n d e n c y  to b e c o m e  a c a p t i v e  to 
those indus t r ies  as they  ma tu re  and be- 
come politically powerful.  The challenge is 
to ident i fy  and suppor t  dynamic ,  emerg- 
ing industries that are a potential source of 
n a t i o n a l  p o w e r  and  w e a l t h  a n d  a v o i d  
long-term capture. 

U.S. firms have long been at the fore- 
f r on t  of the i n f o r m a t i o n  i n d u s t r y .  Mi-  
crosoft 's  MS-DOS or Windows opera t ing  
systems run over 80 percent of the world 's  
personal computers.  The software industry 
grew by 11 percent in 1994, making it the 
f a s t e s t - g r o w i n g  serv ice  bus ine s s  in the 
United States. With the deregula t ion  and 
privat izat ion of te lecommunicat ions  mar- 
kets around the world, U.S. telecommuni- 
cations firms are becoming strategic part- 

Sooa~: International Oata Corporation, IDC Global IT Survey, Households 
(1995). 

ne r s  w i t h  n e w l y  p r i v a t i z e d  t e l e p h o n e  
providers in foreign markets. More impor- 
tant, joint ownersh ip  or access to foreign 
telephone markets provides an entree for a 
plethora of information-service providers.  
Dis t inc t ly  Amer ican  in format ion-se rv ice  
providers (Prodigy, America Online, Conq- 
puserve,  Dun and Brad street, and others) 
offer a va r i e ty  of services  that  ins tan ta-  
n e o u s l y  l ink  c u s t o m e r s  w i t h  f a r - f l u n g  
sources of information. The United States 
maintains  a huge  $3 billion trade surplus  
in inforrnation-related services, including 
those  of i n f o r m a t i o n  p r o v i d e r s  such  as 
Mead Data Central, the company that runs 
Lexis and Nexis. 
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In the late 1980s, some analysts  pre- 
d ic ted that  Japan  and Pacific Rim coun-  
tries w o u l d  domina te  high- tech markets .  
This has not happened ,  nor is it l ikely to 
occur in the foreseeable future. U.S. com- 
panies  are still the foremost  innova tors ,  
s t anda rd - se t t e r s ,  and  m a r k e t  l eade r s  of 
the i n f o r m a t i o n  r evo lu t ion .  Five of the 
top six c o m p u t e r  make r s  are h e a d q u a r -  
tered in the Uni ted States. Intel leads the 
s e m i c o n d u c t o r  bus iness ,  Microsof t  tops  
the PC software market ,  and Motorola  is 
the in te rna t iona l  l eader  in cel lular  tech- 
nology. Fur ther ,  the Uni ted  States leads  
the world  in connectivity, household com- 
p u t i n g  p o w e r ,  h o u s e h o l d  c o n n e c t i v i t y  
with external informat ion providers ,  elec- 
tronic commerce,  and  other  facets of the 
informat ion industry.  

U.S. policy can influence the behavior 
of nation-states or regional geopolitical ju- 
risdictions by establishing policies that in- 
fluence who may  part icipate in and have 
access to the opportunit ies available in the 
United States. Additionally,  influence can 
be brought  to bear by employing the prin- 
ciple of reciprocity.  If coun t ry  X does Y, 
then U.S. policy will permit  that country to 
accelerate its development  of a technically 
advanced information infrastructure. 

As an element of national power, the 
U.S. capabili ty to leverage its edge in the 
informat ion industr ies  depends  upon  the 
abi l i ty  of U.S. p r o v i d e r s  to es tabl i sh  de  
facto technical  s t anda rds  by d o m i n a t i n g  
wor ldwide  markets,  and to innovate future 
generat ions  of informat ion  products  and 
services. For example,  in 1995 Microsoft 's 
M S - D O S  and  W i n d o w s  s o f t w a r e  func-  
tioned as a standard for PC operating sys- 
tems th roughout  much  of the world.  Ap- 
p l ica t ion  so f tware  d e v e l o p e r s  the re fo re  
had  to d e v e l o p  p r o g r a m s  tha t  ope ra t ed  
w i t h i n  Mic roso f t ' s  e n v i r o n m e n t  if t h e y  
hoped to penetrate world  markets.  Japan- 
ese f i rms did  m u c h  the same in the less 
strategic VCR industry. 

Underp inning  the development  of ~ -  
ture genera t ions  of in format ion- technol -  
ogy applications and products  is the abil- 
i ty  to innova te .  Technologica l  d e v e l o p -  
men t  is, in turn,  d e p e n d e n t  on access to 
the requisi te  intel lectual  capital.  Techno- 
logical innovation will migrate,  physically 
or electronically, to areas, regions, or coun- 

tries where the intellectual capital resides. 
Main ta in ing  a leadership posi t ion wi thin  
the global- information indus t ry  therefore 
requires a world-class educational and cul- 
tural infrastructure to produce the human  
capital to develop new generat ions of in i 
f o r m a t i o n - t e c h n o l o g y  p roduc t s  and  ser- 
vices.  It also r equ i r e s  the  c rea t ion  a n d  
maintenance of the structural capi ta l - - tha t  
is, the networks,  information systems, and 
information reposi tor ies-- that  is the foun- 
dation for innovation. 

The D e f e n s e  Industrial  Base 
The cu~ent  wisdom holds that future 

conflicts will be fought  wi th  off=the-shelf 
sys tems and  technologies,  and the major 
chal lenge for the U.S. defense indus t r ia l  
base will be to replace forces lost in con- 
flicts ra ther  than to handle  massive,  sus- 
tained product ion  runs. Given the inven- 
tory and age of defense hardware  in 1995, 
coupled with the unlikelihood of a serious 
conflict, the capabilities of the defense in- 
dustrial  base will probably not be tested se- 
r i o u s l y  u n t i l  o b s o l e s c e n c e  b e g i n s  to 
threa ten  defense capabil i t ies early in the 
next  century .  The crux of the a r g u m e n t  
over support  of the defense industrial  base 
b e y o n d  c u r r e n t  n e e d s  is the  i s sue  of 
whe the r  wha t  remains  of the base in the 
future will be able to respond in a t imely 
manner  to the requirement to replace obso- 
lescent equipment  or, indeed, to support  a 
long, hot war  if predic t ions  of re la t ively  
short  conflicts prove wrong.  It is unclear 
vchat would be the cost in time and money 
to reconstitute the once highly prized s~l ls  
that are being allowed to languish. 

The defense base reaches more deeply 
into the U.S. industrial  base than is often 
u n d e r s t o o d .  For  example ,  it s u p p o r t e d  
much of the high-tech research performed 
in the United States since the Second World 
War. As recently as 1990, it directly or indi- 
rectly employed about a quarter  of all engi- 
n e e r s ,  c o n s u m e d  a b o u t  15 p e r c e n t  of 
durable-goods output,  and supported half 
of all computer  research. 

The decline in U.S. defense procure-  
ment  spending began in 1985 and contin- 
ued  in the first half of the 1990s. The re- 
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d u c e d  m i l i t a r y  
spending hit hard 
at the defense in- 
dustr ial  base. De- 
f e n s e  p r o c u r e -  
ment  went  from a 
FY 1985 p e a k  of 
$136 billion to $42 
billion in ~ 1996 
(in FY 1996 do l -  
lars), that is, from 
the equ iva len t  of 
2.4 p e r c e n t  of 
G D P  to 0.6 pe r -  
cent .  A n d  t h e s e  
n u m b e r s  u n d e r -  
st:ate the problem 
for defense firms, 
s ince  p r o c u r e -  
m e n t  of  g o o d s  
with a large civil- 
ian  m a r k e t ,  l ike  
food and personal  
c o m p u t e r s ,  fel l  
p r o p o r t i o n a t e l y  
less than the pur-  
c h a s e s  of m a j o r  
weapons  systems, 

which is the key issue for the t radi t ional  
defense industrial  base. 

The response  by defense f irms to the 
decline has focused on mergers  and con- 
solidations in order  to ensure a competi-  
t ive  pos i t ion .  The essen t i a l  q u e s t i o n  is 
vchether  U.S. de fense  f i rms,  desp i t e  the  
v e r y  s ign i f i can t  decl ine  in de fense  pro- 
curement,  remain capable of satisfying the 
materiel  requi rements  to suppor t  the use 
of national power. 

Contrary to popular  belief, the defense 
industry is not simply a few large contrac- 
to r s  t h a t  w o r k  e x c l u s i v e l y  to s u p p l y  
weapons  for the Depa r tmen t  of Defense. 
True, there are some cases in which only a 
single or a few suppliers of a particular sys- 
tem exist; but such suppliers typically en- 
gage some 800 to 1,000 subcontractors, who 
contribute about 60 percent of the value of 
del ivered systems.  Addi t ional ly ,  the vast  
ma jo r i ty  of c o m p a n i e s  tha t  do bus iness  
wi th  the DOD also unde r t ake  significant 
commercia l  work.  John Alic and H a r v e y  
Brooks reported in Beyond Spinoff that the 
67 largest prime contractors obtained only 
about 9 percent of their revenues front de- 

fense work, even dur ing the height of the 
Reagan buildup. 

Thus, the pr ime firms in the defense 
indus t ry  have a more varied customer base 
than is generally supposed. Subcontractors 
do not u sua l ly  rely solely u p o n  defense  
work either. Rather, most  defense contrac- 
tors are prepared to adapt  to market  forces 
as mil i tary orders dwindle,  and most will 
probably continue to be capable of provid- 
ing needed goods. 

However,  certain industr ial  segments  
and technologies are so unique to defense 
that no commercial market  for them exists 
or is likely to exist. Thus, despite the overall 
health of the manufacturing base, there are 
some very critical defense industrial activi- 
t ies w h e r e  no c o m m e r c i a l  a p p l i c a t i o n s  
wou ld  sus ta in  a c o m p a n y  or p roduc t ion  
line be tween defense orders. In this cate- 
gory are laser guidance, stealth technology, 
and submarine construction, among others. 
These specialized items can be p roduced  
only with direct government  support.  

Thus, Washington has to face the pol- 
icy di lemma of which companies  to sup~ 
por t ,  and  why.  Ideally,  the g o v e r n m e n t  
w o u l d  make  these decis ions  based  on a 
clearly ar t iculated,  h igh-pr ior i ty  mi l i ta ry  
r equ i r emen t ,  coup led  wi th  an extens ive  
cos t /benef i t  analysis.  But the connect ion 
be tween grand strategy, mil i tary  require- 
ments, and actual production is tenuous in 
the best of times. During a significant re- 
duction in forces and the subsequent  con- 
t ract ion of s u p p o r t  facilities and  the de- 
fense industrial  base, the question of what  
to save ult imately will be decided on Capi- 
tol Hill as part of the political debate. The 
decision process sur rounding  the Seawolf 
submarine is a case in point- - regardless  of 
the decision's merits. 

The de fense  base  faces at least  two  
major challenges: cont inued res t ructur ing 
to ensure survival in an era of modest  de- 
fense s p e n d i n g ,  and compe t i t i on  in the 
global marketplace with foreign suppliers 
that are vying for a declining export mar- 
ket. The most  overt  response to these chal- 
lenges has been an increased effort among 
defense firms to collaborate in the devel- 
opment  and product ion of new" systems so 
as to reduce risks, increase access to tech- 
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nolog ies ,  and  sha re  up - f ron t  costs. Such 
col laborat ions inc lude  the t eaming  of U.S. 
p r i m e  c o n t r a c t o r s  for the  d u r a t i o n  of a 
project, as wel l  as in te rna t ional  collabora- 
tions, somet imes  wi th  g o v e r n m e n t - o w n e d  
foreign companies .  

Th i s  c o l l a b o r a t i v e  t r e n d  w i t h i n  the  
Uni ted States m a y  ensure the survival  of a 
v i a b l e  U.S. d e f e n s e  i n d u s t r i a l  base .  But 
w h e n  pa r tne r sh ip s  b e t w e e n  U.S. and  for- 
e i g n  f i r m s  are  i n v o l v e d ,  n e w  c o n c e r n s  
emerge. International  collaboration impl ies  
ei ther  shar ing  or par t i t ion ing  in fo rma t ion  
so that nei ther  par ty  can make  the unit  in- 
dividual ly .  Par t i t ioning a r rangements  m a y  
s ign i f ican t ly  affect U.S. ab i l i ty  to exercise 
uni la te ra l  act ion in pu r su i t  of its na t ional  
securi ty goals. For example ,  Genera l  Elec- 
tric (GE) a n d  S N E C M A  of France  jo in t ly  
m a n u f a c t u r e  the CFM-56  aircraft  engine ,  

wh ich  is used in mi l i tary  (the KC-135R air- 
refueler) and  m a n y  civilian aircraft. Nei ther  
c o m p a n y  manufac tu r e r s  the comple te  en- 
gine. Rather,  GE makes  the "hot sect ion" 
a n d  S N E C M A  m a k e s  the  "cold  sect ion."  
Each c o m p a n y  assembles  complete  engines  
us ing  the other 's  sections and  then del ivers  
t h e m  to c u s t o m e r s .  A l t h o u g h  F r a n c e ' s  
s tatus as an al ly makes  d i s rup t ions  in the 
exchange of sections unlikely, this example  
illustrates the vulnerabi l i t ies  that can be in- 
cu r red  by c ross -border  de fense  ventures :  
U.S. capabil i ty to expand  its a ir-power pro- 
j e c t i o n  c o u l d  be  s e v e r e l y  h a m p e r e d  if 
France chose not to al low cold section ship- 
m e n t s  to the Uni ted  States. GE could ,  of 
course, manufac ture  CFM-56 cold sections 
given sufficient t ime and  resources. 
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W a s h i n g t o n  cou ld  a lso  exp lo i t  such  
a r r a n g e m e n t s  by  biocking sh ipmen t s  to a 
col laborat ing c o m p a n y  if do ing  so wou ld  
se rve  some  c o m p e l l i n g  na t iona l  in teres t .  
Collaborat ion is more  and  more  c o m m o n  as 
i n c r e a s i n g  n u m b e r s  of  U.S. a n d  fo re ign  
c om pa n i e s  de ve lop  a r r a n g e m e n t s  for de-  
v e l o p m e n t  a n d  p r o d u c t i o n .  The  u s u a l  
a r rangement  is similar to the G E / S N E C M A  
mode l :  each m a k e s  p a r t  of the  p r o d u c t ,  
while sharing as little technical data as pos- 
sible. These commercia l  a r r angemen t s  are 
usual ly  under taken  to share costs and risks, 
to obtain technology, and  to facilitate mar-  
ket penetration.  

As defense firms continue to downsize  
and embrace international  collaborative ef- 
forts to ensure survival,  the U.S. defense in- 
dus t r i a l  base  loses some  of its un i l a t e r a l  
ab i l i ty  to r e s p o n d  to sovere ign  interes ts .  

Washington has the power  to reverse these 
t rends  t h r o u g h  di rec t  i n t e rven t ion  in the 
defense industry,  bu t  economic and  politi- 
cal realities run  counter  to creation of a pol- 
icy broadly  suppor t ing  the decl ining base. 

B e s i d e s  a d i m i n i s h e d  t h r e a t  a n d  
r a p i d l y  d e c l i n i n g  d e f e n s e  do l l a r s ,  t he re  
has  been  a f u n d a m e n t a l  shif t  in the w a y  
D O D  a p p r o a c h e s  acquis i t ion .  Defense  is 
increas ing ly  re ly ing  on commerc ia l  p rod-  
ucts for major  por t ions  of its high-technol-  
ogy  equ ipmen t .  The old sy s t em of h e a v y  
D O D  R&D f u n d i n g  fo l lowed by procure-  
m e n t  is gone .  In i ts  p l ace  is a r e d u c e d  
D O D  p r e s e n c e  in the  R&D m a r k e t .  The  
need is to capi tal ize u p o n  r ap id ly  chang-  
ing m a r k e t - d r i v e n  p roduc t s  so that  DOD 
can take advan t age  of the latest  technolo- 
gies a n d  commerc i a l  e c o n o m i e s  of scale. 
The old, u n i q u e  defense  s u p p l i e r  base  is 

unaffordable .  It lacks the 
m e a n s  to exploi t  r a p i d l y  
n e w  t e c h n o l o g i e s  a n d  
fails to take advan tage  of 
c o m m e r c i a l - s e c t o r  p ro -  
duc t ion  economies.  

The  g o v e r n m e n t ' s  
cha l l enge  is to a d a p t  its 
a c q u i s i t i o n  s y s t e m  to 
make  the defense marke t  
more  commercial  f r iendly 
in o r d e r  to g a i n  m a x i -  
mum_ a d v a n t a g e  of corn- 
mercial  technologies  and  
pr ices  whi le  ma in t a in ing  
r equ i r ed  d e f e n s e - u n i q u e  
capabilities. Specific mili- 
ta ry  mission analysis  can 
assist  in ident i f ica t ion  of 
necessary  defense-unique  
p r o d u c t s .  F o r m u l a t i n g  
p o l i c i e s  to p r o t e c t  a n d  
foster un ique  capabil i t ies 
is no  t r i v i a l  t a sk ,  be ing  
f raught  with  political dif- 
f i c u l t i e s  a n d  s e r i o u s  
t r ade -o f f s :  for  e x a m p l e ,  
nat ional  versus  collabora- 
t i ve  d e v e l o p m e n t  a n d  
product ion ,  domest ic  ver- 
sus foreign sourcing, cur- 
rent  capabi l i ty  versus  fu- 
t u r e  c a p a b i l i t y ,  a n d  
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compet i t ion versus sole sourcing. The al- 
ternat ive  is to let the political process or 
the marke tp lace  decide.  That  a l te rna t ive  
may, in fact, be more efficient than gener- 
ally credited. 

C o n c l u s i o n s  
The U.S. productive and technological 

base is quite strong and doing well in com- 
parison with its foreign peers, providing a 
sol id f o u n d a t i o n  for the exercise  of na- 
t ional  power .  Yet, the base is cons t an t ly  
changing.  The major  forces affecting the 
base include: 

@ A sharp  rise in the service sector  
coupled with  a steady growth in manufac- 
~ r i n g  production. 

@ A greater reliance upon  trade as a 
source of national income. 

@ Increased globalization of informa- 
tion, manufacturing,  and finance. 

@ Expans ion  of the role of in te rna-  
tional firms in world affairs. 

@ The rise of information technology 
dominated by the United States. 

@ Reduced defense expendi tures  for 
R&D a n d  p r o c u r e m e n t ,  r e s u l t i n g  in a 
downsized defense industrial base. 

@ A significant change in defense ac- 
qu i s i t ion  focus t o w a r d  increased  use of 
commercial items and technology. 

The issue of the proper  role and goals 
of the g o v e r n m e n t  to foster  and  protec t  
the product ive  and technological  base as 
an ins t rument  of nat ional  power  is unre- 
s o l v e d .  The  c h a l l e n g e  for  t h e  U n i t e d  
S ta tes  is h o w  to h a r n e s s  the e c o n o m i c  
growth  capacity of new technologies and 
industr ies  so as to remain the wor ld ' s  pre- 
mier  power .  The deba te  con t inues  over  
the appropr ia te  goals and role of the gov- 
e r n m e n t  in p r e s e r v i n g  m a n u f a c t u r i n g  
skills unique to defense requirements.  

Despite the debate, the productive and 
technological base remains a firm founda- 
t ion of na t iona l  p o w e r  a g a i n s t  w h i c h  a 
number  of ins t ruments  may  be leveraged 
to influence the outcome of world  events. 
These i n s t ~ m e n t s  include: 

• The control of access to the U.S. do- 
mestic market  and U.S. technology, includ- 
ing information technology. 

S Use of the foreign affiliates of U.S. 
firms to influence local events, at least by 
demonstrat ion of "enlightened" policies. 

@ Maintenance  of the appearance,  if 
not the reality, of great industrial might  (in- 
c luding the defense indus t ry)  to forestall 
potential adversaries. 

• Efforts to demonstra te ,  if no other 
w a y  t h a n  by  e x a m p l e ,  the  p r o m i s e  of 
greater  economic and political well-being 
through participation in the global market- 
place,  wh ich  requ i res  pol i t ical  stabil i ty,  
maintenance  of free markets  and sources, 
removal of trade barriers, establishment of 
international standards,  and rules of own- 
ership enforceable under  lave. 

The U.S. productive and technological 
base is inextricably woven into the fabric of 
the global  marke tp lace .  It cannot  re t rea t  
wi thou t  incurr ing serious costs. As in the 
past, economic inte~elat ionships  offer the 
promise of increased stability and peace in 
the world. The productive and technologi- 
cal base can be used as an ins t rument  to 
suppor t  and enhance  U.S. interests  glob- 
ally, but  not wi thout  considerat ion of the 
enablers and limitations resulting from the 
global nature of the base itself. 
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C H A P T E R  E I G H T  

In t roduct ion 
........... e fore  the  e n d  of Wor ld  War II, 

a r m s  c o n t r o l  h a d  n o t  e x p e r i -  
enced  s ign i f ican t  success.  Mod-  
ern a rms  control had  its roots in 
the nuc lea r  age, w h e n  the tech- 

nology of war  advanced  to the point  where  
h u m a n i t y  possessed the m e a n s  to destroy 
i tself .  At the  s t a r t  of the  Co ld  War, the  
f o c u s  w a s  on  e l i m i n a t i n g  d a n g e r o u s  
weapons ,  e.g., the Acheson-Li l l ien tha l  Re- 
p o r t  c a l l i n g  for  e l i m i n a t i n g  n u c l e a r  
weapons.  This at t i tude persisted,  resul t ing 
in the 1968 Treaty on the Non-Prol i fera t ion  
of N u c l e a r  Weapons  (NPT) and  the 1972 
Bio logica l  W e a p o n s  C o n v e n t i o n  (BWC). 
But du r ing  the m i d d l e  of the Cold War, the 
theory of a rms  control rested in large par t  
on the not ion that  adversar ies  could  coop- 
erate in creating force postures  that w o u l d  
place less pressure  on poli t ical  leaders  to 
use  the i r  forces or lose them.  H e n c e  the 
e m p h a s i s  was  on p reven t ing  a first-strike 
p o s t u r e  w i t h  n u c l e a r  w e a p o n s ,  a n d  on 
measures  to reduce the risk of inadver ten t  
convent iona l  conflict as wel l  as to compl i -  
ca te  the  task  of m i l i t a r y  p l a n n e r s  w h o  
m i g h t  see s o m e  a d v a n t a g e  in a s u r p r i s e  
mi l i ta ry  attack. At the end  of the Cold Vqar, 
the e m p h a s i s  sh i f ted  back to e l i m i n a t i n g  

weapons ,  even whole  classes of weapons ,  
-which "was the  c e n t e r p i e c e  of t h e  t w o  
Strategic  A r m s  R e d u c t i o n  Talks (START) 
t rea t ies  a n d  the  Treaty on C o n v e n t i o n a l  
A r m e d  F o r c e s  in  E u r o p e ,  s i g n e d  in  
1989-92. 

A f u n d a m e n t a l  q u e s t i o n  fo r  a r m s  
control  is w h a t  the d i s a p p e a r a n c e  of the 
special  c i rcumstances  that  p r eva i l ed  dur-  
ing the Cold  War wil l  m e a n  for the theory  
a n d  p rac t i ce  of a r m s  con troi. O n e  o p e n  
i ssue  is to w h a t  extent  control  of their  re- 
spec t ive  w e a p o n s  wi l l  r e m a i n  an i m p o r -  
tant  par t  of the U.S.-Russian re la t ionship .  
A n o t h e r  i m p o r t a n t  ques t ion  wi l l  be h o w  
to d e v e l o p  a rms-con t ro l  m e c h a n i s m s  for 
v o l a t i l e  r e g i o n s ,  or  for  t h e  g l o b e  as  a 
whole ,  w h e n  the u n d e r l y i n g  pol i t ical  si tu- 
a t i o n  is m o r e  c o m p l e x  a n d  m u l t i s i d e d  
t h a n  in  t h e  r e l a t i v e l y  s t r a i g h t f o r w a r d  
East@Vest Cold  War confrontat ion.  

N u c l e a r  A r m s  Contro l  
By the m i d d l e  of the Cold War, U.S. 

t h i n k i n g  abou t  a r m s  control  h a d  m o v e d  
from an emphas i s  on reduc ing  n u m b e r s  of 
weapons  to a focus on s tabi l iz ing the U.S.- 
Soviet strategic relat ionship.  In i969, bilat- 
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U.S~ Secretary of Defense Perry 
and Russian Defense Minister 
Grachev watch the ~ c U o n  of 
a U,S. miss|le silo, 

eral negotiations began between the super- 
powers on limiting the delivery systems of 
strategic nuclear  weapons .  The Strategic 
Arms  Limitat ion Talks (SALT) were  con- 
ducted on the premise that a "first-strike" 
posture should be eschewed in favor of a 
" s e c o n d - s t r i k e "  pos tu r e .  The r e s u l t i n g  
SALT I Interim Agreement,  the first negoti- 
ated l imitation on strategic nuclear deliv- 
ery vehicles, entered into force in October 
1972, essent ial ly  freezing strategic offen- 
sive ballistic missile systems at their then 
current levels for five years. 

The United States continued to seek a 
stable force pos ture  th rough  the negotia-  
t ion  of the  SALT II Treaty ,  w h i c h  w a s  
s i g n e d  in 1979 bu t  n e v e r  ra t i f i ed .  This  
t reaty implemented  the 1974 Vladivostok 
Accord, in which the United States and the 
Soviet  Un ion  agreed  on the pr inc ip le  of 
equal aggregate limitations on strategic of- 
fensive-delivery vehicles, that is, intercon- 
tinental ballistic missiles (ICBMs), subma- 
r i n e q a u n c h e d  ballistic missi les (SLBMs), 
and heavy  bombers.  Both the SALT I In- 
t e r im  A g r e e m e n t  ( b e y o n d  its f i v e - y e a r  
te rm)  and  the  SALT II Trea ty  were  ob- 
served th rough  an informal a r r angemen t  
until 1986, when President Reagan discon- 

t inued this observance in re- 
sponse  to Soviet violations.  

President Reagan shifted 
the  U.S. a p p r o a c h  to a r m s  
control back in the direction 
of disarmament, proposing to 
cancel the deployment of U.S. 
i n t e r m e d i a t e - r a n g e  nuc lear  
mi s s i l e s  in E u r o p e  in ex- 
change for the elimination of 
similar Soviet weapons,  and 
open ing  the Strategic A r m s  
R e d u c t i o n s  Talks (START). 
The Intermedia te-range Nu-  
c lear  Forces  (INF) Treaty,  
signed m 1987, eliminated an 
en t i r e  class  of nuc l ea r -  
weapons  delivery vehicles--  
g r o u n d - l a u n c h e d  mis s i l e s  
with ranges of 500-5,500 kilo- 
meters. This treaty also con- 
t a ined  a p r e c e d e n t - s e t t i n g  
verification regime, allowing 
for shor t -not ice ,  on-si te  in- 
spections that had previously 
been unacceptable to the Sovi- 

ets. The INF Treaty was the first agreement 
that provided for the actual elimination of 
existing nuclear-weapons delivery systems. 

In September 1991, President Bush of- 
fered to des t roy  all U.S. nuclear  ar t i l lery 
shells, s tand d o w n  ICBMs scheduled  for 
e l i m i n a t i o n  u n d e r  START I, end  the  
twen ty - four -hour  r u n w a y  alert s tatus for 
n u c l e a r  b o m b e r s ,  a n d  r e m o v e  n u c l e a r  
w e a p o n s  f rom U.S. sur face  ships,  land-  
b a s e d  n a v a l  a i r c r a f t ,  a n d  a t t a c k  sub-  
marines .  As a resul t  of this init iat ive,  90 
percent  of U.S. tactical nuclear  w e a p o n s  
have  been  e l imina ted .  Sovie t  P r e s i d e n t  
Gorbachev responded within a week with 
a s imilar  init iative,  p romis ing  to des t roy  
Soviet nuclear  art i l lery shells, take USSR 
bombers off alert, confine mobile missiles 
to their garrisons, and cancel several new 
w e a p o n s  p r o g r a m s .  Both coun t r i e s  also 
committed themselves to significant cuts in 
their strategic nuclear arsenals, pursuant  to 
the c o n c l u s i o n  of the  START T r e a t y - -  
which  m a n d a t e d  r educ t ions  in the total  
n u m b e r  of d e p l o y e d  w a r h e a d s  to 6,000 
each- -on  July 31, 1991. 

In the wake of the Soviet Union's disso- 
lution, Presidents Bush and Yeltsin signed 
the Joint Unders tand ing  on Reductions in 
Strategic Offensive Arms, which obligated 
both  s ides  to cut  their  s t ra teg ic  nuc lea r  
forces below START I levels. The ensuing 
START II Tt'eaty will, when ratified and im- 
plemented, reduce each side's nuclear war- 
heads to between 3,000 and 3,500. START II 
also places e l iminates  heavy  ICBMs and 
Multiple Independently~targetable R e e n ~  
Vehicles (MIRVs) on land-based missiles, 
promoting stability by focusing on weapons 
that lend themselves to first-strike use. Once 
START II is in force, the United States and 
Russia have pledged to consider further re- 
ductions in strategic forces. 

Even if relations between Dgashington 
and Moscow remain cordial, arms control 
will  remain  an impor t an t  i n s t rumen t  for 
promoting U.S. national interests as long as 
states retain nuclear weapons. Maintaining 
current treaties serves the interests of strate- 
gic stability: a unilateral change in any of 
these agreements  would  almost  certainly 
destabilize the U.S.-Russian strategic rela- 
tionship, in the future, the strategic nuclear 
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arms control instrument may cease to be a 
U.S.-Russian m o n o p o l y  and  ins tead  be- 
come m u l t i l a t e r a l  wi th  the inc lus ion  of 
China, Britain, and France. 

Cooperative Threat Reduction 
The dissolut ion of the former  Soviet 

Union had a dual  impact on the arms con- 
trol ins t rument  of U.S. policy. On the one 
hand, it opened the door to the possibility 
tha t  f o r m e r  Sovie t  nuc l ea r  w e a p o n s  or 
weapons-usable material could fall into the 
hands of rogue states or terrorists. On the 
other hand,  it created arms control possi- 
bilit ies tha t  were  imposs ib le  d u r i n g  the 
Cold War beyond the field of "traditional" 
strategic nuclear arms control. The oppor- 
t u n i t y  exis ts  to g rea t ly  enhance  the na- 
t ional secur i ty  of both the Uni ted  States 
and Russia through cooperative measures, 
but  there are no guarantees that this oppor- 
tunity will last. 

During the Cold War, the Soviets went 
to great  l eng ths  to p ro tec t  their  nuc lea r  
weapons and materials from loss, theft, or 
misuse.  The demise  of the former  Soviet 
Union left nuclear forces and weapons-pro- 
duction facilities spread across new interna- 
t ional borders ,  whi le  the central  govern-  
m e n t  t ha t  h a d  i m p o s e d  s t r i n g e n t  
administrative control over these forces and 
facilities ceased to exist. Military morale and 
cohesion have declined, as have the living 
standards of former Soviet nudear  weapons 
scientists. Homeless  mil i tary  officers and 
nuclear physicists whose children are hun- 
gry struggle to maintain strict accountabil- 
ity for nuclear weapons and materials, but  
they are faced with diminished resources to 
per form this function and the lure of the 
significant economic benefits they could re- 
ceive from selling weapons,  material,  and 
expertise to criminal elements. The possibib 
ity that nuclear vceapons or weapons-usable 
material could fall into terrorist hands has 
increased. As a result, the United States may 
face a greater nuclear danger today; albeit of 
an entirely different type, than it did during 
the Cold War. 

These new dangers  have  created the 
oppor tuni ty  for a new type of arms control 
emphasizing cooperative efforts. The threat 
is different; the governments  of the newly 
i n d e p e n d e n t  states of the former  Soviet  
Union share with the U.S. an interes t  in 

p r o t e c t i n g  the s e c u r i t y  of the  n u c l e a r  
weapons and materials in their territories. 
The U.S. can work  with them in ways  it 
cou ld  no t  w o r k  wi th  the f o r m e r  Sovie t  
U n i o n .  For  e x a m p l e ,  W a s h i n g t o n  and  
Moscow are cooperating to enhance the se- 
curity of nuclear weapons and fissile mate- 
rial, as discussed in the next chapter. Both 
sides are reducing their nuclear arsen~l~ as 
quick  y as possible .  T r a n s p a r e ~ y  ~ e a -  
sures are being i m p l e m e n t e d  to increase 
the confidence of both sides that the agreed 
reductions are taking place. Fur thermore,  
s teps  will  be taken to p r e v e n t  u n a u t h o -  
rized seizure of nuclear warheads or fissile 
m a t e r i a l s  by  n o n - g o v e r n m e n t  en t i t i es .  
Measures under  negotiation include decla- 
rations of quantities and types of warheads  
and fissile :material, spot checks to confirm 
the accuracy of these declarations, and mu- 
tual inspections of dismantled warheads in 
s torage facilities. Other  measures  to pro- 
mote nuclear security focus on bui lding a 
storage facility for d i smant led  warheads ,  
improving the security of material in tran- 
sit, t ightening export controls, and improv- 
ing the phys i ca l  p ro t ec t ion  o f ~ a n d  ac- 
c o u n t i n g  m e a s u r e s  f o r ~ w a r h e a d s  and  
fissile material. 

In the mid-1990s, the United States has 
implemented innovative cooperative mea- 
su res  to p r o t e c t  n u c l e a r  m a t e r i a l s  t ha t  
w o u l d  have been imposs ib le  d u r i n g  the 
Cold War, using both economic incentives 
and  secur i ty  a rguments .  For example,  in 
Operat ion Sapphire,  the U.S. government  
airlifted 600 ki lograms of highly enriched 
u r a n i u m  (HEU),  e n o u g h  for  d o z e n s  of 
bombs ,  f rom K a z a k h s t a n  to the Un i t ed  
States for safe disposition. Similarly, Wash- 
ington forged a deal wi th  Russia to pur-  
chase 500 metric tons of HEU from disman- 
t led  w e a p o n s ,  b l e n d  it  d o w n  in to  
low-enr iched  u r a n i u m  for use in reactor  
fuel, and ship it to the United States. The 
U.S., Russia, and Ukraine also negotiated a 
tripartite agreement for the commercial use 
of the n u c l e a r  m a t e r i a l  in U k r a i n i a n  
weapons ,  wh ich  was central  to secur ing  
from nationalist  Ukrainian politicians the 
agreement that Kiev would give up its nu~ 
clear weapons.  However ,  these latter two 
arrangements remain beset by problems, in- 
cluding economic worries (the U.S. uranium 
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~ a l  ~ Forces in 
Europe (CFE) ~ ~ o n  Te~n. 

CFE Article V Flank Limits On Former Soviet Union 

BT-Batt le Tanks 
ACV-Armored 
Combat  Vehicles 
ARTY-Art i i l lery 

( 

.... , .Y  
! . . . . . . . . . . . .  y ....... RUSSIA 

BELARUS 

UKRAINE 

L E G E N D  
LE-Leningrad Military District (Russia) 
NC-North Cacasus Military District (Russia) 
OD-Odessa Military District (Ukraine) 

-Area of Former Soviet Union Constrained by Article V "Flank" Limits, Includes 
all of Moldova, Georgia, Armenia, Azerbaijan, and portions of Ukraine and 
Russian Federation 
DPSS-Designated Permanent Storage 

SOURCE: Jeff McCausland, U.S. Army War College 
NOTE: Article V flank limits also apply to Bulgaria, Greece, Norway, Romania and Turkey. Estonia, Latvia, and Lithuania 

are not parties to CFE 

m i n i n g  i n d u s t r y  is conce rned  abou t  the 
c o m p e t i t i o n  f rom c h e a p e r  R u s s i a n  and  
Ukrainian materials, and there are worries 
tha t  the dea ls  m a y  j e o p a r d i z e  the pr ice  
Washington will get for selling the repro- 
cessing c o m p a n y  it owns) .  It is far f rom 
clear whether  the U.S.-Russian partnership 
is solid enough to sustain the kind of coop- 
erative effort that these measures require. 

C o n v e n t i o n a l  A r m s  Control  
The U.S.-NATO proposals on Mutual  

and Balanced Force Reductions (MBFR) in 
1973 s o u g h t  to create  e q u a l i t y  b e t w e e n  
NATO and Warsaw Pact m a n p o w e r  in a 
narrow zone in central Europe. The Treaty 
on Conventional  Armed  Forces in Europe 
(CFE) of 1990 was designed to regulate, in 
a verifiable way, the levels of key types of 
mil i tary  e q u i p m e n t - - i n c l u d i n g  tanks, ar- 
m o r e d  p e r s o n n e l  c a r r i e r s ,  a t t a c k  hel i -  
copters,  artillery, and  f ixed-wing combat  
a i rc ra f t - -he ld  by NATO and the VVarsaw 
Pact in the Atlantic-to-Urals zone of appli- 
cation. Thus, the CFE Treaty limits the de- 
p loyment  of the kinds of equipment  neces- 
s a r y  for  c o m b i n e d  a r m s  a t t a c k s .  By 
providing for verification that these limits 
are being observed through intrusive, on- 
site inspections,  CFE increases the confi- 
dence of its parties that no one is massing 
forces for an attack. The CFE and its im- 
p l e m e n t i n g  body, the jo in t  Consu l t a t ive  
Group, provide an effective f ramework for 
stabilizing the conventional arms situation 
among its parties in Europe. Through the 
Oc tober  1994 d e a d l i n e  for ach iev ing  60 
percent of the total reduction called for in 
the  t r e a t y ,  m o r e  t h a n  18,000 i t e m s  of 
t r e a t y - l i m i t e d  e q u i p m e n t  had  been  de-  
s t royed ,  i nc lud ing  6,000 by Russia .  The 
full reduction was required by November  
1995, wi th  an addit ional  four months  allo- 
ca ted  to ve r i fy  the r e s idua l  levels ,  and  
then a review conference is to follow, prob- 
ably in Vienna in May 1996. 

Europe has changed dramatically since 
CFE was signed in 1990. Most notably, the 
Soviet Union and the Warsaw Pact, the East- 
ern par t ies  to the CFE regime,  have dis- 
solved. This complicates the treaty's appli- 
cation. For example, the CFE set ceilings for 
deployments  in four subzones, which were 
to be reached by late 1995. Russia--and,  to a 
lesser extent, U k r a i n ~ w a n t  adjustments in 
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s o m e  CFE p r o v i s i o n s  t ha t  l imi t  d e p l o y -  
ments  in the flank zones a round  the Black 
and Baltic Seas, claiming that the breakup of 
the former  Soviet Union  and instabil i ty in 
the Caucasus  generate requi rements  unan-  
t i c i p a t e d  d u r i n g  the  n e g o t i a t i o n s  t h a t  
shaped  the treaty. As it had w a r n e d  since 
S e p t e m b e r  1993, Russ ia  d id  not  meet  the 
N o v e m b e r  1995 o r i g i n a l  t r e a t y  r e q u i r e -  
ments .  Most  of the var ious  solut ions  pro- 
posed by Russia in 199~95 would require a 
significant change to the CFE Treaty. Shortly 

before  the N o v e m b e r  1995 dead l i ne ,  the 
CFE signator ies  agreed to a f r amework  to 
ease the CFE flank caps, despite  dissatisfac- 
tion by N o r w a y  and Turkey over al lowing 
more  Russian w e a p o n r y  in the zones near  
thei r  borders .  While  by  no m e a n s  a final 
deal, the f ramework  agreement  represented 
major  progress  towards  resolving the dis- 
pute  about  CFE flanks. Failure to resolve the 
CFE Treaty compliance issue could compli- 
cate approva l  of START II by the Russ ian  
Duma and the U.S. Congress. 

adversaries c i r c ~ n t  SU~ a system ~ delivering their wea~ns ~mugh unconvent=~na, m~ns, 
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Pa~ies to the NPT, BWC, CWC 

SourcE: U.S. Arms Control and Disarmament Agency. Data are as of September 1995. 

C o n v e n t i o n a l  a r m s  c o n t r o l  on  the  
m o d e l  of CFE ho lds  potent ia l  for increas- 
ing stabil i ty in regions of tension through-  
out the world.  A par t icular ly  impor tan t  ap- 
plication of the CFE's lessons is the Dayton  
a c c o r d s  e n d i n g  the  f i g h t i n g  in  Bosn ia ,  
which  set forth target dates for agreement  
on verifiable reduct ion in the same types of 
m i l i t a ry  e q u i p m e n t  covered  by  CFE. The 
CFE ho lds  lessons  for the Korean  Pen in-  
sula, where  an effective convent ional  a rms  
control reg ime would  have  to be an impor-  
tant part  of any  last ing package to replace 
the  1953 a r m i s t i c e  a g r e e m e n t .  C o n v e n -  
t ional  a rms  control  could  also be used  to 
make  conflict less l ikely in the Midd le  East, 
South Asia, and  Latin America.  

Confidence- and Security- 
Building Measures 

C o n f i d e n c e -  a n d  s e c u r i t y - b u i l d i n g  
measures  (CSBMs) are another  ins t rument  
by  wh ich  nego t i a t ions  wi th  poten t ia l  ad- 
versar ies  can serve the U.S. interest  to re- 
duce the risk of conflict. They are used to 
c l a r i f y  i n t e n t i o n s  r a t h e r  t h a n  l i m i t  

- - - - -  w e a p o n s .  W h e n  n e i t h e r  
side of a dispute  wants  war, 
it is p o s s i b l e  to m u t u a l l y  
e n h a n c e  c o n f i d e n c e  t h a t  
nei ther  side will  start a war  
b y  m a k i n g  the  a c t i o n s  of 
both  mi l i ta r ies  more  trans- 
parent. CSBMs a im to create 
l e s s - th rea ten ing  force pos- 
tures in this manner.  Whi le  
such measures  do not elimi- 
nate the risk of attack, they 
reduce the risk that precipi- 
tous i n c i d e n t s  or i n a d v e r -  
tent escala t ion wi l l  lead to 
war. CSBMs clar ify the in- 
tent ions  of cer ta in  mi l i t a ry  
operations (such as field ex- 
ercises), enhance communi -  
ca t ions  b e t w e e n  p o t e n t i a l  
be l l ige ren t s ,  a n d  e s t ab l i sh  
guide l ines  concerning mili-  
tary opera t ions  suscept ib le  
to m i s u n d e r s t a n d i n g .  Re- 
s t ra in ts  on mi l i t a ry  opera-  
tions m a y  also play a role in 
c o n f i d e n c e -  a n d  s ecu r i t y -  
bu i ld ing  regimes. 

Like other  a r m s  control  i n s t r u m e n t s ,  
CSBM r e g i m e s  d e p e n d  on po l i t i ca l  wil l .  
All  part ies  mus t  agree that the ag reement  
s e rves  the i r  in te res ts .  Thus ,  CSBMs can  
on ly  be effective w h e n  none  of the part ies  
i n t e n d s  to l a u n c h  an attack. If and  w h e n  
this necessary  condi t ion fails and  mi l i t a ry  
p lanner s  on one s ide prepare  to l aunch  an  
attack, they  m u s t  choose b e t w e e n  open ly  
r enounc ing  the reg ime or s i m p l y  v iola t ing  
it. The  u n w i l l i n g n e s s  of CSBM r e g i m e  
me lnbe r s  to fulfi l l  their obl igat ions  acts as 
a t r ip -wi re ,  a l e r t i ng  o ther  m e m b e r s  that  
the reg ime is fai l ing and  mus t  be adjus ted 
or abandoned .  

E u r o p e  h a s  b e e n  h o m e  to the  m o s t  
fully deve loped  CSBM program since 1975, 
owing  to the efforts of the Conference  on 
S e c u r i t y  a n d  C o o p e r a t i o n  in  E u r o p e  
(CSCE)- -now k n o w n  as the Organ iza t ion  
for Secur i ty  and  C o o p e r a t i o n  in E u r o p e  
(OSCE). A l o n g  w i t h  al l  E u r o p e a n  coun-  
tr ies,  the  U.S. p a r t i c i p a t e d  in  the  CSBM 
r e g i m e  of V ienna  D o c u m e n t  1999 a n d  in 
the Vienna-based Forum on Security Coop- 
eration. Over  the last thir ty years,  however,  
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CSBMs were first tested in the Midd le  East, 
in  c o n n e c t i o n  w i t h  the  I s r a e l i - E g y p t i a n  
a g r e e m e n t  on the Sinai.  CSBMs of a sort  
are in  p lace  b e t w e e n  Pak is tan  and  India ,  
and  have  been the subject of thus far fruit- 
less discussions  be tween  Nor th  and  South 
Korea. CSBMs can only  be effective w h e n  
all part ies wan t  then-, to work. W h e n  crises 
become acute, CSBMs have  a l ready  failed. 

N o n p r o l i f e r a t i o n  is t he  m e a n s  b y  
wh ich  countr ies  are d i scouraged  f rom ac- 
qu i r ing  certain types  of w e a p o n s  th rough  
nego t ia ted  a g r e e m e n t s  a n d  the establish~ 
m e n t  of i n t e r n a t i o n a l  n o r m s  in  o r d e r  to 
prevent  the spread of weapons  of mass  de- 
s t ruct ion (WMD) and  their  de l ive ry  vehi-  
cles, as ,Nell as related dangerous  technolo- 
gies. Judg ing  that  it is in the vital interest  
of the Uni ted  States to keep nuclear, chemi-  
cal ,  a n d  b i o l o g i c a l  w e a p o n s  out  of the  
h a n d s  of a d d i t i o n a l  coun t r i e s  as wel l  as 
ter ror is ts ,  the  U n i t e d  States has  aggres -  
s ive ly  p u r s u e d  nonpro l i fe ra t ion  measures  
for several  decades.  

While  now wide ly  accepted, the inter- 
nat ional  no rm against  nuclear  prol iferat ion 
did  not spon taneous ly  appear. Estimates in 
the mid-1960s were that there might  be as 
m a n y  as t h i r t y  c o u n t r i e s  w i t h  n u c l e a r  
w e a p o n s  by the late i970s. To forestall this 
possibility, the 1968 Treaty on the Non-Pro- 
l i ferat ion of Nuc lea r  Weapons  (NPT) was  
negot ia ted.  The NPT struck a ba rga in  be- 
t w e e n  the  n u c l e a r  w e a p o n  " h a v e s "  a n d  
" h a v e  no t s . "  The  n o n - n u c l e a r  w e a p o n s  
states p ledged  to forgo such weapons  (Ar- 
ticle !I) and  to accept in ternat ional ly  moni-  
tored safeguards  on their nuclear  p rograms  
(Article IIi). In return,  the nuclear  weapons  
s ta tes  p l e d g e d  to of fe r  the  n o n - n u c l e a r  
w e a p o n s  states ass is tance in the deve lop-  
ment  of the peaceful  uses of nuclear  energy  
(Article IV) and to "pursue  negot iat ions in 
good faith on effective measures  relat ing to 
the cessation of the nuclear  a rms race at an 
e a r l y  da te  a n d  to n u c l e a r  d i s a r m a m e n t ,  
and  on a t reaty on genera l  and  comple t e  
d i s a r m a m e n t  unde r  strict and  effective in- 
ternational  control" (Article VI). 

Five countr ies  had  open ly  deve loped  
nuc lear  w e a p o n s  before the NPT was ne- 
gotiated, but  after the N ~  came into force 
in 1970, this trend s topped abruptly, India 

tes ted  a n u c l e a r  dev ice  ( e u p h e m i s t i c a l l y  
ca l led  a "peacefu l  nuc l ea r  exp los ion" )  in  
1974, Israel deve loped  a nuclear  arsenal  of 
at least  severa l  d o z e n  weapons ,  and  it is 
l ike ly  that  Pak i s t an  has  the capab i l i t y  to 
consti tute nuclear  arsenals  on short  order. 
However ,  even these three nuclear  thresh- 
old states, w h o  have  never  s igned the NPT, 
have  not open ly  dep loyed  nuclear  arsenals.  
South Africa c landes t ine ly  bui l t  a smal l  nu- 
clear arsenal,  but  d i sman t l ed  it and  joined 
the NPT. Othe r  states h a v e  taken act ions 
t h a t  i n d i c a t e  a n  i n t e r e s t  in  a n u c l e a r  
weapons  option, but  none has gone as far 
as the four men t ioned  above. The NPT at- 
tached a polit ical cost to nuclear  prolifera- 
t ion,  even  for coun t r i e s  not  p a r t y  to the 
treaty. It also es tabl ished incent ives  not to 
proliferate,  l ike peaceful  nuc lear  coopera- 
tion for treaty part ies and  enhanced  confi- 
dence  that  n e i g h b o r i n g  states are not de- 
ve loping  nuclear  weapons.  

The in ternat ional  nonprol i fera t ion  en- 
v i r o n m e n t  c h a n g e d  w i t h  the  encl of the 
Cold War. The end of the supe rpower  a rms  
race inc reased  the re la t ive  i m p o r t a n c e  of 
smal ler  nuclear  threats just as the nonpro-  
l i fera t ion d i sc ip l ine  the s u p e r p o w e r s  had  
i m p o s e d  on their  client states was  evapo-  
rating. This change  was  h i g h l i g h t e d  after 
the Gulf  VVar, w h e n  Iraq 's  p rogram for de- 
v e l o p i n g  W M D  was  d i s c o v e r e d  to be of 
m u c h  g rea te r  scope  t h a n  p r e v i o u s l y  be- 
lieved, despi te  moni to r ing  of the Iraqi pro- 
g r a m .  In r e s p o n s e ,  t h e  I n t e r n a t i o n a l  
Atomic  Energy Agency  ( IAEA)-- the  body  
respons ib le  for m o n i t o r i n g  sa feguards  on 
civil nuc lear  p rograms  to prevent  d ivers ion 
to vceapons p r o g r a m s - - u p g r a d e d  its safe- 
guards  p rog ram and  became more  aggres- 
sive in its pursu i t  of informat ion,  reaffirm- 
ing its r ight to conduct  special inspect ions  
wherever  it chose. 

One  of the great  pos t -Cold  War suc- 
cesses of U.S. nonpro l i fe ra t ion  pol icy was  
the persuas ion of Ukraine,  Kazakhstan,  and  
Belarus to re turn  the nuc lear  w e a p o n s  on 
their soil to Russia and to join the NPT as 
non-nuclear  weapons  states. If these states 
had  not r enounced  the fo rmer  Soviet nu- 
clear w e a p o n s  on their  territories, signifi-  
cant strategic nuclear  arsenals would  have  
remained  in their possession, which  might  
s o m e d a y  have threatened the United States. 
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Examining Scud missile ~ i n s  
northwest of Riyadh. 

Further ,  if these  s tates  h a d  chosen  to re ta in  
nuc l ea r  w e a p o n s ,  START I cou ld  not  h a v e  
been  b r o u g h t  into force, a n d  fu r the r  s t ra te-  
gic a r m s  r e d u c t i o n s  b e t w e e n  the  U n i t e d  
States  a n d  Russ ia  w o u l d  no t  be possible.  

W h e n  the  N ~  w a s  nego t i a t ed  severa l  
c o u n t r i e s  w e r e  u n w i l l i n g  to accep t  a pe r -  
m a n e n t  treaty,  d e m a n d i n g  in s t ead  a r ev i ew  
conference  af ter  t w e n t y - f i v e  years .  In M a y  
1995, the  nea r ly  180 par t i es  to the N P T  m e t  
in N e w  York  a n d  d e c i d e d  to e x t e n d  t h e  
N P T  indefinitely.  The  t r ea ty  called on ly  for 
a ma jo r i t y  of the par t i es  to decide ,  b u t  the  
U n i t e d  States  a n d  its all ies h a d  e n g a g e d  in 
a g l o b a l  d i p l o m a t i c  c a m p a i g n  to  g a i n  
w i d e s p r e a d  s u p p o r t  for  the  t rea ty ,  w h i c h  
resu l ted  in a c o n s e n s u s  dec is ion  to ex t end  
the  N P T  w i t h o u t  condi t ions .  A l imi ted  ex- 
t en s ion  h a d  b e e n  s u g g e s t e d  b y  m a n y  de-  
v e l o p i n g  s t a t e s  as a w a y  to l e v e r  f u r t h e r  
a r m s  c o n t r o l  p r o g r e s s  f r o m  t h e  n u c l e a r  
w e a p o n s  states.  

Next Steps on Nuclear Nonproliferation. 
In a d d i t i o n  to i n d e f i n i t e l y  e x t e n d i n g  the  
N P T ,  t h e  1995 c o n f e r e n c e  e n d o r s e d  t h e  
I A E ~ ' s  "'93 t 2" p lan  for s t r e n g t h e n e d  safe- 
g u a r d s  a n d  inc reased  coope ra t i on  in peace-  
ful  uses  of nuc lea r  energy.  It also set for th  a 
ser ies  of goa ls  on  c o n t i n u e d  r e d u c t i o n s  in 
nuc l ea r  a r sena l s  in the  di rect ion of  u l t ima te  
abo l i t ion ,  p u r s u i t  of an  a g r e e m e n t  on  the  
t e rmina t ion  of  p r o d u c t i o n  of fissile mate r i a l  
for w e a p o n s  p u r p o s e s ,  p u r s u i t  of  the  c r e -  

a t ion  of m o r e  n u c l e a r  w e a p o n  free zones ,  
a n d  a c h i e v e m e n t  of  a c o m p r e h e n s i v e  test  
ban  t r ea ty  (CTBT) by  the end  of  1996. 

The  U n i t e d  States  no longer  p r o d u c e s  
f issi le  m a t e r i a l  for  n u c l e a r  w e a p o n s  p u r -  
poses  a n d  has  p laced  a s igni f icant  q u a n t i t y  
o f  n u c l e a r  m a t e r i a l  u n d e r  I A E A  s a f e -  
g u a r d s .  P r e s iden t  Cl in ton  has  u r g e d  tha t  a 
fissile m a t e r i a l  cu tof f  t r ea ty  be n e g o t i a t e d  
b y  w h i c h  o the r  coun t r i es  w o u l d  c o m m i t  to 
do  the s a m e  u n d e r  an  in t e rna t iona l  verif i-  
ca t ion  reg ime.  Such  a t r ea ty  w o u l d  cap  the  
a m o u n t  of m a t e r i a l  a v a i l a b l e  for  n u c l e a r  
explos ives .  M o r e  i m p o r t a n t  it could  b r ing  
the  nuc l ea r  p r o g r a m s  of n o n - N P T  s t a t e s - -  
spec i f ica l ly ,  I n d i a ,  I s rae l ,  a n d  P a k i s t a n - -  
u n d e r  i n t e rna t iona l  s a f e g u a r d s  for  the  first  
t ime.  These  states,  w h i c h  re fuse  to s ign  the  
N P T  in p a r t  because  of the  pe rcep t ion  tha t  
it is d i s c r i m i n a t o r y  ( a l l o w i n g  s o m e  s ta tes  
to pos se s s  n u c l e a r  w e a p o n s  w h i l e  fo rb id -  
d i n g  others) ,  m a y  be m o r e  wi l l ing  to s ign  a 
cutoff  t rea ty  tha t  app l ies  to all s tates.  

The  U n i t e d  States  is p a r t y  to one  nu-  
clear  w e a p o n  free zone  (NWFZ) ,  the  one  in 
Lat in  A m e r i c a  es t ab l i shed  b y  the  Trea ty  of 
Tlatelolco. The f ive n u c l e a r - w e a p o n s  s ta tes  
a r e  p a r t y  to i ts  p r o t o c o l s ,  in w h i c h  t h e y  
p l e d g e  to obse rve  the  nuc lea r - f ree  s t a tus  of 
t h e  z o n e  b y  n o t  d e p l o y i n g  n u c l e a r  
w e a p o n s  wi th in  it a n d  p r o m i s i n g  n e v e r  to 
u se  nuc l ea r  w e a p o n s  aga ins t  a s ta te  (a neg-  
a t ive  secur i ty  a s su rance )  tha t  is a p a r t y  to 
t h e  z o n e  a n d  is in c o m p l i a n c e  w i t h  i ts  
t r ea ty  obl iga t ions .  The 1986 Treaty  of Rara-  
t o n g a  e s t a b l i s h e d  a n u c l e a r - f r e e  z o n e  for  
the Sou th  Pacific a n d  i n c l u d e d  a p l e d g e  no t  
to test nuc l ea r  w e a p o n s  in the  zone.  T h u s  
far, on ly  Russ ia  and  Ch ina ,  a m o n g  the  f ive 
n u c l e a r  w e a p o n s  s ta tes ,  are pa r t i e s  to this  
t r e a t y .  F r e n c h  n u c l e a r  t e s t s  a t  M u r u r o a  
Atoll  w i t h i n  the  zone  h a v e  s p a r k e d  severe  
in t e rna t iona l  protes ts .  

C o m p l e t i o n  of a CTBT in 1996 is con- 
s ide red  b y  m a n y  a l i tmus  test of the  com-  
p l iance  of the nuc lea r  w e a p o n s  s ta tes  w i t h  
the i r  N P T  ex tens ion  c o m m i t m e n t s .  In Au-  
g u s t  1995, P r e s i d e n t  C l in ton  d e c i d e d  that ,  
r a t h e r  t h a n  seek ing  to c o n d u c t  v e r y  smal l  
n u c l e a r  t e s t s  w h i c h  m i g h t  h a v e  b e e n  al-  
l o w e d  u n d e r  a CTBT, t h e  U n i t e d  S t a t e s  
w o u l d  seek  a ze ro -y ie ld  CTBT. The  Presi-  
d e n t  m a d e  this dec is ion  based  in p a r t  on  a 
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report  by the JASONs,  a group  of senior  
scientists and nuclear  weapon  designers ,  
which determined that a high level of con- 
fidence in the safety and reliability of the 
U.S. arsenal could be maintained in the ab- 
sence of nuclear testing through a sophisti- 
cated, science-based stockpile s tewardship 
program. This decision was made  with the 
caveat that the U.S. could wi thdraw from a 
CTBT if this level of confidence could not 
be mainta ined,  a deve lopment  that  Presi- 
dent  Clinton views as very unlikely. 

The Uni ted States is seeking a CTBT 
for several reasons. First, it would make nu- 
clear proliferation more difficult by impos - 
ing a verifiable international ban on nuclear 
tes t ing .  Secondly ,  it w o u l d  s u p p o r t  the 
global nuclear nonproliferat ion regime by 
demonstrat ing the good faith of the nuclear 
weapons  states. Thirdly, the United States 
has already conducted over a thousand nu- 
clear tests, and it is questionable if further 
testing would  be wor th  the political costs. 

U.S. and Soviet/Russia warhead i.e~veis, 1974-1994 . . . . . . .  
( thousands) 
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SO~JRCE: Naturai Resources Defense Council. 

Biological and Chemical Weapons. The 
U.S. is one of 175 signatories of the Biolog- 
ical Weapons  Conven t ion  (B~WC), -which 
e n t e r e d  i n t o  ef fec t  in 1974. The  t r e a t y  
s o u g h t  to e l i m i n a t e  a t y p e  of w e a p o n  
thought,  at the time of the treaty's  signing 
in 1972, to be militarily useless because of 
its unpredictability,  and therefore suitable 
o n l y  for  t e r ro r i s t s .  H o w e v e r ,  w i t h  ad-  
vances in research, this assessment may  be 
changing.  Thus, an ongoing internat ional  
effort strives to enhance the BWC's verifi- 
cation provisions. 

Near ly  160 states have signed the 1993 
Chemical VVeapons Convent ion (CWC). It 
will come into force once it is ratified by 
sixW-five states. The United States has not 
yet ratified the CVqC, and many  other na- 
tions are wai t ing to see what  Washington 
-will do before proceeding with ratification. 
Through the ratification of this treaty, the 
United States will gain a prohibition on the 
s o - c a l l e d  p o o r  m a n ' s  a t o m i c  w e a p o n .  
However,  there is concern about  the cost, 
excessive in t rus iveness  of inspect ions  in 
the United States, and the ul t imate  effec- 
tiveness of inspections. 

E~ort  Controls 
C o n t r o l  over exports of arms and mili- 

t a ~  equipment are administered by the 
partment of State, whereas controls over ex- 
p o r t s  of " d u a l - u s e "  i t e m s - - t h a t  is, 
commodities, and t e c h n o l o ~  primarily of a 
civilian n a c r e  but with some miUtary appli- 
cations or possible use in the development  
of weapons of mass destruction (i.e., nuclear, 
chemical, biological, or mis s i l e s )~a re  ad- 
ministered by the Department of Commerce. 

The collapse of the Soviet Union and 
rising concerns over the future  economic 
prosperi ty  of the U.S. have resulted in sub- 
stantial  changes  in the admin i s t r a t ion  of 
the controls on dual-use items. The regula- 
t o ~  author i ty  under  the Export Adminis-  
t r a t ion  Act (EAA) was  not  e x t e n d e d  by  
Congre s s  before  it exp i red  in 1995, and  
these controls are adminis tered under  the 
provis ions  of the Internat ional  Economic 
Emergency Powers Act (IEEPA). 

Although the terms under  which Con- 
gress will ultimately renew the EAA are still 
uncertain,  no one ser iously quest ions the 
need for continuing to impose export con- 
trois on dual-use items or the justification 
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for c h a n g i n g  the m a n n e r  in  w h i c h  these  
were adminis tered  dur ing  the Cold VVan In 
short, in 1995, these controls were in a state 
of transition, wi th  m a n y  changes already in 
effect, others in process, and some h ing ing  
on future congressional decisions. 

In r e s p o n s e  to the  e m e r g e n c e  of re- 
gional  s tabil i ty concerns as presen t ing  the 
most  l ikely  threats  to wor ld  security, err,- 

phas i s  has  shif ted f rom controls p r imar i ly  
d e s i g n e d  to restrict conven t iona l  mi l i t a ry  
b u i l d u p  of communi s t  nat ions to those pri- 
mar i ly  des igned to curtail the proliferat ion 
of W M D  in Th i rd  Wor ld  na t ions .  Expor t  
controls alone cannot  prevai l  against  a state 
de te rmined  to bui ld  or obtain WMD. Such 
controls  can, however ,  m a k e  prol i fera t ion  
more costly, t ime-consuming,  or visible. By 

j~!i~ ~ ~!!!~7 ! !~ i!!!, i'll ̧̧ ¸~,~!I~ ~ ~̧ ! ~  i i ~  ~i  ̧  ; ~ ~ i'i;! i ¸ ii~,~i ?~,! i! ~!ili ~;:~il ! i! ̧̧ i i  i !! ! ! ! ' i  ¸ '!i ii! !i~i) i~i ili! ~i~; ¸¸¸~I!! /~ii ~̧ 
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raising the political and economic costs of 
proliferation, export  controls can comple- 
ment diplomatic efforts to discourage pro- 
liferation. By slowing or exposing would-be 
proliferators, export controls can buy time 
for counterproliferation efforts. 

With the growing concerns over main- 
taining economic security as a large compo- 
nent of national security, the Trade Prorno- 
tion Coord ina t ing  Commi t t ee ' s  Na t iona l  
Export Strategy led to the elimination of re- 
strictions on exports of many  commodities, 
particularly in the sectors of chemicals, soft- 
ware, computers,  and telecommunications 
equipment. The strategy focused on the ad- 
verse economic impact  on U.S. firms and 
indus t r i e s  of d e n y i n g  expor t  au tho r i za -  
tions. It called for expediting procedures to 
ensure  p r o m p t  insurance  of the licenses, 
simplifying Export Administration Regula- 
tions to make these more user friendly, and 
reducing the fragmentat ion of administra-  
t ion respons ib i l i t ies  a m o n g  severa l  U.S. 
government  agencies. 

D u r i n g  the Cold  War, C o n g r e s s  al- 
lowed the executive branch broad author- 
ity to adminis ter  export controls on dual- 
use  i tems.  The t r end  is c l ea r ly  m o v i n g  
toward limiting this discretion. Whereas in 
the past, export control decisions have al- 
w a y s  been exempt  from judicial  review; 
under  the pending bills to renew the EAA, 
inc luding  the adminis t ra t ion  bill, the ex; 
por ter  would  be afforded the r ight  of re- 
dress in the courts. 

The spread of high technology across 
the world makes unilateral controls less ef- 
fective than before, and these are particu- 
larly damaging  to U.S. exporters. Accord- 
ing ly ,  u n i l a t e r a l  c o n t r o l s  a re  b e i n g  
eliminated, except in limited circumstances 
(such as with Iran), while the U.S. takes the 
lead in increasing the effectiveness of mul- 
tilateral controls. 

Principal export  control regimes and 
groups are: 

• NPT Exporters Committee, or Zangger 
Cornmittee, as it is often referred to, was cre- 
ated to coordinate implementa t ion  of the 
NPT ' s  Art icle  III.2. This art icle requi res  
each NPT par ty  to ensure that IAEA safe- 
guards  are applied to their exports to non- 
nuclear weapons states of source or special 
f i ss ionable  nuc lea r  ma te r i a l  and  "espe-  
cially des igned  or p r e p a r e d "  e q u i p m e n t  

and material. One of the main activities of 
the Zangger  Commit tee  since its creation 
has been to produce and clarify the control 
list, often called the "trigger list." Member- 
ship of the NPT Exporters Committee con- 
sists of twenty-nine states, whose represenl 
tatives meet twice a year. 

• Nuclear Suppliers Group (NSG) was 
created to coordinate nuclear export  con- 
trois in a mul t i la tera l  fo rum not direct ly 
tied to the NPT. NSG guidel ines  require  
that a recipient non-nuclear weapons state 
accept safeguards on all its nuclear activi- 
ties, not just the exported item, as a condi- 
t ion for the s u p p l y  of nuc lea r  mater ia l ,  
equipment,  and technology. The guidelines 
also emphasize the importance of exercis- 
ing restraint in the export of sensitive com- 
modi t ies  and technology, such as enrich- 
m e n t  a n d  r e p r o c e s s i n g ,  a n d  call  for  
consul tat ion in cases where  such exports  
might  increase the risk of conflict or insta- 
bility. The NSG meets several times a year 
and has thirty-one members. 

S "Australia Group" is an i n fo rma l  
f o r u m  of s t a t e s ,  c h a i r e d  by  A u s t r a l i a ,  
whose  goal is to d iscourage  and impede  
CW and BW proliferation by harmonizing 
national export controls on CW precursor 
chemicals, BV. ~r pathogens,  and CB-W dual- 
use product ion  equipment;  sharing infor- 
ma t ion  on CBW p r o l i f e r a t i o n  d e v e l o p -  
ments; and seeking other ways to curb the 
use of CBW. The g r o u p  has e s t ab l i shed  
common export controls for CBW and has 
issued an informal "warning list" of dual- 
use CBW precursors,  bulk chemicals, and 
CB~W-rela ted equipment.  

• Missile Technology Control Regime 
(MTCR). The purpose of the MTCR is to ar- 
res t  m i s s i l e  p r o l i f e r a t i o n  w o r l d w i d e  
t h rough  expor t  controls  on missi les  and 
their  re la ted technologies.  It is ne i ther  a 
t r e a t y  nor  an  i n t e r n a t i o n a l  a g r e e m e n t ;  
rather, the MTCR is a vo lun ta ry  arrange-  
ment  among  twenty-seven  countr ies  that  
share a common interest in s temming mis- 
sile proliferation and controlling exports of 
miss i le-re la ted i tems in accordance wi th  
c o m m o n  g u i d e l i n e s  a n d  a t e c h n o l o g y  
annex.  The MTCR o r ig ina l l y  con t ro l l ed  
missiles and unmanned  air vehicles capable 
of carrying a 500 kg payload to a range of 
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300 kin; it has since been extended to cover 
missi les capable of de l iver ing  any  weapon  
of mass  destruct ion (nuclear, biological,  or 
chemical)  of any weight  to any  range. 

@ Coordinating Committee for Multilat- 
eral Export Controls (COCOM) was a mul t i -  
lateral export  control reg ime establ ished in 
1949 to m a i n t a i n  c o m m o n  c o n t r o l s  on  
i tems that could enhance  the mi l i ta ry  capa- 
b i l i t i e s  of the  t hen  C o m m u n i s t  Bloc na-  
t i o n s .  P r e s i d e n t s  C l i n t o n  a n d  Y e l t s i n  
agreed at the Vancouver  s u m m i t  to el imi-  
nate export  control relics of the Cold War 
and  to establish in their place a pa r tne r sh ip  
b e t w e e n  the  East  a n d  West  in  this  area.  
C O C O M  fo rma l ly  e n d e d  on March  1994, 
but  m e m b e r s  agreed to keep nat ional  con- 
trols on fo rmer  COCOM-con t ro l l ed  i tems  
unti l  the new regime is established.  On  the 
bas is  of a Sep tember  1995 mee t ing  in the 
H a g u e ,  the " 'New F o r u m "  p o s t - C O C O M  
regime is scheduled  to come into existence 
in J a n u a r y  1996, wi th  Russ ia  and  severa l  
East E u r o p e a n  states a m o n g  the twen ty -  
eight found ing  members .  It is based on the 
pr inciple  of exchanging  informat ion  about  
the transfer of a rms  and sensi t ive dual -use  
goods and  technologies. 

In addi t ion  to s topping the transfer of 
t e c h n o l o g y  w i t h  m i l i t a r y  a p p l i c a t i o n s  to 
potent ia l  adversa r ies  or aggress ive  states, 
U.S. export control policy also aims to mon-  
itor technology flows that are acceptable in 
themse lves  but  that need  to be t racked to 
p reven t  d ive r s ion  and  to ensure  that  U.S. 
forces recogn ize  the m i l i t a r y  capab i l i t i e s  
they might  face in any given region. Occa- 
sional at tempts  have  been m a d e  to control 
the conven t iona l  a rms  trade, the most  re- 
cent be ing  the 1991 ag reemen t  a m o n g  the 
five pe rmanen t  m e m b e r s  of the U.N. Secu- 
r i ty Counc i l  to no t i fy  each o ther  of a rms  
sales to the M i d d l e  East. This  a g r e e m e n t  
c o l l a p s e d  in  the  w a k e  of C h i n a ' s  w i t h -  
d r a w a l  after the Uni ted  States a n n o u n c e d  
that it wou ld  sell F-16s to Taiwan in 1992. 

C o n c l u s i o n s  
Whi le  successfu l  a r m s  control  agree- 

ments  can l imit  the spread  and  reduce the 
n u m b e r  of w e a p o n s  a n d  o t h e r w i s e  en-  
hance securi ty and stability, s tanding  alone 
they  s e ldom prevent  a state that  is deter-  
m i n e d  to a c q u i r e  s u c h  w e a p o n s  f r o m  

doing  so. They can, however,  raise the po- 
li t ical or economic  costs to such a degree  
that  m a n y  states wi l l  forgo the use or ac- 
quis i t ion of these weapons.  In this regard,  
the NPT is a sh in ing  example  of the effec- 
t iveness of U.S. a rms  control efforts. It has 
codif ied and  s t rengthened the in ternat ional  
n o r m  a g a i n s t  n u c l e a r  p r o l i f e r a t i o n  such  
that no state has been wi l l ing  to open ly  vi- 
olate the treaty, and  very  few states have  
a t tempted  to skirt it even covertly. 

W h e r e a s  a r m s  control  a g r e e m e n t s  at 
the height  of the Cold War were designed to 
cap or l imit  b u i l d u p s  and  moderniza t ions ,  
t he  p o s t - C o l d  War  ro le  of a r m s  con t ro l  
ag reemen t s  is to m a n a g e  w e a p o n s  reduc-  
t:ions that  are a l r e a d y  u n d e r w a y ,  because  
countries are cutting spending  in what  they 
perceive as a less threatening environment .  

Despite the end of the Cold War, Rus- 
sia r e m a i n s  i n d i s p e n s a b l e  to s u c c e s s f u l  
a ~ s  control on such issues as d i sman t l ing  
the n u c l e a r  w e a p o n s  l egacy  of the Co ld  
War a n d  w o r k i n g  out  n e w  a r r a n g e m e n t s  
for E u r o p e a n  secur i ty  to s u p p l e m e n t  the 
CFE Treaty. A major  issue is adjus t ing Cold 
War-era  a g r e e m e n t s  to r e t a in  the i r  a r m s  
control accompl i shmen t s  whi le  permi t t ing  
r e sponses  to the c h a n g e d  pos t -Cold  War 
threats ,  e.g., p e r m i t t i n g  de fenses  aga ins t  
rouges wi th  missi les  wi th in  the f r amework  
of the ABM Treaty and  p romot ing  stabil i ty 
in the Caucasus  whi le  preserv ing  CFE lim- 
its on convent ional  forces. 

In zones of regional  conflict, the press- 
ing arms control p rob lem is to prevent  the 
spread  of a d v a n c e d  w e a p o n s  technology.  
G l o b a l  r e g i m e s  to c o n t a i n  or ro l l  b a c k  
w e a p o n s  of mass  des t ruct ion are more  or 
less in place, wi th  the exception of a com- 
p r e h e n s i v e  test ban  t reaty  and  conf i rma-  
t ion of s igned  treaties. Progress  has  been  
m a d e  to safeguard  nuclear  technology and  
mater ia l ,  as wel l  as to l imit  the spread  of 
missi le  technology. Efforts are u n d e r w a y  to 
s u p p l e m e n t  these agreements  wi th  cooper- 
a t ive s ecu r i t y -bu i ld ing  measures .  But the 
success  of these r eg imes  m a y  d e p e n d  on 
progress  t owards  r e so lv ing  reg ional  con- 
flicts, such as those in Nor theas t  Asia, the 
Midd le  East, and South Asia. 
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C H A P T E R  N I N E  

I n t r o d u c t i o n  

D 
efense engagement  is a term that 
is being used by the Office of the 
Sec re t a ry  of Defense  (OSD) to 
describe the long-standing politi- 
cal-mil i tary issue of the nature,  

scope and scale of noncombat  mili tary and 
defense suppor t  of U.S. foreign policy in 
peacet ime,  a role that  has evo lved  f rom 
many  changes in political and professional 
thinking. 

The Cold War national strategy of con- 
tainment demanded the presence of a mod- 
ern, trained U.S. military capability world- 
w ide ,  m a i n t e n a n c e  of its r e a d i n e s s  for 
combat ,  and  help  to f r i end ly  and all ied 
c o u n t r i e s  a r o u n d  the  g lobe  to d e v e l o p  
s t r o n g e r  n a t i o n a l  defenses .  The Un i t ed  
States initially provided a bargain-basement 
shortcut to military modernization with its 
World War II and Korean War stocks of in- 
expens ive  but  rel iable  a rms  and a w ide  
range  of assoc ia ted  mi l i t a ry  equ ipmen t .  
Under  the Mutual  Defense Assistance Pro- 
gram, which became Security Assistance in 
the early 1960s, the U.S. provided on a grant 
basis or sold a wide range of defense arti- 
cles and services, including professional ed- 
ucation and technical training. By the early 
1980s, however, Security Assistance had be- 

come a pr i soner  of its own  bureaucracy,  
leading one Unified Commander  to observe 
that its programs "satisfy the requirements 
of trying to deal with Congress, but do not 
necessarily help us as we work with our re- 
gional allies in carrying out our [national se- 
curity] responsibilities." 

During the Cold Dear, the United States 
also conducted low-cost and low-profile po- 
litical-military activities in other regions of 
the world, such as the provision of humani- 
tarian and advisory  assistance, and main- 
tained service-to-service contacts. Yet, these 
initiatives remained marginal in DOD's re- 
source-allocation process and the military's 
doctrinal thinking. For years, the armed ser- 
vices min imized  these nons t anda rd  pro- 
grams and criticized them for diverting re- 
sources and undermining force readiness. 

As of the mid-1990s, however, the situ- 
at ion has b e g u n  to change.  The defense  
communi ty ' s  past  resistance to using non- 
combat means to project U.S. influence is 
slowly giving ,,,gay: The difference has been 
a post-Cold War national-security strategy 
emphasizing active leadership and involv~ 
ment  wor ldwide ,  also known  as engage-  
ment  and enlargement  (of the communi ty  
of democracies).  This s t ra tegy challenges 
the Defense Department not only to ensure 
that the armed forces maintain the capabil- 
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ity to protect U.S. interests with force but  
also to employ  the d e p a r t m e n t ' s  civilian 
and mil i tary organizational,  professional,  
and institutional assets to support  the Na- 
tional Security Strategy's goals of security, 
e c o n o m i c  p r o s p e r i t y ,  a n d  d e m o c r a t i c  
growth- goals that do not translate easily 
into classical defense and military concepts. 

Faced wi th  these  new real i t ies ,  the 
1995 National Military Strategy, prepared by 
the Joint Chiefs of Staff, identifies "peace- 
time engagement"  as one of three sets of 
tasks for achieving the military objectives 
of p romot ing  stabil i ty and thwar t ing  ag- 
gression. This term, the publicat ion says, 
describes a broad range of noncombat  ac- 
tivities under t aken  by  U.S. armed forces, 
which demonstra te  commitment,  improve 
collective military capabilities, promote de- 
mocrat ic  ideals, relieve suffering, and in 
many other ways enhance regional stability. 

A lit t le-noticed t rend toward  greater  
i nnova t i on  in se lect ively  us ing  mi l i t a ry  
forces and defense resources in peacetime 
ou t s ide  of the t rad i t iona l  f r a m e w o r k  of 
military assistance had already emerged in 
the Amer i ca s  d u r i n g  the 1980s, as U.S. 
Southern  C o m m a n d  developed  more im- 
media te ly  responsive and effective forms 
of defense involvement in order to support  
the Reagan administrat ion's  Central Amer- 
ican policy. These inc luded  us ing active 
duty, reserve, and National Guard units to 
conduct engineering exercises and military 
humani tar ian  deployments  for training in 
the Car ibbean  Basin. By 1987, Sou the rn  
C o m m a n d  had  a c a t a l o g u e  of t w e n t y -  
seven defense activities, including security- 
assistance programs,  to offer U.S. country 
teams in the Americas. Other unified com- 
mands  have since adopted,  and adapted ,  
many  of the same activities and programs. 

I n s t r u m e n t s  
This chapter examines two groups of 

initiatives under  the conceptual  umbrel la  
of de f ense  e n g a g e m e n t .  The first  com- 
prises Foreign Military Interaction (FMI), 
which  includes mi l i ta ry  assistance,  mili- 
tary  educat ion,  and joint p lanning,  exer- 
cises and  opera t ions .  The second g roup  
combines  DOD programs  that  const i tute 
"defense diplomacy." 

Military Assistance 
The United States offers grant and com- 

mercial-sales programs to enable fr iendly 
nations to acquire U.S. military equipment, 
services, and training for legitimate self-de- 
fense and burden-shar ing  purposes.  Ade- 
quate military capabilities among allies de- 
crease the likelihood that U.S. forces will be 

9 8  INSTITUTE FOR N A T I O N A L  STRATEGIC STUDIES 



S T R A T E G I C  A S S E S S M E N T  1 9 9 6  

Arms Deliveries to Developing 
Nations by Recipient, 1987-94 
Deliveries to the leading recipients 
(in millions of current US Dollars)* 
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SOURCE: Richard Grimmett, Congressional Research Service 
NOTE: Data refer to deliveries from all supplier countries combined. 
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called on to in tervene in a crisis and im- 
prove the odds that U.S. forces will find a 
favorable (interoperable) si tuation should 
intervention prove necessa(y. 

DOD manages  a number  of congres- 
s iona l ly  a u t h o r i z e d  m i l i t a r y - e q u i p m e n t  
programs. Known during the Cold War as 
Secur i ty  Ass is tance ,  these  p r o g r a m s  are 
now called Foreign Operations Assistance. 
This term also refers to a range of nonde- 
lense p rog rams  discussed in other  chap- 
ters, such as the Economic Suppor t  Fund 
(ESF), migra t ion  and refugee  assistance,  
and in te rna t iona l  narcotics  control.  This 
section discusses two elements on the Joint 
Staff 's FMI I i s t I F o r e i g n  Mili tary Financ- 
ing  (FMF) a n d  F o r e i g n  M i l i t a r y  Sa les  
(FMS)--as well as Excess Defense Articles 
(EDA) and Direct Commercial  Sales (DCS). 
To avoid confusion with the nondefense as- 
pects of the Foreign Operations Assistance, 
the term "military assistance" is used here. 

Since the mid-1980s, trends have de- 
ve loped in four a r ~ s  that  affect mi l i ta ry  
assistance programs: 

Q Congressional interest. A trend top 
ward greater congressional oversight of na- 
t ional securi ty  policy begun  in the 1970s 
cont inues  in the mid-1990s. Increasingly, 
Senate and House  authorizat ion commit-  
tees oriented toward foreign policy, as well 
as appropriat ion subcommittees,  use legis- 
lation to delimit and guide implementat ion 
of mil i tary assistance programs.  They di- 
rect, for example,  the inclusion (or exclu- 
sion) of specific countries and earmark the 
level of fund ing  for specific states. These 
four legislative bodies often require the ex- 
ecutive branch to provide notification be- 
fore specific mili tary assistance initiatives 
can be implemented,  such as before lethal 
equipment  and air frames are provided or 
sold  to p a r t i c u l a r  coun t r i e s ,  and  w h e n  
there is an intent to give or sell excess de- 
fense articles to any foreign government.  

Q Foreign interest. The success of the 
United States in the Persian Gulf war  has 
s ignif icant ly increased foreign interest  in 
U.S. m i l i t a r y  doc t r ine ,  e q u i p m e n t ,  and  
training. Many  governments  share the ex- 
panded,  post-Cold War U.S. security policy 
a g e n d a - - c o v e r i n g  such issues as democ-  
racy, drugs, and peacekeepmg~lead ing  to 
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Rapier a~ -a i rc~ f t  missile system 
in lVjrkey, 

many requests for military equipment, tech- 
nical training, and professional education. 

• Funding. Since the mid-1980s, con- 
g ress iona l  f u n d i n g  of the two  pr inc ipa l  
military assistance programs, FMF and In- 
ternat ional  Mil i tary Educat ion and Train- 
ing (IMET), has steadily declined. Foreign 
governments  today, freed from the ideolog- 
ical constraints of the Cold ~War, have be- 
come more price conscious and often shop 
for the  bes t  a r r a n g e m e n t s  to p u r c h a s e  
equipment  and training. This has resulted 

in a shift  t oward  FMS and DCS; 
t o w a r d  a l t e rna t ive  U.S. sources,  
l ike the Excess Defense  Art ic les  
p rogram;  and toward  the use of 
o ther  supp l ie r s ,  such as Russia ,  
France, and the United Kingdom. 

• Arms transfers. O v e r  the 
s e v e n - y e a r  p e r i o d  f rom 1987 to 
1994, the va lue  of i n t e r n a t i o n a l  
arms deliveries to developing na~ 
t ions s tead i ly  decl ined.  In 1994, 
the trend reached its low point of 
$14.4 billion (of which $6.7 billion 
w e r e  U.S. sales) ,  s l i g h t l y  m o r e  
than  a qua r t e r  of the 1987 total.  

This pat tern reflects the conclusion of the 
Iran-Iraq War, the end of the Cold War, and 
the wind ing  down  of other regional con- 
flicts. While many  major U.S. arms clients 
in the M i d d l e  East  o r d e r e d  s u b s t a n t i a l  
amounts  of equipment  after Desert Storm, 
deliveries are proceeding slowly; partly be- 
cause of the need to absorb equipment  but  
mostly because of budget  difficulties. 

Foreign Military Financing (FMF). FMF 
has  l o n g  b e e n  the  p r i m a r y  :means by  
which  the U.S. g o v e r n m e n t  f inances the 
purchase of U.S. defense articles and ser- 
vices by select friends and allies. However,  
Wash ing ton  has changed  its p rocedures  
from a loan system at near rnarket interest 
rates, the norm in the mid-1980s, to a grant  
a r r a n g e m e n t .  The  l a t t e r  m e t h o d  is in- 
t e n d e d  to he lp  g o v e r n m e n t s  r e c e i v i n g  
FMF to devote scarce financial resources to 
economic development .  

The initial force and effectiveness of 
this p r o g r a m  w o r l d w i d e  have  been  lost 
gradually since the mid-1980s as a result of 

two trends. First, congressional appropria- 
tions have steadily decreased from $5.2 bil- 
lion in ~ 1986 to $3.2 billion in ~ 1995. 
Secondly, annual legislation has fenced in- 
creasingly larger percentages of this fund- 
ing. In 1995, more than 98 percent of FMF 
was for Israel and Egypt,  the main recipi- 
ents ($3.1 billion), and  for several  small,  
specialized programs, such as aid to build 
democracy  in Hait i  ($3 million). This left 
only $25.7 million available in 1995 for dis- 
cretionary allocation among eligible coun- 
tries.  Fo re ign  Mi l i t a ry  F i n a n c i n g  a ided  
twenty-eight countries in 1984; eleven years 
later, it assisted nine nations and a detai- 
n ing  p rog ram.  The t e r m i n a t i o n  of mos t  
country programs has had a debilitating in- 
fluence on the quality and scope of U.S. de- 
fense relations with many Latin American, 
East Asian, and Middle  Eastern countries. 

Foreign Military Sales (FMS). The FMS 
p r o g r a m  enables f r iendly  :nations to buy  
U.S. m i l i t a r y  e q u i p m e n t ,  se rv ices ,  and  
t ra ining.  Purchases  are made  wi th  some 
U.S. financial assistance for eligible coun- 
tries. As measured  by agreements  signed 
ra ther  than by deliveries,  FMS averaged  
$11.5 billion annually between FY 1984 and 
FY 1992. After a one-year jump in FY 1993 
to $32.4 billion due to sales to the Middle 
East, FMS returned to a lower level of $13.2 
billion in FY 1994 and an estimated $8 bil- 
lion in fag 1995. FMS also covers the sale of 
professional  mi l i tary  education,  which is 
consistently high, accounting for well over 
50 percent of the international s tudents  in 
DOD schools. By providing foreign forces 
wi th  U.S. h a r d w a r e ,  us ing  U.S. mi l i t a ry  
pe r sonne l  to fami l ia r ize  fore ign officers 
wi th  its opera t ion  and maintenance ,  and 
by educating future m i l i t a ~  leaders in the 
United States, FMS fosters and reinforces 
the idea of in teroperabi l i ty  wi th  the U.S. 
a rmed forces. DOD also benefits from the 
tendencies of foreign sales to keep impor- 
tant  p roduc t ion  lines runn ing  and lower  
the unit costs of key weapons systems. 

The FMS program is affected by a con- 
g re s s iona l  res t r ic t ion  on the t r ans fe r  of 
FMS~purchased mater ia l  to third parties,  
which hinders the disposal of obsolescent 
mater ia l  and the purchase  of new equip- 
ment  to replace it. In addi t ion,  the Arms  
Export Control Act requires that the costs 
of implementing the FMS program be paid 
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by FMS customer  countries.  An adminis-  
trative surcharge of 3 percent is applied to 
most  sales. A 5 percent  rate is appl ied to 
nons tandard  items and services. In addi-  
tion, a logistics-support charge of 3.1 per- 
cent is also applied on certain deliveries of 
spare parts, equipment  modifications, sec- 
ondary  suppor t  equipment ,  and supplies. 

Direct Commerc&I Sales (DCS). Some 
states prefer to rely on direct commercial  
purchases of U.S. military hardware,  train- 
ing, and technical assistance from defense 
contractors. These companies must  first ob- 
tain expor t  licenses, which  require  State 
Depar tment  approval. Estimated commer- 
cial sales in FY 1995 were $5.9 billion. Dur- 
ing the period 1989-1995, DCS purchases  
ave raged  about  31 percent  of pu rchases  
through the FMS program. The trend in the 
mid-1990s is toward growth  in DCS rela- 
t ive to FMS. D e p e n d i n g  on the t y p e  of 
equipment  or services purchased as well as 
possible legal or policy limitations, this ap- 
proach offered cheaper ar rangements  and 
fewer bureaucratic obstacles. 

Excess Defense Articles (EDA). Defense 
a r t i c l e s  no l o n g e r  n e e d e d  by  the  U.S. 
a rmed  f o r c e s ~ r a n g i n g  f rom ra t ions and 
uni forms to used vehicles, cargo aircraft, 
and s h i p s ~ m a y  be sold to eligible coun- 
tries and international organizations under  
the FMS program,  or t ransferred wi thout  
cost under  provisions of the Foreign Assis- 
tance Act of 1961. An elaborate f ramework 
of rules governs the EDA. A joint Defense- 
State EDA Coord ina t i ng  Commi t t ee ,  for 
example, matches requirements with assets 
and U.S. policy priorities, t rying to ensure 
some equity in distribution of items among 
countries. Several Central and Eastern Eu- 
r o p e a n  coun t r i e s  are e l ig ible  to receive 
only nonlethal EDA. A limit exists on the 
annual  value of EDA that a foreign govern- 
ment  may  acquire by sales or g r a n t - i n  fis- 
cal year  1995, this limit was $250 million 
(a l though  except ions  are made  for high- 
cost items, such as ships). And  Congress  
must  be notified of all EDA sales or grants. 
In fiscal year 1994, total EDA amounted  to 
$1.1 billion, a decrease compared with the 
average of $1.5 billion in FY 1991-93. The 
decline reflects the existence of budge ta ry  
constraints in many countries interested in 
EDA, as well as a certain amount  of frus- 
tration with the bureaucracy sur rounding  

this p rog ram.  Morocco,  Turkey, Greece,  
and Israel were  the largest  rec ipients  of 
grant  EDA in 1994. Given the ineligibility 
of most  countr ies  for FMF funding,  both 
State and DOD are seeking ways to make 
better use of EDA as an instrument  of pol- 
icy, pa r t i cu la r ly  the p r o g r a m ' s  abi l i ty  to 
support  developing countries with limited 
defense budgets .  As the downs iz ing  and 
m o d e r n i z a t i o n  of the U.S. a r m e d  forces 
continues to slow down, fewer articles will 
be available in the immedia te  future,  in- 
creasing the competition for EDA. 

In sum, mil i tary assistance p rograms  
reflect increas ing congress ional  involve-  
men t  in the direct ion and details  of U.S. 
foreign pol icy t h r o u g h  its control  of the 
foreign-operations budget.  When the exec- 
utive and legislative branches agree on ob- 
jectives and the concept for using FMF and 
EDA as instruments  of policy, proactive as- 
sistance tends to take place, a l though af- 
fecting fewer countries and at lower levels 
of funding than dur ing  the Cold War era. 
M a n y  f o r e i g n  g o v e r n m e n t s ,  b e c o m i n g  
aware of Congress 's  influential role, have 
begun to make their case strongly on Capi- 
tol Hill  as well  as to U.S. a m b a s s a d o r s .  
There is flexibility in this DOD category of 
policy instruments,  but  it is found in pro- 
grams that are outside the formal Foreign 
Operations budget  process: in Foreign Mil- 
itary Sales and, particularly, in Direct Com- 
mercial Sa l e s~prog rams  over :which State 
and Defense can exercise more indepen-  
dent  control. 

Milita~, Education 
In ternat ional  Mi l i tary  Education and 

Trainin N (IMET). The premise unde r ly ing  
IMET is that  educa t ing  y o u n g e r  foreign 
mi l i t a ry  officers in the Uni ted  States in- 
vests in the future promotion of U.S. inter- 
ests. G r a d u a t e s  m a y  rise to pos i t ions  of 
p rominence  wi th in  the mili tary,  govern-  
m e n t ,  or b u s i n e s s  c o m m u n i t y  of t he i r  
countries,  and Washington desires access 
to these future  leaders.  Fur thermore ,  the 
United States wants to help emerging lead- 
ers utilize their defense resources more ef- 
fectively and encourage self-reliance in na- 
tional defense. 
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More  than 100,000 s tuden t s  f rom 114 
count r ies  have  a t t ended  IMET courses  in 
1976-1995,  a v e r a g i n g  5,500 a n n u a l l y  in 
1976-1989 and  3,800 annua l ly  in 1990-95. 
The at tract ion is twofold: grantees  gain in- 
s ight  into U.S. combat  t echniques  as well  
as learn how the a rmed  forces fulfill their 
role in a funct ioning democracy. Schooling 

i°MET country P"rograms FY 1985'96 ........... - . . . . . . . . . . . . . . . . . . . . . . .  

Fiscal Year Thousand FY 96 $ Number of Countries Number of Students 

1986 74,106 96 6,200 

1988 60,672 98 5,600 

1990 55,932 94 4,500 

i992 49,476 99 4,400 

1994 23,585 103 2,100 

1996 (planned) 39,781 113 

SOUBCE: Defense Securitv Assistance Agency 

is h igh ly  sough t  af ter  by  foreign govern-  
ments :  interest  far exceeds f u n d i n g  levels 
and  available classroom seats. 

In 1991, Congress  legislated a var iant  
of IMET for e d u c a t i o n  on resource  m a n -  
agement ,  civilian control, m i l i t a ~  law, and  
regard for h u m a n  rights. This initiative, en- 
t i t led  E x p a n d e d  IMET (E-IMET),  a l lows  
c i v i l i a n s  w i t h  d e f e n s e - r e l a t e d  i n t e r e s t s  
from foreign gove rnmen t  agencies, legisla- 
tures, and  nongove rnmen ta l  organizat ions  
to par t ic ipate  in IMET programs.  The legis- 
l a t i o n  has  a l so  f o s t e r e d  a p o p u l a r  a n d  
h i g h l y  effect ive  ser ies  of cou r ses  t a u g h t  
o v e r s e a s  b y  m o b i l e  e d u c a t i o n  t e a m s .  
EMMET shows  great  promise  in its abili ty 
to b r ing  senior  civi l ian and  mi l i t a ry  offi- 
cials toge ther  in thei r  own  country;  of ten 
for the first t ime,  for shared ,  conf idence-  
bu i ld ing  educa t iona l  experiences.  The in- 
t r o d u c t i o n  of E-IMET,  howeve r ,  has  de-  
creased the a m o u n t  of money  available for 
t radi t ional  professional  mi l i tary  education.  

RGe(ional Study Centers. This re la t ively  
inexpens ive  FMI p rogram,  begun  in 1993, 
a l l o w s  r e g i o n a l  un i f i ed  c o m m a n d e r s  to 
offer a c a d e m i c  courses  on de fense  p lan-  
n ing and m a n a g e m e n t  in democrat ic  soci- 
eties for mid-  to senior-level  foreign mili- 
t a r y  p e r s o n n e l  a n d ,  w h e n  p o s s i b l e ,  
civi l ians.  The first  r eg iona l  s t u d y  faci l i ty  
char tered by the Secretary of Defense was  
the U.S. European  C o m m a n d ' s  George C. 
Marshal l  Center  in Garmisch,  Germany.  It 
focuses on instruct ing personnel  from Cen- 
tral and  Eastern Europe and the former  So- 
viet Union.  In 1995 an Asia-Pacific Center  
was  being establ ished in Hawai i  to suppor t  
the U.S. Pacific C o m m a n d .  The aim of this 
facility is to foster a broader  unde r s t and ing  
of U.S. military, diplomatic ,  and  economic 
interrela t ionships  in the Pacific. 

In sum, these two init iatives are solid 
i nves tmen t s  in the f u t u r e - - t h e  fu ture  sta- 
b i l i ty  of m a n y  f r i e n d l y  coun t r i e s  wor ld -  
wide  and future  U.S. access to and  interac- 
t ion  w i th  sen io r  g o v e r n m e n t  off icials  in 
these countries.  

Joint Planning,  Exercises, and 

A g r o u p  of loosely related,  re la t ive ly  
n e w  D e f e n s e  D e p a r t m e n t  p r o g r a m s  for 
jo int  p l a n n i n g ,  exercises,  and  o p e r a t i o n s  
exis ted  on a smal l  scale d u r i n g  the Cold  
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War, a l though  they  became more  c o m m o n  
in Central  America  in the 1980s. These pro- 
g rams  have become c o m m o n  practice wi th  
m a n y  more  countr ies  since the end of the 
Cold ~¢Var. 

Combined Planning and Exercises. Spon- 
sored by  ei ther  the C h a i r m a n  of the Joint  
Chiefs of Staff, unif ied commanders ,  or the 
mi l i t a ry  services, combined  p l ann ing  and  
exercises focus on improv ing  U.S. mi l i ta ry  
read iness  whi le  fos te r ing  in t e rope rab i l i t y  
be tween  U.S. forces and potent ia l  mi l i ta ry  
par tners .  These  h igh-prof i l e  even t s  bu i ld  
in terpersonal  contacts and force collabora- 
tion a m o n g  part icipants,  outcomes  that  are 
integral  to successful  coalit ion operat ions.  
The roots of the spectacular  allied achieve- 
ments  dur ing  the Gulf War can be found in 
a series of increasingly more  sophis t icated 
regional exercises du r ing  the 1980s, which 
built  a foundat ion  of operat ional  and  lo~s -  
tical p l ann ing  and  cooperat ion.  The t rend 
in the mid-1990s toward  reduced forward-  
basing of U.S. m i l i t a ~  forces wor ldwide  in- 
creases the impor tance  of the relat ionships 
that  g row ou t  of combined  p l a n n i n g  and  
mult i la tera l  exercises. These  oppor tun i t i e s  
also become impor tan t  confidence-building 
measures  a m ong  neighbor ing states. 

This ca tegory includes exercise-related 
construct ion,  a d imens ion  that  p rov ides  a 
tangible example  of U.S. commi tmen t  to a 
coun t ry  and  can facilitate subsequen t  U.S. 
de p l oym e n t s  in response  to regional crises. 
U.S. Southern  C o m m a n d  used  e x e r c i s e - r e -  

lated construct ion strategicaIiy in the 1980s 
to deve lop  H o n d u r a n  airfield and  por t  ca- 
pabi l i t ies  to de te r  N i c a r a g u a n  aggress ion  
aga in s t  its ne ighbor s ,  wh i l e  c rea t ing  the  
t r a n s p o r t a t i o n  i n f r a s t r u c t u r e  n e e d e d  to 
suppor t  a U.S. mil i tary  response.  Joint and  
combined  p l ann ing  and  exercise activit ies 
tend to be expensive  and  often, because  of 
thei r  s t ra tegic  impor t ance ,  d ra in  f u n d i n g  
in tended  for other  defense programs.  

Traditional CINC Activities (TCAs). The 
f ive r eg iona l  Un i f i ed  C o m m a n d e r s  con-  
duct  a var ie ty  of FMI activities to p romote  
r eg iona l  s t ab i l i t y  a n d  s u p p o r t  o the r  na-  
tional securi ty  goals. While p rograms  vary  
based  on each c o m m a n d ' s  r e q u i r e m e n t s ,  
TCAs share c o m m o n  characteristics.  Plan- 
n ing  is responsive ,  flexible, and  t ranspar -  
en t ,  a n d  a c c o m p l i s h e d  in c o o r d i n a t i o n  
wi th  U.S. d iplomat ic  missions.  Examples  of 
major  TCAs  inc lude  U.S. mi l i t a ry  l ia ison 
teams work ing  in former  Soviet-bloc coun- 
tries; the activities compris ing  "cooperat ive  
e n g a g e m e n t "  in the  As ia -Pac i f i c  reg ion;  
staff exchanges wi th  Middle  Eastern coun- 
tries; t ra ining dep loymen t s  for reserve and  
N a t i o n a l  G u a r d  u n i t s  in the  C a r i b b e a n  
Basin;  a n d  the  p e a c e t i m e  P s y c h o l o g i c a l  
O p e r a t i o n s  p r o g r a m  w o r l d w i d e .  (See 
chapter  on unconvent iona l  mi l i ta ry  instru-  
m e n t s . )  U n i f i e d  c o m m a n d e r s  h a v e  two  
major  concerns about  TCAs: internal  DOD 
fund ing  has tended  to f luctuate from year  
to year, mak ing  a consistent  p rog ram diffi- 
cult to achieve; and,  in this regard,  a mech-  
an i sm is needed  to we igh  different  CINC 
r e q u i r e m e n t s  a g a i n s t  the  f u n d s  a p p o r -  
t ioned wi th in  DOD. 

Cooperative Threat Reduction (CTR) Pro- 
gram. Also k n o w n  as the Nunn-Luga r  pro- 
g r am after its congressional  sponsors,  CTR 
focuses on the states of the former  Soviet  
Union  that  retain nuclear  weapons:  Russia, 
Ukraine ,  and  Kazakhs tan .  The p r o g r a m ' s  
broad goals include facilitating safe dispo-  
s i t i o n  of  n u c l e a r  w e a p o n s  a n d  o t h e r  
w e a p o n s  of mass  des t ruc t ion ;  p r even t ing  
proliferat ion of such vceapons; main ta in ing  
regional  stability; and  avoid ing  the re tu rn  
of a C o l d  W a r - t y p e  r i v a l r y  w i t h  Russ ia .  
CTR-funded  activities include Russian-U.S. 
peacekeep ing  exercises and  the es tabl ish-  
m e n t  of h igh - l eve l  c o m m u n i c a t i o n  l inks  
be tween  the Defense Depa r tmen t  and min-  
istries of defense in Russia and Ukraine.  
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FMI activities involving former Soviet 
states do not come under  the auspices of a 
geographic CINC, being instead managed  
by the Office of the Secretary of Defense 
and the Joint Staff. Therefore, CTR does not 
fall under  the TCPs funded by the mili tary 
departments;  nor do CTR activities include 
formal military education under  IMET. 

Partnership for Peace (PFP). This post- 
Cold War initiative aims to build working 
ties between NATO and the militaries of its 
former Warsaw Pact adversaries,  wi th  an 
eye to developing possible future members 
of NATO and maintaining cordial relations 
with the militaries of nations that opt to re- 
ma in  outs ide  of NATO. Exercises u n d e r  
this program will focus on improving the 
capab i l i ty  of PFP mi l i ta r ies  to w o r k  to- 
gether in peacekeeping, search and rescue, 
and hu inan i ta r ian-ass i s tance  opera t ions ,  
par t icular ly  in NATO-led combined joint 
task forces. 

Twen~-six states have joined the Part- 
nership since the January 1994 NATO sum- 
mit when the initiative was announced. But 
as of late 1995, participation in P ~  activi- 
ties, not to ment ion  interoperabi l i ty  wi th  
NATO, is h a m p e r e d  by  chronic resource 
problems, equipment  obsolescence, opera- 
tional incompatibilities, and leadership defi- 
ciencies. Once these problems are overcome, 
interaction between NATO and its PFP part- 
ners should lead to better military coopera- 

t ion and  grea te r  b u r d e n - s h a r i n g ,  wh ich  
should improve U.S. strategic flexibility. 

Funding by  the United States is critical 
to the success of this f ledgl ing program.  
Eastern PFP par tner  states are unlikely to 
have the fiscal wherewi tha l  to fund their 
o w n  ac t iv i t i es ,  and  e n t h u s i a s m  a m o n g  
other  NATO countr ies  for assis t ing wi th  
the p r o g r a m  is doub t fu l .  To help  jump-  
start par tner  integration into PFP and ini- 
tial participation in small-scale militaEv ex- 
ercises, President Clinton announced while 
visiting Warsaw in july 1994 a bilateral ini- 
tiative to provide $100 million in assistance 
to PFP member  countries in 1996---$25 mii,  
l ion of w h i c h  -would be e a r m a r k e d  for 
Poland. The Departments  of State and De- 
fense will  most  likely share this fund ing  
using a 60/40 split. 

Counterdrug Programs. In 1989, Con- 
gress directed DOD to take charge of de- 
tecting and moni to r ing  mar i t ime and air 
t r a n s i t  of i l l ega l  d r u g s  b o u n d  for  the  
Uni ted States. Four years later, the Presi- 
dent ' s  s t ra tegy shifted the emphasis  from 
fighting drug  transit  to suppor t ing  coun- 
tries where  the d rugs  or ig ina te  so these  
coun t r i e s  can be t t e r  c o n d u c t  the i r  o w n  
counterdrug operations. DOD provides re- 
sources in five areas: support  to source na- 
tions; detection and moni tor ing of transit 
zones; suppor t  for domestic drug law-en- 
forcement agencies; initiatives to dismantle 
cartels; and demand- reduc t ion  programs.  
In a d d i t i o n ,  the State  D e p a r t m e n t  uses  
FMF to sustain its own fleet of military air- 
craft  in two  major  source  count r ies  and  
fund a small mil i tary educat ion program. 
(A more detailed discussion of these pro- 
grams can be found in the chapter on un- 
conventional military instruments.) 

In sum, the true measure  of U.S. de- 
fense involvement  abroad is not only the 
forces d e p l o y e d  w o r l d w i d e  bu t  also the 
wide array of p rograms used to associate 
and work with other countries to achieve 
different shared goals. This strategy will be 
successful in each region of the wor ld  to 
the degree  that  each uni f ied  c o m m a n d ' s  
persistent, low-profile, and long-range pro- 
grams reduce the need to deploy forces in 
emergency situations. 
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Defense Diplomacy 
In contrast to FMI programs that geo- 

graphic CINC's  use within their overseas 
areas of responsfDility, the category of de- 
fense diplomacy includes professional con- 
tacts involving the Secretary and his princi- 
pal  c ivi l ian and  m i l i t a r y  ass i s tan ts ,  the 
Chairman of the Joint Chiefs of Staff, mem- 
bers of the joint Staff and the three mili tary 
departments,  or their representatives. Also 
an integral part  are policy-related, outreach 
activities by DOD's  academic and research 
institutions, such as the National  Defense 
University and the Defense Resource Man- 
a g e m e n t  Ins t i tu te ,  and  by  va r ious  D O D  
agencies ,  such as the Defense  M a p p i n g  
Agency and the U.S. Army ' s  School of the 
Americas.  Most  frequently,  ini t ia t ives in 
th is  c a t e g o r y  t ake  p lace  in the  U n i t e d  
States. Defense d ip lomacy and FMI differ 

in other ways  as well. The former is not an 
official term. As used  in this chapter ,  it 
groups different defense and service activi- 
ties whose relevance and importance as in- 
s t ruments  of policy either have not been 
recognized or have been taken for granted. 
C o n s e q u e n t l y ,  these  i n i t i a t i ve s  t end  to 
occur wi thout  a plan to create synergy or 
to guide their deve lopment  and exploita- 
tion over time. Lastly, they lack the estab- 
lished funding sources and bases in legisla- 
tion that undergird FMI. 

Defense d ip lomacy  is not  new, but  it 
has long been downplayed  as routine. De- 
fense officials often do not think of their in- 
te rac t ions  wi th  c o u n t e r p a r t s  f rom other  
countries or the initiatives taken by their 
agencies that engage foreign personnel  as 
ins t ruments  of foreign policy. In the past, 
such activities have been presumed part of 
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the  job, a n d  no t  a l w a y s  
one  tha t  was  w e l c o m e d .  

In the post-Cold War 
era, however ,  there  is an 
impor tan t  niche in DOD's  
p a r t i c i p a t i o n  in p e a c e -  
t ime e n g a g e m e n t  for de- 
fense diplomacy.  For one 
thing, certain strategic re- 
la t ionships  and  issues do 
not  fit easily into the uni- 
f i e d - c o m m a n d - b a s e d  

mode l  of overseas  presence.  For example,  
Mexico, Canada ,  and  the states of the for- 
mer  Soviet Union do not  fall u n d e r  a geo- 
graphic  CINC. The Office of the Secretary 
of Defense and  the Joint Staff are better  po- 
si t ioned in Washington  to manage  most  of 
the delicate defense-pol icy  in teract ions  in 
these countries.  Likewise, some securi ty is- 
s u e s - - a l l i a n c e  policies,  w e a p o n s  of m a s s  
d e s t r u c t i o n ,  a r m s  t r a n s f e r s ,  a n d  conf i -  

dence-bui lding,  for example - - a r e  so politi- 
ca l ly  sens i t ive  tha t  t h e y  are h a n d l e d  di-  
rectly by  the Pentagon.  

Also ,  the  n o r m  in m i l i t a r y  r e l a t ion -  
ships wor ldwide  is the association of coun- 
t e r p a r t s ~ m i n i s t r y  to min is t ry ,  service to 
service, joint staff to joint staff. While some 
f o r e i g n  g o v e r n m e n t s  a p p r e c i a t e  t he  
C I N C ' s  p o t e n t i a l  as a p a t r o n  w i t h i n  the  
U.S. sys tem of mi l i ta ry  assistance and  are 
wi l l ing  to w o r k  c losely  w i t h  h im,  o thers  

prefer  to deal  direct ly with their  counter -  
par ts  in Washington.  

Fur the rmore ,  DOD has deve loped  an 
u n p r e c e d e n t e d  c a p a c i t y  to e d u c a t e  a n d  
train its civilian officials, as well  as to bui ld  
functional  staff expertise in several  special- 
ized areas, such as resource m a n a g e m e n t ,  
p u b l i c  a f fa i r s ,  a n d  e m e r g e n c y  m a n a g e -  
rnent. Dur ing  mos t  of the Cold Vfar, there 
was  little interest in export ing any  defense 
k n o w - h o w  o u t s i d e  of the  U n i t e d  States .  
Today 's  securi ty  env i ronmen t  and  policy to 
p r o m o t e  d e m o c r a c y  m a k e  s h a r i n g  such  
abilities more  feasible and desirable. 

The d e p a r t m e n t ' s  d e f e n s e - d i p l o m a c y  
act iv i t ies  t end  to fall in to  five ca tegor ies  
vvith somewha t  fuzzy boundar ies ,  some of 
w h i c h  a re  l o n g - s t a n d i n g  p r a c t i c e s  a n d  
some of which  are new to the 1990s: 

i High-level contacts: off ic ia l  v i s i t s  
overseas ,  coun te rpa r t  visi ts  to the Uni ted  
States, defense minister ial  meet ings,  bilat- 
eral-securi ty vcorking groups,  contact wi th  
the Washington diplomat ic  corps, and  per-  
sonal  associations wi th  senior  foreign lead- 
ers that  ma tu re  over time. 

0 Staff talks: bilateral  Joint Staff talks, 
mul t inat ional  service conferences, and both 
joint and  service expert  exchange oppor tu-  
nities (relating to subjects such as mil i tary 
law, s imulat ions ,  and  force deve lopment ) .  

Q Sharing professional expertise: OSD 
br ie f ing  ( teaching)  t eams  f rom such  staff 
offices as P r o g r a m  Ana lys i s  a n d  Eva lua-  
tion, the Emergency  Planning  Directorate,  
and  the Defense  In te l l igence Agency;  the 
U.S.-U.K. Kermit  Roosevelt  exchange mili- 
t a ry  l ec tu re  ser ies ;  N D U ' s  c o l l a b o r a t i o r  
wi th  the In te r -Amer ican  Defense College 
and  var ious DOD outreach programs.  

• Developing an understanding of de 
fense issues and requirements among civilia~ 
defense officials: f o r e i g n  a t t e n d a n c e  o 
courses  in service and  defense  educatio~ 
sys t ems  for D O D ' s  civi l ian professional~ 
meet ings  be tween visit ing gove rnmen t  an, 
l e g i s l a t i v e  of f ic ia l s  a n d  D O D ' s  c iv i l i a  
func t iona l  area  exper ts ;  and  shor t  warT, 
shops  in Washington  des igned  to addref 
this need. 

I Academic~research support of polic 
formal  affiliation wi th  sister inst i tut ions fl 
mi l i t a ry  educa t ion ;  c o u n t e r p a r t  exchan~ 
visits by directors of mil i tary colleges ar 
un ive r s i t i e s ;  r o u n d t a b i e  d i s cus s ions  ar 
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w o r k s h o p s  to share  ideas  w i t h  v i s i t i ng  
civi l ian and  mi l i t a ry  d ign i ta r ies ,  acade-  
mics, and journalists on topics of their in- 
terest; and the dis t r ibut ion of magazines ,  
reports ,  and  other  profess ional  l i terature  
published by service and defense academic 
and research inst i tut ions-- ideal ly material 
published in foreign languages. 

Thus far, there is no formal network of 
programs for defense diplomacy similar to 
FMI, no funding sources other than exist- 
ing representational and regionally focused 
service "cooperation" funds, and no man-  
agemen t  s t ruc ture  wi th in  OSD, the Joint 
Staff, or the service staffs. There is no one 
in offices devoted to international political- 
mil i tary affairs who at tempts  deliberately 

to meet  the security or governance needs 
of a country or subregion by crafting pro- 
grams that d raw upon activities in one or 
more of these categories. The out look for 
this multifaceted instrument  as a means of 
U.S. influence is continued ad hoc use and 
failure to realize defense d ip lomacy ' s  po- 
tential .  As a m i n i m u m ,  OSD should  de- 
velop regionally oriented matrices charac- 
t e r i z i n g  the  k e y  s e c u r i t y  a n d  d e f e n s e  
policy issues and identifying different de- 
fense-diplomacy initiatives to be used (or 
created) to address  them. Ideally, each re- 
gion's matrix would  mesh with, reinforce, 
and, in turn, be reinforced by the CINC's  
strategy for using FMI assets. 
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C o n c l u s i o n  
The conc lus ions  of two  1995 s t ud i e s  

underscore  the impor t ance  of defense  en- 
g a g e m e n t  t o day  and  for the future.  First, 
the Commiss ion  on Roles and  Missions of 
the A r m e d  Forces a rgued  that  engagemen t  
in peacet ime is a sound  and  relat ively inex- 
pens ive  inves tment  in the p romot ion  of re- 
gional stabili ty and  the nu r tu r ing  of demo-  
c r a t i c  n o r m s .  It e n c o u r a g e d  m e a s u r e s  
fur ther  to integrate  and  coordinate  defen- 
sive e n g a g e m e n t s  w i th in  DOD and  o ther  
gove rnmen t  agencies. Secondly, a s t udy  of 
the  e f f e c t i v e n e s s  of one  e d u c a t i o n  p ro -  
gram, IME% conduc ted  by the Inst i tute  for 
Nat ional  Strategic Studies,  conc luded  that  
this form of defense engagement  has  had  a 
posi t ive effect on m a n y  foreign civilian and  
mi l i t a ry  leaders  w h o  have  pa r t i c ipa ted  in 
U.S. programs,  f requent ly  causing t hem to 
to be more  favorab ly  incl ined t o w a r d  the 
Uni ted  States and  its policies. 

While the Uni ted  States has m a d e  con- 
s iderab le  p rogress  in a d a p t i n g  how mili-  
tary  resources are used  in peacet ime today, 

b e y o n d  so le ly  m a i n t a i n i n g  r ead ine s s  for 
combat ,  three general  pa t te rns  are emerg-  
ing tha t  m a y  shape  the fu ture  of defense  
engagement  in peacetime.  

• Reliance on DOD~ resources. Funding  
for foreign pol icy  ini t ia t ives  is shr inking ,  
even as defense  civil ians and  uni ts  of the 
a r m e d  forces d e m o n s t r a t e  tha t  technical-  
mil i tary  expert ise and  profess ional ism can 
be an effective diplomatic  tool, par t icular ly  
in peace  ope ra t ions ,  and  whi l e  FMI pro-  
g rams  and defense d ip lomacy  increasingly 
suppor t  U.S. security policies worldwide.  

@ Decreasing personnel. In add i t ion  to 
a g r o w i n g  s h o r t a g e  of off icers  and  non-  
c o m m i s s i o n e d  officers w i t h  fo re ign -a rea  
expert ise ,  the par t icu la r  act ive d u t y  uni ts  
tha t  pa r t i c ipa te  in mos t  FMI p rog rams- - -  
e n g i n e e r s ,  m i l i t a r y  po l i ce ,  c o m m u n i c a -  
tions, and med ica l - - a r e  shr inking in num-  
ber at a more  rapid  rate than the services as 
a whole .  The i m m e d i a t e  i m p a c t  is to in- 
crease compe t i t ion  a m o n g  the geographic  
C o m m a n d s  for the use of remain ing  units. 

@ Appearance of defense contractors.  
N e w  actors  in peace t ime  defense  engage-  
m e n t  are defense  contractors  who  negoti-  
ate ag reemen t s  di rect ly  wi th  foreign gov-  
e r n m e n t s .  T h e y  t y p i c a l l y  a d v e r t i s e  
corpora te  mi l i t a ry  exper t ise  in such areas 
as s t r eaml in ing  secur i ty  ass is tance ,  force 
managemen t ,  moderniza t ion ,  t raining,  and  
mil i tary  t ransi t ion assistance p rograms  for 
emerg ing  democracies .  The appearance  of 
these  c o m p a n i e s  is too recen t  for an in- 
f o r m e d  j u d g e m e n t  to be m a d e  abou t  im- 
pac t  on defense  e n g a g e m e n t .  But the ar- 
r ival of such independen t  part ies  suggests  
the  d i rec t ion  in w h i c h  this i n s t r u m e n t  of 
U.S. power  might  travel in the future.  
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C H A P T E R  T E N  

I n t roduc t ion  

S 
ecurity relationships and overseas 
p r e s e n c e  h a v e  come  u n d e r  in- 
creasing scrutiny since the end of 
the Cold War. Despite  this scru- 
t iny,  or p e r h a p s  b e c a u s e  of it, 

both the Bush and Clinton administrat ions 
have  m a d e  a s t rong  case for p r e s e r v i n g  
commitments  to core allies, engaging po- 
tential coalition partners, and continuing a 
credible mil i tary  presence in Europe,  the 
Asia Pacific, the Middle East, and the West- 
ern Hemisphere.  

The end of the U.S.-Soviet rivalry has 
left the United States with a global network 
of mult i lateral  and  bilateral relat ionships 
wi thout  a rationale clearly unders tood by 
the public. Regardless of the absence of a 
menacing global threat, which provided a 
stable cohesive for past U.S. security rela- 
tionships, the United States has an endur-  
ing and fundamental  interest in preserving 
close ties wi th  power fu l  states. Such ties 
can deter regional aggressors, reassure al- 
lies and their neighbors, and ensure rapid 
and effective m i l i t a ~  response in the event 
of conflict. However,  the recent security en- 
vironment has led some to question Amer- 
ica ' s  a l l i ances  as: too r ig id  to r e s p o n d  
swiftly to today ' s  less conventional  secu- 

r i ty  challenges,  unnecessar i ly  benefi t t ing 
the U.S.'s major economic competitors, and 
easily supplanted by less binding relation- 
ships that entail fewer political and physi- 
cal costs. 

Al though  there is no simple typo logy  
for organiz ing the complex variety of se- 
cur i ty  re la t ionships  and forces dep loyed  
overseas,  this chapter  organizes these di- 
ve rse  a n d  at t imes  o v e r l a p p i n g  ins t ru -  
ments  of nat ional  power  into four  types  
of secur i ty  r e l a t i o n s h i p s - t h e  N o r t h  At- 
lantic Treaty Organiza t ion  (NATO), other 
fo rmal  al l iances,  de facto al l iances,  and  
c o a l i t i o n s - - a n d  three  t y p e s  of ove r seas  
p r e s e n c e w f o r w a r d - d e p l o y e d  forces, mili- 
tary exercises,  and  p r e - p o s i t i o n e d  mili-  
tary  materiel.  

I n s t r u m e n t s  
N A T O  

Amer ica ' s  Cold War s t ra tegy of con- 
ta inment  was predicated on an extensive 
a r r a y  of a l l iance  c o m m i t m e n t s  and  for- 
wa rd-stationed mili tary troops. Of all those 
commitments,  none was so instrumental  in 
br ing ing  the Cold War to a peaceful  and  
success fu l  end  as was  the t r a n s a t l a n t i c  
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alliance, led by the United States and em- 
bodied in NATO, with  the United States, 
Canada,  and eventual ly  fourteen western 
E u r o p e a n  n a t i o n s  i n c l u d i n g  Br i t a in ,  
France, Germany, and Italy. 

NATO's genesis was the wreckage left 
in Europe after the Second ~¢orld War: an 
imper ia l ,  to ta l i ta r ian  reg ime  in Moscow 
threatening an exhausted European conti- 
nent. Only the United States could balance 
the West European democracies against So- 
viet hegemony. In response, the U.S. led its 
European  allies in erecting an economic,  
political, and mil i tary bu lwark  to defend 
the west  against  the East. As the mili tary 
ins t rument ,  NATO became the most  im- 

por tant  and visible pillar of Western soli- 
darity. The key dates were the 1949 found- 
ing of NATO; the 1955 decision of the Fed- 
eral Republic  of G e r m a n y  to join NATO 
rather  than choose a course of neutrality, 
an act ion that  led to the creat ion of the 
Warsaw Pact nine days later; and the 1967 
adoption of a new military strategy of flex- 
ible response. 

NATO's  v i ta l i ty  as an i n s t r u m e n t  of 
U.S. power  derived from the unwaver ing  
A m e r i c a n  c o m m i t m e n t  to Eu rope ,  U.S. 
leadership,  common interests and values, 
and= the g radua l ,  decades - long  deve lop-  
ment  of mechanisms for cooperat ion and 
consultation. The incremental institutional- 
ization of N A T O - - w i t h  the North Atlantic 
Council, the many  political committees, the 
Military Committee,  the civilian and mili- 
t a ry  i n t e r n a t i o n a l  staffs,  and n u m e r o u s  
agencies and integrated commands- - l ed  to 
a truly integrated combined military capa- 
bility that has endured many  intra-alliance 
crises, deterred Soviet aggression, and con- 
tinues to prove its capabilities in the post- 
Cold VVar era. 

In the mid-1990s, NATO remains the 
anchor of American engagement  in Europe 
and the l inchpin of transatlantic security. 
Howeve r ,  the mos t  successfu l  poli t ical-  
mili tary alliance in modern  history faces a 
n u m b e r  of crucial choices wi th  regard to 
its future. Among  these are the difficult is- 
sues associated with NATO's membership  
and mission. 

NATO' s  pos t -Cold  Vv'ar m e m b e r s h i p  
debate is sometimes simplified as a conflict 
be tween broadening  or deepening the al- 
liance. The former  would  try to preserve 
the gains of the Cold War 's  end by moving 
quickly to incorporate the fledgling democ- 
racies of Eastern and Central Europe that 
ach ieve  cer ta in  basic criteria.  The la t ter  
"would concentrate on maintaining cooper- 
ation among the sixteen members  of N AI~O 
and delay its enlargement,  in particular be- 
cause expansion would  antagonize Russia. 
NATO has balanced the two goals. First, 
N A T O ' s  L o n d o n  summ_it dec l a ra t ion  of 
J u l y  1.990 p r o c l a i m e d  R u s s i a  to be no  
longer  an adversary ,  and  it announced  a 
new program for diplomatic liaison open 
to all the m e m b e r s  of the Warsaw Pact. 
Next,  at the Rome s u m m i t  in N o v e m b e r  
1991, NATO's commitment  to an inclusive 
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HMS GiaucesJ~er alongside OSS 
Niagara Falls and USS Fife during 
Desert Storm, 

Europe was  fur ther  mani fes t  in its creation 
of the Nor th  Atlant ic  Cooperat ion Council  
(NACC), which  es tab l i shed  a n e w  institu- 
t ional  f r amework  for consul ta t ion and  co- 
opera t ion  on pol i t ical  a n d  secur i ty  issues  
be tween  NATO and  the non-NATO states 
of the Conference on Security and  Cooper- 
ation in Europe (CSCE, later OSCE). Then, 
at the J anua ry  1994 NATO summi t ,  Presi- 
dent  Cl in ton l aunched  the Par tnersh ip  for 
Peace  p r o g r a m  a i m e d  at d r a w i n g  in te r -  
e s t e d  c o u n t r i e s  c l o s e r  to t h e  a l l i a n c e  
t h r o u g h  i n d i v i d u a l  p o l i t i c a l  a n d  (espe-  
cially) mi l i t a ry  par tne rsh ip  programs.  

As of late 1995, officials f rom NATO 
m e m b e r  c o u n t r i e s  c o n t i n u e  to s t r u g g l e  
wi th  the i ssue  of de f i n ing  the cri teria for 
e x p a n d i n g  f u l l  m e m b e r s h i p  in  t h e  al-  
l i ance .  E v e n  if  s o m e  C e n t r a l  E u r o p e a n  
c o u n t r i e s  s h o u l d  m e e t  s u c h  c r i t e r i a  for  
N A T O  m e m b e r s h i p ,  the i r  e n t r y  in to  the 
a l l i a n c e ~ s t i l l  subject  to u n a n i m o u s  con- 
sent  of the m e m b e r s  u n d e r  the Washing-  
ton T r e a t y ~ c o u l d  be  h e l d  u p  b y  w i d e -  
s p r e a d  conce rns  abou t  Russ i a ' s  react ion.  
The no t ion  of a s t ra teg ic  u n d e r s t a n d i n g  
wi th  Russia over  NATO expans ion  seems  

as d e s i r a b l e  as it is d i f f i cu l t  to ach i eve .  
The cha l lenge  is to def ine  the NATO-Russ-  
Jan re la t ionsh ip  in a w a y  that  s t reng thens  
N A T O  reassures  the Cen t ra l  a n d  Eastern  
Eu ropean  states, a n d  satisfies Russia  that  
its secur i ty  is in no w a y  d i m i n i s h e d .  

The debate  over  NATO's  miss ion  has 
concerned w h e t h e r  and  h o w  to t rans form 
an al l iance t radi t ional ly  focused on the de- 
fense of member s '  territory into an all iance 
that  is a lso  c a p a b l e - - a n d  w i l l i n g - - t o  re- 
spond  to the crises that  threaten the allies" 
col lect ive interes ts  nea r  thei r  territory, or 
even  fa r the r  away. Some obse rve r s  h a v e  
s u m m a r i z e d  N A T O ' s  p o s t - C o l d  W a r  
prospects  by  the phrase  "out of area or out 
of business ."  

i n  1991 N A T O  a l l i e s  a g r e e d  for the  
first t ime on the impor tance  of address ing  
s ecu r i t y  th rea t s  b e y o n d  the  N A T O  area,  
and es tabl ished crisis m a n a g e m e n t  opera- 
t i o n s  as i m p o r t a n t  N A T O  .miss ions .  In 
1993, the a l l i e s  a d d e d  p e a c e k e e p i n g  to 
their  crisis response  miss ions  by  agree ing 
to respond  to both  CSCE and U.N. calls for 
p e a c e k e e p i n g  on a case-by-case  basis.  In 
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1994, N A T O  a g r e e d  to f o r m  C o m b i n e d  
Jo in t  Task  Forces  (CJTF) as a m e a n s  of 
m o d i f y i n g  the Cold War vintage Integrated 
Mil i tary  Structure to achieve the flexibil i ty 
and mobi l i ty  needed  for crisis response. In 
1995, in its first actual mi l i t a ry  operat ion,  
NATO mi l i t a ry  forces un leashed  mass ive ,  
s u s t a i n e d  air  s t r ikes  in  s u p p o r t  of ma jo r  
n e w  d i p l o m a t i c  effor t  to b r i n g  peace  to 
war- torn Bosnia-Hercegovina.  At this writ-  
ing ( N o v e m b e r  1995), such mi l i t a ry  inter-  
vent ion appeared  to have been largely suc- 
cessful at protecting safe h a v e n  zones and  
advanc ing  the peace process. The mere de- 
cision to dep loy  NATO forces outs ide of its 
member s '  terri tory marked  a mi les tone  on 
the path  of t rans forming  NATO into an eG 
fect ive t ransa t lan t ic  a l l i ance  for the post-  
Cold War era. 

The CJTF init iat ive holds  the most  sig- 
nif icant  promise  to date for genuine  re-ori- 
entat ion of the al l iance 's  mi l i t a ry  capabil i -  
ties for n e w  miss ions .  By inves t ing  in the 

concepts, s tandard ized  procedures,  and  ex- 
ercise regimes for CJTF as it d id  for collec- 
tive defense,  NATO wil l  become the reser- 
v o i r  of  m u l t i n a t i o n a l  e x p e r t i s e  a n d  
e s s e n t i a l  i n f r a s t r u c t u r e  to c o n d u c t  the  
rapid d e p l o y m e n t  of task forces to respond 
to a w ide  array of crises. Not  only wil l  this 
give NAT() the means  to m o u n t  operat ions  
as an  a l l iance,  bu t  the la tent  coopera t ion  
a m o n g  its pa r t i c i pa t i ng  na t ions  wi l l  pro- 
v ide  a nuc leus  to dep loy  coali t ions of the 
w i l l i n g  ou t s ide  of N A T O ' s  po l i t i ca l -mi l i -  
tary appa ra tu s  as well.  In this regard,  the 
Western European  Union  (WEU) wil l  be a 
special  benefactor  of CJTE S imply  the pres- 
ence of a CJTF capabi l i ty  wil l  go far to reas- 
sure NATO's  f r iends  and to deter  aggres- 
sion well  beyond  NATO's  borders.  

Yet it is no surpr i se  that the pol i t ical  
s t ruggle to agree on a concept for CJTF ca- 
pabi l i t ies  and  e m p l o y m e n t  has been  espe- 
c i a l l y  d i f f i cu l t .  M o r e  so t h a n  a n y  o the r  
post-Cold War init iative,  CJTF goes to the 
heart  of the allies '  debate  over the future of 
the alliance. Whi le  most  wan t  CJTF to be at 
the center  of Eu ropean  collective secur i ty  
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U,S. Air Force F-16Cs flank a 
Republic of Korea F ~  overfl~ng 
South Korea's Independence Hail 

and crisis m a n a g e m e n t ,  some see it at the 
pe r iphe ry  as a backstop to capabil i t ies  the 
~a]EU h o p e s  to s o m e  d a y  ob ta in .  W h i l e  
n o n e  see  the  W E U  t o d a y  as  c a p a b l e  of 
m a n a g i n g ,  fo r  e x a m p l e ,  t h e  c r i s i s  i n  
Bosnia, those who  see. NATO's  future as a 
backdrop to Europe 's  own  capabi l i ty  in se- 
cur i ty  a n d  defense  wan t  to avoid  the cre- 
a t ion  of a p e r m a n e n t  c r i s i s - m a n a g e m e n t  
tool such  as CJTF in NATO. A still  more  
f u n d a m e n t a l  q u e s t i o n  r ema ins :  W h e t h e r  
N A T O  will  cont inue to be a collective de- 
fense al l iance directed at outs ide  threats or 
whe the r  it wil l  take on a different  task as 
the provider  of securi ty to all of Europe, in- 
c lud ing  Russia. 

In large part, the answer  to that ques- 
tion will  be revealed as NATO dep loys  its 
i m p l e m e n t a t i o n  Force (IFOR) to Bosnia in 

r e s p o n s e  to the  D a y t o n  p e a c e  p l a n .  In  
Bosnia, theoretical debates over future insti- 
~ t i o n a l  relat ionships are y ie ld ing to the eal- 
ities of political wil l  and  mil i tary capability. 
As a result, IFOR's operat ional  l inks to the 
EU, OSCE, W E U  a n d  UN,  as w e l l  as to 
m a n y  non-NATO nations, "will establish the 
precent for what  works in crisis response. 

A p p r o v a l  of  I F O R ' s  d e p l o y m e n t  
b rough t  France closer to NATO's  mi l i t a ry  
structures. In addit ion,  the late 1995 French 
decis ion  to re-join NATO' s  Mil i ta ry  Com-  
mittee and to participate regular ly  in meet- 
ings of defense ministers  m a y  prove a most  
s i g n i f i c a n t  t u r n i n g  p o i n t  in  m a p p i n g  
NATO' s  place in Europe ' s  fu ture  secur i ty  
s t r u c t u r e .  F r a n c e  w i l l  be  e n g a g e d  in  
N A T O ' s  mi l i t a ry  pol icy  p l a n n i n g  process  
for the first t ime in near ly  thirty years. 

Within the f ramework  of the Nor th  At- 
lantic Treaty, the United States and Canada  
m a i n t a i n  an  a d d i t i o n a l  d e f e n s e  a g r e e -  
m e n t w t h e  Nor th  Amer ican  Aerospace De- 
fense C o m m a n d  (NORAD). N O ~ D ' s  pri- 
m a r y  in teres t  in  the 1960s was  to d e f e n d  
Nor th  Amer ica  against  air attack (meaning  
b o m b e r s  f rom the  Sovie t  Un ion) .  By the 
1970s, N O R A D ' s  objectives had broadened  
to deterrence against  ballistic missi le attack 
through warn ing  and  assessment.  Then, in 
1986, the two na t ions  ag reed  to u p g r a d e  
their systems to counter an evotving cruise 
miss i l e  threat. In the mid-1990s,  N O R A D  
units  routinely assist law enforcement  agen- 
cies in their efforts to stem the tide of i l l icit  
drugs  into C a n a d a  and  the Uni ted  States. 
The evolut ion of N O R A D ' s  objectives wil l  
u n d o u b t e d l y  cont inue as new technologies 
redefine the threats against  Canada  and the 
U n i t e d  States.  In the  f i na l  a n a l y s i s ,  the  
N O R A D  A g r e e m e n t  represents  the amica-  
b le  a n d  e n d u r i n g  r e l a t i o n s h i p  b e t w e e n  
Canada  and  the United States. 

Other  Formal  A l l i ances  
Besides NATO, the other pr incipal  for- 

real alliances are in East Asia and  the West- 
e rn  H e m i s p h e r e .  U n l i k e  m u l t i n a t i o n a l  
NATO, America ' s  alliances in East Asia are 
chief ly  bi lateral .  Even  so, the Cold  War ' s  
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U,S, Military Personnel in Foreign Areas, FY 1988-95 
(in thousands) 

Total 

541 

609 Other 
Europe 
East Asia/Pacific 

286 
255 

510 

448 

344 
308 

1988 1989 1990 1991 1992 1993 i994 1995 

SOURCE: DOD 
NOTE: Figures are as of the end of the Fiscal Year (September 30). Thus, totals for 1990 do not include maximum Desert 

Storm deployments, which peaked be~een the close of FY 1990 and FY 1991. 

end has placed similar  strains on America ' s  
Asian-Pacific alliances, raising quest ions not 
only about the miss ion of these alliances but  
also about how these bilateral relat ionships 
should or could be in terwoven into the fab- 
ric of a larger Pacific community.  

Dur ing  the Cold War, the U.S. govern- 
men t  bui l t  a fire wal l  be tween  t rade and  se- 
curi ty issues that prevented  trade d isputes  
from interfer ing wi th  critical security rela- 
t ionships .  That  fire wa l l  has d i sappea red ,  
a n d  U.S. a d m i n i s t r a t i o n s  c o n t i n u e  to 
search for an effective m e a n s  of in tegrat ing 
compet ing  securi ty and  economic interests. 
The p r o b l e m  of b a l a n c i n g  U.S. economic  
and  securi ty interests has been most  acute 
wi th  Japan, whose  $65 bil l ion trade surp lus  
wi th  the Uni ted  States has led a n u m b e r  of 
critics to call  for h o l d i n g  the secur i ty  al- 
l iance hos tage  to Tokyo's  redressal  of the 
t rade  imba lance .  The l imi t a t i ons  of coer- 
cive l inkage seem obvious,  g iven the inher- 
ent need for allies to retain a h igh  degree of 
trust and publ ic  support .  

The U.S.-Japan Alliance. T h r o u g h o u t  
the Cold  War, the U.S.-Japan secur i ty  al- 
l i ance  w a s  the  c o r n e r s t o n e  of A m e r i c a n  
strategy in the Asia-Pacific region. From its 
o r i g i n s ~ f o l l o w i n g  the A m e r i c a n  occupa-  
t i on  of a v a n q u i s h e d  n a t i o n - - t h e  pos t -  
World  War II r e la t ionsh ip  -with Japan  has  
e m p h a s i z e d  a c o m p l e m e n t a r y  ra ther  than  

an  iden t i ca l  p o w e r - s h a r i n g  a r r a n g e m e n t .  
In the  1950s,  J a p a n e s e  P r i m e  M i n i s t e r  
Sh ige ru  Yoshida forged  a c o n s e n s u s  that  
Japan wou ld  focus on its economic recov- 
e ry  a n d  g r o w t h ,  a n d  the  U n i t e d  S ta tes  
wou ld  concentrate on m a i n t a i n i n g  mi l i ta ry  
securi ty.  Thus ,  in e x c h a n g e  for a l l o w i n g  
U.S. forces to be stat ioned on Japanese ter- 
r i tory,  the  U n i t e d  States  g u a r a n t e e d  the  
safety of Japan. 

The so-called Yoshida Doctrine served 
the  m u t u a l  in teres ts  of the Un i t ed  States 
and  Japan: Japan  p rospe red  economica l ly  
wh i l e  the Uni ted  States u sed  Japan  as an 
uns inkable  aircraft carrier to contain Soviet 
agg re s s ion .  For a b r i e f  t i m e  in the  ea r ly  
1970s, this a r rangement  came unde r  fire, as 
the U.S. w i t h d r a w a l  f rom V i e t n a m  set in 
m o t i o n  a s h o r t - l i v e d  ef for t  in J a p a n  for 
greater  de fense  a u t o n o m y  for its Self-De- 
fense Forces (SDF). But the alliance emerged 
stronger for the testing, with,  for instance, 
Japan 's  1981 commi tmen t  to defend the sea 
lanes  out  to 1,000 naut ica l  mi les  f rom the 
h o m e  i s l a n d s .  J a p a n ' s  m i l i t a r y  ro le  ex- 
panded  in a m a n n e r  that was defensive and 
complementa ry  to the U.S~ armed forces. In 
particular, the SDF enhanced its capabilities 
for conduct ing ant i -submar ine  warfare and 
a i r - d e f e n s e  m i s s i o n s ,  w h i l e  the  U n i t e d  
S ta tes  c o n t i n u e d  to focus  on  o f f e n s i v e  
power-projection capabilities. 

in  the mid-1990s, the Uni ted States and  
Japan have achieved unpreceden ted  levels 
of b i la te ra l  cooperat ion.  Japan  pays  more  
for U.S. forces, transfers more technology to 
the Un i t ed  States, engages  in more  com- 
b ined  training, and assumes  more  roles and  
m i s s i o n s  w i t h i n  the a l l i ance  than  at a n y  
other point  in its four-decade history. How- 
ever, in m a n y  ways,  this close relat ionship 
is only a superficial  cont inuat ion of policy 
t r a jec to r ies  e s t a b l i s h e d  d u r i n g  the C o l d  
War. Without  significant efforts to redefine 
a n d  w i n  pub l ic  s u p p o r t  for the a l l i ance ' s  
ma in  purpose,  as well  as efforts to reformu- 
late roles and  miss ions  wi th in  a more equal  
strategic par tnership ,  this alliance be tween  
the w o r l d ' s  two larges t  e conomies  could  
falter in the years ahead.  

A l though  not a lways  apparen t  due  to 
the succession of relat ively weak  coali t ion 
governments ,  Japan is emerg ing  as a major  
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p l a y e r  in i n t e r n a t i o n a l  secur i ty  affairs .  
There should be no mistaking the commit- 
ment of Japan's elites in government,  busi- 
ness, and politics to the alliance with the 
United States as the centerpiece for Japan's 
future security. I towever,  in the mid-1990s, 
there were growing signs in Japan's policy 
p l ann ing  of r enewed  a t ten t ion  to global  
and regional  mul t i la te ra l  ins t i tu t ions ,  as 
well as s t ronger  independen t  capabilities 
as means of hedging against possible U.S. 
wi thdrawal  or leadership fatigue. Some in 
J a p a n  a p p e a r e d  to be q u e s t i o n i n g  old  
taboos regarding force projection, arms ex- 
ports,  and even nuclear  weapons .  In the 
1980s, the best and the brightest  Japanese 
bureaucra ts  worked  on the alliance with 
the U.S.; in the mid-1990s, they  work  on 
Asian affairs, peacekeeping, or planning a 
"well-balanced" (rather than complemen-  
tary) mil i tary force structure. M o m e n t u m  
and energy in Japanese policy planning are 
flowing away  from the alliance. 

Sensing this drift in the alliance, and 
faced with a possible conflict on the Korean 
pen insu la  to wh ich  U.S. forces in Japan  
would have to respond, senior U.S. officials 
in late 1994 launched an intensive one-year 
effort to begin shoring up the U.S.-Japan al- 
liance. The Depar tment  of Defense initia- 
tive culminated in a new joint security dec- 
laration, which was set to be announced by 
the two governments at a summit  meeting 
in spr ing of 1996. It is to reaff irm the al- 
l i ance  a n d  ci te spec i f i c  e n h a n c e m e n t s  
agreed to or underwa}: More importantly, 
in November  1995 the government  of Japan 
issued a new Nat ional  Defense P rogram 
Outl ine which declared the securi ty rela- 
t ionship indispensible to Japan's  national 
interest. Officials in both capitals appeared 
poised to enhance security cooperation ap- 
propriate to the post-Soviet-era. 

Despi te  this m a n a g e m e n t  effort, the 
U.S.-Japan alliance faces cont inuing chal- 
l e n g e s  in the  y e a r s  l e a d i n g  up  to the  
t w e n t y - f i r s t  c en tu ry .  As long  as J a p a n  
maintains a massive trade surplus with the 
Uni ted  States and a major  threat  fails to 
mater ia l ize ,  Amer icans  increas ing ly  will 
d e m a n d  that  the securi ty re la t ionship be 
leveraged to force Japan to make economic 
concessions. The final outcome of such a 
policy is unknown, but clearly it could run 
the risk of unde rmin ing  the alliance. The 

demise of the alliance, in turn, could destabi- 
lize the increasingly important  Asia-Pacific 
region, which lacks a mature regional secu- 
rity framework and remains marked by di- 
vided countries, territorial disputes, and his- 
toric suspicions. 

The U.S.-South Korean Alliance. Unlike 
NATO and the U.S.-Japan alliance, the al- 
liance be tween  the United States and the 
Republic of Korea (ROK) has been predi- 
cated on maintaining deterrence in the face 
of the division of the Korean peninsula, not 
on the Soviet threat  of the Cold War era. 
Given that considerable uncertainties sur- 
rounding  North-South relations are likely 
to remain for the rest of the 1990s, the al- 
liance is apt to retain its original purpose. 
However ,  if tensions abate on the penin- 
sula  f o l l o w i n g  an Oc tober  1994 A g r e e d  
F r a m e w o r k  be tween  the U.S. and Nor th  
Korea over  its nuclear  facilities, then the 
U.S.-'ROK alliance will require a thorough 
review of its rationale, its division of labor, 
and its place in the regional context. The 
shared and complementary interests of the 
two countries seem likely to continue well 
in to  the nex t  cen tu ry .  A f t e r  all, Korea ,  
united or not, desires a powerful  if distant 
ally to balance against its larger neighbors. 
Likewise, the United States holds a strong 
interest in helping its eleventh-largest trad- 
ing partner  fulfill its objective of becoming 
a larger bulwark for regional stability. 

Other Asia-Pacific Alliances. The United 
Sta tes  also c o n t i n u e s  to have  t r ea ty  al- 
l iances wi th  several  other  nation.s in the 
Asia-Pacific region, inc luding  the Philip- 
pines and Thailand, of which the most im- 
portant  is that with Australia. *¢4ashington 
and Canberra have enjoyed a long tradition 
of close political-military consultation and 
coopera t ion  that  p reda tes  even the 1951 
ANZUS Treaty. Austral ia  hosts and oper- 
ates with the United States several joint fa- 
cilities that make key contributions to U.S. 
security, and the two countries have exten- 
sive programs for joint exercises as well as 
intelligence and scientific cooperation. 

The Americas. Another artifact of Amer- 
ica's Cold War alliance network is the 1947 
Inter-American lYeaty of Reciptocal Assis- 
tance, signed in Rio de Janerio. As the col- 
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l e c t i v e - s e c u r i t y  t r e a t y  for  the  W e s t e r n  
Hemisphere,  the Rio Treaty calls for consul- 
tation in the event of a threat rather than in- 
voking an automatic response like Article 5 
of the North Atlantic Charter.. The absence 
of such an unambiguous  "musketeer prin- 
c i p l e " ~ a l l  for one and one for a l l - - h a s  
tended to emphasize diplomacy rather than 
concerted mili tary cooperation among the 
countries of the Americas, only 22 of which 
have ratified it. In fact, when the Rio Treaty 
was invoked by Argentina in its 1982 war 
with Britain over the Falkland-Malvinas Is- 
l ands ,  it p r o v e d  ine f fec t ive  in r a l l y i n g  

d i p l o m a t i c  and  mi l i t a ry  suppor t .  There  
:.*,,ere no common interests to unite neigh- 
boring countries suspicious of each other. 
Al though  the Rio Treaty was designed to 
keep foreign powers at bay and to provide 
the United States with political and moral 
legitimacy to wage the Cold War on behalf 
of n o n c o m m u n i s t  nations,  it was se ldom 
used to significant effect. 

lit is precisely this looser mutual  com- 
mi tment  among countries of the Western 
Hemisphere  that has begun  to change in 
the 1990s, as a result of unprecedented co- 
operation in economic matters and the al- 
most universal acceptance of democracy as 
the political ideal. U.S. defense diplomacy 
as well as mil i tary interaction with coun- 
t e rpar t s  have  m a d e  i m p o r t a n t  cont r ibu-  
tions in the areas of Latin American politi- 
ca l -mi l i ta ry  coope ra t ion  and respect  for 
h u m a n  rights. While the Rio Treaty itself 
has had no impact ,  t rust  and confidence 
a m o n g  ne ighbor s  is g r o w i n g  on severa l  
levels. This can be seen in the 1994 Summit  
in Miami; the first-ever 1995 Defense Min- 
isterial in Will iamsburg,  Virginia; the ex- 
tensive involvement  of regional police and 
military forces in bring peace and stability 
to Haiti;  and the hemisphe re ' s  collective 
success in ending sustained combat in 1995 
between Peru and Educador as well as set- 
t ing the stage for negot ia t ions  to resolve 
this long-s tanding  border  dispute.  These 
events ,  and pa r t i cu l a r ly  the suppor t ive ,  
low-profile role played by U.S. civilian and 
mi l i ta ry  defense officials, underscore  the 
potential for greater confidence and secu- 
rity bui ld ing  within  the American  neigh- 
borhood and the prospect  for more effec- 
tive collaborative engagement  abroad. 

D e  Facto A l l i a n c e s  
While any nation could potentially be- 

come a coalition par tner  wi th  the Uni ted 
States in a t ime of crisis, some countr ies  
have  s ecu r i t y  r e l a t i o n s h i p s  tha t  are al- 
liances in all but  name. That is, a l though 
they may lack a formal treaty of alliance, the 
variety of military, political, and other inter- 
actions with these countries make them de 
facto allies. Particularly important  are the 
re la t ionsh ips  wi th  three Midd le  Eas te rn  
states because of the vital U.S. interests at 
stake and the level of threat they face. 
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Israel. U.S. in teres ts  are t igh t ly  inter~ 
woven  wi th  those of Israel for historic, po~ 
litical, and  mora l  reasons. Ever since Presi- 
den t  H a r r y  Trurnan p r o m p t l y  recognized  
the n e w  state, the Uni ted  States has  been  
p l e d g e d  to its surv iva l .  D u r i n g  the Cold  

War, Israel was  an essential  par tner  in the 
Cold War struggle to l imit  Soviet inf luence 
in the region. In the post-Cold War era, the 
U.S. s u p p o r t s  i s r ae l ' s  s ecur i ty  t h r o u g h  a 
c o m b i n a t i o n  of m e a n s ,  no t  the  l ea s t  of 
which  is major  secur i ty  assis tance so that 
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Summary of E~imated Defense Cost-Sharing/Ho~ Nation 
Support to the United States for 1994 
($ in millions) 

Direct I~direct TDLal S~pport 
SupporP Support (other than forgone revenue) 

Host Nations Low High Low High Low High 

Japan 3403 3857 766 766 4169 4623 

Other European and Pacific ~ ~ 8 35 796 823 814 858 

Kuwait 186 186 4 4 190 190 

SOURCE: Secretary of Defense, Report on Allied Contributions to the Common Defense 1995. 
NOTES: Excludes some Middle East contribuq:iens. Excludes foregone revenues 

a. Direct cost-sharing estimates (low range} reflect pledged contributions. 
b.Other HOSt Nations include: Belgium, Canaea, Denmark, France, Greece, Italy, Luxembourg, the Netherlands, Norway, Portugal, Spain, 

Turkey, and t~e United Kingdom. 
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I s rae l  can m a i n t a i n  its q u a l i t a t i v e  e d g e  
over any  l ikely combina t ion  of aggressors.  
Moreover, the Uni ted  States suppor t s  Israel 
in its p u r s u i t  of a peacefu l  and  stable re- 
g iona l  f r a m e w o r k  w i t h  its n e i g h b o r s  for 
the long-term. 

Saudi Arabia. S a u d i  A r a b i a ,  as t h e  
largest Gul f  state suppor t ive  of Western in- 
te res ts ,  s i ts  a top  a c r i t i ca l  r e g i o n  of the  
wor ld  for its oil and  yet is adjacent to two 
major  secur i ty  concerns  in Iraq a n d  Iran. 
The securi ty of Saudi  Arabia  is not guaran-  
teed by  a fo rma l  t rea ty  of a l l iance;  how-  
ever, successive Amer i can  Pres idents  over 
several  decades  have  rei terated the U.S. in- 
terest in its safety. The Gul f  War a n d  the 
V i g i l a n t  W a r r i o r  d e p l o y m e n t  of 1994 
demons t ra t ed  the f i rmness  of this and  sim- 
i lar  c o m m i t m e n t s .  It w a s  Saud i  A r a b i a ' s  
decis ion to g radua l ly  b u i l d u p  a vital mil i-  
t a ry  i n f r a s t r u c t u r e  d u r i n g  the 1970s a n d  

1980s that enab led  the Uni ted  States to de- 
p loy  o v e r w h e l m i n g  mi l i t a ry  force aga ins t  
Iraq. Since 1991 a cont inu ing  U.S.-led oper- 
a t ion  to keep  wa tch  on S a d d a m  H u s s e i n  
has  been  b a s e d  in  the region ,  a n d  S a u d i  
Arabia  and  Kuwai t  have  borne  m u c h  of the 
d e p l o y m e n t ' s  cost. Some Saud i s  are con- 
cerned about  these costs and  about  he con- 
t inu ing  presence of U.S. soldiers in -what is 
a conserva t ive  M u s l i m  society. Of course,  
as the U.SMed coalition to defend  Kuwai t  
sugges t ed ,  a g g r e s s i o n  aga ins t  a n y  of the 
s ix  m e m b e r s  of t h e  G u l f  C o o p e r a t i o n  
C o u n c i l  ( S a u d i  A r a b i a ,  K u w a i t ,  Qa t a r ,  
Bahra in ,  the  U n i t e d  A r a b  Emi ra t e s ,  a n d  
O m a n )  w o u l d  be  l i k e l y  to c o m p e l  a n  
Amer i can  response. 

Egypt. For near ly  two decades  du r ing  
the Cold War, Egypt, the Arab wor ld ' s  most  
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populous countrjy; led an anti-Western, pan- 
Arab movement  that supported Soviet ob- 
jectives in the Middle East. From the 1970s 
onward, however, Egypt became a stalwart 
Western suppor ter ,  first in the Cold War 
and then in the establishment of an Arab-Is- 
raeli peace process. Egypt 's  willingness to 
make  peace at Camp  David was the first 
major breakthrough in the peace process. 
Cairo cont inues to take a leading par t  in 
promoting interests shared with the United 
States throughout  the Middle East, whether  
in rallying Arab League backing for Kuwait  
after the Iraqi invasion, providing two divi- 
sions to Desert Storm, or offering key sup- 
port to the Middle East peace process. 

Coal i t ions  
Alliances, whether de jure or de facto, 

represent the tradit ional security commit- 
m e n t  of the  C o l d  War  era.  Since  the  
breakup of the East-West contest, however, 
r igid ideologica l  a l i gnmen t s  have  g iven  
way to far less structured and more ad hoc 
arrangements.  In response to crises, coali- 
tions of the willing have formed. Of these 
various coalitions, it is useful to distinguish 
between those led by the United States, al- 
beit perhaps authorized by the United Na- 
tions or regional collective-security bodies, 
and those directed by the United Nations in 
which the U.S. participates. 

For the foreseeable future, Washington 
-will continue to insist that it Iead and di- 
rect any  operat ion that  m a y  involve U.S. 
mi l i t a ry  forces in combat  or p rospec t ive  
combat situations. Conversely, if the situa- 
tion can be character ized as pos ing  little 
risk of combat---as is the case in traditional 
p e a c e k e e p i n g  o p e r a t i o n s ,  such  as in 
C y p r u ~ t h e n  the United States is likely to 
encourage other nations to carry the bur- 
den of leading and directing the coalition 
operation. In short, in combat situations in 
which the National Command  Authorities 
have  d e c i d e d  to i n t e r v e n e ,  the U n i t e d  
States will seek U.N. author i ty  but abjure 
U.N. direction. Besides domestic  political 
opposition to U.S. troops under  U.N. com- 
mand,  a basic reason for this distinction is 
that  any  effective mi l i t a ry  opera t ion  re- 
quires a unity of command and effort. 

Coal i t ions and formal alliances both 
offer the same potential benefits, al though 
the chief benefit  of a coalition is typically 
different from that of an alliance. Whereas 
both types of security relationship offer po- 
litical l eg i t imacy  and an a g g r e g a t i o n  of 
:military power, the emphasis in a coalition 
is on the former, whereas the emphasis  in 
an al l iance--which,  after all, is a latent war 
communi ty - - i s  on the latter: 

Ano the r  a d v a n t a g e  of both  types  of 
association is the aggregat ion of finances 
and resources to suppor t  mi l i ta ry  opera-  
tions. Also, both coali t ions and all iances 
can serve a restraining function by limiting 
the  ac t ions  of al l ies and  coa l i t ion  par t -  
ners - - - for  e x a m p l e ,  b y  e l i m i n a t i n g  the  
chance that a given nation will join an op- 
ponent 's  coalition. 

W h a t e v e r  the  b e n e f i t  of a n y  g i v e n  
coa l i t ion ,  its r e la t ive  mer i t s  need  to be 
weighed against the potential costs of cre- 
ating it. The fundamental  risk in setting up 
or joining a coalition is that national objec- 
tives may  become submerged,  diverted, or 
derailed. An identi ty of common interests 
and objectives is rare enough among two 
or three countries.  Disparit ies are magni-  
fied geometr ica l ly ,  however ,  w h e n  even 
l a r g e r  g r o u p s  of n a t i o n s  are i n v o l v e d .  
Agreement  in internat ional  organizat ions 
or among  large g roups  of coali t ion part-  
ners usually represents something like the 
lowest common denominator  of interests. 
This  can m a k e  a c o a l i t i o n ' s  ob j ec t i ve s  
murky: From an operational perspective, it 
can sha rp ly  restrict  the scope, pace, and  
flexibility of operations. 

In short,  the political and diplomatic  
i m p e r a t i v e  to seek  c o n s e n s u s  w i t h i n  a 
coalition often stands at odds with the mil- 
itary imperative to achieve results through 
the th rea t  or use of u n r e s t r a i n e d  force. 
Thus,  in some instances ,  the i m p u l s e  to 
fo rm a r e s t r i c t i v e  or b i n d i n g  coa l i t i on  
should be suppressed in order to maintain 
maximum flexibility. Future coalitions, like 
their predecessors, will cohere principally 
in p r o p o r t i o n  to the level  of p e r c e i v e d  
threat. Given that starkly different scenar- 
ios for the fu tu re  are p laus ib le ,  U.S. al- 
liance and coalition policies will have to re- 
main, above all else, flexible. 
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Clemenceau-class aircraft ~r r ier  
Foch during exercise Distant 
Dram, 

This  chap te r  has  i m p l i c i t l y  a s s u m e d  
that the Uni ted  States will  largely r ema in  a 
status quo power,  and  that its p r i m a r y  Ob- 
ject ives in pa r t i c ipa t i ng  in mi l i t a ry  coali- 
tions wil l  be to enhance  stabil i ty in general  
and  to de fend  specific na t ional  interests in 
pa r t i cu l a r .  Like  m o s t  s ta tes ,  the  U n i t e d  
States t ends  to v i ew  its o w n  b e h a v i o r  as 
b e n e v o l e n t  a n d  defens ive .  Yet, U+S+ deci-  
sion makers  should  not a s sume  that others 
sha re  th is  view. Even  g o v e r n m e n t s  tha t  
W a s h i n g t o n  d o e s  no t  r e g a r d  as h o s t i l e  
w o r ~  about  the uses to which  U.S. power  
migh t  be put, and  even t radi t ional  U.S+ al- 
lies m a y  not a lways  approve  of U+S+ poli- 
cies or ac t ions .  These  facts  s u g g e s t  tha t  
w h e n  th ink ing  about  future  a l l iances  and  
coalitions, Washington  also needs  to think 
a b o u t  p r e v e n t i n g  f u t u r e  a r r a n g e m e n t s  
from forming  against  the Uni ted  States. 

Fo~ard-Dep|oyed Forces 
The  m o s t  c r i t ica l  m i l i t a r y  a spec t  of 

U.S. e n g a g e m e n t  s t ra tegy  is f o r w a r d  de+ 
p l o y m e n t .  Pos t -Cold  ~¢v'ar r e d u c t i o n s  a r e  

nea r ly  comple te ,  a n d  as of rnid-1995, the 
Uni ted  States sus ta ined  an  overseas  pres+ 
ence of about  255,000 personne l  (or 15 per- 
cent of the total act ive force). That  f igure  

represen ted  a 50 percent  reduct ion,  d o w n  
from 510,000 personne l  s tat ioned overseas 
just six years  earlier. 

Often, even a token presence can serve 
like a cooling rod in a nuclear  power  plant.  
This  is pa r t i cu l a r l y  true in Asia,  whe re  a 
p o w e r  b a l a n c e  a m o n g  China ,  Japan ,  a n d  
the m e m b e r s  of the Associat ion of South- 
east Asian  Nat ions  has yet to be struck. The 
r o u g h l y  i00,000 U.S. m i l i t a r y  p e r s o n n e l  
s tat ioned in East Asia stabil ize the balance,  
r eas su re  U+S+ secur i ty  pa r tne r s ,  and  pre-  
v e n t  u n n e c e s s a r y  r e g i o n a l  m i l i t a r y  
bu i ldups .  Most Asians  recognize this more  
readi ly  than Americans ,  which  is w h y  they 
wish  U.S. forces to stay and  why  Japan is 
-willing to cont r ibute  a h igh  level  of host- 
nat ion support .  A l though  the U.S. Govern-  
m e n t  r e m a i n s  c o m m i t t e d  to current  force 
dep loymen t s  in Japan a n d  South Korea f o r  

the fo reseeab le  future ,  fu tu re  events  a n d  
evo lv ing  poli t ical  deba tes  m a y  encourage  
Wash ing ton  to focus more  on capabi l i t ies  
than  quant i t ies .  For ins tance ,  the a l l eged  
rape of a Japanese schoolgirl  by  Amer i can  
se rv icemen  crystal l ized debate  over p lans  
to reconsol idate  U.S. facilities on Okinawa ,  
which  houses  some 28,000 or 62 precent  of 
the U.S. troop presence in Japan. If the bi- 
lateral commiss ion  es tabl ished in late-1995 
to r e v i e w  A m e r i c a ' s  40 faci l i t ies  on Oki-  
nawa  is perceived as s tonewal l ing  the local 
O k i n a w a n s ,  t h e n  it is h i g h l y  l i ke ly  tha t  
U.S. p r e s e n c e  in  J a p a n  w i l l  r e m a i n  a 
volati le polit ical issue. Hence, especial ly if 
the re  is a d i m i n u t i o n  of the  th rea t  f r om 
N o r t h  Korea ,  s u b s e q u e n t  U.S. s e c u r i t y  
p lanners  m a y  f ind it p ruden t  to focus less 
on the n u m b e r  100,000 and  more on essen- 
t ial  m i s s i o n s  a n d  t y p e s  of l e a d i n g - e d g e  
forces, especial ly naval  and  air, wh ich  ade- 
qua te ly  convey  the se r iousness  of Amer -  
ica's c o m m i t m e n t  to the region. 

Reassurance also remains important  in 
Europe, where most want  Germany  to retain 
its non+nuclear status and defensive pos~re .  

F o r w a r d - d e p l o y e d  forces are f u n d a -  
m e n t a l  to A m e r i c a ' s  a b i l i t y  to r eac t  to 
crises a round  the wor ld  that affect vital  in- 
terests or h u m a n i t a r i a n  concerns. In Desert 
Storm,  a b o u t  95 pe rcen t  of the air l i f t  a r -  

r i v e d  v ia  E u r o p e .  A r e v i e w  of t w e n t y -  
seven operat ions m o u n t e d  be tween  March 
199i and  October  1994 reveals  that  more  
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CJCS Exercises, FY 1995 

SOURCE: Joint Staff 
NOTE:: Data indicate the location of the 212 Exercises in the FY 95 CJC:S Program 

than half were staged from Europe. With- 
out forward-staging areas, America 's  abil- 
ity to react would be severely constrained. 

Each service struggles with a port ion 
of forward deployment:  

Q Many in the Army  would  prefer to 
bring home the two heavy divisions in Eu- 
rope while only retaining a "reception cen- 

ter" infrastructure. There may  be a case for 
rep lac ing  a r m o r  wi th  more  mobi le  l ight  
units. Similarly, should the threat from, the 
North  disappear  on the Korean peninsula, 
the 2nd Infantry  Division in South Korea 
m i g h t  a lso  be r e d u c e d  or r e m o v e d ,  al- 
though there appears to be mount ing  inter- 
est  in r e t a i n i n g  at leas t  a r e s i d u a l  U.S. 
g r o u n d  p r e s e n c e ,  and  p e r h a p s  an  en-  
hanced naval and air presence, for regional 
reassurance and crisis response well into 
the next century. 

Q The N a v y  finds it increasingly diffi- 
cult to retain a significant presence in the 
Car ibbean ,  M e d i t e r r a n e a n ,  Atlant ic ,  Pa- 
cific, Indian Ocean, and Persian Gulf with 
a fleet two-thirds the size of a decade ago. 
As Mar ine  E x p e d i t i o n a r y  Uni ts  increas-  
ingly provide a mobile presence for crisis 
m a n a g e m e n t ,  t he r e  do no t  s e e m  to be 
enough forces to go around. 

• More than  the other  services, the 
Air Force emphasizes the coercive impact  
of al l  m i l i t a r y  assets,  not  just  those  de- 
ployed overseas. Thus, while the Air Force 
agrees that  forces s ta t ioned overseas  are 
the most  tangible form of U.S. presence, its 
g l o b a l - p r e s e n c e  c o n c e p t  c o n t e n d s  tha t  
space assets,  ICBMs and bombers  in the 
U.S., aircraft carriers, and airborne units all 

USAREUR forces ~ n g  loaded for 
pre-~itionlng afloat, Antwerp, 
Belgium. 

K~P~ DOU~LA~ 
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U.S. Forces  P r e - p o s i t i o n i n g  

LEGEND 
Suppor t  Ships 

Army 

Marines ~ . . . . .  

Air Force ~ Jk_~_~_.... 

Navy ~ 

De fen~  Logistic 
Agency Tanker 

,~my B.ga~o ,,?,~ 

Munitions 

Air Force Stocks 
and Munitions ~ ~il :~~ ~i~; ~i~,ii ~ii~ ~I i ~i~i~i~ ii ~i~ 

i ! ~  i i~ii!~ ~ ;~i! i!~iii ~ i !ii~ii~i~i~ ~ ~ ~' 

i ̧  i :  L 

SOURCE: DOD 
NOTE: The Army brigade for Qatar and the second brigade for Korea is planned, 

exert  i n f l u e n c e  on or coerce U.S. a d v e r -  
saries to va ry ing  degrees. 

C l o s e r  to h o m e ,  t he  U n i t e d  S t a t e s  
m a i n t a i n s  an  impor t an t  mi l i t a ry  presence  
on f o r e i g n  t e r r i t o r y  w i t h i n  the  W e s t e r n  
H e m i s p h e r e ,  in P a n a m a  a n d  C u b a .  Al-  
t h o u g h  t h e  U.S. w i l l  h o n o r  t h e  1 9 7 7  
P a n a m a  Cana l  treaties, w h i c h  call for the 
comple t e  w i t h d r a w a l  of all U.S. m i l i t a r y  
forces f rom the coun t ry  before  the begin-  
n ing  of the year  2000, both sides agreed in 
late 1995 on the need  to retain a fo rward  
U.S. presence  into the next century. Thus,  
even  after  re loca t ing  A m e r i c a ' s  Sou thern  
C o m m a n d  to M i a m i ,  F l o r i d a ,  t he  U.S. 
a r m e d  forces s t a t ioned  in  P a n a m a  at the 

b e g i n n i n g  of the next century  could  be in 
the range  of 5,000 troops. In addi t ion,  the 
U n i t e d  S ta tes  r e t a i n e d  fo rces  b a s e d  in  
Guan tanamo ,  Cuba.  

The pos t -Cold  War dec l ine  in A m e r -  
i ca ' s  o v e r s e a s  m i l i t a r y  p r e s e n c e  has  in-  
creased U.S. rel iance on long-range  trans- 
portat ion to project power. Throughout  the 
course of any  given year, the United States 
T r a n s p o r t a t i o n  C o m m a n d  ( U S T R A N S -  
COM) s h o w s  the f lag on eve ry  con t inen t  
and  in most countries of the world.  More- 
over, USTRANSCOM is essential  to all U.S. 
mi l i t a ry  operat ions,  as well  as m a n y  global 
h u m a n i t a r i a n  and  peace operations.  For in- 
s t ance ,  in 1995, U S T R A N S C O M  m o v e d  
5,000 British troops and  their e q u i p m e n t  to 
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the Bosnian theater. While unremarkable in 
and of itself, the airl if t  was  yet  ano the r  
d e m o n s t r a t i o n  of h o w  the capab i l i t y  to 
project power  overseas has become an inte- 
gral part  of America 's  long-term commit-  
ment to allies and security partners around 
the world. 

Military Exercises 
The Goldwater-Nichols Depar tment  of 

D e f e n s e  Reorganization Act of 1986 placed 
g r e a t e r  emphasis on joint training and ex- 
ercises. Accordingly, the emerging role of 
U.S. Atlantic Command  as the Joint Force 
I n t e g r a t o r  and the s t a r t - up  of the Joint  
Warfighting Center contribute to this em- 
phasis through a higher degree of integra- 
tion of joint t raining,  exercises, and doc- 
trine than existed dur ing  the Cold War. 

The Cha i rman  of the Joint Chiefs of 
Staff (CJCS) Exercise Program remains the 
Chairman 's  principal vehicle for achieving 
interservice and mult inational  operational 
training. Exercises also demons t ra te  U.S. 
r e s o l v e  and the capabili ty to project mili- 
tary presence anywhere  in the world, and 
t h e y  p r o v i d e  an o p p o r t u n i t y  to s t r e s s  
strategic  t r anspor t a t ion  and  Cq  s y s t e m s  
and to assess their readiness. 

1 9 9 6  

C I N C - s p o n s o r e d  exerc i ses ,  a l a rge  
subset  of the CJCS Exercise Program,  are  
continuing their transition m the post-Cold 
"War environment  to reflect emerging secu- 
ri ty relationships, evolving theater  strate- 
gies, and increased joint task-force training. 
The emphasis  of CINC-sponsored e x e r c i s e s  
has shifted from a few large-scale e x e r c i s e s  
focused on global contingencies and con- 
flicts to an increased n u m b e r  of smaller- 
scale exercises focused on regional contin- 
genc ie s .  As  a r e s u l t ,  C I N C - s p o n s o r e d  
e x e r c i s e s  have increased in number  from 
n ine ty  in FY 1990 to two h u n d r e d  in FY 
1995, but  they have decreased in size and 
scope. As the permanent  o v e r s e a s  p r e s e n c e  
of U.S. forces has been reduced, joint e x e r -  
c i s e s  have increasingly been used to main- 
tain regional  access and presence and to 
demons t r a t e  U.S. resolve. Other  e x e r c i s e  
t rends include increased use of model ing 
and simulations in exercises; the enhance- 
ment  of mi l i ta ry  relations and interoper-  
abi l i ty  wi th  allies and secur i ty  par tners ;  
conta iner izat ion of ammuni t ion  and unit  
e q u i p m e n t ;  the exe rc i s ing  of p r e - p o s i -  
tioned equipment;  and special-forces par- 
ticipation in CINC-sponsored e x e r c i s e s .  

As operational deployments  continue 
to increase and resources to decrease, U.S. 
forces are finding it more difficult to sup- 
port exercise requirements. For this reason, 
t h e  Joint Staff launched a review in 1995 of 
the entire CJCS Exercise Program, with an 
e y e  toward combining scheduled CJCS ex- 
ercises or integrating CINCs'  requirements 
with exist ing componen t  exercises to re-  
d u c e  the overall number  of exercises while 
increasing their quality. The military is also 
looking at the opportunit ies to use simula- 
tions, computer-assisted exercises, or com- 
• mand-post  exercises to replace or compie- 
ment  current field-training e x e r c i s e s .  

Pre-positioned Military 
Equipment and Mate~el 

Affordable and rapid c r i s i s - r e s p o n s e  
capabiIities cannot rely exclusively on air- 
l i f t - - w h i c h  is expens ive  and  l imi ted  by  
available a i rc ra f t - -o r  on sealift, which is 
relatively slow. A comprehensive  Mobility 
Requirements Study in 1992 estimated what  
c o m b i n a t i o n  of l if t  and  p r e - p o s i t i o n e d  

INSTI ' I  U'I b, F O R  N A T I O N A L  S T R A T E G I C  S T U D I E S  1 2 3  



S T  R A T  E G I C A S S E S S M E N T 1 9 9 6  

a r m s  a n d  s u p p l i e s  w o u l d  b e s t  y i e l d  a 
"strategical ly p r u d e n t  force that  is fiscally 
respons ib le ."  As a resul t  of this s tudy,  as 
well  as a March 1995 Mobility Requirements 
Study Bottom-Up Review Update, an increas- 
ing emphas is  has been placed on pre-posi-  
t ioning to help improve  U.S. mobil i ty  and 
crisis-response capabilities. 

Pre-positioning Afloat. Ships filled wi th  
mil i tary materiel  are based in foreign ports  
where  formal  agreements  specify U.S. bas- 
ing r ights .  These  " ' f loat ing d e p o t s "  m a y  
leave wi thout  host -country  permiss ion  and  
p r o c e e d  t h r o u g h  i n t e r n a t i o n a l  w a t e r s  
w h e r e v e r  and  w h e n e v e r  d i rec ted ,  before  
ful l-blown crises develop,  if desired.  Ships 
some t imes  m a y  reduce  vulnerabi l i t i es  by  
m a n e u v e r i n g  out  of h a r m ' s  way, and  the 
cargoes they  carry  m a y  be tai lored to sat- 
isfy requi rements  in more  than one theater. 
H o w e v e r ,  o p t i m u m  loca t ions  are  no t  al- 
ways  available. Thai land,  for example,  re- 
buffed U.S. requests  to tie up  in its waters  
m i d w a y  be tween  Diego Garcia and  Guam,  
where  U.S. squadrons  are stationed. In ad- 
dition, even u n d e r  the best circumstances,  
costs for afloat  p re -pos i t ion ing  are h igher  
than for stocks pre-posi t ioned ashore. 

In 1980, in response  to concerns about  
the Persian Gulf, the N a v y  acquired seven 
commercia l  ships configured to carry cargo 
for 11,200 Marines .  Various shor t comings  
associated wi th  this initial force were  cor- 
rec ted  w h e n  th i r t een  M a r i t i m e  Pre-pos i -  
t ioning Ships (MPS) were  leased until  the 
year  2010. A f ive-ship squadron ,  toge ther  
wi th  a Fleet Hospi ta l  Ship, is homepor t ed  
in Diego Garcia in the Indian  Ocean,  ear- 
m a r k e d  for d u t y  in the Pers ian Gulf. One  
f o u r - s h i p  s q u a d r o n  is b a s e d  at  G u a m /  
Saipan; another  roams  the Medi ter ranean.  
Each s q u a d r o n  is p r e p a r e d  to ou t f i t  tai-  
lored Marine format ions  up  to and  includ- 
ing a 17,300-man Marine  Ai r -Ground  Task 
Force, which  it can sus ta in  for th i r ty  days  
wi th  ammuni t ion ,  water,  rations, and  sup- 
p l ies .  P l a n s  call  for  t h r e e  m o r e  MPS to 
enter  the inventory,  one per  squadron.  

The A r m y  Pre-pos i t ioned  Afloat  pro- 
g r a m  p o s t d a t e s  the  Cold  War. Since No- 
vember  1993, a heavy  combat  brigade,  in- 

c luding 123 M1A1 tanks and fifteen days  of 
essential  suppl ies  aboard  five ro l l -on/rol l -  
off ( R O / R O )  sh ips  has  been  s ta t ioned  at 
Diego Garcia,  toge ther  wi th  a H e a v y  Lift 
P repo  Ship for por t  ope ra t ions  and  three 
Lighter Aboard  Ship (LASH) vessels loaded 
main ly  with munit ions.  The A r m y  also has 
five LASH vessels in Guam. The plan is to 
modern ize  and expand by  two ships by  FY 
1998, including replacing seven aging ships 

w i t h  e i g h t  n e w  L a r g e  M e d i u m - S p e e d  
RO/ROs.  

Pre-positioning Ashore. Since the 1950s, 
pre-posit ioning programs  ashore have been 
i n t e n d e d  p r i m a r i l y  for  use  by  A r m y  ar- 
m o r e d  a n d  m e c h a n i z e d  b r i g a d e s .  The  
Berlin cr is is  of 1961 p r o m p t e d  Pre -pos i -  
t i oned  O v e r s e a s  M a t e r i a l  C o n f i g u r e d  to 
Unit  Sets (POMCUS),  which p rov ided  for 
three divisions plus suppor t  in G e r m a n y  at 
the Cold War peak. Sets for four  br igades  
r e m a i n ,  a l t h o u g h  c r i t i cs  c o n s i d e r  t h e m  
anachron is t i c .  Mos t  agree  tha t  the  A r m y  
brigade sets in Korea, Kuwait ,  and  Italy are 
more  re levant  to the pos t -Cold  War envi-  
ronment .  In add i t ion  to the b r igades  sets, 
significant amoun t s  of Air Force and A r m y  
materiel  are stored in Southwest  Asia, some 
of it left over from Desert  Storm. In particu- 
lar, the October 1994 Operation Vigilant War- 
rior va l ida ted  the need  for p re -pos i t ioned  
g r o u n d  comba t  e q u i p m e n t  in the Pers ian  
Gulf. Subject to congress ional  approva l  of 
c o n s t r u c t i o n  f u n d i n g ,  a s econd  a r m o r e d  
br igade set wi th  a division base will be pre= 
posi t ioned in Southwes t  Asia by  FY 1998, 
and  ano the r  a r m o r e d  b r igade  set will be 
pre-posi t ioned in South Korea in FY 1996. 

In s u m m a r y ,  p r e -pos i t i on ing  has  be- 
c o m e  an  i n c r e a s i n g l y  i m p o r t a n t  p a r t  of 
U.S. defense plans for ensur ing  rapid  mo- 
bili ty in the event  of a crisis. Recent initia- 
t ives will significantly enhance the U.S. de- 
terrent  posture,  d e p l o y m e n t  response time, 
and  wa r f i gh t i ng  capabi l i ty  in volat i le  re- 
g ions .  At  the s a m e  t ime ,  h o w e v e r ,  con-  
t e n t i o u s  i s s u e s - - s u c h  as c o m m a n d  and  
cont ro l  a r r a n g e m e n t s ,  local securi ty,  and  
m a i n t e n a n c e  r e q u i r e m e n t s  for p r e -pos i -  
t i o n e d  s tocks  wi l l  c o n t i n u e  to r e q u i r e  
cons tan t  negot ia t ion  and overs igh t  by se- 
nior  defense officials. 
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Marine F/A-18, J a p a n ~  F-1 
and Air Force F-16 during Cape 
N ~  94- i ,  Conclus ions  

Amer ica ' s  complex ne twork  of secu- 
r i ty  r e l a t i o n s h i p s  and  v a r i o u s  t ypes  of 
overseas presence has been profc)undly af- 
fected by  the end of the Cold War, and  
there remains a widespread consensus that 
these i n s t r u m e n t s  of na t iona l  p o w e r  re- 
main impor tant  for preserving U.S. influ- 
ence in the world. 

Security Relationships. In the last few 
years  of the twent ie th  century, America ' s  
formal alliances are likely to face continu- 
ing chal lenges  to their  existence. Policy- 
makers will continue to be pressed to artic- 
ulate clear rationales for alliances, both to 
persuade public opinion of their relevance 
in the post -Cold War era and to p rov ide  
fundamenta l  stability to alliances in spite 
of periodic economic competition or other 
disputes. Shoring up  NATO's mission and 
credib i l i ty  w i t h o u t  recrea t ing  a Russ ian  
threat to the east will remain a paramount  
chal lenge for U.S. decis ion makers ;  like- 
wise,  a d a p t i n g  and  m a k i n g  more  equal  
America 's  alliances in East Asia, especially 
with Japan and South Korea, will be critical 
tasks in the next few years. 

America ' s  other security partners,  its 
de  fac to  a l l ies ,  wi l l  r e p r e s e n t  an e v e n  
grea te r  r ange  of chal lenges .  On the one 
hand, the United States is likely to face a 

growing array of relationships that require 
special ized expert ise  to mainta in;  on the 
other hand,  the United States will be un- 
likely to extend to these countries the kinds 
of formal  commi tmen t s  Washington  was 
eager  to make  du r ing  the 1950s, when  it 
created its global network of Cold War al- 
liances. In short, the U.S. will have to jug- 
gle these security relationships, using troop 
rotat ions,  exercises, and  in fo rmat ion  ex- 
changes to shore up key partnerships and 
retain a vast  set of f r iendly relations that  
would  enable an effective coalition to be 
built in the event of a conflict or crisis. In 
the longer term, the question of proliferat- 
ing w e a p o n s  of mass  des t ruc t ion ,  espe- 
cially relatively inexpensive systems, such 
as cruise missiles and biological warheads,  
is apt  to pose increasing challenges to all 
U.S. secur i ty  pa r tne r s  and allies, under -  
scoring the importance of counterprolifera- 
tion measures,  including active defenses,  
as means of retaining the requisite political 
will to endure. 

In the foreseeable future,  the Uni ted 
States is unlikely to fight a major conflict 
except as part  of a coalition. If that coali- 
tion is led by the United Nations, then the 
U.S. is apt to steer clear of direct and mas- 
sive combat  suppor t  and  instead confine 
its role to rear-area support .  The interna- 
tional response to a major conflict would  
p r o b a b l y  not  be led by the U.N. bu t  by 
some executive agent, whether  the United 
States, another  major power, or a mili tary 
alliance like NATO. If the coalition is led 
by the United States, then it needs to focus 
on the nucleus of other capable allies, de 
jure or de facto, who will form the nucleus 
of its warfight ing potential; other security 
par tners  will need to be brought  into the 
coa l i t ion  on the bas is  of thei r  s t r a t eg ic  
value, whether  on the battlefield or in sym- 
bolic political value. 

Overseas Presence. Just as alliances and 
other security relationships will face many  
challenges in the next few years, so, too, is 
overseas presence likely to face increasing 
scrutiny, especial ly if significant mi l i tary  
threats fail to materialize. 
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Forward d e p l o y m e n t s  are sure to face 
i n c r e a s i n g  q u e s t i o n s  f r o m  m e m b e r s  of  
C o n g r e s s ,  m a n y  of w h o m  w i l l  be  con-  
fronted wi th  fur ther  base closings in their  
h o m e  states  or o ther  c o m p e t i n g  m o t i v a -  
tions, such as reducing  the federal  deficit. 
Even so, the consensus  beh ind  ma in t a in ing  
an  ac t ive  p r e sence  in Europe ,  East  Asia ,  
a n d  the  M i d d l e  Eas t  s e e m s  u n l i k e l y  to 
break in the foreseeable future. Whi le  sud- 
den  changes  cannot  be ru led  ou t - - fo r  ex- 
amp le ,  the co l lapse  of N o r t h  K o r e a - - t h e  
l i k e l y  c h a l l e n g e  w i l l  no t  be  to f o r w a r d  
presence per  se but  more  to the appropr i -  
ate size of the mi l i ta ry  overall. 

Recent t rends in exercises are l ikely to 
con t inue  to accen tua te  the i m p o r t a n c e  of 
smaller,  more  var ied efforts, des igned  not 
for mass ive  land or b lue-water  threats but  
o r ien ted  to m u l t i n a t i o n a l  coopera t ion  for 

other mi l i t a ry  operat ions,  i nc lud ing  peace 
operat ions and  h u m a n i t a r i a n  assistance. 

Lastly, as force structure decl ines  and 
suppor t  for large overseas bases cont inues  
to d i m i n i s h ,  the i m p o r t a n c e  of p re -pos i -  
t ioned forces ashore and  afloat is l ikely to 
expand.  Nonetheless ,  the diff icul ty in win-  
n ing  suppor t  to base such stocks can be a 
d e l i c a t e  p o l i t i c a l  ma t t e r ,  as the  U n i t e d  
States found  out w h e n  such suppor t  was  
rejected in Tha i l and  in ear ly  1995. Conse- 
q u e n t l y ,  p o l i c y m a k e r s  m i g h t  e x p e c t  to 
spend  increasing amoun t s  of t ime w i n n i n g  
local suppor t  for such pre-posi t ioned mili-  
tary e q u i p m e n t  and  materiel ,  wh ich  wil l  be 
critical to t imely  and effective efforts to re- 
spond  to crises. 
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C H A P T E R  E L E V E N  

In t roduct ion 
operat ions is a subset  of the 
J er c a t e g o r y  of o p e r a t i o n s  
than war  (OOTW). It refers 

:orm of mil i tary  intervent ion 
of full-scale war, in suppor t  

of diplomatic  actions, and conducted by, or 
wi th  the endor semen t  oL a collective secu- 
rity organization in order to main ta in  or re- 
store stability to a region or a state. In addi-  
tion to "defusing and resolving international  
conflicts," as proclaimed by Presidential  De- 
c is ion Direc t ive  25, Reforming Multilateral 
Peace Operations (PDD 25), peace operations 
also address  civil  strife and  h u m a n i t a r i a n  
crises within ind iv idua l  states. 

This s tudy discusses four distinct instru- 
men t s  or capabil i t ies:  1) p e a c e m a k i n g  a n d  
c o n f l i c t  p r e v e n t i o n ;  2) p e a c e k e e p i n g ;  
3) e x p a n d e d  p e a c e k e e p i n g  a n d  peace  en- 
forcement; and  4) human i t a r i an  operations. 
The t axonomy of peace operat ions is orga- 
n ized  accord ing  to a c o m b i n a t i o n  of four  
pivotal factors: the breadth of the mandate  or 
rules of engagement;  the presence or absence 
of an accord among  the disputants;  the de- 
gree to which the operating envi ronment  for 
the peace force is characterized by basic con- 
sent  or by  a r m e d  opposi t ion;  and  the size 
and complexity of the mission. This chapter 
does  not  d i s c u s s  m a j o r  conf l ic t s  such  as 

Korea (1950) or the Persian Gulf  (1991), even 
though they were endowed by the U.N. Se- 
cur i ty  Council .  This chapter  also excludes  
uni lateral  U.S. operations, such as Lebanon 
in i958 and  Grenada  in 1983, where  there 
was no international endorsement.  

Since the late 1980s, m a n y  peace opera- 
t ions h a v e  c o m b i n e d  t r a d i t i o n a l  m i l i t a r y  
and diplomat ic  activities with human i t a r i an  
suppor t  for civilian popula t ions  conducted 
by mi l i t aw  units,  usual ly  to save lives and 
a l l ev ia t e  su f f e r i ng  on a la rge  scale. Such 
suppor t  can entail  conducting,  assisting, or 
safeguarding  the del ivery  of food and med-  
ical supp l i e s ;  p ro t ec t i ng  c iv i l i an  p o p u l a -  
tions; and  so forth. H u m a n i t a r i a n  suppor t  
operat ions have  also been conducted by the 
a rmed  forces alone,  i n d e p e n d e n t  of other  
actors. These  have  taken  place  in va r ious  
sizes, unde r  various mandates ,  in both per- 
miss ive  and  hostile environments .  

O n  o c c a s i o n  (e .g . ,  S o m a l i a  a n d  
Bosnia), the protection of h u m a n i t a r i a n  ac- 
tivities by  peacekeep ing  forces has  evolved 
in to  peace  e n f o r c e m e n t  on a la rge  scale. 
For these reasons,  h u m a n i t a r i a n  suppor t  is 
d i s c u s s e d  as a s epa ra t e  category.  Na t ion  
a s s i s t a n c e  or p e a c e - b u i l d i n g  a c t i v i t i e s - -  
d i s a r m a m e n t  of factions,  conduc t  of elec- 
t ions,  r e b u i l d i n g  of local a d m i n i s t r a t i o n ,  
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Typology of Humanitarian Support and Peace Operations 

Mandate Peace Degree of Size 
Roes Accord Opposition & Complexity 

Peacemaking Self-defense only No; None: peace force Smalt (under 500) 
(Ch. VI) Incipient seen as impartial 0bservers/Mtssion Support 

Peacekeeping Self-defense, Yes None: peace force Medium (500--6,000) 
observation, seen as Observers; some 
verification impartial peace building 

Expanded Force in support Not normally Episodic clashes: Large (20,000+) Some 
Peacekeeping of diplomacy peace force seen combat capability; 

as ambivalent peace building 

Peace Use of alt No Peace force seen Large. Offensive combat 
Enforcement necessary means as antagonist capability 

(Ch. VII) 

Humanitarian Variable Variable Variable Variable 
Support (Oh. Vl or Wl} 

No~E: Chapter numbers refer to which chapter of the U.N. Charter is invoked for the operation. 

and other measures to strengthen a weak- 
ened or col lapsed s t a t e - - h a v e  also been 
f r equen t ly  incorpora ted .  Howeve r ,  they  
will not be discussed as a separate instru- 
ment  since they have not been conducted 
independent ly  of other operations.  More- 
over, most  are performed by civilian spe- 
cialists, a l though the U.S. mil i tary has on 
occasion contr ibuted civil or mil i tary  ex- 
pertise and other specialized skills. 

Be tween  1945 and  1988, there  were  
t h i r t een  U.N. peace  opera t ions ,  l imi ted  
mos t ly  to the Midd le  East and  a imed  at 
discouraging the renewal of conflict after a 
cease-fire between hostile states. The Mid- 
dle East actions took place with the bless- 
ing of both the United States and the Soviet 
Union, both of whom wished to avoid es- 
calation that  might  precipi tate  unwan ted  
great power  confrontation. Most other pro- 
posals for U.N. action ran into Soviet veto 
power, thus severely limiting the number  
of peace operations. Few U.S. military per- 
sonnel and no U.S. units participated. 

Be tween  1988 and  1995, there  were  
some twenty-s ix  new and separate  peace 
operations authorized and commanded by 
the U.N. Starting in 1987--88, a positive atti- 
tude emerged in Moscow toward both U.N. 
peacekeeping and cooperation with Wash- 
ington in resolving regional conflicts. The 
e n s u i n g  c o o p e r a t i o n  p r o d u c e d  a m u c h  

more  assert ive approach  by the U.S. and  
key  U.N. m e m b e r s  toward  peace opera-  
tions. In addit ion,  the United States orga- 
nized, outside the formal U.N. framework, 
two major coalition peace operations (Re- 
store Hope in Somalia and Uphold Democ- 
racy  in Hait i )  as wel l  as a more  l imi ted  
multinational mission (Provide Comfort  in 
Iraq). France and Russia also organized and 
led peace  o p e r a t i o n s  o u t s i d e  the  U.N.  
f ramework but -with its concurrence: France 
in Rwanda in 1994, and Russia in Georgia 
and Tajikistan in 1994-95 (using the CIS). In 
addition, involvement of regional and sub- 
regional organizations in peacekeeping in- 
creased marked ly  dur ing  this period (e.g. 
OAS in Haiti, NATO in Bosnia, OAU in Bu- 
rundi, ECOWAS in Liberia). 

As a result, the U.S. mil i tary has be- 
come heavily involved in peace operations 
around the globe, both through direct par- 
t ic ipat ion and as a source of t ranspor ta -  
tion, logistical support ,  and equipment.  As 
of end-September  1995, 3,239 U.S. mil i tary 
pe rsonne l  were  par t  of U.N. opera t ions ,  
a c c o r d i n g  to U.N.  de f in i t ions .  T w e n t y -  
t h o u s a n d  U.S. m i l i t a r y  p e r s o n n e l  were  
be ing  d i s p a t c h e d  to Bosnia as pa r t  of a 
NATO peace operation.  The part ic ipat ion 
of U.S. m i l i t a r y  un i t s  in p o s t - C o l d  War 
peace  o p e r a t i o n s  q u a l i t a t i v e l y  b o o s t e d  
mu I tila tera 1 effectiveness. U.S. C 31 capabil- 
ities and  exper ience  in m a n a g i n g  coali- 
t ions have  p roven  to be major  assets  in 
planning and coordinating multilateral op- 
erations, and valuable special t ies--such as 
civil affairs, psychological operations, spe- 
cial forces, engineering, and advanced io- 
gistics (including tactical and strategic air- 
l i f t ) - -have  been  con t r ibu ted  by the U.S. 
Few other mili tary establishments can pro- 
vide such assets to the U.N. When  there 
has been danger  of conflict, U.S. combat  
uni ts  pa r t i c ipa t ing  in U.N. peace opera-  
tions have remained under  the operational 
c o m m a n d  and control of U.S. senior offi- 
cers,.as in Somalia and Haiti. On occasion, 
for t empora ry  duty, U.S. mil i tary person- 
nel are under  operat ional  or tactical con- 
trol of other mili tary commanders ,  includ- 
ing NATO. 

In keeping with the growth of opera- 
tions, the n u m b e r  of U.N. peacekeep ing  
personnel increased from 8,000 in 1988 to 
some 62,500 in 1995, and assessments  for 
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U.N. peace operations rose from approxi-  
mately $200 million in 1988 to $3 billion in 
1995. (Moreover, tl~ese figures do not cover 
the costly; U.S.-led operat ions in Iraq, So- 
malia, and Haiti.) 

Starting in 1994, however, the U.N. and 
U.S. both adopted a more cautious attitude. 
Haiti, Angola, and Tajikistan were the only 
new' U.N. peacekeep ing  missions under -  
taken in 1994-95, along with the reinforce- 
men t  of the U.N. Protect ion Force in the 
former Yugolsavia ( U N P R O F O R ) a n d  the 
creation of the NATO-led implementat ion 
Force (IFOR) in Bosnia. No new expanded 
peacekeeping operations were authorized, 
and six earlier operations *were completed 
or t e ~ i n a t e d ,  including expanded ones in 
Cambodia  and Somalia and medium-s ize  
missions in E1 Salvador and Mozambique; 
UNPROFOR was scheduled to end in late 
1995. Simultaneously,  a strong movemen t  
arose in Congress favoring a drastic reduc- 
tion in U.S. contributions and suppor t  for 
fu ture  U.N. peace opera t ions ,  as well as 
t ight limits on the use of U.S. forces. The 
backlash generated by the failed mission in 
Somalia, the agonizing dilemmas of the op- 
erat ion in Bosnia, and the need for deep 
cuts in the overall U.S. budge t  generated 
ser ious concerns over  the ut i l i ty  of U.N. 
peacekeeping and made it an inviting polit- 
ical target. The Clinton administration has 
favored t ighter  restr ict ions upon  the UN 
but opposed drastic cuts and overly restric- 
tive constraints, and argued for the contin- 
ued utility of selective, more effective, and 
usually less costly peace operations. At the 

s a m e  t ime,  it a s s i s t ed  in 

Number of Major Peace Operations subs tant ia l  i m p r o v e m e n t s  
in the peacekeeping  capa- 

30 

82 vs ':92 83 VS '93 84 VS '94 85 vs '95 

S0~JRCE: StinSOn Cente¢ 
N01E: Not all operations are by the U,N. 
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bilit ies of the U.N. Secre- 
tar ia t ,  p a r t i c u l a r l y  in the 
areas of logistics, planning, 
and C~I. 

R e p e a t e d  use  of 
this rapidly evolving instru- 
ment of national policy has 
confronted mii i taw thinkers 
wi th  a host  of ne t t l e some 
doct r ina l ,  t ra in ing ,  f inan-  
cial, and operational issues, 
wh i l e  p o l i c y m a k e r s  have  
been forced to grapple with 
an array of novel political 
and diplomatic challenges. 

According to Congressional Research Ser- 
vice data, the cost to the U.S. for peacekeep- 
ing j umped  in FY 1995 to app rox ima te ly  
$1.5 billion in incremental operat ing costs 
and $1.2 billion in contributions to the U.N. 
peacekeeping budget ,  as well as $680 mil- 
lion in humanitarian aid more or less associ- 
ated with the crises that led to the peace- 
keeping operations. The need for effective 
interagency as well as international coordi- 
nation has become more important as civil- 
ian f u n c t i o n s  a n d  a g e n c i e s - - i n c l u d i n g  
scores of private voluntary organiza t ions~  
have been integrated with military forces in 
peace operations. Managing the interaction 
and interdependence of political, military, 
humanitarian, and economic activities is an 
essential element for success. 

I n s t r u m e n t s  
Conflict  Prevent ion and 

In tended  to forestall  the outbreak  of 
hostilities or to facilitate resolution of an 
a r m e d  d i spu t e ,  confl ict  p r e v e n t i o n  and  
peacemaking missions are conducted with 
strict impartiality, almost always with ap- 
p rova l  of the d i spu tan t s .  They  are com- 
pr ised  of p r imar i ly  d ip lomat s  and other  
civilians, including humani tar ian workers, 
human  rights monitors, etc. Limited num- 
bers  of m i l i t a r y  p e r s o n n e l ,  u s u a l l y  un-  
a r m e d ,  o f ten  ass i s t  in l i a i son  w i t h  the  
be l l ige ren t s ,  i m p l e m e n t i n g  conf idence -  
bu i ld ing  measures  or a r r ang ing  a cease- 
fire. A recent innovation in this category of 
peace operations, known as preventive de- 
ployment,  stations lightly armed troops as 
a trip-wire to deter the spread of conflict. 
The only example of this, to date, is Mace- 
donia, where some 1,000 U.N. mi l i t a~ /ob-  
s e r v e r s  (ha l f  f r o m  the U.S.) h a v e  con-  
t r i b u t e d  to d e t e r r i n g  a s p i l l - o v e r  of 
hostilities from Bosnia or Croatia. 

During the Cold War, prevailing U.N. 
practice and Soviet opposition restricted the 
n u m b e r  of U.N. p e a c e m a k i n g  miss ions .  
With the exception of the Congo in the early 
1960s, the U.N. avoided addressing domes- 
tic unrest. Since the end of the Cold -War, the 
Secu r i t y  Counc i l  has  been i n c r e a s i n g l y  
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inclined to approve peace operations. Since 
1995, the U.N. Secretary General has been 
able to authorize conflict prevent ion mis- 
sions on his own initiative. Most of the new 
operations have been explicitly concerned 
with internal conflicts. 

As a result, the United Nations has un- 
der taken  scores of conflict p revent ion  or 
peacemaking missions, (mostly initiatives 
by the Secretary General) and demands  for 
mi l i t a ry  pe r sonne l  to assist  these  diplo-  
matic activities have also increased. Since 
1989, such operations have been conducted 
in Afghanis tan ,  Angola ,  Western Sahara,  
Rwanda,  Somalia, and the Aouzou strip in 
Chad. These missions general ly involved 
domestic rather than interstate conflict (ex- 
cep t  for  A f g h a n i s t a n  a n d  the  A o u z o u  
strip). The manda tes  essentially involved 
m o n i t o r i n g  cease - f i r e s ,  m o v e m e n t s  of 
forces, and weapons  deployments.  Several 
carr ied add i t iona l  objectives: regis ter ing 
voters  and superv i s ing  a r e f e r endum on 
the d i sputed  terr i tory in Western Sahara; 
protecting the delivery of relief supplies in 
Somalia; and assisting with a cease-fire, de- 
mobilization, and election in Angola. Oper- 
ations in Georgia and Tajikistan by the CIS 
and in Liberia by ECOVVAS had U.N. ob- 
servers assigned to them. 

Mission results have been mixed, deter- 
mined primarily by the willingness of -war- 
ring parties to pursue peace and honor the 
agreements reached. Clear and realistic mis- 
sion objectives, a good comprehens ion  of 
the local polit ical s i tuat ion,  adequa te  re- 
sources, and strong outside political sup- 
port from key states also contributed to suc- 
cess. In the  Bosn ian ,  S o m a l i a n  and  
Rwandan  cases, local disputants  were not 
sufficiently receptive to international media- 
tion, and the peace forces lacked the power, 
cohesion, and will to bring an end to those 
conflicts. The same was true in Liberia for 
five years. On the other hand, Libyan troops 
did wi thdraw @ore Aouzou, as did Soviet 
troops from Afghanistan, facilitated by U.N. 
observers. The first Angola mission failed 
due  to i n a d e q u a t e  u n d e r s t a n d i n g  of the 
local situation, an undermanned  U.N. mis- 
sion, an unrealistic timetable, and continued 
differences between the two disputants.  A 
subsequent  mission successfully corrected 
these deficiencies. 

The United States has provided politi- 
cal, logistical, and financial suppor t  to al- 
most  all these conflict p reven t ion /peace -  
m a k i n g  opera t ions  and  on occasion has 
also contributed a small number  of military 
observers. Despite mixed results, V~lshing- 
ton has regarded such operations as a use- 
ful, low-cost means of collectively pursuing 
s e c o n d a ~  interests. Governments  and non- 
governmental  organizations are directing a 
g rea t  dea l  of a t t e n t i o n  to d e v e l o p i n g  a 
rapid-response capability for quickly mobi- 
lizing trained, multinational teams of diplo- 
matic, humanitar ian,  and mili tary person- 
nel in response to international crises. This 
capabili ty could increase the effectiveness 
of efforts at p r e v e n t i o n  or con ta inment ,  
thus avoiding much larger and more costly 
s ecu r i t y  and  h u m a n i t a r i a n  p r o b l e m s  if 
crises continue unchecked. 

Peacekeep ing  opera t ions  occur after  
disputants have achieved a tentative resolu- 
tion to their conflict, whether international 
or intrastate.  In such missions,  impar t ia l  
military observers verify implementation of 
a cease-fire or moni to r  the separa t ion  of 
forces. The number  and success of these op- 
erations have increased substantially since 
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Tr(mp Contributions ........... 
to U.N. Peacekeeping 
Operations as of 
September 30, 1995. 

UK TOTAL 
8,575 62,498 

France 
7,884 

Pakistan 
3,964 

USA 
~ 3,239 
Bangladesh 
~ 3,172 
Canada 
~ 2,271 
~ndia 
~ 2,198 
Norway 

1,760 
Malaysia 
~ 1,655 
Russia Fed. 
~ 1,525 
Others 

SOURCE: UN. 
NOTE: Based on U.N records. The U.S. uses 

a different definition of which of its troops 
are part of U.N. peacei~eeping operations. 

the end of the Cold ~Jar, as has the opera- 
tions' complexity. Recent peacekeeping op- 
erations have frequently involved some as- 
pects of peace-building, as well as support  
for humanitarian operations. 

Prior to 1989, U.N. peacekeeping mis- 
sions were  l imi ted  to obse rv ing  and pa- 
trolling demilitarized zones and force-limi- 
ta t ion  zones ,  and  m o n i t o r i n g  cease-f i re  
agreements. Such operations had mixed re- 
suits. The 1956 mission in the Sinai helped 
p reven t  wa r  for a decade  bu t  was com- 
pelled to wi thdraw at Egypt 's  insistence in 
1967, powerless to prevent another Arab-Is- 
raeli war. A subsequen t  Sinai miss ion in 
1973 facilitated the successful transition to 
the Camp David peace treaty in 1979. The 
Golan mission has helped Israel and Syria 
avoid even a single incident  since it was  
consti tuted at U.S. instigation in 1974. On 
the o the r  h a n d ,  the o p e r a t i o n  in Sou th  
Lebanon, begun in 1972, proved impotent to 
prevent conflict. Its continued presence fol- 
lows the Security Council 's judgment  that 
the situation would be even more volat~e if 
it were withdrawn. This is also t h e  for the 
Cyprus  operation, which began in 1964, was 
upset by a major war in 1974, and continues 
at a lower level of force and expectation. 

In 1962, a U.N. General Assembly ac- 
tion created a Unique Temporary Executive 
Authori ty for West New Guinea to avoid an 
impending war. It successfully provided se- 
curity and an interim administration for the 
territory, turning it over to indonesia after 
seven months  and organizing "an expres- 
sion of popular  opinion" on the future. This 
prefigured the more complex and challeng- 
ing sort of peacekeeping operation that has 
arisen in the post-Cold War period. 

O u t s i d e  of the  fo rma l  U.N.  f r a m e -  
work,  the Israel-Egypt peace treaty estab- 
l i shed  the M u l t i n a t i o n a l  Force and  Ob- 
server (MFO) mission for the Sinai in 1981. 
With some 2,000 pe r sonne l  f rom e leven 
c o u n t r i e s  ( a b o u t  h a l f  f r o m  the  U n i t e d  
States) and an annual  budge t  of $50 mil- 
lion, it is still in existence. Its usefulness is 
illustrated by the absence of subsequent  in- 
cidents in the Sinai. in 1982-85, the U.S., 
Italy, and France undertook a multinational 
operation to calm the situation in Lebanon. 

It was successful in 1982, but  crossing the 
line between impartiali ty and part isanship 
in 1983 led to extensive U.S. casualties. U.S. 
and other forces subsequently withdrew. 

In late 1989, a peacekeeping operation 
was dep loyed  in Nicaragua  to moni tor  a 
cease-fire, verify the concentration of Con- 
tra guerrillas in security zones and the con- 
cur ren t  concent ra t ion  of the N i c a r a g u a n  
army,  and  oversee  Con t r a  d i s a r m a m e n t  
and demobilization. The number  of sea, air, 
and ground observers gradual ly  decreased 
from 1,200 in early 1990 to 300-400 during 
1991. By June 1990, most of the 22,000 Con~ 
tra personnel  had been demobil ized,  and  
the  N i c a r a g u a n  a r m y  had  d i s e n g a g e d .  
Elections were held, and the operation was 
officially terminated in January 1992. 

A separate U.N. peacekeeping opera- 
t ion  for E1 Sa lvado r  was  e s t ab l i shed  in 
1991, involving some 1,000 personnel.  Its 
tasks were to moni tor  respect for h u m a n  
rights, the separation of combatants, demo- 
b i l i za t ion  of S o v i e t - a n d  C u b a n - b a c k e d  
guerr i l la  forces, r es t ruc tur ing  of the Sal- 
vadoran military and police forces, and the 
conduct  of elections, as s t ipula ted  in the 
C h a p u l t e p e c  accords.  Also successful  in 
achieving its aims, the operation was ter- 
minated in 1995. 

Several  l raq- re la ted  U.N. opera t ions  
were  es tabl ished in 1991 s t e m m i n g  from 
the Gul f  "War, i nc lud ing  a p e a c e k e e p i n g  
mission with some 1,000 lightly armed mil- 
i tary personnel  that continues to monitor  
the Iraq-Kuwait  border  and demili tarized 
zone against hostile Iraqi actions. A smaller 
operation demarcated the border to the sat- 
isfaction of Kuwait  and disbanded. 

In M o z a m b i q u e ,  a l a rge r  and more  
complex  p e a c e k e e p i n g  force of b e t w e e n  
5,000 and 7,000 personnel (ONUMOZ) was 
established in December 1992. Its mandate  
was to monitor the cease-fire between gov- 
e r n m e n t  and  guer r i l l a  forces, ver i fy  the 
subsequent  separation and demobilization 
of forces, oversee elections, and facilitate 
the re turn  of refugees. Its annual  budge t  
was some $250 million. The original imple- 
mentat ion period was lengthened to pro- 
vide more time to accomplish its tasks and 
to persuade the warr ing parties to respect 
both their previous agreements and future 
election results (including certain prior un- 
d e r s t a n d i n g s  on p o w e r  s h a r i n g ) .  The  
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Major World Peacekeeping Operations 
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p e a c e k e e p i n g  operat ion  was  success fu l ly  
c o m p l e t e d  in D e c e m b e r  1994. By A u g u s t  
1.995, more  than 1.7 mi l l i on  refugees  had 
re turned  wi th  the ass i s tance  of the U.N.  
High  C o m m i s s i o n  for Refugees  (UNHCR) 
and PVOs. 

In Angola ,  a renewed  U.N. operation 
(UNAVEM III) deployed  in 1995. The plan 
was  to reach a level  of 5,000-6,000 forces, 
b u i l d i n g  u p  g r a d u a l l y  w h i l e  t e s t ing  the 

wi l l ingness  of both government  and oppo-  
s i t ion guerri l la  groups  to d i sarm,  accept  
the 1993 elections,  and prepare for a sec- 
ond round of elections. Thus far, progress 
has been fitful, but a power-sharing agree- 
ment  based on the 1993 elections has been 
r e a c h e d ,  and  r e n e w a l  of h o s t i l i t i e s  has  
been avoided.  

On March 31, 1995, U N M I H  replaced a 
U . N . - s a n c t i o n e d  e x p a n d e d  p e a c e k e e p i n g  
o p e r a t i o n  in I ta i t i  ( the  M u l t i - N a t i o n a l  
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including the move 
heavy weapons to 

Haiti (UHMIH). 
;e o~.transfer of 

Force, or MNF) that  had  been  led by  the 
U.S. Its manda t e  s t emmed  from Chapte r  VI 
of the U.N. Charter, and the mil i tary com- 
p o n e n t  w a s  l i m i t e d  to 6,000 p e r s o n n e l  
(2,400 from the U.S.). Over t ly  host i le  ele- 
ments  had been neutral ized before deploy-  
ment .  The o p e r a t i o n ' s  object ives  were  to 
p r o v i d e  s e c u r i t y  for e lec t ions  and  o the r  
peace-bui lding activities, including creation 
of a new police force, training the iudiciary, 
mon i to r ing  h u m a n  rights,  and  p romo t ing  

economic  revi ta l iza t ion .  The U.S. h e a d e d  
the mi l i ta ry  componen t ,  thereby  re ta ining 
e f fec t ive  c o m m a n d  a n d  con t ro l .  So far, 
UNMIH has been successful in fulfilling its 
m a n d a t e  to p r o v i d e  s ecu r i t y  and  res tore  
civil insti tutions to Haiti, a l though the con- 
duct  of the first round of pa r l i amenta ry  and 
munic ipal  elections in June 1995 was bad ly  
f lawed.  The i n v o l v e m e n t  of U.S. mi l i t a ry  
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Cost to the U.S. of Selected Peacekeeping and Humanitarian 
Operations 
($ millions) 

DoD Assessment 
Incremental Humanitarian for U.N. 
Costs Assistance Peacekeeping Total 

FY94 

Cambodia 5.0 5.0 

Iraq 124.8 1.0 125.8 

Mozambique 

Somalia 528.0 39,0 

Yugoslavia 292.0 387.0 

Total FY 1994 1458.2 882.0 

110.7 !10.7 

330.9 897.9 

459.7 1138.7 

1050.7 3390.9 

FY95 

Cambodia 

Iraq 

Mozambique 

Somalia 

Yugoslavia 

Total FY 1995 

579.0 8.4 587.4 

26.7 26.7 

!2.5 166.9 179.4 

311.9 185.0 659.8 11562 

1507.4 679.3 ~ 182,2 3368.9 

SOUaCE: Congressional Research Service 

forces has been broader, more prolonged,  
and costlier than ant ic ipated,  in par t  be- 
cause civilian agencies in the U.S. and U.N. 
have been slow to muster  the required re- 
sources, and in part due to administrat ive 
deficiencies of the Aristide government. An 
upsurge of violence in late 1995 and ques- 
t ions about  the capaci ty  of the f ledgl ing 
Haitian police force to maintain order when 
U N M I H  departs  illustrates the challenges 
confronting such missions. 

Peacekeeping has become increasingly 
complex and more likely to deal with inter- 
nal instead of interstate, strife. Despite this, 
its overall record since 1991 has been posi- 
tive. Failures have arisen from inadequate 

planning and resources, lack of political so- 
phist icat ion,  or insufficient political sup- 
port  from key states. Above all, peacekeep- 
ing mi s s ions  have  f o u n d e r e d  w h e n  the 
w a r r i n g  p a r t i e s  lack  a c o m m i t m e n t  to 
peace (as in Somalia). Post-Cold War suc- 
cesses  in i n t e r n a l  p e a c e k e e p i n g  ope ra -  
t i o n s - - i n c l u d i n g  ve ry  subs tant ia l  peace- 
b u i l d i n g  and  h u m a n i t a r i a n  act iv i t ies  in 
Namibia ,  Central  America, Mozambique ,  
Angola, and Hai t i - -demonst ra te  the possi- 
bilities for future peacekeeping operations. 

"With po l i t i ca l  s u p p o r t  f rom m a j o r  
p o w e r s  and  key  regional  actors,  b l o o d y  
civil strife that had endured for a decade or 
m o r e  in S o u t h e r n  A f r i c a  a n d  C e n t r a l  
Amer ica  has ceased. Prospects  for more  
representative government  and democracy 
have improved greatly in both regions. In- 
direct benefits have also been substantial,  
inc luding  South Africa 's  peaceful  transi-  
tion to a multiracial democracy and a rein- 
v i g o r a t e d  economy.  In the M i d d l e  East, 
more tradit ional  peacekeeping operat ions 
continue to serve very  impor tan t  U.S. in- 
terests: mainta in ing  peace be tween Israel 
and its neighbors and forestalling renewed 
Iraqi aggression. 

Extensive suppor t  f rom the U.S. and 
others has helped the U.N. Secretariat im- 
prove its capabili ty to plan, deploy, com- 
mand, and sustain peacekeeping operations 
of m o d e s t  scale, and  to p r epa re  for still 
la rger  opera t ions .  For example ,  by mid-  
1995, the U.N. Peacekeeping Office had over 
one hundred  experienced mili tary officers 
on loan to its staff, including a German lieu- 
tenant general, a Dutch major general, and a 
dozen Americans. In contrast, it had a staff 
of three in rnid-1993. It also had established 
a twenty-four-hour command-and-commu- 
nicat ions center  and  consol ida ted  previ-  
ously dispersed logistics functions. 

The Secretariat has deve loped  a pre- 
l iminary  roster  of ea rmarked  or s t andby  
uni t s  f rom m e m b e r  s ta tes ,  and w o r k  is 
proceeding on a deployable  headquar ters  
unit; however,  limits on these capabilities 
clearly remain. Shortfalls in financial sup- 
po r t  f rom m e m b e r  s ta tes ,  chief  a m o n g  
them the Un i t ed  States,  i m p e d e  f u r t h e r  
improvement .  Entrenched bureaucratic in- 
efficiencies and rivalries within the Secre- 
ta r ia t ,  and  b e t w e e n  the  Secre ta r ia t  and 
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s e p a r a t e  U.N.  agenc ies ,  s i gn i f i can t ly  in- 
hibit  coordinat ion  and rap id  reaction. Con- 
t inued  i m p r o v e m e n t  of U.N. capabil i t ies ,  
par t icu lar ly  logistics, t ra ining and  C3I, will 
r educe  the a m o u n t  of s u p p o r t  r e q u e s t e d  
f rom Lhe U.S., l ow e r  costs ,  and  e n h a n c e  
opera t ional  effectiveness. 

Expanded Peacekeeping and 
Peace Enforcement 

E x p a n d e d  p e a c e k e e p i n g  o p e r a t i o n s  
go b e y o n d  even the more  complex peace- 
keep ing  opera t ions  cons idered  in the pre-  
v ious  sect ion.  T h e y  are l a rger  in m a g n i -  
t u d e  (20,000 p e r s o n n e l  or  m o r e ) ,  m o r e  
costly ($1 billion or more),  and  confront  a 
po ten t ia l ly  more  hosti le  opera t ional  envi-  
r o n m e n t  because  consent  from d i spu tan t s  
m a y  be nomina l ,  incomplete ,  or, at t imes, 
n o n e x i s t e n t .  A c c o r d i n g l y ,  t h e y  h a v e  in- 
vo lved  more  assert ive m a n d a t e s  and  rules 
of engagement ,  inc luding the use of force 
u n d e r  au thor iza t ion  of Chap te r  VII of the 
U.N. Charter.  

The only  Cold War era U.N. operat ion 
in this c a t e g o r y - - i n  the C o n g o - - r e s u l t e d  
from an u n p l a n n e d  expans ion  of the mis- 
sion's  original mandate ,  activities, and  per-  
sonnel  be tween  1960 and  1964. Eventually,  
the  mis s ion  a b a n d o n e d  i m p a r t i a l i t y  and  
e m p l o y e d  mil i tary  force to help achieve a 
political ou tcome deemed  desirable by  the 
Uni ted  States. 

B e t w e e n  1992 a n d  11995, e x p a n d e d  
peacekeeping  opera t ions  were  under t aken  
in C a m b o d i a  (UNTAC),  Bosnia (UNPRO- 
FOR), Somalia (UNITAF), and Hait i  (MNF) 
in response  to serious internal  political and  
m i l i t a r y  s t r i fe  and  cri t ical  h u m a n i t a r i a n  
and  human- r igh t s  condit ions.  The Uni ted  
States was, in all cases, a leading advoca te  
and  active par t ic ipant  in genera t ing  these 
m i s s i o n s ,  b u t  h a d  no  u n i t s  i n v o l v e d  in 
UNTAC and UNPROFOR. Initially, all car- 
r ied p r i m a r i l y  h u m a n i t a r i a n  and  peace-  
bui ld ing objectives (e.g., saving lives, repa- 
t r i a t i n g  r e f u g e e s ,  o r g a n i z i n g  e l e c t i o n s ,  
rehabi l i ta t ing the local economy, moni tor -  
ing h u m a n  rights, reforming civil adminis-  
t rat ion,  d i sa rming  and  demobi l iz ing  mili- 
tias, and t ra ining a new cadre of police), as 
opposed  to mere ly  p rov id ing  mi l i t a ry  as- 
s is tance to a d ip lomat ic  miss ion or moni-  
toring the mil i tary  aspects of an interstate  
accord. However ,  the d y n a m i c s  of imple-  
men ta t i on  m e a n t  that  the d o m i n a n t  issue 
and key de te rminan t  of success became the 
use of mi l i ta ry  power  and  its re la t ionship 
to other  activities. 

The manda tes ,  objectives, and uses of 
available mil i tary power  var ied a m o n g  the 
fou r  o p e r a t i o n s .  The M N F  in Ha i t i  a n d  
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UNITAF in Somalia had  Chapte r  VII en- 
forcement authori ty from the outset, which 
explicitly authorized them to use force, not 
mere ly  in self-defense,  but  as needed  to 
achieve their objectives. In practice, force 
w a s  used sparingly and essentially in self- 
defense rather than systematically and co- 
ercively; yet  both  miss ions  mainta ined a 
clear upper  hand  over actual or potential  
opponents  and created an acceptable de- 
gree of securi ty  for the local popula t ion .  
UNTAC,  o p e r a t i n g  u n d e r  C h a p t e r  VI, 
achieved essentially the same objective by 
stressing political dialogue.  Basic impar-  
t i a l i t y  w a s  m a i n t a i n e d  in all  cases .  
UNPROFOR in Bosnia was given Chapter  
VII authori ty for specifiG limited ~£Djectives 

in 1994, which were shared in a confused, 
dual-key ar rangement  wi th  NATO. Coor- 
dinat ion problems be tween the U.N. and 
NATO and confusion amongst  key govern- 
ments severely hampered  operations until 
A u g u s t  1995, at considerable  expense  to 
the credibility of both organizations. 

When norms of international conduct 
have been egregiously violated, the U.N. Se- 
curity Council may decide upon peace en- 
forcement action. Peace enforcement is most 
l ikely  to mee t  its d e m a n d i n g  object ives  
when coercive military force is employed on 
a sustained basis without necessarily adher- 
ing to the principles of consent or impartial- 
ity. Nevertheless, the milita D' objectives are 
l imited in nature,  such as protect ing safe 
areas, enforcing no-fly zones and cease-fires, 
or compelling d i s a ~ a m e n t .  
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In the cases of U N ~ O M  II in Somalia 
a n d  U N P R O F O R  in B o s n i a ,  e x p a n d e d  
peacekeeping operations produce consider- 
able conflict wi th  local parties and  evolved 
into peace enforcement  on the g round ,  in 
part  due  to confusion by the U.N. Security 
Council  and key governments  as well  as in 
the execution of operations on the ground.  
In the cases  of C a m b o d i a  a n d  Ha i t i  a n d  
UNITAF in Somalia,  the potent ia l  for con- 
flict was present, but  a skillful combinat ion 
of force and  d ip lomacy  al lowed the opera- 
tions to proceed success~lly,  avoiding con- 
flict and the need for peace enforcement on 
the ground. 

U.N.  S e c r e t a r y  G e n e r a l  B o u t r o s  
Boutros-Ghali @ankly admi t ted  in his Janu- 
a ry  1995 repor t  to the G e n e r a l  A s s e m b l y  
a n d  Securi ty Counci l  that  the Uni ted  Na-  
tions lacks the resources and capabilit ies to 
manage  complex peace operations properly, 
e spec i a l l y  those  i n v o l v i n g  large  m i l i t a r y  
forces in a combat environment .  For its part, 
the United States mus t  also consider  m a n y  
i s sues - - such  as f inancial  cost, d ivers ion of 
national  mil i tary resources from other mis- 
sions, the risk of casualties, and the fragility 
of domest ic  and  in te rna t iona l  suppor t  for 
peace o p e r a t i o n s ~ i n  the context of whether  
par t idpa t ing  furthers impor tant  nat ional  in- 
terests. Doubts have also been raised about 
the efficacy of using mil i tary force to pursue  
a d u r a b l e  p o l i t i c a l  a g r e e m e n t  in  s t a t e s  
where  poli t ical  ins t i tu t ions  have  been  de- 
stroyed, and the w i s d o m  of us ing  force in 
conflicted situations w h e n  impart ia l i ty  and 
consent are vital to success. 

Wha teve r  the f requency  of future  ex- 
p a n d e d  p e a c e k e e p i n g  or p e a c e - e n f o r c e -  
men t  operations,  U.S. i nvo lvemen t  in them 
wil l  cont inue to be critical. In miss ions  that 
en joyed  s t rong,  cons i s t en t  b a c k i n g  f rom 
the Uni ted  S ta tes - - such  as C a m b o d i a  and  
the  U.S . - led  o p e r a t i o n s  in S o m a l i a  a n d  
t t a i t i ~ t h e r e  was  a un i ty  of p u r p o s e  a n d  
c o h e s i v e  c o m m a n d .  T h e y  e s t a b l i s h e d  a 
d o m i n a n t  posi t ion at the outset and  main~ 
ta ined it, ski l l ful ly combin ing  political, mil- 
itary, a n d  h u m a n i t a r i a n  activities. In con- 
trast, the U.N. miss ions  in Somalia lacked a 
rea l i s t ic  m a n d a t e  a n d  cohe ren t  s u p p o r t ,  
po l i t i ca l ly  or mil i tar i ly ,  f r o m  those  states 
wi th  the most  inf luence and  interest  in the 
area. They also suffered f rom internal  U.N. 
weakness  in the face of tough opposi t ion.  

Opera t ions  in Bosnia were also p lagued  for 
two years  by  i n d e c i s i v e n e s s  a n d  in te rna l  
d i s s e n s i o n  ( c o m p o u n d e d  b y  d u a l - c o m -  
m a n d  arrangements) ,  owing  to l imited and  
uncer ta in  suppor t  by  the Uni ted  States and  
others; the U.N. 's  inheren t  weakness ;  and  
ru th les s ,  c a l cu l a t i ng  o p p o n e n t s  w h o  felt  
threa tened but  not cowed by the U.N. pres~ 
ence and  tried to exploit  it. 

When  expanded  operat ions are u n d e r  
c o n s i d e r a t i o n ,  the i s sues  to c o n s i d e r  in- 
clude: how to set the objectives dea r ly  and 
with as narrow l imits  as possible; what  re- 
sources are l ikely to be required over the an- 
t icipated dura t ion  of the miss ion  and how" 
m u c h  suppor t  can be expected f rom other 
countries and organizations; whether  the re- 
sultant degree, duration, and  cost of a U.S. 
c o m m i ~ e n t  is meri ted by the nat ional  in- 
terests involved;  how these interests can be 
articulated persuasively;  and the l ike l~ood  
of sustained domest ic  political support.  Hu-  
m a n i t a r i a n  mot iva t ions  can genera te  very  
s t rong  in i t ia l  p r e s s u r e s  for U.S. i nvo lve -  
ment;  however,  in the absence of a coherent 
policy and  a politically salable rationale that 
has been c o m m u n i c a t e d  effectively, publ ic  
suppor t  typical ly  fades soon after difficul- 
ties arise. Indeed,  na t ion -bu i ld ing - - tha t  is, 
de facto t r u s t e e s h i ~ r e q u i r e s  such a long- 
te rm c o m m i t m e n t  of large-scale resources 
that the U.S. is l ikely to avoid this responsi- 
b i l i ~  unless  them is an ove rwhe lming  U.S. 
interest in tile country. 

A variety of steps can be taken to l imit  
the resources  r equ i red  f rom the U.S. The 
size of the opera t ion  can be m i n i m i z e d  if 
the  m i s s i o n  a v o i d s  d i rec t  c o n f r o n t a t i o n  
w i t h  o p p o s i n g  pa r t i e s ,  seeks  to c o n t a i n  
rather than  e l iminate  conflict, avoids  exces- 
sive in t rus ion  into in te rna l  affairs such as 
na t ion-bu i ld ing  or external ly  created politi- 
cal reconc i l ia t ion ,  and  phase s  ope ra t ions  
out  af ter  an  in i t i a l  p e r i o d - - i f  necessary ,  
even if total success has not been achieved.  
The  U.S. n e e d  not  p l a y  a m a j o r  ro le  in  
every operation; in some, it m a y  contribute 
a m i n o r  s h a r e  of  the p e r s o n n e l  a n d  re- 
sou rces  b y  e m p h a s i z i n g  its u n i q u e  a n d  
spec ia l i zed  capab i l i t i e s  and  e n c o u r a g i n g  
o t h e r s  to p r o v i d e  the  b u l k  of m i l i t a r y  
forces required.  In instances where  a major  
U.S. cont r ibut ion  is required,  the U.S. can 
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IFOR Areas of Responsibility in Bosnia 

still r e d u c e  the l o n g e r - t e r m  b u r d e n  by  
planning at the outset for other nations to 
contribute follow-on forces once threaten- 
ing initial  obstacles have been overcome 
(as in Haiti). 

Peace-enforcement  missions are nor- 
mally given strictly limited objectives. Pro- 
tection of safe or no-fly zones and of relief 
deliveries can often be achieved by com- 
bined mili tary and political activity with- 
out abandoning  impartiali ty.  However ,  if 
actions become so intrusive that they jeop- 
ardize the core interests or major mili tary 

capabilities of any of the parties to the con- 
flict, the :mission will l ikely become en- 
veloped in major hostilities. At this stage, it 
mus t  pul l  out  or shift from peace opera- 
tions to vir tual  war. To be successful, fu- 
ture operat ions will have to navigate this 
potent ia l ly  dangerous  situation. Fur ther-  
more, peace forces are much more likely to 
be successful in such situations when they 
possess overwhelming military superiori ty 
and good C3I, are not deployed in exposed 
positions or vulnerable to retaliation, have 
a good unders tanding  of the local political 
scene, and maintain political dialogue with 
all sides. 

Humanitarian Support 

Humani ta r ian  suppor t  operations en- 
tail conducting,  assisting, or safeguarding 
the delivery of food and medical supplies, 
p r o t e c t i n g  c iv i l ian  p o p u l a t i o n s ,  and  so 
forth. During the Cold War, they were oc- 
casionally conducted  in conjunction with  
peace opera t ions  (e.g., in the Congo and 
D o m i n i c a n  R e p u b l i c ) ,  b u t  o n l y  in f re -  
quently and usually as an afterthought.  

Since the end of the Cold War, human-  
i tar ian opera t ions  have been u n d e r t a k e n  
with increasing frequency and scope by the 
internat ional  community ,  pr imar i ly  to re- 
duce  the n u m b e r  of deaths  and alleviate 
human  suffering on a massive scale. Mili- 
tary forces have been a major component  
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of several  o p e r a t i o n s ~ s o m e  of which were  
conducted  in association wi th  peace opera-  
t i o n s ~ p r o v i d i n g  logistical suppor t ,  assist- 
ing the activities of civilian organizat ions ,  
del iver ing food and heal th care directly to 
re fugees ,  r e scu ing  e m i g r a n t s  at  sea, and  
protect ing humani t a r i an  opera t ions  under-  
taken by the internat ional  communi ty .  On 
occas ion ,  as in Bosnia  a n d  Somal i a ,  the  
pro tec t ion  of h u m a n i t a r i a n  opera t ions  by  
m i l i t a r y  forces  u n d e r  C h a p t e r  VI of the  
U.N. Char ter  (i.e., operat ing wi th  the con- 
sent of the part ies concerned) evolved into 
p e a c e  e n f o r c e m e n t  u n d e r  C h a p t e r  VII  
(with au thor i ty  to use force). 

In Apri l  1991, Opera t ion  Sea A n g e l - - a  
jo in t  t a s k  force  led  b y  the  U.S. M a r i n e  
C o r p s ~ p r o v i d e d  emergency  assis tance to 
a mill ion Bangladeshis  str icken by  a devas-  
tat ing cyclone. 

In Somalia ,  O pe r a t i on  Prov ide  Relief 
began  in A u g u s t  1992. A dozen  Air Force 
C-130s de l ivered  48,000 tons of food and  
medical  suppl ies  in six mon ths  to interna-  
t ional  h u m a n i t a r i a n  organiza t ions ,  t ry ing  
to help over three mill ion s tarving people.  
W h e n  this p roved  inadequa t e  to s top the 
massive  dea th  and  d isp lacement  of Somali  
people  (500,000 dead;  1.5 mil l ion refugees 
or d isp laced) ,  the U.S. in D e c e m b e r  1992 
launched  a major coalition operat ion to as- 
sist a n d  p r o t e c t  h u m a n i t a r i a n  act ivi t ies .  
The opera t ion  was  successful  in s topp ing  
t he  f a m i n e  a n d  s a v i n g  an  e s t i m a t e d  

200,000 lives, as well  as de-escala t ing  the 
h i g h - i n t e n s i t y  c ivi l  w a r  in to  l o w - l e v e l ,  
local skirmishes.  

In 1992, UNPROFOR was  establ ished 
in Bosnia pr imar i ly  to protect  relief opera- 
tions. U N H C R  was the lead agency in coor- 
dinat ing the effort. Later, U.N. forces--wi th  
no direct  U.S. p a r t i c i p a t i o n - - a t t e m p t e d  to 
provide  safe havens and  protection for re~ef 
convoys.  The U.S. p layed a major role m the 
relief operat ion by conduct ing an airl if t /air-  
d rop  of 69,000 tons to Sarajevo. These activi- 
ties alleviated but  did not stop the massive 
h u m a n  suffering in Bosnia. UNPROFOR' s  
humani ta r ian  operat ions led to clashes with 
most  of the disputants ,  especially the Serbs. 
UNPROFOR eventual ly  became a peace en- 
forcement operation. 

In late July 1994, the U.S. mil i tary un- 
dertook Operat ion Suppor t  Hope  to supp ly  
food,  med ic ine ,  vehicles ,  w a t e r - p u m p i n g  
and purification equipment ,  and other i tems 
to an international effort led by UNHCR to 
assist a million Rwandan  refugees. Six other 
countr ies  also dep loyed  mil i tary forces for 
this purpose,  among  them Japan, France, Is- 
rael, and the Netherlands.  

Ano the r  type  of h u m a n i t a r i a n  opera-  
tion has been conduc ted  by  the U.S. over  
the  pas t  severa l  y e a r s  in the  C a r i b b e a n .  
O p e r a t i o n  D i s t a n t  S h o r e  i n t e r c e p t e d  
Ha i t i an s  and  C u b a n s  f lee ing the i r  coun-  
tr ies in f l imsy  craft  d e s t i n e d  for Florida.  
Though  it can be considered a humani ta r -  
ian opera t ion  insofar  as it rescued people  

INSTITUTE FOR NATIONAL STRATEGIC STUDIES 1 3 9  



S T R A T E G I C  A S S E S S M E N T  1 9 9 6  

Humanitarian Emergencies, 1995 

SOUBCE: ClA 
NOTE: Numbers in parenthesis are the number of peepNe affected by the humanitarian emergency. 

at r isk on the  open  seas,  the o p e r a t i o n ' s  
pr inc ipa l  purpose  was  to prevent  the intru- 
s ion of h u n d r e d s  of t h o u s a n d s  of i l l ega l  
a l iens  into the country,  a h i g h l y  charged  
p o l i t i c a l  i s s u e .  By i n t e r c e p t i n g  t h e s e  
re fugees  before  they  r eached  U.S. soil, it 
was possible  to re turn them to their  coun- 
try of origin or confine them in t empora ry  
detent ion centers. In some instances,  Cuba  
and Hait i  del iberate ly  encouraged emigra-  
tion in order to app ly  pressure on the U.S. 
Thus, Opera t ion  Distant  Shore can be seen 
as a m e a n s  of m a n a g i n g  a secur i ty  prob- 
lem, as wel l  as h u m a n i t a r i a n  support .  

Each relief opera t ion  wi th  a potent ia l  
r equ i r emen t  for mi l i t a ry  suppor t  is l ikely 
to be assessed in more  than  just the terms 
of the U.S. interests involved.  The immedi -  
ate and  long- te rm need  for U.S. help,  the 
a v a i l a b i l i t y  of o ther  ass i s tance ,  p r o b a b l e  
costs, a n d  a t t a i n a b i l i t y  of objec t ives  wi l l  
also be evaluated.  W h e n e v e r  civi l ian agen- 
cies are g iven  the job, p e r h a p s  wi th  mil i -  
ta ry  logis t ics  s u p p o r t ,  the  p o t e n t i a l  tha t  
d i s p u t a n t s  m i g h t  con t ro l  or m a n i p u l a t e  
food d i s t r i b u t i o n  a n d  tha t  the o p e r a t i o n  

could become entangled in unresolved do- 
rnestic power  s tn lggles  mus t  be considered 
as well. Without  proper  oversight,  h u m a n i -  
tarian miss ions  can evolve un in ten t iona l ly  
into po l i t i ca l -mi l i t a ry  opera t ions  wi th  to- 
tally different  objectives and  requirements ,  
as occurred in Somalia and  Bosnia. 

The  m i l i t a r y  c a n n o t  seek to be a re- 
p lacement  for civil ian human i t a r i an  organi- 
za t ions .  H u m a n i t a r i a n  s u p p o r t  s e e m s  to 
w o r k  best w h e n  the mi l i t a ry  r e l inqu i shes  
operat ions to civilians as soon as the latter 
are able  to m a n a g e  them.  O w i n g  to their  
unma tched  logistical and  o rganka t iona l  ca- 
pabi l i t i es ,  however ,  the a r m e d  forces are 
u n i q u e l y  able to p rov ide  a massive,  rap id  
response  to crises in remote locations and  
wil l  l ikely continue to do so in par tnersh ip  
wi th  civil ian organizations.  Given the incli- 
nat ion of the U.S. public  to suppor t  h u m a n -  
i tarian causes, cont inued use of mi l i tary  as- 
sets for such miss ions  seems probable. 

C o n c l  i n s  U S  0 
P e a c e  o p e r a t i o n s  p r o v i d e  a u s e f u l  

a r ray  of i n s t rumen t s  for the pur su i t  of im- 
por tant  U.S. interests and  v a l u e s - - n o t a b l y  
the preserva t ion  or restorat ion of stability, 
t h e  e n h a n c e m e n t  of d e m o c r a c y  a n d  
h u m a n  r ights ,  and  the a l l ev ia t ion  of hu-  
m a n i t a r i a n  crises. Even if U.S. secur i ty  is 
not i m m e d i a t e l y  threatened,  instability, vi- 
o lence ,  and  l a rge - sca le  h u m a n  s u f f e r i n g  
often pose a long- te rm menace  to impor -  
tant U.S. poli t ical  and  economic  interests. 
U n d e r  p rope r  c i rcumstances ,  the va r ious  
fo rms  of peace  o p e r a t i o n s  h a v e  d e m o n -  
strated a capaci ty  to preclude,  l imit ,  or re- 
solve conflict and  to rel ieve h u m a n  suffer- 
ing. Collective action offers an al ternat ive 
to i nac t i on  or u n i l a t e r a l  act ion,  w i t h  the 
a d d e d  advan tage  of a reduct ion in mater-  
ial and  f inancia l  costs for the U.S. and  an 
increase in poli t ical  effectiveness.  

The least mi l i tar i ly  in tens ive  peace op- 
e r a t i o n s - c o n f l i c t  p r e v e n t i o n  a n d  peace-  
m a k i n g  o p e r a t i o n s - - h a v e  h a d  a m i x e d  
record of success. Yet they remain  a viable 
ins t rument  of pol icy because of their rela- 
t ively low cost, smal l  size, and  sustainabil-  
ity. Such prevent ive  measures  m a y  be used 
more  f r e q u e n t l y  in the fu ture ,  e spec ia l ly  
g iven the favorable  contrast wi th  costly ex- 
t e n d e d  p e a c e k e e p i n g  ope ra t i ons  a n d  the 
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A U.S. serviceman identifies a 
Cuban migrant by using the 
~mputerized Defense Mass 
Personnel IdenUfi~tion and 
Tracking System at the U.S. Naval 
Base, Guantanamo Bay, Cuba, on 
June, 1 ~ .  ~ e  worker scans a 
bracelet worn by the migrant 
which contains a ~ p u t e r  chip 
with positive personal 
ide~cat ion.  
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increased efforts by the U.N., m a n y  mem-  
ber  states, and  PVOs to make  them more 
effective and  more  rap id ly  responsive.  Still, 
greater  U.S. mil i tary  and  civilian coopera-  
tion with others  in this effort is fully justi- 
f ied by  the low level of expend i tu r e ,  the 
po t e n t i a l l y  h igh  benef i ts ,  and  the ant ici-  
pa ted  cost savings. 

Peacekeep ing  opera t ions  have  gener-  
ally worked  best  when  the war r ing  parties 
have  reached  an e n d u r i n g  se t t lement ,  al- 
t h o u g h  t h e  p r e s e n c e  of  p e a c e k e e p i n g  
forces,  c o u p l e d  wi th  capab le  d i p l o m a c y ,  
can a lso  p r o v i d e  a v a l u a b l e  f a c e - s a v i n g  
c o v e r  n e e d e d  to fo rge  a c e a s e - f i r e  a n d  
o ther  agreements .  With the end of super -  
p o w e r  r iva l ry ,  p e a c e k e e p i n g  o p e r a t i o n s  
have  general ly  focused on resolving inter- 
na l  conf l i c t s  in i n d i v i d u a l  s t a t e s  r a t h e r  
than cross-border  aggression. The missions 
are thus  more  compl ica ted ,  since there  is 
less control  over  a r m e d  e lement s  and,  in 
s o m e  cases ,  v i r t u a l l y  no a d m i n i s t r a t i v e  
s t r u c t u r e s  or  o r g a n i z e d  l e a d e r s h i p  wi th  
which to work. As a result,  the operat ions  
have  become  m u l t i d i m e n s i o n a l ,  incorpo-  
r a t i n g  s u c h  c o n s i d e r a t i o n s  as h u m a n  
rights, police training, election mon i tonng ,  
and  ins t i t u t ion -bu i ld ing .  Such ve r sa t i l i t y  
has  led to a s t e a d y  d e m a n d  for thei r  de-  
p loyment ,  and cont inued use in the future  
seems inevitable,  g iven the t roubled  state 
of the vcorld. Moreover,  they are of modes t  
cost, especial ly when  there is broad,  inter- 
nat ional  par t ic ipat ion and  suppor t ,  and  the 
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degree  of U.S. pa r t i c ipa t ion  can be mini -  
mized.  Thus,  cont inued  U.S. active suppor t  
rests u p o n  a calculation of nat ional  interest  
versus  cost. 

Coord ina t ion  a m o n g  interested mem-  
ber  states, the Uni ted  Nations,  regional  or- 
gan iza t ions ,  a n d  PVOs has  b e c o m e  even  
more  pivotal  to success for both the politi- 
cal and mil i tary d imens ions  of peacekeep-  
ing. The Organ iza t ion  of Amer i can  States 
has gained experience in peacekeeping;  the 
CIS is deve lop ing  a capabili ty; serious pro- 
jects are u n d e r w a y  to improve  the peace-  
keeping capabili t ies of the Organiza t ion  of 
African Unity; and  the OSCE is interested 
in deve loping  its peacekeeping  role. N-ATO 
is for  the  f i r s t  t i m e  d e e p l y  i n v o l v e d  in 
p e a c e  o p e r a t i o n s .  N u m e r o u s  A s i a n ,  
Af r i can ,  La t in  A m e r i c a n ,  and  E u r o p e a n  
armies  ( including those f rom the CIS) are 
improv ing  their  own  peacekeeping  poten-  
tial, in some cases wi th  help from the U.S. 
In ternat ional  and non-gove rnmen ta l  orga- 
nizat ions are fol lowing the same approach.  
This t rend deserves  encouragement  since it 
wi l l  t e n d  to m a k e  o t h e r  c o u n t r i e s  b o t h  
m o r e  r ecep t ive  and  m o r e  effective >,,hen 
needed  for peace operat ions.  For the U.S., 
this means  fur ther  improvemen t  in its own  
in t e ragency  capabi l i t ies  and  its coordina-  
tion wi th  PVOs. It also means  more  work  
in helping the U.N. Secretariat, regional or- 
gan iza t ions ,  and  i n d i v i d u a l  count r ies  be- 
c o m e  m o r e  p ro f i c i en t .  In pa r t i cu l a r ,  the  
U.S. can provide  valuable  help in improv-  
ing p lanning,  logistics, training, and C 3 ca- 
pabili t ies.  U.N. and  regional  organiza t ion  
a p p r o v a l  will  cont inue  to be ve ry  impor -  
t a n t  as i e g i t i m i z a t i o n ,  e n h a n c i n g  t he  
p ro spec t s  of p a r t i c i p a t i o n  or  s u p p o r t  by  
more  states.  This  means  closer, sus ta ined  
at tent ion to diplomatic  and mil i tary-to-mil-  
i tary efforts a imed at s t rengthening U.S. re- 
lations wi th  other  countries.  

Some degree of U.S. mi l i tary  involve- 
m e n t  can f r e q u e n t l y  m a k e  the d i f ference  
be tween  success and failure for both  con- 
flict p r even t ion  and peacekeep ing  opera-  
tions. U.S. special sk i l l s - - supp l ied  by small  
numbe r s  of special ized personnel  for head- 
q u a r t e r s ,  C3I, p s y c h o l o g i c a l  o p e r a t i o n s ,  
civil affairs, and  special  ope ra t ions  func-  
t i o n s ~ c a n  p rov ide  the essential  extras  to 
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United Nation troops patrol the 
streets around KJgali Airport. 

ensure  success. In addit ion,  U.S. part icipa- 
tion in an operat ion will  often inspire  oth- 
ers to contribute,  whi le  U.S. absence is apt 
to deter  others, as well  as h a r m  the overall  
conduct  of operat ions and  erode U.S. influ- 
ence. This means  a greater U.S. concentra- 
tion on hove to enhance  prospects for suc- 
cess wi th  l imi ted part icipation,  ra ther  than 
a s suming  that the U.S. will  p lay  the domi-  
nant  role. Whatever  role the U.S. plays,  it is 
essential  to pay  close, cont inu ing  at tent ion 
on the g round  and  in Washington  to articu- 
lat ing U.S. objectives and interests, and  ex- 
p l a i n i n g  c lea r ly  h o w  ope ra t i ons  are pro-  
ceed ing .  Such  m e a s u r e s  w i l l  h e l p  b u i l d  
and  sus ta in  suppor t  at home.  

The  p r o g n o s i s  for e x p a n d e d  peace -  
keeping  and  peace enforcement  is less cer- 
tain. By its own  admiss ion ,  the Uni ted  Na- 
tions lacks the capabi l i ty  to m a n a g e  these 
ambi t ious  miss ions ,  and  the serious prob- 
l e m s  of the o p e r a t i o n  in Bosnia  a n d  the 
fa i lure  of the Somal ia  miss ion ,  p lus  very  
h igh  costs, have  u n d e r m i n e d  suppor t  for 
such activities. Thus,  addi t iona l  operations,  
involv ing  large mi l i ta ry  forces u n d e r  U.N. 
c o m m a n d ,  are not l ikely to be unde r t aken  
any  t ime in the near  future,  un less  Wash- 
i n g t o n  d e c i d e s  tha t  an  e x p a n d e d  peace-  
k e e p i n g  or p e a c e  e n f o r c e m e n t  m i s s i o n  

w o u l d  serve i m p o r t a n t  U.S. interests  a n d  
opts  to fo rm a coal i t ion  to u n d e r t a k e  the 
act ion (as in Bosnia,  secceeding  UNPRO-  
FOR). The U.S. g o v e r n m e n t  migh t  seek a 
Securi ty  Counci l  or regional  e n d o r s e m e n t  
to mobi l ize  internat ional  suppor t  for an ef- 
f ec t i ve  c o a l i t i o n  u n d e r  U.S. or p e r h a p s  
u n d e r  NATO leadersh ip  and  C:~I, as it d id  
for IFOR. 

The n u m b e r  of mi l i ta ry  es tabl i shments  
capable  of engag ing  ser iously in peace en- 
fo rcement  is not l ikely  to increase signifi-  
cant ly  in the near  term., despi te  U.S. mil i-  
tary assistance. Therefore, future coalition- 
f o rma t ion  efforts m a y  focus p r i m a r i l y  on 
coun t r i e s  that  a l r e a d y  possess  a d v a n c e d  
m i l i t a r y  capabi l i t ies .  O the r  coun t r i e s  are 
rnore l ikely to be cons idered  for suppor t -  
ing, ra ther  t han  pr incipal ,  tasks in such a 
c o a l i t i o n .  O p e r a t i o n a l  e f f e c t i v e n e s s  in  
r ap id ly  chang ing  s i tuat ions  is l ikely to be 
i m p e d e d  if a r rangements  are m a d e  with an 
eye to political symbol i sm.  D u a l - c o m m a n d  
a r r a n g e m e n t s  ( e .g .U .S . -U .N.  in Somal ia ,  
NATO-U.N.  in Bosnia) are an  example  of 
a r rangements  that pose serious operat ional  
diff icul t ies .  Moreover ,  UNSC Reso lu t ions  
are not a lways  realistic in their operat ional  
impl ica t ions  for forces on the ground.  

H u m a n i t a r i a n  opera t ions  con t inue  to 
receive a great dea l  of a t tent ion in Wash- 
ington and  a round  the world.  Mil i tary  sup- 
port  has  p roven  its u t i l i ty  as a pa r tne r  in 
such operat ions  in nor thern  Iraq, Somalia,  
Bangladesh,  and on the Za i re -Rwanda  bor- 
der. A n u m b e r  of o ther  coun t r i e s  are ex- 
p a n d i n g  their  mi l i t a ry  as wel l  as c iv i l i an  
capac i ty  to s u p p o r t  h u m a n i t a r i a n  opera-  
tions. Similarly, impor tan t  work  cont inues  
wi th in  the U.S. a rmed  forces, other govern-  
men t  agencies,  and  some NGOs  to institu- 
t ionalize and  improve  mil i tary-c ivi l ian  co- 
opera t ion in h u m a n i t a r i a n  operations.  
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In t roduct ion 

T he unconven t iona l  threats  to na- 
tional security are not based on the 

~ a b i l i t y  to seize and defeat territory 
~ m i l i t a r y  forces; rather, they affect 
~ U . S .  interests  t h r o u g h  less direct  
means and often take advantage of, or are 
directed by, non-state actors or forces. Ter- 
rorism, insurgency,  subvers ion,  narcotics 
trafficking, and refugee flows, for example, 
are all means that foreign adversaries may 
employ  or manipu la te  to their advantage  
and at the expense of U.S. national inter- 
ests. Such unconvent ional  threats are dis- 
tinct from the threat posed by the m i l i t a ~  
forces of other nations and the routine po- 
litical and economic competit ion that mark 
interstate relations. 

The i m p o r t a n c e  of u n c o n v e n t i o n a l  
threats to national security is often debated. 
Some hold that unconventional  threats do 
not challenge vital national security inter- 
ests and do not typically evolve into major 
threats to peace. Others, however, maintain 
tha t  the c u m u l a t i v e  effect of u n c o n v e n -  
tional threats is a slow but  s teady erosion 
of the U.S. security posture,  and that  it is 
best to deal with these threats while they 
are smaller and more easily managed. 

The end of the Cold War produced two 
counte rva i l ing  effects on unconven t iona l  
threa ts  to U.S. na t iona l  securi ty.  On the 
other  hand,  the d issolut ion  of the Soviet 
Union eliminated a pr imary source of sup- 
por t  for in te rna t ional  terror ism,  regional  
s u b v e r s i o n ,  a n d  i n s u r g e n c y  d i r e c t e d  
against  U.S. interests. On the other hand,  
w i t h  the  p a s s i n g  of the  b i p o l a r  w o r l d ,  
many regional, intrastate, and transnational 
antagonisms that had been held in check by 
the Cold War have erupted, and some have 
precipi tated unconvent ional  challenges to 
U.S. policy and security. For instance, the 
w i t h d r a w a l  of s u p e r p o w e r  s u p p o r t  for  
Siad Barre's regime in Somalia was largely 
r e s p o n s i b l e  for his  fall f rom power ,  an 
event that set the stage for a humani tar ian 
d i s a s t e r  t h a t  p r o m p t e d  a c o m p l i c a t e d  
U.S./U.N. intervention. 

Ironically, the unparal leled stlccess of 
U.S. forces in the Gulf  War has also con- 
t r i bu t ed  to the l ike l ihood  of u n c o n v e n -  
tional threats. Having witnessed the profi- 
ciency of conventional U.S. military forces 
in Operation Desert Storm, foes of U.S. in- 
terests will p robably  be more  inclined to 
challenge the United States through uncon- 
ventional means. 
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I ns t ruments  
Conventional threats to national secu- 

r i ty  genera l ly  evoke a response  in kind.  
But for legal, moral, political, and practical 
reasons, the United States usual ly  cannot 
respond in kind to unconventional  threats. 
More often than not it must  use tools other 
than those adopted by its foes. Diplomatic 
and mi l i t a ry  responses  are, respectively,  
the first and  last lines of defense against  
u n c o n v e n t i o n a l  th rea t s ,  bu t  the  U n i t e d  
States  m a y  also a u g m e n t  these  op t ions  
with its own unconventional  tools, such as 
nonlethal weapons and special operations. 

M a n a g i n g  u n c o n v e n t i o n a l  t h r e a t s  
with unconventional  instruments  presents 
problems for the United States, for a vari- 
ety of reasons. The American tendency to 
see war and peace as discrete, discontinu- 
ous states makes it difficult to build public 
support  for unconventional  options, which 
often employ limited means to obtain lim- 
i ted ends.  An unconven t iona l  campa ign  
may  require restraint,  patience, persever-  
ance, and acceptance of ambiguous results, 
all of which may be unpopular.  Because of 
the political sensitivity attached to such op- 
tions, they require special management.  

Besides being politically sensitive, un- 
conventional options often fall between or 
beyond the typical mandates  and missions 
of government  agencies. For example, en- 
c o u r a g i n g  an a d v e r s a r y  to des i s t  f rom 
destabilizing a government  friendly to the 
United States might involve a covert act of 
sabotage  that  requires  mi l i ta ry  exper t ise  
resident in DOD and tradecraft skills resi- 
dent in the Central Intelligence Agency. Ne- 
gotiating migrant  camp rules with Haitian 
refugees in Panama may require the legal 
background of Depar tment  of Justice per- 
sonnel but  the l in~ i s t i c  and cultural capa- 
bilities of special operations forces or diplo- 
mats. Delivering large amount s  of aid to 
Bosnian r e ~ g e e s  may require DOD logis- 
tics and the Agency for International Devel- 
opment ' s  contacts wi th  the humanit:arian 
organizations. Hence, applying unconven- 
tional instruments to unconventional secu- 
rity problems requires an unusua l ly  high 
degree of interagency cooperation. 

This chapter  begins  wi th  general  re- 
sponse options to the unconventional threats 
of terrorism, narcotics, and refugee/migrant  

flows. It then considers a number of uncon- 
ventional capabilities at the disposal of the 
United States: special forces, unconventional 
warfare, nonlethal weapons,  psychological 
operat ions ,  and  foreign law enforcement  
and constabulary training. 

Combatting Te~orisrn 
By themselves, terrorist organizations 

have never  threatened vital U.S. interests. 
But w h e n  used  by states in a de l ibera te  
way, they have adversely affected U.S. ac- 
t ions  and  pol ic ies ,  if on ly  by  i m p o s i n g  
higher costs. State support  gives these ter- 
rorists  money,  weapons ,  training:, diplo-  
matic passports for their travel, diplomatic 
pouches for their weapons and explosives, 
intelligence, and safe havens. The terrorists" 
organizations give them resiliency, durabil- 
ity, and,  t h r o u g h  the d iv i s ion  of ski l led 
labor ,  e x p e r t i s e  in the  d e s t r u c t i v e  a r t s  
greater than any individual  could muster. 
Thus,  s ta te -sponsored  terrorist  organiza-  
tions were and are formidable adversaries. 

Since the mid-1960s, states have sup- 
p o r t e d  and  s p o n s o r e d  t e r ro r i s t  a t t acks  
against the interests of the United States in 
an effort to undermine  American policies 
in E u r o p e ,  the  M i d d l e  East ,  a n d  La t in  
America. 

The  U n i t e d  S ta tes  r e s p o n d s  to the 
threat of international terrorism by: 
m Encouraging cooperation among targeted 

countries. 
m Refusing to make concessions to terrorists' 

demands. 
lib Seizing terrorists overseas and transporting 

them to the United States for trial. 
II Imposing economic sanctions on countries 

that sponsor terrorists. 
ml Retaliating against sponsoring countries with 

military force. 
U Attempting to prevent, preempt, and disrupt 

terrorist activities. 
None of these measures alone consti- 

tutes a sufficient response. However,  when  
used  in c o m b i n a t i o n  as par t  of an inte-  
grated, consistent strategy, they can be ef- 
fective, despite the inevitable exceptions to 
the s t ra tegy  that  m u s t  be made  to serve 
more press ing nat ional  interests. The de- 
cline in in te rna t iona l  t e r ro r i sm be tween  
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1985 a n d  1995 r e s u l t e d  not  m e r e l y  f rom 
w o r l d w i d e  political and  economic changes  
but  f rom the appl ica t ion of just such an in- 
t e g r a t e d ,  c o n s i s t e n t  s t r a t e g y  t o w a r d  a 
n u m b e r  of countries k n o w n  to sponsor  ter- 
rorists, especial ly Libya and  Syria. 

The  las t  two of the  six e n u m e r a t e d  
m e t h o d s  d e s e r v e  spec i a l  c o m m e n t .  The  
Uni ted  States has  used  mi l i t a ry  retaliat ion 
twice:  the  A i r  Force,  Navy ,  a n d  M a r i n e  
Corps  raid agains t  Libya in 1986; and  the 
N a v y  cruise-missi le  attack on Iraqi intelli- 
gence  h e a d q u a r t e r s  in 1993. The  ra id  on 
L i b y a  q u i e t e d  i ts  l eader ,  M u ' a m m a r  al- 
Q a d d a f i ,  for  a p p r o x i m a t e l y  e i g h t e e n  
m o n t h s  and ,  a c c o r d i n g  to s o m e  exper ts ,  
has  h a d  a r e s i d u a l  c h a s t e n i n g  effect. Yet 
more  Amer i cans  died f rom Libyan  terror- 
i sm fol lowing the raid than before i t - - e v e n  
e x c l u d i n g  those k i l led  in the b o m b i n g  of 
Pan  A m  fl ight  1 0 3 ~ s u g g e s t i n g  a l imi t  to 
the usefu lness  of retal iat ing wi th  overt mil-  
i ta ry  force. However ,  a less pub l ic  use  of 
force migh t  sacrifice the coercive effect the 
raid p r o d u c e d  on other  count r ies  as vari- 
ous as Syria and  East Germany.  

Prevent ing  terrorism entails  the use of 
defens ive  measures ,  such as pe r imete r  se- 
curi ty a round facilities, as well  as efforts to 
address  wha t  are somet imes  called the un- 
de r ly ing  causes of terrorism, such as eco- 
nomic  inequali t ies ,  injustice, or racial or re- 
l ig ious  d i sc r imina t ion .  The fo rmer  sort of 
prevent ion  is the least g lamorous  but  per- 
haps  the mos t  effective w a y  to combat  ter- 
rorism; the latter, because  of l imi ts  in our 
k n o w l e d g e  and  resources,  is p e r h a p s  the 
least effective. 

1 9 9 6  

Preempt ion  does not m e a n  assassina-  
tion. It m e a n s  only  p reven t ing  a specific act 
of te r ror i sm from taking  place. That  m a y  
be accompl ished  by send ing  a d6marche  to 
a sponsor ing  state or by a p p r e h e n d i n g  ter- 
rorists before they act. P reempt ion  requires  
good intell igence,  however,  wh ich  is often 
not available.  

Dis rup t ing  terrorist activity m e a n s  tar- 
ge t ing  a terrorist  o rgan iza t ion  and  tak ing  
measures ,  not to stop one of its par t icular  
opera t ions ,  bu t  to r ende r  all  its act ivi t ies  
more  difficult. The u l t imate  goal is to make  
the  o r g a n i z a t i o n  c o m p l e t e l y  ine f fec t ive .  
H o w  that is done  d e p e n d s  on how the ter- 
rorists are organized,  bu t  it can inc lude  all 
of the m e a s u r e s  m e n t i o n e d  above ,  espe-  
cial ly at tacks on the m e a n s  by  wh ich  ter- 
rorists are suppor ted .  

Inc reas ing l} ;  i n t e r n a t i o n a l  t e r r o r i s m  
has been m a r k e d  by the appearance  of less- 
organized groups,  which  coalesce a round  a 
leader  for a specific opera t ion or series of 
o p e r a t i o n s ,  r e c e i v i n g  v a r i o u s  k i n d s  a n d  
levels  of s u p p o r t  f r om d i f f e ren t  g o v e r n -  
men t s  and  ind iv idua l s .  Such a group car- 
r ied out the b o m b i n g  of the World Trade 
Center. Because they  are not tied directly to 
a n y  one c o u n t r y ' s  pol i t ical  agenda ,  these 
groups  m a y  be less res t ra ined in their use 
of violence. For the same reason, it is more 
difficult  for the Uni ted  States to inf luence  
them by  pressur ing  their  state sponsors.  

It is too e a r l y  to te l l  h o w  s e r i o u s  a 
p rob lem these groups  pose. While  they are 
c a p a b l e  of h o r r e n d o u s  acts of v io l ence ,  
they genera l ly  are more  vu lnerab le  to pen- 
e t r a t ion  a n d  less  c a p a b l e  t h a n  t e r ro r i s t s  
w h o  are more  organized.  All  the measures  
u s e d  a g a i n s t  the  m o r e  h i g h l y  o r g a n i z e d  
terrorists m a y  be useful  to a degree against  
these groups,  but  counter ing them wil l  re- 
quire  that we d i s rup t  the activities of both  
the operators  and  their  supporters .  Track- 
ing a n d  a r res t ing  the r ing leaders ,  as w a s  
done  after the World Trade Center  bomb-  
ing,  or h a v i n g  ano the r  g o v e r n m e n t  seize 
t h e m  are i m p o r t a n t  w a y s  to coun te r  this 
t e r ro r i sm.  Such  an t i - t e r ro r i s t  o p e r a t i o n s  
will  require a cont inued  emphas i s  on intel- 
l igence and  close cooperat ion be tween  in- 
tel l igence and  law enforcement.  
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C o u n t e m a r c o t i c s  Forces 
The flow of cocaine, heroin, and mari- 

juana into the U.S. from South Amer ican  
and Southeast and Southwest  Asian source 
nations continues to constitute a critical na- 
tional securi ty threat to the U.S. The vio- 
lence accompany ing  the d is t r ibut ion and  
sale of these illegal drugs and the societal 
toll  tha t  d r u g  use  imposes  are na t iona l  
p r o b l e m s  tha t  affect  eve ry  U.S. ci t izen.  
Moreover, the violence and official corrup- 
tion that  the narcotics smugg l ing  cartels 
bring pose significant threats to democratic 
institutions throughout  the world. 

The p r o g r a m s  used  in i n t e rna t iona l  
counternarcotics operations include, but are 
not limited to, enforcement measures such 
as aerial and manua l  eradicat ion of coca 
and  p o p p y  crops, crop subs t i tu t ion  pro- 
~ a m s ,  destruction of drug laboratories, and 
the disruption and dismantlement of major 
narcotics trafficking organizations through 
arrests, prosecutions, and asset seizures. 

The demise  of the USSR has signifi-  
cantly changed the in ternat ional  political 
and geographical landscape, and the drug 
industry  is responding to an array of new 
business and criminal opportunit ies.  Traf- 
fickers now use new smuggling routes that 
traverse the pooHy guarded borders of the 
Caucasus, Central Asia, and Eastern Europe, 
w h e r e  local  l aw e n f o r c e m e n t  is p o o r l y  
staffed and ill equipped  to oppose smug-  
glers. In some cases the "new" routes are in 
fact old smuggling highways that had been 
blocked by the ~ v i e t  Union and Yugoslavia. 

To a t t a c k  th i s  t h r e a t ,  the  U.S. ha s  
called for a shift of emphasis away  from ef- 
forts to disrupt  the flow of cocaine in tran- 
sit and toward efforts in source countries, 
b e g i n n i n g  in the W e s t e r n  H e m i s p h e r e .  
Thus, interdiction activities now make up 
only 8.8 percent of the total U.S. FY 1996 
counte rdrug  budget ,  while a major effort 
has been made  to assist  o ther  na t ions  in 
deve loping  and implement ing  policies to 
destroy narcotrafficking organizations. 

N u m e r o u s  f e d e r a l  agenc ie s  are in- 
volved in international counternarcotics ef- 
forts. The Drug Enforcement  Adminis t ra-  
t ion  (DEA),  the  l ead  a g e n c y  e n f o r c i n g  
federal d rug  laws, has 3,000 agents in 100 
offices in the U.S. and 65 countries abroad, 
as -well as an intelligence center in E1 Paso 

and an air wing active both in the U.S. and 
abroad. The U.S. Cus toms  Service, as the 
pr imary  border-enforcement agency, plays 
a key role in interdicting the flow of illegal 
d r u g s ;  it a l so  m a i n t a i n s  an  e x t e n s i v e  
m o n e y - l a u n d e r i n g  control p rogram.  The 
U.S. Coast Guard,  the principal  mar i t ime 
lave enforcement  agency, conducts patrols 
and special operations in marit ime areas to 
intercept drugs,  and mainta ins  an intelli- 
gence capability on vessels and aircraft en- 
g a g e d  in s m u g g l i n g  d r u g s .  The  S ta t e  
Depar tment ' s  Bureau of International Nar- 
cotics and Law Enforcement (INL) has pri- 
mary  respons ib i l i ty  for the U.S. govern-  
m e n t ' s  i n t e r n a t i o n a l  s u p p l y - r e d u c t i o n  
s t r a t e g i e s ,  in vvhich it is a i d e d  by  the  
Agency for International Development.  

The Depa r tmen t  of Defense 's  role in 
anti-drug operations includes domestic ac- 
tivities, such as the use of National Guard 
forces, as well as an array of international 
programs, including aerial and ground re- 
connaissance ,  de tec t ion  and moni tor ing ,  
and administering the distribution of excess 
m i l i t a r y  e q u i p m e n t  to l aw e n f o r c e m e n t  
agencies for use in counterdrug operations. 
Despite budget  cuts and competing require- 
ments, ~ D  has made a concerted effort to 
enhance programs in source nations, while 
maintaining a strong presence in the transit 
zone. For example, DOD provides training 
and operational support  to strengthen for- 
eign police and military counterdrug acti~- 
ties. It also provides a continuum of special- 
i zed  t r a i n i n g  t e a m s  to o t h e r  c o u n t r i e s '  
counterdrug forces, both in those countries 
and in military schools in the United States. 
This training ranges from aircraft mainte- 
nance to small-unit tactics and operational 
planning. DOD also provides intelligence to 
other countries' counterdrug forces through 
the embassy country teams. Tactical Analy- 
sis Teams help coordinate intelligence and 
bmld tactical-information portfolios on key 
drug  traffickers, which are then passed to 
the appropr ia te  count ry  team element for 
d isseminat ion to host nations. Joint Plan- 
ning Assistance Teams assist foreign forces 
in developing operational plans around in- 
telligence collection activities. Lastly, DOD 
assists other countries" interdiction forces by 
providing their interceptors with essential 
real-time tracking information on s u s ~ c t e d  
narcotrafficking aircraft. 
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Partly as a result of internationaI coop- 
erat ion du r ing  1995, Peru and Colombia  
have had greater success in intercepting il- 
legal flights between the two countries, sig- 
nificantly disrupt ing the movement  of co- 
ca ine  base  in to  C o l o m b i a .  M o r e o v e r ,  
cooperat ive  coun te rd rug  efforts with t h e  
government  of Colombia led to the arrest 
of six of the top seven Cali mafia kingpins. 
Vv'ith U.S. encouragement ,  Colombia and 
Bolivia  have  also l a u n c h e d  ac t ive  c , c a  
eradication campaigns. 

Although cocaine remains the pr imary  
d r u g  t h r e a t  to the  U.S., h e r o i n  has  
reemerged  as a major  threat.  The heroin 
threat may  require a significantly different 
approach than that prescribed for cocaine. 
The  h e r o i n  i n d u s t r y  i n t e r n a t i o n a l l y  is 
much more decentralized, diversified, and 
di f f icul t  to  m o n i t o r  for p u r p o s e s  of en- 
forcement operations. Also, in many  of t h e  
major heroin source and transit countries, 
pa r t i cu la r ly  in Southeas t  and  Sou thwes t  
Asia, the U.S. has important  security inter- 
ests that must  be taken into account; how- 
ever, to pu r sue  these other  interests,  the 
d r u g  i n d u s t r y  and its cr iminal  act ivi t ies  
must  be dealt with as well. 

Forces for Controlling 
Migrants and Refugees 

Large popula t ion  movemen t s  can be 
intentional tools of statecraft as well as hu- 
mani ta r ian  problems. By employ ing  emi- 
gration as an instrument for creating inter- 
n a t i o n a l  f r i c t i on ,  r e g i m e s  are  ab le  t o  

embarrass or frighten their enemies, influ- 
ence o ther  states" domes t i c  and fore ign 
policies, d iver t  another  s tate 's  resources,  
negotiate preferred outcomes from interna- 
tional organizations, stabilize their internal 
politics by expelling dissident groups, and 
even  fill the i r  coffers by  ex to r t i ng  pay-  
ments  either from those leaving or states 
receiving the emigrants. Among the coun- 
tries that have used this tool successfully in 
the last two decades are Vietnam, East Ger- 
many,  Cuba,  and  Haiti .  The use of emi- 
g r a n t s  as an i n s t r u m e n t  cos ts  l i t t le ,  is 
highly effective in attracting international  
attention, and is readily available to virtu- 
ally every  state, par t icu lar ly  those of the 
developing "world that may  lack more tra- 
ditional tools of statecraft. 

Emigration from both Haiti and Cuba 
in 1994 i l lustrates m a n y  of these general  
statements. Although not an organized ini- 
t iative of the junta in Port-au-Prince,  the 
emigrant flow created strong political pres- 
sure that affected U.S. policies. Simultane- 
ously, the Cuban  regime successfully ma- 
n i p u l a t e d  m a s s  e m i g r a t i o n  to ex t r ac t  
c o n c e s s i o n s  from the United States on sev- 
eral issues. As in the past, Castro used emi- 
gration not only to embarrass Washington 
but  also to gain a favorable change in the 
annual quota of legal emigration from Cuba 
to the United States, a move that helped sta- 
bilize his own domestic political situation. 

Dealing with a sudden emigrat ion cri- 
sis requires the diversion of resources from 
other government  activities. In the 1994-95 
emigrant  operations in the Caribbean, for 
example, DOD provided a broad range of 
goods and services, including camp facili- 
ties, rat ions,  health care, security, c rowd 
control, and mail delivery. The Navy  pro- 
vided the principal forces for a massive in- 
terdict ion operat ion,  inc luding the track- 
ing, interception, and inspection of all craft 
depar t ing either Cuba or Haiti, as well as 
the t ransportat ion of all emigrants to DOD 
facilities throughout  the Caribbean. These 
activit ies s ignif icant ly  impa i red  mi l i t a ry  
operations and readiness. In order to deal 
wi th  emigran ts  at the G u a n t a n a m o  base 
a lone ,  A t l an t i c  C o m m a n d  had  to cease 
fleet training and base maintenance opera- 
t ions,  s u s p e n d  contrac ts ,  hal t  base  con- 
struction, and send home all non-essential 
civilian personnel. 
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Responding successfully to the strate- 
gic use of emigration requires, first distin- 
guishing between popula t ion  movements  
that are initiated or manipulated for politi- 
cal purposes from those resulting from hu- 
manitarian problems. Since the former are 
largely efforts at extortion, they may multi- 
p ly  if the ta rgeted  states repea ted ly  suc- 
cumb to p ressure  and a c c o m m o d a t e  the 
o b j e c t i v e s  of the  s ta te  f r o m  w h i c h  the  
movement  originated. Countermeasures  to 
stem emigrant flows depend largely on the 
role of the or ig ina t ing  state. If, as in the 
case of Cuba, a gove rnmen t  manipula tes  
an emigrant  flow for political gain, coun- 
termeasures focus on altering the behavior 
of the g o v e r n m e n t ,  t h r o u g h  sanc t ions ,  
blockades, or other diplomatic a n d / o r  mil- 
i t a ry  means .  I n t e r d i c t i o n  can l imi t  the 
number  of emigrants that reach U.S. terri- 
tory. P rograms  for the t ranspor t ,  protec- 
tion, processing, or repatriation of the emi- 
grants handle those that do. 

In cases such  as Ha i t i ' s ,  w h e r e  the 
emigran t  flow is exploi ted but  not origi- 
na t ed  by  the s e n d i n g  count ry ,  coun te r -  
measures  p r imar i ly  focus upon  the emi- 
g r a n t s  t h e m s e l v e s .  M e a s u r e s  i n c l u d e  
interdiction at sea or by land, repatriation, 
or transfer of migrants  to a third location. 
In a d d i t i o n ,  p s y c h o l o g i c a l  o p e r a t i o n s  
(PSYOP) can help convince would-be  emi- 
grants that they have little or no hope of 
reaching U.S. territory. 

All countermeasures must  be applied 
carefully. For example, sanctions that affect 
a country 's  populat ion more than its lead- 
e rsh ip  m a y  only  increase emig ra t ion  by 
adding a humani tar ian exodus to a forced 
one. Forcible repatriation can serve as a de- 
terrent, but  may present legal and political 
problems. Often, public information cam- 
paigns are neccessary to cast the country of 
origin a bad light and to apprise domestic 
and foreign citizens of the tr~ae character of 
the refugee problem. 

The cases in which  forced e m i g r a n t  
flows might affect the United States directly 
are few in number  but, particularly in the 
case of Cuba, are difficult to handle politi- 
cally and logistically. Ethnic cleansing in 
the Balkans will probably suggest to those 

engaged in ethnic conflicts that forced emi- 
gration is an effective tool. It helps attain a 
war  aim, ethnic purity, while causing diffi- 
culties for your  enemies, who must  receive 
and take care of the emigrants. 

Special Operations Forces 
Special operations forces (SOF) are an 

excep t iona l ly  flexible i n s t r u m e n t  for re- 
spond ing  to unconvent iona l  threats.  The 
small  size, un ique  capabil i t ies,  and  rela- 
t ively  self-sufficient  na ture  of SOF uni ts  
often mean that their employment  will not 
entail the degree of political liability or risk 
of escalation normally associated with the 
e m p l o y m e n t  of larger, more visible con- 
ventional forces. Those traits, in turn, make 
SOF a particularly attractive option for re- 
sponding to indirect aggression. 

SOF may  be used to maximize the ef- 
fectiveness of conventional  forces, for e:x- 
ample, by augment ing the Navy  and Coast 
Guard  enforcement  of sanctions. Or they 
may  be used to provide  decision makers  
w i t h  an  u n c o n v e n t i o n a l  a l t e r n a t i v e  to 
diplomacy or conventional force, such as a 
hostage rescue operation. Or they may  be 
used to perform a variety of nontraditionaI 
military missions, such as emergency med- 
ical p rocedures  or de-mining  operat ions,  
that are especially appropr ia te  for uncon- 
ventional threats. 

S O F  as C o m m a n d o s .  In general terms, 
SOF p e r f o r m  two roles for the Na t iona l  
Command  Author i ty  that may prove useful 
in r e spond ing  to unconven t iona l  threats.  
SOF exercise their  c o m m a n d o  role when  
they utilize stealth, speed, precision, and 
audacity to undertake precision penetration 
and strike operations against selected tar- 
gets. Such miss ions  m a y  be des igned  to 
seize, damage ,  or des t roy  a target;  to re- 
cover personnel or materiel; or to conduct 
reconnaissance/surveil lance operations. In 
the context of unconventional threats, SOF 
c o m m a n d o  capab i l i t i e s  can be u sed  for 
gathering intelligence and evidence against 
terrorists; recovering valued persons, such 
as hostages; or des t roying an adversa ry ' s  
selected national assets in support  of an ag- 
gressive sanctions effort. 

Dramatic improvements  over the past 
decade in conventional standoff precision- 
strike and long-range reconnaissance capa- 
bilities mean  that  the undes i rab le  risk of 
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putt ing SOF personnel on the ground can 
often be avoided. However,  to retrieve per- 
sonnel or materiel  or to make critical on- 
the-scene judgments  still requires pu t t ing  
men on the ground. Moreover, advances in 
long-range reconnaissance and strike capa- 
bilities have been par t ia l ly  offset by im- 
p r o v e m e n t s  in in tegra ted  e n e m y  air de- 
f e n s e s  a n d  the  t r e n d  t o w a r d  m o v i n g  
high-value targets underground.  

The airborne pla t forms carrying U.S. 
advanced  reconnaissance and str ike sys- 
tems are not invulnerable. They can lcu2 shot 
down,  risking loss of life or the taking of 
hostages, as well as the embarrassing loss of 
a h i g h - v a l u e  p l a t f o r m ,  as o c c u r r e d  in 
Lebanon in 1983 and Bosnia in 1995. De- 
pend ing  on the target and circumstances, 

2 
C 

Z 
w 

Z 
O 
¢0 

:D 

I N S T I T U T E  FOR N A T I O N A L  S T R A T E G I C  STUDIES 1 4 9  



S T R A T E G I C  A S S E S S M E N T  1 9 9 6  

SOF used alone or in conjunction with con- 
ventional forces to assist in target designa- 
tion, location, and tracking may reduce the 
overall risk of a reprisal attack or sensitive 
reconnaissance mission. To improve their 
reconnaissance and precision-strike capabil- 
ities, SOF are taking advantage of advanced 
technologies in such areas as thermal  im- 
agery, electronic-signals collection, radiation 
and magne t i c -de t ec t i on  e q u i p m e n t ,  un-  
m a n n e d  aerial  vehicles,  secure real- t ime 
communicat ions ,  and placed, una t t ended  
systems that increase the team's survivabil- 
ity and enable it to cover a larger area. 

SOF as Diplomat-Warriors.  SOF per-  
form their second type of role--sometimes 
referred to as their indirect, diplomat-war-  
rior,  or u n c o n v e n t i o n a b w a r r i o r  r o l e -  

w h e n  they  inf luence ,  advise ,  t rain,  and  
conduct operations with foreign forces and 
populations. In this indirect role, SOF may 
help manage refugee camps, train and ad- 
vise allied counter insurgency forces, train 
and assist allied indigenous  forces in un- 
conven t iona l  warfare ,  and  help stabil ize 
f r i end ly  g o v e r n m e n t s  via psycho log ica l  
opera t ions  and advice and assistance on 
civi l -sector  activit ies.  The quie t  dep loy -  
ment of SOF to assist allies can signal U.S. 
d e t e r m i n a t i o n  a n d  p r o v i d e  a l ow- r i sk ,  
h igh -payo f f  op t ion  for decis ion makers .  
P e r f o r m i n g  the u n c o n v e n t i o n a l - w a r r i o r  
role requires not only language and cross- 
cultural skills but also cutt ing-edge lethal 
force capabilities. 
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Special Operations Funding 1984-1995 
(millions of constant 1995 $) 

SOURCE: D0D 

Nevertheless ,  there is a nonlethal  di- 
mension  to SOF's  indirect  role that  is at- 
t rac t ing more  a t ten t ion  and p r o v i d i n g  a 
m o r e  b a l a n c e d  v i e w  of these  v e r s a t i l e  
forces  so long  a s s o c i a t e d  in the pub l i c  
i m a g i n a t i o n  wi th  "mis s ion  imposs ib l e "  
commando operations. 

Immedia te ly  fol lowing the Gulf War, 
the relief effort in Northern Iraq, to save the 
Kurds from Saddam Hussein 's  wrath  and 
the harsh  m o u n t a i n  e n v i r o n m e n t  show-  
cased SOF's  nonle tha l  skills. Whi le  cog- 
nizant of tribal prerogatives and an ongoing 
insurgency ,  the civil affairs  and  special  
forces soldiers were able to earn the confi- 
dence of Kurdish leaders, organize camps, 
and del iver  l i fesaving food, shelter, and  
medical supplies. PSYOP detachments used 
loudspeakers  and on-the-spot newslet ters  
to reassure the Kurds and coax thein down 
from the mountains,  and civil affairs units 
designed way  stations and camps that re- 
flected religious, tribal, and family customs. 
These units also negotiated the transit ion 
between U.S. mil i tary forces and the U.N. 
and other international relief agencies. 

O t h e r  examples of nonlethal  applica- 
tions of SOF in their indirect role include 
the mine-awareness  and de-mining train- 
ing conducted by Special Forces and PSYOP 
units in suppor t  of U.N. peacekeeping ef- 
forts in the early 1990s. The use of civil af- 
fairs units to set up  and manage the Hait- 
ian refugee camps at Guan tanamo and to 
m a n a g e  rura l  secur i ty  and  presence  for 

U.N. forces in Haiti are other examples of 
the w a y  SOF can be used in response  to 
unconventional  security problems. 

Special operations forces include civil 
affairs units, which are largely in the Re- 
serves. They are trained to provide the in- 
terface between the mili tary and the civil- 
ian populat ion and government  in the area 
of mi l i t a ry  opera t ions .  They  are also in- 
creasingly taking on a role of coordination 
w i t h  P r i v a t e  V o l u n t a r y  O r g a n i z a t i o n s  
(PVOs). An example of the importance of 
such coordination came dur ing  Operat ion 
Restore Hope  in Somalia. The Civil-Mili- 
tary Operations Center (CM(K~), with liai- 
son officers from each of the major contin- 
g e n t s  in the  m u l t i n a t i o n a l  c o a l i t i o n ,  
including the U.S., worked closely with the 
H u m a n i t a r i a n  Opera t ions  Center  run by 
the Uni ted Nat ions ,  thereby p rov id ing  a 
single focal point  for all  relief agencies in 
the  c o u n t r y .  E v e n t u a l l y ,  n i n e  p a r a l l e l  
CMOCs  control led  the issue of ID cards 
and maintained a data matrix on the status 
of food relief supplies. 

U n c o n v e n t i o n a l  Warfare 
U n c o n v e n t i o n a l  w a r f a r e  is m i l i t a ry  

o p e r a t i o n s  c o n d u c t e d  in e n e m y - h e l d ,  
enemy-control led ,  or poli t ically sensit ive 
territory, including guerri l la  warfare  and 
s u p p o r t  to i n su rgency ,  tha t  are ca r r i ed  
out by indigenous personnel supported or 
d i rec ted  in v a r y i n g  degrees  by ex te rna l  
forces. There are three ways  in which the 
United States might  engage in unconven-  
tional warfare: as part  of a major regional 
conflict (MRC); in suppor t  of a c i t izen/par-  
tisan defense intended as a deterrent; and 
as an effort to suppor t  an insurgency. En- 
gaging in unconvent ional  warfare as part  
of an MRC is not  a lways  possible,  how-  
ever,  because  some reg imes  o p p o s e  the 
a r m i n g  and  t r a i n i n g  of a n y  s ign i f i can t  
number  of their general citizenry. Prepar- 
ing and  a s s i s t ing  a p a r t i s a n  d e t e r r e n c e  
force can l ikewise present  political prob- 
i ems  by  w h a t  it m a y  s u g g e s t :  t ha t  the  
United States believes the partisans'  coun- 
try is unprepared to fight, or will be over- 
run in any case, or should mount  a holding 
action while the United States improves its 
negotiating position. 
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The U.S. experience in the 1980s--for 
example, in Afghanis tan and N i c a r a g u a - -  
proved that support  for an insurgency can 
be an effective way of putt ing indirect pres- 
sure on adversaries. But it also showed that 
such s u p p o r t  can be hard to control,  and 
that once training and equipment  have been 
provided, they can be used in ways  c o n t r a ~  
to U.S. precepts or interests. Thus, a careful 
weighing of costs and benefits is necessary 
to determine the merits of using unconven- 
tional warfare against states that support  in= 
surgencies against  U.S. allies, suppor t  ter- 
r o r i s m ,  or a c q u i r e  w e a p o n s  of m a s s  
des t~c t ion ,  perhaps the three most impor- 
tant future uses of this blunt instrument. 

Nonlethal Weapons 
Nonlethal  weapons  are characterized 

by their abil i ty to disable or incapaci tate  
people or things while minimizing physi- 
cal harm to them, either because their ef- 
fects are highly  discriminate or relatively 
r e v e r s i b l e .  The  c o n c e p t  of n o n l e t h a l  
weapons is not new. Tear gas, for example, 
is a familiar option generally employed to 
nonlethal effect. For example, tear gas was 
used during the Vietnam conflict, not only 
to quell disturbances, but to flush Vietcong 
guerrillas from underground hiding places+ 
In addition, anti=traction compounds  were 
appl ied exper imenta l ly  to sections of the 
Ho Chi Minh Trail. 
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Non-lethal bullet. 

Several elements of the post-Cold War 
era have affected the use of nonlethal force. 
First, a new political and strategic signifi- 
cance attaches to nonlethal weapons  in an 
era of increasingly comprehensive and in- 
s tantaneous mul t imedia  global news cov- 
erage. Secondly, the increased l ikel ihood 
of opera t ing  in dense ly  popu la ted  u rban  
areas  a n d  a g a i n s t  u n c o n v e n t i o n a l  foes 
using human  shields has focused renewed 
a t t en t ion  on a l t e rna t i ve  app l i ca t i ons  of 
force wi th  m a x i m u m  restraint  and  mini-  
m u m  violence. M a n y  adversar ies  under-  
s tand  that  the Uni ted  States is de t e r r ed  
from taking steps that  can harm innocent 
civilians, and so del iberately in termingle  
w i th  t hem whi le  e n g a g i n g  in hos t i le  or 
p rovoca t ive  actions. Non le tha l  weapons  
untie U.S. hands by allowing forces to initi- 
ate action against  a mixed group  of non- 
combatants ,  combatants ,  and agents  pro- 
vocateurs. Even in cases where civilians are 
consciously abett ing foes or acting to dis- 
rupt or impede U.S. efforts, it often is inap- 
propriate and counterproductive to respond 
with  indiscriminate lethal force, or some- 
times with any lethal force at all. 

But not least among post-Cold War de- 
ve lopments  affecting the use of nonlethal  
weapons has been the advent of highly ad- 
vanced and, in some cases, exotic technolo- 
gies,  w i th  sub t l e  d a m a g e  m e c h a n i s m s .  
These weapons can be highly discriminate 
or re la t ive ly  reversible.  For example ,  an 
e l e c t r o m a g n e t i c  p u l s e  can sho r t - c i r cu i t  
electronic subsystems within adversary as- 
sets such as vehicles or weapons, rendering 
them useless; but  the pulse leaves human  
beings unharmed. Or a large crowd might  
be temporari ly incapacitated by a powerful, 
low-frequency acoustic signal without per- 
manent  effect. Ideally, no one dies, and all 
eventual ly recover fully, suffering no last- 
ing deleterious effects. 

In general, nonlethal  weapons  are an 
attractive means of expanding the options 
avai lable  to po l i cymake r s  and comman-  
ders in that thin gray area between no ap- 
plication of military force at all and appli- 
cation of lethal force. Nonlethal  weapons  
can stretch out the gray area and control 
the evolution of situations, providing bet- 
ter m a n a g e m e n t  of an escalation.  It was 
precisely that desire to achieve military ob- 
jectives while minimizing human  fatalities 

and collateral materiaI damage that led the 
U.S. M a r i n e  C o r p s  to o b t a i n  n o n l e t h a l  
w e a p o n s  to ass is t  in the w i t h d r a w a l  of 
UNOSOM II forces from Somalia. 

Nevertheless ,  nonle thal  weapons  are 
not without  problems. Left unqualified, the 
te rm "non le tha l "  can lead to unreal is t ic  
public expectat ions that  no fatalities will 
result  f rom using such weapons .  In fact, 
there will always be some residual risk of 
fatalit ies or p e r m a n e n t  phys ica l  ha rm to 
people or physical assets, even though the 
U.S. i n t e n t i o n  is to d e v e l o p  n o n l e t h a l  
weapons that cause no lasting harm. Hav- 
ing nonlethal weapons  in the U.S. arsenal 
may  also lead some to believe erroneously 
that the United States is constrained to try 
them first in any encounter, and escalate to 
lethal means  only  if o ther  measures  fail. 
Others  m a y  misunde r s t and  the nature  of 
certain nonlethai weapons and incorrectly 
infer that they violate arms-control treaties 
or international legal constraints. 

YVitness the controversy su r round ing  
anti-personnel lasers, which could be used 
to blind enemy soldiers. The U.S. program 
is des igned  to deve lop  lasers that  wou ld  
take enemy equipment ,  such as anti-tank- 
weapon sights, out of commission without  
causing lasting damage  to the eyesight of 
enemy soldiers. That is consistent with the 
October 1995 laser weapon protocol to the 
C o n v e n t i o n  on C o n v e n t i o n a l  Weapons ,  
supported by the U.S. However,  a protocol 
bann ing  ant i -personnel  devices has been 
proposed by  the Swedish government ,  il- 
lus t ra t ing the political sensit ivi ty of non- 
lethal weapons. 

More to the point, the employment  of 
nonlethal weapons will not always be fully 
successful.  Not  all p rospec t ive  nonle thal  
technologies will prove technically, legally, 
or politically feasible. Those weapons that 
are fielded will require special training and 
new doctrines, as well as careful planning. 
Unless the United States is very shrewd in 
the way  it conceives of and employs non- 
lethal weapons,  paying particular attention 
to the psychological  and political d imen-  
sion of such operations, a military success 
could be thwarted by political countermea- 
sures. Even a perfectly executed attack in 
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PSYOP: UH-60 ~ p i n g  l e a ~  in 
Thaila~ du~ng the Cobra Gold 94. 

w h i c h  non l e tha l  w e a p o n s  p e r f o r m  as ex- 
pected migh t  be countered by ruthless  ad- 
versar ies  wi l l ing  to kill  their  oven compa-  
triots and b lame  it on the Uni ted States. 

Thus, whi le  nonle thal  weapons  appear  
to p r o v i d e  i m p o r t a n t  a d v a n t a g e s  to the  
Uni ted States in the post-Cold War environ- 
ment ,  they are subject to a n u m b e r  of cau- 
tions. Ful ly  real izing their promise  requires 
c o o r d i n a t i o n  of the ope ra t i ona l  n e e d s  of 
mi l i t a ry  c o m m a n d e r s ,  the poli t ical  priori-  
ties and concerns of top civil ian leadership,  
a n d  the c rea t iv i ty  and  re source fu lness  of 
the acquisi t ion and  technical communi t ies .  
Since severa l  agencies ,  i n c l u d i n g  the De= 
p a r t m e n t  of T r a n s p o r t a t i o n  a n d  Depar t -  
m e n t  of Justice, have  a role in counte r ing  
unconven t iona l  threats, such coordinat ion  
will  require an interagency effort as well. 

Psychological Operations 
(PSYOP) 

For yea r s ,  the sub jec t  of PSYOP re- 
m a i n e d  s h r o u d e d  in mys te ry ,  de sp i t e  its 
use by  the U.S. a rmed  forces since the earli- 
est days  of the Republic.  It was  v iewed  as a 
b lack art that  e m p l o y e d  fa lsehoods ,  half-  
truths, and  deception. In fact, to capture an 
aud ience ,  ho ld  its a t tent ion,  and  foster  a 
par t icular  bel ief  or behavior ,  PSYOP mes- 
sages no rma l ly  mus t  be truthful.  

The successfu l  use  of PSYOP d u r i n g  
m i l i t a r y  o p e r a t i o n s  in G r e n a d a  (1983), 
P a n a m a  (1989), the Persian Gul f  (1991), So- 
m a l i a  ( 1 9 9 3 - 9 4 ) ,  a n d  H a i t i  ( 1994 -95 )  
h e l p e d  lift  PSYOP's  s h r o u d  and  d e m o n -  
s t ra ted  its u t i l i ty  a n d  f l ex ib i l i ty  across  a 
wide  range of mi l i t a ry  activity. 

The U.S. A r m y ' s  PSYOP force struc- 
t u re ,  a c t i v e  a n d  r e s e r v e s ,  is r e l a t i v e l y  
small:  1,200 act ive-duty  soldiers  and civil- 
ians and 3,000 reserves. The force is region- 
ally oriented and  trained,  and  recruited ac- 
c o r d i n g  to l a n g u a g e  s k i l l s ,  c u l t u r a l  
awareness ,  and  ethnicity. A core of h igh ly  
q u a l i f i e d  c i v i l i a n s  p r o v i d e s  the c u l t u r a l  
skills so vital in the conduct  of successful  
PSYOP. The force has  m a n y  h igh ly  qual i -  
f ied  l i n g u i s t s  bu t  u s u a l l y  re l ies  on local  
h i res  a n d  A r m y - w i d e  sea rches  to ob ta in  
nat ive-born speakers.  

The U.S. Air  Force also ma in ta ins  the 
capab i l i ty  to de l ive r  leaflets  a n d  conduc t  
a i r b o r n e  rad io -TV b r o a d c a s t  ope ra t ions .  
This capabi l i ty  has been demonst ra ted ,  for 
example ,  by  the d e p l o y m e n t  of EC-130 air- 
craft that  c o n d u c t e d  te lev is ion  a n d  radio  
broadcasts  of PSYOP messages  in Haiti.  

As a result  of the informat ion  revolu- 
tion and  the concurrent  explosion of global  
t e lecommunica t ion  capabili t ies,  a degree of 
in ternat ional  interconnect ivi ty  has evolved 
that  was  u n i m a g i n a b l e  even  in the mid -  
1980s. In th is  e n v i r o n m e n t ,  c y b e r s p a c e  
m a y  become  the ba t t lespace  of the infor-  
m a t i o n  warr ior .  In a d d i t i o n  to PSYOP ' s  
u s u a l  a r s e n a l  of p r i n t i n g  p resses ,  l o u d -  
speakers ,  radio ,  and  TV t r ansmi t t e r s ,  ef- 
forts are u n d e r w a y  to use emerg ing  tech- 
nologies  to enhance  PSYOP effect iveness.  
PSYOP pay loads  in u n m a n n e d  aerial vehi- 
cles, for e x a m p l e ,  can be used  to ex tend  
current  b roadcas t  and  lea f le t -de l ivery  ca- 
pabil i t ies to prev ious ly  denied areas. Faxes 
can be sent to recipients wor ldwide ,  auto- 
d ia le rs  can de l ive r  r ecorded  m e s s a g e s  to 
i n d i v i d u a l s  v i a  t e l e p h o n e ,  a n d  d i r e c t  
broadcast  satellites can be used  to provide  
te levised "news"  to large segments  of the 
wor ld ' s  populat ion.  PSYOP bi l lboards  can 
be es tabl ished on the Internet to send mes- 
sages to a n y o n e  wi th  access to it. The ex- 
plosion of informat ion  and  communica t ion  
technology wil l  cont inue  to offer new op- 
por tun i t i e s  for PSYOP; the cha l lenge  wi l l  
be to i n c o r p o r a t e  this  t e c h n o l o g y  in  the  
most  cost-effective manner .  

I n f o r m a t i o n  s y s t e m s  r e p r e s e n t  the  
m e d i u m  over which  messages  are carried; 
it is the job of PSYOP to tailor the message  
that is received. PSYOP wil l  be more effec- 
tive to the extent to wh ich  its messages  are 
cul tura l ly  sound,  l inguis t ical ly  perfect, and  
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highly persuasive, that is, messages that 
resonate with and reinforce attitudes that 
can work to produce the desired behav- 
ioral results. 

Foreign Law-Enforcement and 
Constabulary Training 

Responding to unconventional threats 
very often requires working with the law 
enforcement communities of other nations. 
Managing refugees, enforcing sanctions, 
preempting or disrupting terrorists, inter- 
dicting narcotics t~afficking, or establishing 
public order after military operations or a 
natural or man-made disaster all involve 
working with indigenous security forces. 
As with the other unconventional instru- 
ments described above, foreign police as- 
sistance is both politically sensitive and 
complex in that several= U.S. government  
agencies may  become involved in these 
kinds of activities. 

In response to abuses related to police- 
training assistance programs in Vietnam, 
Congress passed legislation in the 1970s 
prohibiting the use of any Foreign Assis- 
tance Act funds for the purpose of training 
or assisting foreign police, a general prohi- 
bition that applied to all government agen- 
cies. In subsequent years, however, Con- 
gress a l lowed several  broad legis la t ive 
exceptions to this general prohibition, par- 
ticularly in the area of cooperative interna- 
tional counternarcotics and antiterrorism ef- 
forts, which also applied generally to all 
agencies. DOD, for example, has trained 
foreign civilian police under  the counter- 
drag program and other special exceptions 
to the Foreign Assistance Act in Costa Rica, 
the eastern Caribbean, Honduras ,  and E1 
Salvador. Under the auspices of the Depart- 
ment  of State's Anti terrorism Assistance 
Program, the Departments of Defense, Jus- 
tice, ~IYansportation, and Treasury, as well as 
the CIA, provide antiterrorism assistance to 
friendly governments. By 1995, more than 
16,000 people from 83 countries had re- 
ceived training since the program's incep- 
tion in 1983. The general trend toward ac- 
k n o w l e d g i n g  the impor tance  of h u m a n  
rights and the rule of law continued in 1986, 
when the Department of Justice created its 
International Criminal Investigative Train- 
ing Assistance Program (ICiTAP). ICITAP 
activities are funded by the Department of 

State and structured to provide advice and 
assistance on the long-term development of 
law enforcement institutions. 

Unfortunately, in military contingency 
operations where there is little warning or 
where the environment is not permissive, 
ICITAP does not have the authority, struc- 
ture, or capability to quickly reconstitute 
police forces and police services. Depen- 
dent on funding from Congress to pay for 
consultants or award a contract to a civil- 
ian firm to conduct training classes, ICI- 
TAP may require several months to estab- 
lish a training program. ICITAP civilian 
consultants and contractors generally do 
not accompany indigenous security per- 
sonnel on joint police patrols to provide 
on- the - iob  t r a i n i n g  or ope ra t e  at the 
prec inc t / subs ta t ion  level. ICITAP is de- 
signed to professionalize existing police 
forces over an extended period of time by 
teaching detailed classes in police meth- 
ods, often in a police academy setting. 

Consequently, the Department of De- 
fense often is called upon to shoulder the 
burden of emergency law enforcement and 
short-terIn support of foreign police. Over 
the past two decades, DOD personnel had 
to assist in the creation of r ud imen ta ry  
public security forces following short inter- 
vent ions in Grenada,  Panama,  Somalia,  
and Haiti. Since mil i tary police, civil af- 
fairs, special forces, engineers, and other 
supporting forces normally are already on 
the ground to conduct U.S. force protection 
and public safety activities, in some cases it 
may be possible to extend these capabili- 
ties to support for internal security forces. 
The DOD has been slow to plan for and 
undertake these potential activities, being 
concerned about legal constraints, the po- 
l i t ical sensi t iv i t ies  s u r r o u n d i n g  publ ic  
safety issues, and the budgetary implica- 
tions of assuming even partial responsibil= 
ity for what  ul t imately is a job for other 
government agencies. While acknowledg- 
ing that it is occasionally required to sup- 
port foreign internal security forces, the de- 
partment responded to the 1995 Roles and 
Missions Commission's recommendations 
for greater DOD involvement in this area 
by emphasizing that "the training of for- 
eign constabulary forces is not and should 
not be a DOD mission." 
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One barr ier  to greater  DOD involve- 
ment  in foreign law enforcement  t raining 
and constabulary operat ions is that DOD 
has no role in such activities inside the U.S. 
The 1868 Posse Comi ta tus  law prohibi ts  
the A r m y  and Air Force from engaging in 
domestic law enforcement; a long-standing 
order from the Secretary of Navy  extends 
t h a t  p r o h i b i t i o n  to the  the  N a v y  a n d  
Marines.  Despite  a few exceptions made  
o v e r  the  y e a r s ,  C o n g r e s s  r e m a i n s  ex- 
tremely reluctant to relax the Posse Comi- 
tatus restrictions. 

Since 1975, a provision known as Sec- 
tion 660 (of the Foreign Assistance Act) has 
restricted use of foreign assistance funds  
for fo re ign  law en fo rcemen t ,  i n c l u d i n g  
training. These restrictions were designed 
to distance the U.S. from controversy over 
police violations of human  rights, and they 
do not apply in countries with longstand- 
ing democratic traditions. A variety of ex- 
ceptions to Section 660 have been enacted 
over the years, but  it still restricts DOD's  
role in foreign law enforcement training. 

Despite past  and present legal and bu- 
reaucratic disagreements  over divisions of 
responsibility, some elements in the Con- 
gress and many  senior civilian leaders in 
the execut ive b ranch  recognize that  it is 
often not possible to pursue  U.S. national 
secur i ty  interests  w i thou t  w o r k i n g  wi th  
foreign in ternal  secur i ty  forces. Civi l ian 
police who support  democracy, respect in- 
t e r n a t i o n a l l y  r e c o g n i z e d  s t a n d a r d s  of 
human rights and the rule of la~; and are 
free of c o r r u p t i o n  can s u p p o r t  U.S. re- 
gional defense strategy by contributing to 
the res torat ion of peace and stabili ty fol- 
lowing conflicts or crises; counter ing ter- 
rorist acts and terrorist groups; strengthen- 
ing local authori ty at the grassroots level; 
and fighting subversion of their democra- 
tic g o v e r n m e n t s .  In late 1995, Congres s  
was  c o n s i d e r i n g  l eg i s la t ion  tha t  w o u l d  
relax some restrictions on the use of For- 
e ign  A s s i s t a n c e  Act  f u n d i n g  for pol ice  
s u p p o r t  and  t r a in ing  act ivi t ies  overseas  
under  specific conditions. 

Conclusions 
While the Uni ted States mus t  expect 

more unconventional challenges to its inter- 
ests in the future, this does not necessarily 
mean that unconventional threats are grow- 
ing in impor tance  or that unconvent ional  
instruments will be a policy option of choice 
for U.S. decision makers.  With respect to 
unconventional threats, the extent to which 
they have a cumulative effect on U.S. secu- 
rity interests, and thus must  be taken more 
se r ious ly ,  d e p e n d s  in p a r t  on h o w  the  
Uni ted States defines its interests and on 
how one assesses trends in the international 
security environment.  For example, a U.S. 
nat ional  securi ty s t ra tegy of e n g a g e m e n t  
des igned  to preserve  a posi t ion of wor ld  
leadership will treat unconventional threats 
more seriously than a strategy that reflects 
less concern for d e v e l o p m e n t s  overseas.  
Likewise,  unconven t iona l  threats  will be 
deemed more important if they are directed 
or manipula ted  by growing regional pow- 
ers intent on systematically challenging U.S. 
interests than if they seem to be isolated and 
discrete events. 

It is also difficult to generalize about  
the applicability of unconventional  instru- 
ments to future national security problems. 
The inst ruments  discussed in this chapter 
seem to be of increas ing impor t ance  be- 
cause they can b roaden  the range of op- 
tions open to decision makers reluctant to 
resor t  to h igher -cos t  mi l i t a ry  measures ,  
and  they  o f ten  m i n i m i z e  the co l la te ra l  
damage associated -with the use of coercive 
measures. Nevertheless, all unconventional  
options will continue to be politically sen- 
sitive and hard to manage. Unconventional 
instruments,  which often are slow to pro- 
duce even limited results, may  seem attrac- 
tive to decision makers  who consider  all 
the aiterna~ve policy options even less sat- 
isfactory, but  they may not be sustainable 
without  a carefully managed effort to mar- 
shal public support .  To the extent uncon- 
ventional measures are seen as innovative, 
proportionate,  and discriminate responses 
to real threats, the public is more likely to 
be suppor t ive .  If they are in te rpre ted  as 
une th ica l  and  :ineffective ha l f -measures ,  
they will receive less support  and be diffi- 
cult to sustain. 
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C H A P T E R  T H I R T E E N  

I n t r o d u c t i o n  

M 
i l i tary in tervent ion  comprises  
violent  and  nonvio len t  opera- 
t i ons  to p ro tec t  or a d v a n c e  
U.S. n a t i o n a l  i n t e re s t s .  But 
t h i s  c h a p t e r  i n c l u d e s  o n l y  

t hose  o p e r a t i o n s  in the  m i d d l e  g r o u n d  
above  the level  of a covert  or unconven= 
tional action and  below the level of a major  
war. Thus ,  the l i m i t e d  m i l i t a r y  in t e rven-  
tions ana lyzed  here include such under tak-  
ings as: 

m Military deployment  in support  of diplo- 
macy. 

n The evacuation or rescue of U.S. and allied 
citizens. 

m The enforcement of sanctions, embargoes 
and exclusion zones. 

m Limited air Strikes. 
m Noncombat support for allies in small wars. 
m Combat operations by U.S. forces in small 

wars. 

Because l imi ted  mi l i t a ry  in te rven t ion  
d i f fe r s  f r om fu l l - sca le  w a r  by  i n v o l v i n g  
l imi ted  n u m b e r s  of pe r sonne l  and  is often 
of shor te r  d u r a t i o n ,  it a l so  d i f fers  pol i t i -  
cally. H i s to r i ca l  p r e c e d e n t  a n d  S u p r e m e  
Cour t  dec is ions  have  g iven  the Pres iden t  
s ign i f ican t  l a t i tude  in in i t i a t ing  in te rven-  
t i o n s  w i t h o u t  p r i o r  c o n g r e s s i o n a l  ap -  
p rova l .  Of  course ,  P r e s i d e n t s  f r e q u e n t l y  

have consul ted wi th  Congress  pr ior  to initi- 
a t ing  mi l i t a ry  in te rvent ion ,  a n d  Congress  
h a s  b e e n  a b l e  to t e r m i n a t e  s u c h  o p e r a -  
tions, pa r t i cu la r ly  by  w i t h d r a w i n g  funds .  
Domest ic  U.S. polit ics can p lay  an impor-  
tant role in tl~e success or fai lure of an in- 
tervent ion;  the dep th  and b read th  of pub-  
lic s u p p o r t  for the  o p e r a t i o n  can v i t a l l y  
inf luence  decis ions  about  opera t ional  mat-  
ters ,  s u c h  as the n u m b e r s  a n d  k i n d s  of 
forces dep loyed .  

Though  mi l i ta ry  in tervent ion  is a l im- 
i ted  i n s t r u m e n t ,  it r e m a i n s  v e r y  m u c h  a 
w e a p o n - - a n  in s t rumen t  with the potent ial  
to injure and to kill. Consequent ly ,  mi l i ta ry  
in te rvent ion  is inheren t ly  th rea ten ing  and  
as such carries par t icular  risks. No mat ter  
how benevolen t  U.S. intent ions m a y  be, the 
ve ry  act of w i e l d i n g  a w e a p o n  m a y  pro- 
duce an  adverse  reaction in others. Even in 
the case of mi l i ta ry  in tervent ion  to aid dis- 
aster victims, there m a y  be some whose  in- 
terests are th rea tened  by the amel io ra t ion  
of local suffer ing or s i m p l y  by the deploy-  
m e n t  of U.S. forces. W h e n  mi l i t a ry  inter-  
v e n t i o n  takes place wi th  the threat of even 
a low- leve l  use  of fo rce - - fo r  example ,  in 
the e s t ab l i shmen t  of exclusion z o n e s - - t h e  
danger  of violent  opposi t ion increases. 

As a result ,  those p ropos ing  mi l i t a ry  
in te rven t ion  need  to answer  two separate  

INSTITUTE FOR NATIONAL STRATEGIC STUDIES ] 5 7  



S T R A T E G I C  A S S E S S M E N T  1 9 9 6  

USS Wasp off Haiti during 
Operation R ~  Democracy, 

but  e q u a l l y  i m p o r t a n t  sets 
of questions: Wha t  do they 
i n t e n d  to a c c o m p l i s h  b y  
their  use of the U.S. a rmed  
f o r c e s ,  a n d  hove do t h e y  
p lan  to do it? What  are the 
poss ib le  r e sponses  of gov- 
e r n m e n t s  and  p o p u l a t i o n s  
in the r eg ion  w h e r e  in ter -  
v e n t i o n  is p l a n n e d ?  O n c e  
these  ques t i ons  have  been  
answered ,  p lanners  can de- 
c i d e  w h e t h e r  t h e  a i m  of 
mi l i ta ry  in tervent ion would  
be worth  the l ikely price of 
achieving  it. In this sense, a 
proposed  mi l i ta ry  interven-  
t ion n e e d s  to be a n a l y z e d  
as if it were a l imi ted  war  in 
t w o  m e a n i n g s  of the term: 
l imi ted as to resources to be 
inves ted ,  and l imi ted  as to 
goals  to be ach ieved .  That  
is t rue  even  in  the case of 
nonvio len t  operations.  

Limited mil i tary  intervent ion can exert 
great pressure,  par t icular ly  against  a weak 
foe. But U.S. mi l i tary  intervent ion m a y  pro- 
voke total resistance on the part  of a moder-  
ately powerful  adversary: Al though  a com- 
mi tmen t  to total war  on the part  of such an 
a d v e r s a r y  does  not necessar i ly  gua ran t ee  
defeat  for an in tervening  power, such a sit- 
uat ion does raise the poss ibi l i ty  of a mili-  
tary mtervent ion ' s  progressively escalating 
as the in tervening  power  is forced to com- 
mit  ever greater resources to accomplish  its 
or iginal  aims. Such an increasing commit -  
ment  can also create a logic of its oven, ob- 
scuring the goals of the intervention,  intro- 
duc ing  ques t ions  of na t iona l  prest ige and  
credibility, and evoking a determinat ion to 
just i fy h e a v y  casual t ies  by  victory. Such a 
d i l e m m a  faced the U n i t e d  States in Viet- 
n a m  and the Soviet Union  in Afghanis tan.  
Nonethe less ,  such cases are the except ion 
rather than the rule. Generally, mil i tary  in- 
t e r v e n t i o n  p r o v i d e s  a h i g h l y  f l e x i b l e  
w e a p o n  that  a l lows  a g o v e r n m e n t  an  op- 
t i on  l y i n g  s o m e w h e r e  b e t w e e n  the  ex- 
tremes of pass ively  accepting injury to na- 
t ional interests and waging  all-out war. 

I n s t r u m e n t s  
For the past  half  century, U.S. military 

in te rven t ion  has  invo lved  so m a n y  activi-  
ties on so vast  a scale that ca tegor iz ing  and  
ana lyz ing  t hem can ha rd ly  be a t tempted  in  
a few pages .  N o n e t h e l e s s ,  s o m e  g e n e r a l  
patterns do present  themse lves .  It is more  
diff icul t  to m a k e  educa ted  g u e s s e s  a b o u t  
h o w  A m e r i c a n  mi l i t a ry  i n t e r v e n t i o n  m a y  
e v o l v e  in  the pos t -Co ld  War  w o r l d .  The 
f u n d a m e n t a l  n a t u r e  of w a r f a r e  s e e m s  in  
the process of a major  shift, wha t  is com- 
m o n l y  r e f e r ~ d  to as a "revolut ion in mili-  
tary affairs." Even smal l  wars  and  mi l i ta ry  
in tervent ion  short  of w a r  seem l ikely to be 
affected by  such deve lopments .  

Military Deployments in 
Support of Diplomacy 

Cold War d ip lomacy  was  inextr icably  
l inked  wi th  the  threat of force. The Berlin 
crises of 1948-49 and  1961 offer p r ime  ex- 
a m p l e s .  These  w e r e  r e s o l v e d  not  on the 
batt lefield but  in secret exchanges  be tween  
U.S. a n d  Soviet d i p l o m a t s  over  the status 
a n d  s u r v i v a l  of the  West  Ber l in  enc lave .  
However ,  U.S. mi l i t a ry  d e p l o y m e n t s  were  
an  i m p o r t a n t  factor  in the West ' s  d ip lo -  
mat ic  successes, The d e p l o y m e n t s  offered 
concrete proof of the Uni ted  States's abil i ty 
to susta in  Berlin and  Washington ' s  resolve 
to go to vcar to de fend  the city, if necessary. 

The  U n i t e d  S ta tes  so r o u t i n e l y  de-  
p loyed  aircraft carriers to back up  its diplo- 
macy  d u r i n g  the Cold  War that l is t ing all 
the instances w o u l d  prove tedious.  Still, a 
n u m b e r  of example s  s tand out: the intro- 
duc t ion  of a Mar ine  l and ing  team into the 
Med i t e r r anean  aboard  the USS Midway in 
1948 to s u p p o r t  Greece  a n d  Turkey ;  the 
m o v e m e n t  of the USS Enterprise into the 
Bay of Bengal  d u r i n g  the I n d i a - P a k i s t a n  
war  of 1971; and  the crossing by  Sixth Fleet 
carr iers  of the L ibyan  g o v e r n m e n t ' s  "'line 
of death"  in the Gulf  of Sidra in the 1980s. 
O n  o the r  occas ions ,  the  U.S. b a c k e d  u p  
d i p l o m a c y  wi th  aerospace assets (e.g., de- 
p loying  AWACS or f ighters to a crisis zone, 
p lac ing strategic bomber s  and  miss i les  on 
alert, and ,  mos t  famously ,  o rgan i z ing  the 
1948-49 air l i f t  to Berlin). Less f requent ly ,  
g round  forces were employed .  
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The life-or-death rationale that under-  
lay armed diplomacy during the Cold War 
is gone. In the post-Cold War world,  U.S. 
leaders  mus t  be ex t remely  careful about  
ensuring public support  before threatening 
or promising the use of U.S. ground forces 
as a form of diplomatic leverage. To make 
such dec la ra t ions ,  on ly  to d i scover  that  
C o n g r e s s  does  no t  a p p r o v e ,  w o u l d  be 
damaging  to U.S. credibility. For such de- 
p loyments  to succeed, the Pres ident  will 
have to make clear that serious national in- 
terests are involved  and,  thereafter,  gain 
and sustain the suppor t  of the public for 
the durat ion of the intervention. 

Opera t ions  in s u p p o r t  of d i p l o m a c y  
cont inued after the end of the Cold War, 
notable examples being President Clinton's 
m i l i t a r y  r e s p o n s e  to the  I raqi  b u i l d u p  
along the Kuwaiti  border in October i994, 
and s imilar  d e p l o y m e n t s  to Kuwai t  and 
Jordan in A u g u s t  1995. These t e m p o r a r y  
force m o v e m e n t s  and exercises  d e m o n -  
strated American resolve to defend Iraq's 
Arab neighbors against  aggression. But one 

can p r e s u m e  that  p r iva te  wa rn ings  con- 
veyed through third parties or secret chan- 
nels were also important  in making U.S. re- 
solve clear to Baghdad. 

In s t r i k i n g  c o n t r a s t  to the  U n i t e d  
S ta tes ' s  success  in d e t e r r i n g  aggres s ion  
a g a i n s t  K u w a i t  w e r e  its d i f f i cu l t i e s  in 
achieving its diplomatic aims in the west- 
ern Balkans in 1993-94. While U.S. peace- 
keepers in Macedonia helped prevent  the 
spread of fighting to that country, a lasting 
cease-fire in Bosnia was achieved only in 
November  1995 after negotiations in Day- 
ton, Ohio, organized by the U.S. govern-  
ment. Some argue that this delay may  have 
been because Washington announced a pri- 
ori tha t  it w o u l d  not  d e p l o y  large-scale  
g round  forces to the region until  a peace 
agreement  had been achieved, great ly re- 
ducing the power  of U.S. diplomacy. The 
U.S.-encouraged NATO air strikes in the 
former Yugoslavia in summer  1995 were an 
impor tan t  cont r ibu t ing  factor to the Ser- 
bian side's decision to agree to peace talks. 
But as a sign of Washington's  commitment,  
they could not substitute for the placement 
of U.S. mil i tary personnel  on the ground.  
C o m p a r e  the fai led 1993 miss ion  of the 
USS Harlan County in Haiti  with the suc- 
cess of the 1994 Car ter-Nunn-Powel l  mis- 
sion to Port-au-Prince (backed up by the 
i m m i n e n t  a r r i v a l  of t h o u s a n d s  of U.S. 
ground troops). 

Given the far greater  control g round  
forces can exercise in a region, compared to 
air or naval operations, the threat of their 
deployment  is a powerful  tool with which 
to s u p p o r t  a d ip lomat ic  init iative.  How-  
ever, introducing ground forces greatly ups 
the  d a n g e r s  (e.g. ,  of c a s u a l t i e s  a n d  
hostages) and therefore the domestic politi- 
cal stakes of an operation.  The American 
public and Congress  d i sp layed  great  un- 
ease  ove r  the idea  of d i s p a t c h i n g  U.S. 
g round  forces to Haiti. A similar a t t i tude 
regarding the use of U.S. ground forces to 
guaran tee  the peace se t t lement  in Bosnia 
was overcome only after considerable ef- 
for ts  by  P r e s i d e n t  C l i n t o n  to p e r s u a d e  
Congress and the U.S. public that the de- 
p l o y m e n t  was  vi tal  to U.S. in te res t s  for 
leadership in NATO and peace in a volatile 
part  of Europe. One reason is the danger  
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that such deployments  could bring casual~ 
ties to which  the Amer i can  publ ic  is in- 
creasingly sensitive. Another  factor is the 
degree to which U.S. national interests are 
seen to be at stake. There was little hesita- 
tion in sending ground forces to Saudi Ara- 
bia in 1990, despite the risk of casualties, 
because there was a consensus that impor- 
tant U.S. interests were at stake (in contrast 
to the congressional debate in J anuaw 1991 
about whether  to liberate Kuwait). 

Uses of mil i tary intervent ion such as 
the force m o v e m e n t s  in the Middle  East 
d u r i n g  the C l i n t o n  a d m i n i s t r a t i o n  wil l  
likely continue even in an age of decreas- 
ing overseas  presence,  in fo rmat ion  war-  
fare ,  a n d  c ru i s e  m i s s i l e s .  N o t h i n g  so 
demonstrates  U.S. determinat ion to honor 
a diplomatic commitment  as the placing of 
U.S. mil i tary personnel  in ha rm ' s  way  to 
fulfill such a pledge. 

Evacuation and Rescue  
M i s s i o n s  

U.S. armed forces frequently engaged 
in evacuation and rescue operations dur ing 
the Cold  War: to pu l l  A m e r i c a n s  a w a y  
from hostile mobs during the Middle East 
wars and crises from 1948 to 1991; to pro- 
tect missionaries in the Congo dur ing  the 
b loody  chaos fol lowing independence  in 
the early 1960s; and to evacuate hundreds  
of thousands of Vietnamese and Cambodi-  
ans from Indochina in 1975. These missions 
were in support  of humani tar ian ideals, the 
centur ies-old  European  pr inciple  of pro- 
tecting Western nationals abroad (if neces- 
sary  by a rmed  force), and  the U.S. Cold 
War policy of offering refuge to those who 
had placed their lives at risk by opposing 
communism. 

More recent examples of this form of 
mil i tary in tervent ion include the evacua- 
tions of imperiled foreigners from Liberia, 
Somalia,  and  Rwanda .  The ana rchy  that  
led to these missions adds  weight  to the 
w idesp read  expectat ion that  other  states 
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throughout  Africa and southwest  Asia will 
fail over the coming decades. If these pes- 
s imis t ic  p r e d i c t i o n s  p r o v e  correct ,  U.S. 
a r m e d  forces wil l  mos t  l ike ly  be cal led 
upon  to engage  in n u m e r o u s  evacuat ion  
and rescue miss ions  for Westerners  over  
the next quarter  of a century. 

On the other hand, the collapse of the 
Soviet empire has ended the U.S. policy of 
rescuing anti-communist  refugees. Further- 
more,  host i l i ty  is g r o w i n g  wi th in  N o r t h  
Amer ican  and  VVestern European  publ ic  
opinion to offering assistance to refugees 
a n d  w o u l d - b e  i m m i g r a n t s  f rom Thi rd  
World and Four th  World countries.  This 
raises quest ions about  the future willing- 
ness  of the U.S. g o v e r n m e n t  to e m p l o y  
armed forces to rescue non-American citi- 
zens or citizens Of countries closely allied 
to the United States. 

Other problems facing the implemen- 
tatio,n of such missions in the future may  
ar ise  f rom logis t ics  and  t r a n s p o r t a t i o n  
availability. The armed forces of the United 
States and its allies are shrinking. Washing- 

ton is also in the process of reducing the 
n u m b e r  of its overseas  bases, so that,  in 
severa l  d e c a d e s '  t ime,  the U.S. m i l i t a ry  
may no longer have bases on foreign soil. 
For these reasons, the future ability of the 
A m e r i c a n  m i l i t a r y  to l aunch  successfu l  
evacua t ion  and  rescue miss ions  m a y  be 
s o m e w h a t  c i r c u m s c r i b e d .  P a r t i c u l a r l y  
large operat ions may  require cooperat ion 
between U.S. and foreign militaries. 

However,  compared to all other coun- 
tries, the sea and air transport resources of 
the U.S. a rmed  forces remain  enormous ,  
a l though many  Air Force C-141 transports 
are reaching the end of their opera t ional  
lives. In order to project military force, the 
U.S. armed forces is likely to retain such lift 
capability through modernizat ion and up- 
grading. It will therefore also be available 
:for evacuation and rescue operations. Thus, 
U.S. super ior i ty  in the ability to evacuate 
large numbers of people by ship or aircraft 
is certain to endure for decades to come. In 
cases where  a relatively small number  of 
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U.S, Marine on patrol in Somalia 
during Ope~on Restore Hope in 
Somalia. people are involved,  it m a y  be possible for 

such  m i s s i o n s  to be c o n d u c t e d  b y  o the r  
countries '  a rmed  forces. But when  a sizable 
n u m b e r  of people require rescue or evacua- 
tion, U.S. par~cipat ion wil l  be necessary. 

The rescue of U.S. mi l i t a ry  personnel  
u n d e r  c o m b a t  c o n d i t i o n s ,  p a r t i c u l a r l y  
d o w n e d  fl ight crews, wil l  also cont inue to 
be car r ied  out  on a fa i r ly  f r equen t  basis .  
The  June  1995 ex t rac t ion  f rom Bosnia  of 
Ai r  Force C a p t a i n  Scott O ' G r a d y  b y  U.S. 
Mar ines  offers one recent example  of this 
type of operat ion.  Since the Uni ted States 
remains  commit ted  to var ious  survei l lance,  
e x c l u s i o n ,  h u m a n i t a r i a n ,  p e a c e k e e p i n g ,  
a n d  covert  ope ra t ions  i n v o l v i n g  m a n n e d  
ai rcraf t  and  speciaI~opera t ions  uni t s ,  the  
rescue of thei r  pe r sonne l  wil l  a lmos t  cer- 
ta inly be requi red  f rom t ime  to time. The 
practice by  certain societies of abus ing  U.S. 
m i l i t a r y  p r i s o n e r s  to p u t  p s y c h o l o g i c a l  
pressure  on the U.S. gove rnmen t  and  pub-  
lic wil l  only  make  such rescue opera t ions  
more  imperat ive .  

Sanctions Enforcement 
D u r i n g  t h e  C o l d  War,  t h e  U n i t e d  

States genera l ly  was  not able to gain adher-  
ence to sanct ions  such as exclusion areas, 
in  w h i c h  c e r t a i n  t y p e s  of a c t i v i t y  (e.g., 
m o v i n g  mi l i t a ry  uni ts)  are p roh ib i t ed ,  or 
embargoes ,  w h i c h  p roh ib i t  the i m p o r t  or 
expor t  of ce r ta in  t ypes  of m a t e r i e l  (e.g., 
a r m s  or p e t r o l e u m ) .  A n y  U.N.  S e c u r i t y  

Counci l  resolut ion to create such zones fa- 
vored by the Uni ted States was  a lmost  cer- 
tain to be vetoed by  the Soviet Union. A n d  
wi thout  U.N. approval ,  it was  vi r tual ly  im- 
poss ible  to create the legal  and  mora l  au- 
thor i ty  to es tab l i sh  such  res t r ic ted areas.  
However ,  in a few cases in which  the Sovi- 
ets favored such U.N. resolut ions  and  the 
U n i t e d  Sta tes  chose  to agree ,  e x c l u s i o n  
z o n e s  a n d  e m b a r g o e s  we re  e s t a b l i s h e d .  
The m a j o r  cases  were  the e m b a r g o e s  on 
a r m s  sa les  to P o r t u g a l  d u r i n g  the  f i n a l  
yea r s  of its co lonia l  wars  in Guinea ,  An-  
g o l a ,  a n d  M o z a m b i q u e ,  a n d  to S o u t h  
Afr ica  because  of its po l icy  of apa r the id .  
After  its 1965 uni lateral  and i l legal declara- 
t i on  of  i n d e p e n d e n c e  f r o m  Br i t a in ,  the  
w h i t e  m i n o r i t y  g o v e r n m e n t  in R h o d e s i a  
was  placed u n d e r  a near-total embargo.  

Despi te  U.S. adhe rence  to these U.N. 
resolutions, the role of the U.S. mi l i ta ry  in 
e n f o r c i n g  t h e m  was  m i n i m a l .  In a sma l l  
n u m b e r  of cases  d u r i n g  the  d e c a d e s  of 
East-West confrontat ion,  the Uni ted States 
chose to use its a rmed  forces unilateral ly to 
enforce blockades or exclusion zones, even 
at the r isk of war. The mos t  f a m o u s  case 
was  the blockade of Cuba  in the fall of 1962; 
another  was  the counte r invas ion  patrol in 
the Formosa Strait f rom 1950 to 1972. 

In  t h e  e a r l y  1990s,  t he  p e r m a n e n t  
m e m b e r s  of the Secur i ty  Counc i l  cooper-  
a ted far  more,  wi th  the resul t  that  exclu- 
s ion-zone and  embargo  resolut ions became 
fair ly common.  Examples  inc luded  the no- 
fly zones es tabl ished over Bosnia and Iraq, 
a n d  the  e m b a r g o  on a r m s  d e l i v e r i e s  to 
Croat ia ,  Bosnia,  a n d  Se rb i a -Montenegro .  
Decision makers often turn  to sanctions be- 
cause they represent  a s t ronger  step than a 
d ip lomat ic  d6marche  but  avoid  the d raw-  
backs  a n d  r isks  of m i l i t a r y  force. U n l i k e  
the latter, sanctions can easi ly be ratcheted 
up  or down.  Sanctions also can be used to 
weaken  the mi l i ta ry  capabil i t ies  of a target 
state, thus  i m p r o v i n g  chances  for success 
should  mi l i t a ry  force become necessary. 

Al though  other U.S. government  agen- 
cies take the lead on sanctions policy, mili- 
ta ry  forces p l a y  the d o m i n a n t  role in  en- 
fo rc ing  e m b a r g o e s  a n d  e x c l u s i o n  zones .  
The ever-increasing C4I and  survei l lance ca- 
pabili t ies enjoyed by the U.S. a rmed forces 
make such operat ions easier from a techni- 
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CoaM Guard I ~  an Iraqi 
ship, 1990. 

cal s tandpoint .  No  other  mil i tary  enjoys a 
comparable  abili ty to moni tor  the locations, 
d imens ions ,  d i rect ions ,  speeds ,  and  corn- 
municat ions  of ships, aircraft, and  land ve- 
hicles. Similar capabilities from both techni- 
cal and  h u m a n  intelligence resources allow 
the Uni ted  States to keep t rack of foreign 
e c o n o m i c  and  f inancia l  act ivi t ies ,  g iv ing  
U.S. forces unpara l l e l ed  abi l i ty  to enforce 
blockades and exclusion zones. 

In the enforcement  of embargoes ,  the 
mi l i ta ry ' s  largest  responsibi l i ty  is interdict- 
ing goods  on land and at sea. In the case of 
Haiti ,  for example,  the U.S. N a v y  and  the 
U.S. Coast  Gua rd  cont r ibu ted  mos t  of the 
sh ips  in the  U.N. ' s  m a r i t i m e  in te rd ic t ion  
force,  w h i l e  U.S. A r m y  forces ,  w o r k i n g  
w i th  the i r  D o m i n i c a n  Repub l i c  c o u n t e r -  
par ts ,  l imi t ed  s m u g g l i n g  across  the l and  
border  into Haiti. U.S. forces have also con- 
t r ibuted mos t  of the capabilities to enforce 
the embargo  against  i raq  imposed  in 1990. 
In the f o r m e r  "Yugoslavia, the  U.S. N a v y  
he lped  enforce economic sanctions against  
Serbia, as well as the arms embargo  apply-  
ing to all the former  Yugoslav republics. At 
the same time, DOD contractors,  mos t ly  re- 
tired U.S. mil i tary  personnel ,  he lped moni-  
tor border  traffic be tween Serbia and Serb- 
occupied areas of Bosnia, thereby s lowing 
the flow of fuel, arms,  and  other  war  ma- 
teriel to Bosnian Serbs. 

The effectiveness of sanctions could be 
enhanced  by  more  aggressive interdiction,  
more  precise focus of sanctions wi th in  the 

target  state, and  mi t iga t ion  of u n i n t e n d e d  
economic  and  poli t ical  consequences .  For 
example ,  i n t e r d i c t i o n  m i s s i o n s  cou ld  be 
s t rengthened  by  using nonlethal  technolo- 
gies to s top ships, planes,  and other  forms 
of t ransport .  More  precise focusing of sanc- 
t i o n s  w i t h i n  a t a r g e t  s t a t e  c o u l d  be  
a c h i e v e d  t h r o u g h  d i rec t  ac t ion ,  such  as 
s a b o t a g e  of  t r a n s p o r t a t i o n  n o d e s ,  or  
t h r o u g h  forms of in format ion  warfare ,  in- 
c luding the d i s rup t ion  of communica t ions ,  
especial ly those affecting the bank ing  and  
t r a d i n g  s y s t e m .  M o r e  p r e c i s e  f o c u s i n g  
m i g h t  a lso be feasible by  i m p o s i n g  sanc- 
tions in ways  that  wou ld  d a m a g e  the inter- 
es ts  of po l i t i ca l  e l i tes  in the  t a rge t  s t a te  
m o r e  t han  o r d i n a r y  ci t izens.  Lastly,  psy-  
chological  opera t ions  could be used  more  
effect ively to mi t iga te  the u n w a n t e d  s ide 
effects of sanc t ions  by  ga rne r ing  s u p p o r t  
for U.S. policy from within  the target state 
as well  as wi thout .  Greater  cons idera t ion  
could also be given to us ing psychological  
opera t ions  as a :means of maximiz ing  pop-  
ular  resis tance agains t  the l eadersh ip  of a 
sanct ioned regime. 

Sanctions work  most  effectively w h e n  
t h e y  are  a c c o m p a n i e d  b y  other ,  forceful  
mi l i tary  initiatives. In the case of Haiti,  the 
d e p l o y m e n t  of U.S. forces offshore he lped 
keep  p r e s s u r e  on the C 6 d r a s  r e g i m e  via 
threats  of direct U.S. mil i tary  intervention.  
Dep loymen t  of U.S. forces in iraq serves a 
s i m i l a r  p u r p o s e ,  w i t h  the  U.S. m i l i t a r y  
h a v i n g  the  a d d i t i o n a l  i m p o r t a n t  role  of 
pro tec t ing  the Kurd i sh  popula t ion ,  which  
is an  i m p o r t a n t  sou rce  of o p p o s i t i o n  to 
Saddam ' s  regime. 

VVhen u s i n g  U.S. fo rces  to s u p p o r t  
s anc t ions ,  U.S. p o l i c y m a k e r s  s o m e t i m e s  
face conflicts be tween  political and mil i tary 
objec t ives .  For  e x a m p l e ,  s t o p p i n g  in te r -  
coastal  s m u g g l i n g  be tween  Hai t i  and  the 
Dominican Republic was a top U.S. priority. 
Howeve r ,  d e v i s i n g  a d e q u a t e  ru les  of en- 
gagemen t  for the mar i t ime  patrols  p roved  
very  difficult, because most  smuggl ing  took 
place on small boats pi loted by Hai t ian and  
Dominican civilians. The d ~ e m m a  was  that 
s topping  this t rade  required strong action, 
including warn ing  and disabling shots that  
wou ld  have  p roduced  conflict and  casual- 
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ties, including casualties for U.S. forces. In 
the end, the United States decided against  
s t rong  act ion to block in tercoas taI  smug-  
gling, because the political and diplomatic  
fallout could have unde rmined  suppor t  for 
the sanctions. 

Lastly, U.S. mi l i t a ry  forces he lp  miti-  
gate the effects of sanctions so that U.S. pol- 
icy gains are maximized.  In Haiti, for exam- 
ple, U.S. forces del ivered aid and  improved  
Ha i t i ' s  ab i l i ty  to abso rb  the aid t h r o u g h  
civil affairs programs,  thus significantly im- 
proving Hait i ' s  economic condition. 

L ~ i t e d  ~ S ~ e s  
B o m b a r d m e n t  by  non -nuc l ea r  explo-  

sives, pa r t i cu la r ly  a i r -de l ivered  b o m b a r d -  
merit, has become increasingly at tract ive to 
the U.S. g o v e r n m e n t  in a p p l y i n g  mi l i t a ry  
force whi le  m i n i m i z i n g  risk. Such opera-  

t ions p resen t  a smal le r  l ike l ihood of U.S. 
c a s u a l t i e s  t h a n  those  i n v o l v i n g  g r o u n d  
f o r c e s  in c o n t a c t  w i t h  t h e  e n e m y .  The  
chances of U.S. forces suffering loss or cap- 
ture in b o m b a r d m e n t  operat ions  have been 
fur ther  r educed  since the end of the Cold 
War. The collapse of Soviet mil i tary power  
has  g r a n t e d  o v e r w h e l m i n g  s u p e r i o r i t y  
ove r  a n y  conce ivab le  foe of the U.S. Air 
Force and  the U.S. Navy. 

A r e a  b o m b i n g ,  n a v a l  g u n f i r e ,  a n d  
rocke t  fire have  been  s u p e r c e d e d  by  the 
use of "'smart bombs,"  cruise missiles, and 
o the r  p r e c i s i o n - g u i d e d  mun i t i ons .  Accu-  
rate strikes on mi l i ta ry  targets reduce  the 
possibi l i ty of collateral damage,  that  is, un-  
in t ended  civilian casualt ies or des t ruc t ion  
of non-mi l i ta ry  targets. The growing  ubiq- 
u i ty  and  versa t i l i ty  of te levis ion technol-  
ogy  and  the a p p e a r a n c e  of i n t e r n a t i o n a l  
broadcas t ing  ne tworks  have given the pub-  
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iic the ability to observe the results of bom- 
bardments  carried out by their forces. Pre- 
cision s t r ikes  grea t ly  lessen the chances 
that  television viewers  will be presented  
with d i s tu rb ing  images  of civilian dead,  
wrecked hospitals ,  or b u r n i n g  houses  of 
worship caused by U.S. bombs. The reduc- 
t ion of such d a m a g e  by b o m b a r d m e n t ,  
compared with that inflicted by U.S. forces 
in World War II or even the Vietnam XNar, 
also lessens the chances that outraged in- 
t e r n a t i o n a l  o p i n i o n  can  be m o b i l i z e d  
against the U.S. government.  

However, the rapid improvement  over 
the past  several  decades in the accuracy, 
range, and power  of bombardment  by non- 
nuclear muni t ions  has created unrealistic 
a t t i tudes  in the minds  of some about  the 
capabi l i t i es  of such weapons .  F rom the 
time when rapid-fire, long-range, high ex~ 
plosive artillery was developed in the late 

nineteenth century, through the creation of 
strategic aerial bombing forces in the 1930s, 
to the contemporary use of cruise missiles, 
expectations have arisen about  the ability 
of such weapons to make wars both short 
and  free f rom h igh  casual t ies .  S t ra tegic  
bombing theorists such as Giuiio Douhet  
a rgued  that  no m o d e r n  state could long 
w i t h s t a n d  mass ive  a t tacks  on its u rban  
centers. Aerial warfare prophets predicted 
that bombardmen t  of enemy cities would  
r a p i d l y  l ead  to p a n i c ,  the  c o l l a p s e  of 
morale, and the crumbling of all resistance 
in a matter  of days. 

In fact, as the results of aerial bombing 
campaigns from the Second World War to 
the Gulf ~A,'ar have demonstrated,  such op- 
erations can be an effective form of attri~ 
tion warfare, sIowly wearing down enemy 
will and destroying his means to resist. But 
human beings, whether  military o r  civilian, 
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Missile launching from 
USS ,4nWgh 8urJt& 

have shown themselves to be far tougher  
psychologically under  bombardment  than 
had  been  s u p p o s e d .  Even tua l ly ,  peop le  
m a y  crumble  u n d e r  the weight  of heavy  
sus ta ined  b o m b a r d m e n t .  But such resis- 
tance can last  for years .  In the in te r im,  
anger  at the losses infl icted by  the bom-  
bardment  can actually increase determina- 
tion to hold on and fight back. 

Fu r the rmore ,  l eng thy  b o m b a r d m e n t  
operations by manned aircraft inevitably re- 
sult  in the destruct ion of aircraft and the 
death, injury, or capture of aircrews. For this 
reason alone, the use of unmanned  means 
of bombardmen t  has become increasingly 
attractive to the U.S. government. But even 
in bombardment  operations in *which U.S. 
forces risk little or no chance of casualties, 
such campaigns can still evolve into a test of 
wills be tween the U.S. and enemy public. 
The enemy may employ psychological war- 
fare to induce doubts about the justice of the 
U.S. cause or guilt over the suffering being 
infl icted and  thus  p e r s u a d e  U.S. publ ic  
op in ion  to end the b o m b a r d m e n t .  Even  
cruise miss i les  can go a s t r ay  or be mis-  
guided due to faulty intelligence. 

G iven  c o n t i n u i n g  i m p r o v e m e n t  in 
gu idance  and explosives technology  and 
the unwill ingness of the U.S. public to suf- 
fer heavy  casualties in l imited war, bom- 
bardment  will be an even more attractive 
opt ion than in the past. Such opera t ions  
may  prove h ighly  effective u n d e r  appro-  
p r i a t e  c i r cums tances .  But they  will  not  
solve every mili tary problem, nor will they 
be carried out without  loss of innocent life. 

Bombardment  can be a useful instru- 
ment  when  appl ied  with appropr ia te  ex- 

pectations of its utility. When used in con- 
cert with other i n s ~ m e n t s ,  it can be a key 
factor in bringing an adversary to the nego- 
tiating table or causing him to cease hostile 
behavior. The bombing of the Bosnian Serb 
facilities in the late summer  and early fall of 
1995 did not stop the hostilities, but, cou- 
pled with the economic embargo on Serbia 
and with diplomatic  pressure,  did p lay  a 
key role in bringing Serbia and its Bosnian 
Serb allies into serious peace negotiations. 

S u p p o ~  for Al l ies  in Smal l  
V~/ars and insurgencies 

Post-rWorld War II, Soviet expans ion  
and the resulting U.S. strategy of contain- 
m e a t  led to n u m e r o u s  v io len t  confl ic ts  
along the East-West divide and throughout  
the so-called Third W'orld. In only  a few 
cases, notably in Korea, was there a classic 
mili tary confrontation of invasion and de- 
fense. Insurgency, an organized movement  
a imed  at the o v e r t h r o w  of a cons t i tu ted  
government  through the use of subversion 
a n d  a r m e d  conf l i c t ,  was  the  p r i n c i p a l  
means by  which the Cold War struggle was 
fought on the peripheries of its major the- 
aters. In these small wars between U.S. and 
Soviet allies, the U.S. role took such forms 
as small-scale training and advisory roles, 
somet imes  coupled  vcith large aid f lows 
(from the Greek civil war  of the 1940s to E1 
Salvador in the 1980s), or large-scale semi- 
covert operations with little if any involve- 
rnent by the U.S. mi l i ta ry  (as in Afghan-  
istan and Nicaragua). 

After the national U.S. debate of 1946- 
49 was resolved in favor of containing So- 
viet expansion, public support  for mili tary 
ass i s tance  to e m b a t t l e d  a n t i - c o m m u n i s t  
gove rnmen t s  became vir tual ly  pro forma 
for twen ty  years.  In general,  the deploy-  
ments  of small numbers  of U.S. troops to 
various ant i -communist  conflicts were not 
weighed  on a case-by-case basis. Instead, 
they were regarded as par t  of the overall 
anti-Soviet effort that the count ry  had re- 
solved to wage indefinitely. 

But the t rauma of Vietnam destroyed 
this consensus.  As in other  conflicts, the 
commitment of U.S. troops to the defense of 
the Republic of Vietnam began as an advi- 
sory and training effort. The U.S. resources 
invested in the str~aggle grew to enormous 
levels, with nearly 60,000 battle deaths, ex- 
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ceeding those suffered by U.S. forces in any 
other war save the Civil War and World War 
II. Following the fall of South Vietnam in 
1975, no U.S. administration could continue 
to count on automatic public acceptance of 
mi l i ta ry  suppor t  for U.S. clients in small  
anti-communist conflicts. 

The possibility of the establishment of 
communis t  regimes in Central America in 
the 1980s did pe r suade  a major i ty  of the 
U.S. publ ic  to s u p p o r t  a small-scale and 
temporary  mili tary presence in Honduras  
and El Salvador. But with the m e m o r y  of 
Vietnam still fresh, such support  was given 
r e l u c t a n t l y  a n d  ,was c a r e f u l l y  c i r c u m -  
scribed.  After  the col lapse of the Soviet  
threat in 1989-1991, the rationale for such 
use of U.S. armed forces disappeared alto- 
gether. Unless and until the United States 
finds itself engaged in a protracted struggle 
with another world power, it seems certain 
that the Amer ican  people  will accept the 
deployment  of military advisory and train- 

ing missions to countries at war only a~er 
careful consideration of the part icular  cir- 
cumstances and the U.S. interests involved. 

I n s u r g e n c i e s  r ema in  capab le  of ad-  
versely affecting U. S. interests. When they 
do, Washington can provide the party it is 
support ing with advice, financial and ma- 
terial suppor t ,  t raining,  and,  as a last re- 
sort, advisors or other U.S. military person- 
nel opera t ing  wi th  ind igenous  forces. In 
the past, based on theories of conflict and 
development  espoused by social scientists 
and economists, U.S. counterinsurgency ef- 
forts placed great emphasis on addressing 
the insurgency 's  supposed  socioeconomic 
causes. Experience and fur ther  reflection 
have indicated that such theories were in- 
adequa t e .  The g r i evances  e x p r e s s e d  by  
those i n v o l v e d - - t y p i c a l l y  po l i t i c a l - - a r e  
also impor tant  causes of the insurgencies. 

In addi t ion to address ing grievances,  
techniques that the United States can use 
for countering insurgency include penetra- 
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tion of the insurgent  organizat ion and  ag- 
gressive patrolling, if the insurgents  are op- 
erat ing in small  units. If the insurgents  are 
opera t ing  in an u rban  area, the e m p h a s i s  
should  fall on pene t ra t ing  their  networks.  
Al though  shanty  towns m a y  appear  to pro- 
v ide  insu rgen t s  wi th  the same  a d v a n t a g e  
that  m o u n t a i n s  and  dense  forests do in a 
rura l  sett ing,  an u r b a n  set t ing a l lows  the 
g o v e r n m e n t  to concen t ra t e  its resources ,  
whi le  the insurgent  mus t  operate in a lim- 
i ted  area.  A l t h o u g h  s o m e  U.S. t e chn ica l  
suppor t  m a y  help the government  in these 
s i t u a t i o n s ,  w h a t  is m o s t  n e e d e d  in  the  
urban setting is old-fashioned police intelli- 
gence work. That is wi th in  the capabili t ies 
of even a poor government ,  as long as it is 
commit ted  to suppor t ing  such police work. 
If the government  is not, the United States 
is u n l i k e l y  to have  suf f ic ien t  l eve rage  to 
make  the government  change its mind.  

If the promises  held out by exponents  
of information warfare prove correct, it m a y  
be possible in coming years for small  teams 
of Amer ican  advisors  to use enormous  in- 
formation resources in the defense of an em~ 
battled ally: Enemy forces might  be located 
and subjected to devas ta t ing  fire wi th  few 
or no A m e r i c a n s  exposed  to risk. In such 
cases, U.S. mili ta W technology might  make 
the direct involvement  of U.S. forces larger 

than advisory  teams in small  wars unneces- 
s a ry  un l e s s ,  of course ,  U.S. o p p o n e n t s  
were to acquire similar  capabilities. 

~ a g i n g  Smal l  ~ a r s  
wiCh U.S° Forces 

The Uni ted States engaged directly in 
numerous  smal l  wars  before 1941, but  very 
few thereafter. After  the e s t a b l i s h m e n t  of 
the Central  Intelligence Agency in 1947 and 
the creat ion of a sy s t em of p e a c e t i m e  al- 
l i ances  in the late  1940s a n d  ear ly  1950s, 
W a s h i n g t o n  had  n e w  a l te rna t ives .  W h e n  
the U.S. g o v e r n m e n t  d e c i d e d  to so lve  a 
p rob lem with  a smal l  measu re  of mi l i ta ry  
i n t e~en t ion ,  covert action or the use of sur- 
rogates  genera l ly  rep laced  the c u s t o m a r y  
l a n d i n g  of Mar ines .  Fu r the rmore ,  d u r i n g  
the struggle with the nuclear-armed Soviet 
Union,  the direct engagemen t  of U.S. forces 
carried risks that did not exist in pre-Cold 
War years. As a result, Washington tended 
to avoid such intervent ions for fear of pro- 
voking a Soviet response,  wh ich  would  in 
turn create the possibi l i ty  of a high-s takes  
American-Soviet  confrontation. 

Occasionally,  the U.S. g o v e r n m e n t  
d e c i d e d  that  it h a d  no choice  b u t  to di- 
rect ly i n v o l v e  U.S. forces in a sma l l  war. 
This occurred in Lebanon in 1958, the Do- 
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Marines landing in Vietnam, 

m i n i c a n  R e p u b l i c  
in 1965, Grenada  in 
1983,  L e b a n o n  in  
1983-84 ,  L i b y a  in  
1986, the I ran- I raq  
W a r  in  1 9 8 7 - 8 %  
a n d  P a n a m a  in  
1989. Since f ight ing  
a l o n g s i d e  e v e n  
token a l l i ed  forces 
t e n d e d  to r e d u c e  
o u t c r i e s  at  h o m e  
a n d  a b r o a d  o v e r  
" A m e r i c a n  imper i -  
a l ism,"  Washington  

sought  and  f requent ly  ob ta ined  the assis- 
tance of allies in these wars.  But if a situa- 
tion were d e e m e d  critical e n o u g h  to war-  
r a n t  t he  u s e  of  U.S. f o r c e s  in  c o m b a t ,  
Vgashington could and  did act unilaterally.  
As the cases above il lustrate,  this t endency  
i n c r e a s e d  s u b s t a n t i a l l y  af ter  the R e a g a n  
admin i s t r a t i on ' s  b u i l d u p  of a r m e d  forces, 
and  af ter  the d e c a y  of Sovie t  p o w e r  be- 
came evident .  

A n u m b e r  of f a c t o r s ~ t h e  end of con- 
t a inment ,  h e i g h t e n e d  A m e r i c a n  isolat ion-  
i sm ,  the  r e a l i g n m e n t  of the  b a l a n c e  of 
p o w e r  b e t w e e n  the P r e s i d e n t  a n d  Con-  
gress, and  the increased Amer i can  sensitiv- 
ity to s u f f e r i n g  or i n f l i c t i ng  c a s u a l t i e s ~  

suggest  that there will  be a great reluctance 
to engage  in smal l  wars in the i m m e d i a t e  
future. That is especial ly true in regard to 
the c o m m i t m e n t  of U.S. ground forces. One  
of the a rguments  in favor of engagemen t  in 
a small  war  is the avoidance  of f ight ing a 
ma jo r  war  by not  a l l o w i n g  a p r o b l e m  to 
g r o w  o u t  of  h a n d .  But  the  U.S. w i t h -  
d r a w a l s  f rom L e b a n o n  in 1984 and  f rom 
Somalia  in 1994--even if abe r r a t ions - - t end  
to u n d e r m i n e  this a rgument .  Public  outcry 
over U.S. casualt ies in wars  with little pop- 
ular  suppor t  led to these wi thdrawals .  And 
the lack of disastrous consequences  follow- 
ing these U.S. retreats p rompted  quest ions 
about  the rat ionale for the c o m m i t m e n t  of 
U.S. troops in the first place. 

These ques t ions  were raised anew by 
the  t o r t u r e d  d e b a t e  over  U.S. p o l i c y  to- 
ward  the war  a m o n g  the former  Yugoslav 
repub l i c s .  The  o u t c o m e  of the U.S. mi l i -  
t a r y ' s  i n v o l v e m e n t  in  p e a c e k e e p i n g  in  
Bosnia is l ikely to in f luence  U.S. t h ink ing  
about  engagemen t  in smal l  wars for some 
t ime to come. 

A second  in f luen t i a l  cons ide ra t ion  is 
f inancial  cost. Nava l  and  air  in te rvent ions  
in small  wars have  the advan tage  of being 
less l ikely to result  in heavy  casualt ies than 
g r o u n d  in t e rven t ion .  This  is p a r t i c u l a r l y  
true g iven the super ior i ty  in both size and 
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c a p a b i l i t i e s  tha t  the  U.S. N a v y  a n d  A i r  
Force enjoy over their  foreign counterparts .  
However ,  ships  and  aircraft  seem increas- 
i n g l y  v u l n e r a b l e  to m i n e s ,  p r e c i s i o n -  
gu ided  muni t ions ,  and  missiles. The dam-  
age  s u f f e r e d  b y  the  USS Stark, a n d  the  
casual t ies  a m o n g  its crew, d u r i n g  Amer i -  
can in tervent ion  in the Iran-Iraq war  m a y  
be a por tent .  As  the s ize  a n d  b u d g e t s  of 
U.S. sea and  air forces cont inue to decl ine 
a n d  the  cos t  of  n a v a l  a n d  a i r  w e a p o n s  
rises, their  use in smal l  wars  m a y  become 
increas ingly  problematic.  The loss of a sin- 
gle B-2 b o m b e r  w o u l d  cost the Air  Force 
well  over $1 bill ion, w h e n  all costs are con- 
s i d e r e d .  F u r t h e r m o r e ,  s u c h  a n  a i r c r a f t  
w o u l d  l i t e r a l l y  be i r r ep laceab le .  For the  
N a v y  to lose a s ingle aircraft carrier wou ld  
not only  m e a n  the loss of bi l l ions of dol lars  
a n d  pos s ib ly  scores of h i g h - p e r f o r m a n c e  
a i rcraf t ;  it cou ld  p u t  at r i sk  the l ives  of 
thousands  of emba rked  personnel .  Nea r ly  
a decade  wou ld  pass before a func t ion ing  
r e p l a c e m e n t  for such  a sh ip  cou ld  be de- 
p l o y e d .  A l o n g  w i t h  the  p u b l i c  c o n c e r n  
a b o u t  c a s u a l t i e s ,  the  s e r v i c e s '  c o n c e r n  
about  los ing ex t remely  va luab le  w e a p o n s  
p la t forms and their  h igh ly  t ra ined crews is 
l ikely to in f luence  the i n v o l v e m e n t  of the 
Uni ted States in future smal l  wars. 

C o n c l u s i o n s  
The fu tu re  of l i m i t e d  m i l i t a r y  inter-  

ven t ion  is diff icul t  to predict .  On  the one 
hand ,  there is no longer a fear of Soviet in- 
tervent ion or gain that m a y  lead the U.S. to 
in tervene in the event  of turmoi l  in far-off 
countr ies  with wh ich  the U.S. has no secu- 
ri ty alliance. On  the other  hand,  such tur- 
moi l  seems  to be more  c o m m o n  ( though  
now most ly  for ethnic or rel igious reasons,  
rather as an ideological  battle be tween the 
Free World and  communi sm) .  

As a form of d ip lomat ic  leverage,  the 
t h r e a t  (or p r o m i s e )  to use  U.S. g r o u n d  
forces b e c o m e s  m o r e  c r e d i b l e  if there  is 
substant ia l  U.S. publ ic  suppor t  for the op- 
eration in question. That suppor t  d e p e n d s  
upon  the percept ion that U.S. interests are 
at stake. Another  major  factor is the n u m -  
ber  of casual t ies  that m a y  be sus ta ined;  it 

w o u l d  a p p e a r  that  the U.S. p u b l i c  is be- 
coming  less wi l l ing to see casualties. 

Since state fai lure and  in ternal  tu rmoi l  
s eem l ike ly  to b e c o m e  m o r e  c o m m o n  in 
the post-Cold VCar world,  the U.S. mi l i t a ry  
is l i ke ly  to be t a sked  more  of ten  to per-  
form evacua t ion  and  rescue missions.  The 
ab i l i t y  to c o n d u c t  such  m i s s i o n s  wi l l  be 
the  b y - p r o d u c t  of m a i n t a i n i n g  a wor ld -  
w i d e  sea- and  airl if t  capab i l i ty  necessa ry  
to project power. 

Because sanctions, embargoes,  and ex- 
clusion zones will  be used more  often in the 
post -Cold  War world ,  the mi l i t a ry  wi l l  be 
tasked to enforce these measures.  More ag- 
g re s s ive  in t e rd i c t ion  can m a k e  sanc t ions  
m o r e  successfu l .  N e v e r t h e l e s s ,  s anc t ions  
work most  effectively w h e n  they are accom- 
panied  b y  other, forceful mil i tary initiatives. 

W h i l e  l i m i t e d  a i r  s t r i k e s  (or n a v a l  
b o m b a r d m e n t s )  are u n l i k e l y  to cause  the 
target country  to a b a n d o n  long-held objec- 
t ives or to act agains t  vital  na t ional  inter- 
ests,  t hey  can be e f fec t ive  at i n d u c i n g  a 
more  l imi ted change  in policy. 

N o n c o m b a t  suppor t  for allies in small  
w a r s  and  e s p e c i a l l y  vcaging  s m a l l  w a r s  
w i t h  U.S. forces  are l i k e l y  to be  i n s t r u -  
men t s  used  less often. Small  wars  d u r i n g  
the Cold War were more  l ikely to be ideo- 
log ica l  c o n f r o n t a t i o n s  in  w h i c h  the  U.S. 
took one side (at first, usually, the govern-  
m e n t  side,  bu t  then  late in the Cold  War, 
more  often the s ide of insu rgen t s  aga ins t  
c o m m u n i s t  governments ) .  Post-Cold War, 
the smal l  wars  are more  often ethnic con- 
flicts,  in  w h i c h  the U.S., if it i n t e r v e n e s ,  
promotes  a p e a c e ~ l  sett lement;  the U.S. is 
not  l i ke ly  to take  the  s ide  of one  e thn i c  
group against  another. 

Mi l i ta ry  in te rven t ion  wil l  cont inue  to 
be an in s t rumen t  of na t ional  pol icy in the 
i n t e rna t iona l  sys tem.  With A m e r i c a n  his- 
tory as a gu ide ,  even  a t h o r o u g h l y  isola- 
t i on i s t  U n i t e d  States  w o u l d  c o n t i n u e  to 
emp loy  its a rmed  forces abroad  to de fend  
its na t iona l  interests.  But u n d e r  wha t  cir- 
cums tances  a r m e d  forces will  be used  re- 
ma ins  at present  very  unclean 
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In t roduct ion 
~ h r o u g h o u t  history, the power  of a 
~ n a t i o n  has been cast in te rms of 
~ t h e  s ize  and  c o m p e t e n c e  of its 
~ a r m e d  forces. Al though  a power-  
~ f u l  mili tary could not be sustained 
over the long haul  wi thou t  a prosperous  
economic base, it has been unusual  to de- 
scribe a country 's  power  in terms of its eco- 
nomic output  or its dominance of key in- 
dus t r ia l  or t rade  sectors. More typical  is 
Machiavell i 's  observation, "Good soldiers 
wi l l  a l w a y s  p r o c u r e  g o l d . "  T h a t  is no 
longer the case. A number  of ins t ruments  
of national  power  described in preceding 
chapters depend far more on economic size 
and vitality than on brute force of arms. 

Never the less ,  mi l i tary  forces remain  
the mos t  v is ible  i n s t r u m e n t  of na t iona l  
power, and the effectiveness of m a n y  other 
i n s t rumen t s  d e p e n d s  impl ic i t ly  on their  
be ing  backed  by  s t rong  mi l i t a ry  forces. 
Thus ,  a g r ea t  d e a l  of t r u t h  r e m a i n s  in 
Frederick the Great 's  observation, "'Diplo- 
macy wi thout  mil i tary force is like music 
wi thout  instruments."  

During the Cold War, the focus of U.S. 
force planning was on the global competi,  
tion with the Soviet Union and its allies. 
The United States planned for high-inten- 

sity warfare against the large and relatively 
m o d e r n  fo rces  of the  USSR. The  geo-  
graphic focus was on the defense of Cen- 
t ral  Europe ,  w i t h  a s e c o n d a r y  focus  on 
other regions, such as the Persian Gulf and 
Korea, where the United States had strong 
economic or d iplomat ic  ties. The Clinton 
a d m i n i s t r a t i o n  is the f irst  since 1945 to 
shift the pr imary focus of its defense poli- 
cies and b u d g e t a r y  decisions a w a y  from 
the threat posed by a large peer competitor. 
In 1993, Secretary of Defense Les Aspin ' s  
Bottom-Up Review changed the rationale for 
s izing and equ ipp ing  U.S. a rmed  forces, 
charging them with maintaining the capa- 
bility to execute two nearly s imul taneous 
major regional contingencies against com- 
petent, well-equipped regional powers. 

Since it takes decades to conceive, de- 
velop, procure, and integrate a maior new 
w e a p o n s  s y s t e m  in to  the  o p e r a t i o n a l  
forces, the bulk  of the e q u i p m e n t  in the 
U.S. a rmed  fo rces - -and ,  indeed,  most  of 
the  m a j o r  p r o c u r e m e n t  p r o g r a m s  in 
p r o g r e s s  or u n d e r  c o n s i d e r a t i o n  in the  
m i d - 1 9 9 0 s - - w e r e  conce ived  d u r i n g  the  
Cold War, and are therefore geared toward 
high-intensity warfare against a major peer 
adversary. For the foreseeable fu~ re ,  con- 
sequently, the U.S. mili tary will be adapt-  
ing forces con f igu red  for h igh - in t ens i t y  
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U.S. Active Force 
Structure Trends 

 99o Tot , 

~ B a s e  Force 

~ Bottom-up Review 

~ Desert Storm 
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Air Force Wings 

Navy Carrier Battle Groups 

Marine Divisions 

SOURCE: Secretary of Defense, Report on 

the Bottom-up Review, 0cteber 1993. 

global warfare  to other types of missions 
that  it m a y  be called upon  to under take .  
Meanwhi le ,  each service is s t rugg l ing  to 
change  its focus f rom war fa re  aga ins t  a 
peer superpower  to preparation for a wide 
variety of missions. 

Land Forces 
The land forces of the U.S. mi l i t a ry  

are composed  of the U.S. A r m y  and the 
land e lements  of the U.S. Mar ine  Corps,  
both of which have attack helicopters inte- 
grated into their forces to provide  mobile 
fire support .  The Marine Corps also oper- 
a tes  f i x e d - w i n g  a i r c r a f t  to s u p p o r t  i ts  
g round  forces. 

Cold laZar Land Forces. Tradi t ional ly ,  
land forces are the largest  c o m p o n e n t  of 
the a rmed  forces in terms of manpower .  
T h r o u g h o u t  the Cold  Vqar era, the mas-  
s ive  g r o u n d  f o r c e s  p r o v i d e d  b y  t h e  
Un i t ed  States  and  its all ies were  at the 
heart  of the s t ra tegy to contain the expan~ 
sion of the Soviet Union in E u r o p e - - a n d ,  
to a lesser extent, to contain the expansion 
of c o m m u n i s m  in Korea and S o u t h e a s t  
Asia.  This  d e f e n s i v e  s t r a t e g y  r e q u i r e d  
large forward-s ta t ioned  forces that could 
be a u g m e n t e d  by  U.S.-based forces and  
were  prepared  to defend terr i tory defined 
by specific t reaty commitments .  

The resultant force structure ,,,,'as con- 
figured for high-intensi ty warfare against  
the massive, heavily armored forces of the 
Soviet Union and its allies. U.S. mi l i tary  
leaders acknowledged the possibility of a 
relat ively long mobil izat ion time and be- 
lieved that massed firepower was the key 
to a successful defense against  Soviet ag- 
gression. As a result, the U.S. A r m y  main- 
tained a large active-force structure backed 
by almost  as m a n y  reserve forces, which 
would  be available within several months 
of the decision to activate them. There was 
considerable  concern that  the a m o u n t  of 
ded ica ted  air l if t  and sealif t  ava i lab le  to 
transport this force to an overseas theater 
on a t imely basis was inadequate. The so- 
lution was to work toward pre-positioning 
equ ipmen t  for six divis ions in Europe to 

augmen t  the almost  five division equiva- 
lents already in place. 

The biggest  land forces p rocurement  
programs of the 1970s and 1980s strength- 
ened the capabilities to fight a high-inten- 
sity war  against  a large, heavi ly armored 
adversary .  These p rocu remen t s  were  the 
Abrams main battle tank, Bradley armored 
f ight ing vehicle, and Apache  at tack heli- 
copter. Other  major p rograms  included a 
high procurement  rate of TOW anti-armor 
miss i les  and  a r m o r e d  se l f -p rope l l ed  ar- 
t i l lery.  These  p r o g r a m s  u p g r a d e d  k e y  
weapons systems to yield better protection 
(more capable armor and a smaller signa- 
ture), more accurate and lethal f i repower  
against  a rmored targets,  and greater  ma- 
neuverabili ty on the battlefield. 

Shifting Emphases. Writh the dissolution 
of the Soviet  Union,  the r e q u i r e m e n t  to 
f ight two near ly  s imul t aneous  major  re- 
gional contingencies has become the plan- 
ning standard that determines the require- 
men t s  for g r o u n d  forces. The resul t  has 
been a shift to mobility and rapid response 
capabilities. 

The Army  has responded with a num- 
ber of initiatives.  These are expla ined  in 
Force XXI, the Army ' s  statement on how to 
shape the context for the future. Broadly 
stated, the A r m y  aims to exploit informa- 
tion technologies in order to fight more of- 

. . . . . . . . . . . .  - : ,m 
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ficienfly and mainta in  h igher  per formance  
levels  in b o t h  g o o d  c o n d i t i o n s  a n d  bad .  
Id~ithin this context,  the A r m y  has a num-  
ber  of initiatives a l ready  well u n d e r w a y  to 
respond  to the new strategic envi ronment .  

The old a s s u m p t i o n  that  the  U.S., as 
pa r t  of NATO,  w o u l d  h a v e  to c o u n t e r  a 
mass ive  land invas ion  of Western Europe  
has  d i s a p p e a r e d .  In 1995, t h ink ing  ho lds  
that  U.S. a r m e d  forces are mos t  l ikely  to 
f ight  a classical  g r o u n d  wa r  remote  f rom 
the places where  U.S. land forces are rou- 
t inely  dep loyed  (Korea remains  an excep- 
tion). The A r m y  has begun  to r e spond  by  
t ransforming  itself from a largely forward-  
posi t ioned force r eady  to fight high-inten-  
sRy a rmored  warfare  in Europe  to a power-  
projection force based largely in the Uni ted  
States. This  is mos t  ev iden t  in the d r aw-  
d o w n  of the A r m y  forces in Europe.  

¢J 
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Overall ,  the A r m y ' s  active componen t  
was  40 pe rcen t  s m a l l e r  in the mid-1990s  
than it was  a decade earlier, as the result  of 
budge t  pressures  and  the chang ing  strate- 
gic e n v i r o n m e n t .  The reserve  c o m p o n e n t  
was reduced by  a smal ler  amount .  Savings 
from cuts to reserve units  are smaller,  and  
there is considerable  political resistance in 
Congres s  a n d  f rom state g o v e r n m e n t s  to 
c u t t i n g  N a t i o n a l  G u a r d  forces .  C o n s e -  
quent ly ,  the reserve  c o m p o n e n t  accounts  
for p r o p o r t i o n a t e l y  m o r e  of the  c o m b a t  
force s t ruc ture  than  was  the case d u r i n g  
the Cold War. To take better advan tage  of 
this pool of combat  potential ,  the A r m y  has 
selected fifteen br igades  from the Nat ional  
G u a r d  w h o s e  r e a d i n e s s  a n d  e q u i p m e n t  
will  be enhanced  so that they will  be ready  
w i th in  n ine ty  days  of mobi l iza t ion  to join 
ac t ive -du ty  forces in  f igh t ing  a major  re- 
gional  contingency. 

A l though  the absolute  size of the Ma- 
r ine  C o r p s  has  not  d e c l i n e d  as m u c h  as 
that of the Army, the Mar ines  were a rela- 
t ively small  force to begin  with. They never  
f o c u s e d  p r i m a r i l y  on the  d e f e n s e  of the  
central  region of Europe against  Soviet ag- 
gress ion.  They  h a v e  re ta ined  the i r  t radi-  
t ional  role as an exped i t i ona ry  force, a n d  
the active s tructure of three d iv is ions  and  
th ree  M a r i n e  a i rc ra f t  a i r  w i n g s  is b e i n g  
ma in t a ined  wi th  this point  in mind.  

Together ,  the  l a n d  forces  a l o n g s i d e  
aerospace  and  nava l  forces p repare  to re- 
spond  to two near  s imul taneous  major  re- 
gional  cont ingencies  in four phases:  

II Deterring or Halti~Tg Aggression. Land forces, 
in conjunction with air and maritime forces, 
close the area of crisis to help allied forces es- 
tablish a defensive posture to deter or halt 
tile invasion of friendly territory. Tile Marine 
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Corps can mount  a forcible entry operation 
from offshore, if necessary.  Light g round  
forces flown in by air would normally be the 
first to deploy, a l though heavy land forces 
could be part  of the early arr iving force if 
their equipment is pre-positioned in the the~ 
ater or on ships nearby. 

I Force Buildup. Heavy ground forces arrive by 
air (personnel) and sea (heavy equipment) as 
reinforcements ,  typical ly  over a period of 
one or two months. During that time, prepa- 
ra t ions  can beg in  for a counterof fens ive ,  
since by this point the aggressor has most 
likely lost the initiative on the ground. 

i i i  Counter@ensive. In a large-scale air and land 
counterattack, heavy land-force units go on 
the offensive to outmaneuver,  envelop, and 
destroy enemy forces. 

S Ensuring Pt~stwar Stability. Some land forces 
will  often remain  to secure borders  or oc- 
cupy territory and deter another  attack by 
the aggressor. 

The degree  of conf idence  the U.S. can  
h a v e  in  w i n n i n g  two n e a r l y  s i m u l t a n e o u s  
ma jo r  reg iona l  conflicts,  s h o u l d  they  occur, 
d e p e n d s  h e a v i l y  on  the  c o n d i t i o n s  u n d e r  
w h i c h  the  U.S. w o u l d  f igh t .  T h e  s i ze  of  
e n e m y  forces a n d  p r o x i m i t y  to U.S. cen ters  
of power ,  a m o u n t  of  w a r n i n g  t ime,  degree  
of pa r t i c ipa t ion  b y  U.S. all ies,  a n d  l eng th  of 
t i m e  s e p a r a t i n g  t h e  o u t b r e a k  of  the  t w o  
conf l i c t s  w o u l d  h a v e  a m a r k e d  ef fec t  on  
the U.S. 's ab i l i ty  to q u i c k l y  b r i n g  the con- 
flict to a close u n d e r  f avorab le  condit ions° 

U.S. l and  forces  in  the  mid -1990s  are  
capab le  of execu t ing  the  m i s s i o n s  o u t l i n e d  
a b o v e  a g a i n s t  a n y  p l a u s i b l e  a d v e r s a r y .  
T h o u g h  s m a l l e r  t han  at the  close of Deser t  
S to rm,  they  a re  s t i l l  l a r g e r  t h a n  t hose  of  
m o s t  o t h e r  n a t i o n s ,  a n d  a r e  f a r  b e t t e r  
t r a ined  a n d  e q u i p p e d  than  po ten t ia l  adver -  
sar ies .  If a n y t h i n g ,  the  U n i t e d  States  h a s  
inc reased  its l ead  in  conven t iona l - fo rce  ca- 
pabi l i t ies  over  po ten t i a l  foes such  as N o r t h  
K o r e a  or  l r a q .  W h i l e  S a d d a m  H u s s e i n  
m a n a g e d  to k e e p  m a n y  of  h is  bes t  forces  
in tac t ,  the  effects  of  I r a q ' s  d e f e a t  in  1991 
a n d  t h e  s u b s e q u e n t  e c o n o m i c  e m b a r g o  
h a v e  p reven ted  h i m  f rom m o d e r n i z i n g  a n d  
u p g r a d i n g  his  forces. N o r t h  Korea is fac ing  
severe  economic  p rob l ems ,  a n d  a fall-off of  
a id  f rom M o s c o w  a n d  Bei j ing h a s  l i m i t e d  
i ts  a b i l i t y  to m o d e r n i z e ,  m a i n t a i n ,  a n d  
t ra in  on  the i r  e q u i p m e n t .  In  short ,  if faced 
a g a i n  w i t h  a m a j o r  r e g i o n a l  c o n t i n g e n c y ,  
U.S. l a n d  forces can  be  expec ted  to ou tper -  
f o rm  the  e n e m y  decis ively.  

A cri t ical  e l e m e n t  in  the U.S. ab i l i ty  to 
use  l a n d  forces overseas  is airlift,  and ,  to a 
s o m e w h a t  lesser  degree ,  spec ia l i zed  sealift.  
H e a v y  g r o u n d  forces  b r i n g  c o n s i d e r a b l e  
o f f e n s i v e  f i r e p o w e r  to the  f ie ld ,  b u t  at a 
price.  For the  b u l k  a n d  m a s s  of thei r  equ ip-  
m e n t  a n d  the i r  r e q u i r e m e n t s  for m u n i t i o n s ,  
fuel,  a n d  o ther  logis t ical  suppor t ,  cons ider -  
ab le  in te r - thea te r  lift is r equ i r ed  to d e p l o y  
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U.S, Air For~  1=-16 fighter. 

t h e m  a n d  to k e e p  t h e m  o p e r a t i o n a l .  To 
ease  th i s  p r o b l e m ,  the  A r m y  h a s  t a k e n  
steps to p re -pos i t ion  e q u i p m e n t  closer to 
possible  trouble spots. E q u i p m e n t  for two 
h e a v y  b r i g a d e s  is b e i n g  p r e - p o s i t i o n e d  
ashore  in the Pe r s i an  Gu l f  region,  and  a 
third heavy  br igade  set is posi t ioned afloat 
on ships  in the Indian  Ocean. 

Still, this is only  the rough equiva len t  
of one A r m y  d iv is ion;  the D e p a r t m e n t  of 
Defense  e s t ima te s  that  four  or f ive  d iv i -  
sions would  be needed  to f ight  a major  re- 
gional conflict. Dep loymen t  and  suppor t  of 
follow-on divis ions  is d e p e n d e n t  on sealift, 
which  it takes a m i n i m u m  of several  w e e k s  

unde r  the most  favorable c i rcumstances  for 
a full  d iv is ion to be t ransported to the the- 
ater. It took about  two m o n t h s  before the 
first  h e a v y  d iv i s ions  were  in place in the 
P e r s i a n  G u l f  in  1990. W h i l e  the  U n i t e d  
States in 1996 cou ld  b r i n g  an  e q u i v a l e n t  
a m o u n t  of f i repower  to the batt lefield wi th  
a smal ler  dep loyment ,  the d i sadvan tage  of 
f ight ing an aggressor  in its own backyard  
wi th  U.S. forces dep loyed  over a long dis- 
tance in un fami l i a r  su r round ings  will  con- 
t inue to present  a fo rmidab le  chal lenge to 
land forces. 

Aerospace Forces 
U.S. f ixed-wing combat-avia t ion forces 

consist of three major  components :  the Air  
Force, N a v y  aircraft, and  Mar ine  Corps air- 
craft. The latter two typical ly  operate  from 

a i rc ra f t  ca r r i e r s  a n d  l a n d  bases ,  respec-  
tively; a l though  both can operate ei ther  at 
sea or ashore if the operat ional  s i tuat ion re - 
quires it. 

Cold War Avia t ion  Forces. D u r i n g  the 
Cold War, U.S. aviation-force p l ann ing  was  
largely focused on the Soviet Union,  which  
possessed a laGe,  capable  tactical- and nu-  
c l ea r - s t r ike  air  force. The Ai r  Force a n d  
N a v y  responded  by deve lop ing  a series of 
a i r - supe r io r i t y  f ighters  that  i nco rpo ra t ed  
the latest technologies to ma in ta in  qualita- 
tive super ior i ty  over Soviet aircraft. 

The Air  Force tailored its force to fight 
in the center region of Europe against  nu- 
mer ica l ly  super ior  Warsaw Pact forces. Its 
miss ions  w e r e :  

m Establ ishing air super ior i ty  by shooting 
down enemy air-to-air combat aircraft, as 
well as intercepting and downing  enemy 
bombers and strike aircraft. 

Suppressing enemy air defenses by destroy- 
ing or neutralizing land-based surface-to-air 
missiles and anti-aircraft batteries. 

Attacking key installations that supported 
the Warsaw Pact's war effort, such as enemy 
airfields, bridges, ammunit ion depots, and 
rail marshalling yards. 

Attacking opposing ground forces, as well as 
providing close air support and battlefield 
interdiction (attack on targets not immedi- 
ately engaged on the front lines). 

The  a i r - s u p e r i o r i t y  m i s s i o n  w a s  re- 
ga rded  as key. The Soviets and  their  allies 
had  a large  force of f igh ter  aircraft ,  both  
in te rceptor  a n d  attack. Without  a l l ied  air 
super ior i ty ,  it w o u l d  be ve ry  d i f f i cu l t  to 
d e f e n d  or c o u n t e r a t t a c k  on the  g r o u n d ,  
a n d  d a m a g e  s u f f e r e d  f r o m  S o v i e t  a i r  
strikes on NATO's  rear area could be crip- 
p l ing .  This  s i tua t ion  led to a force struc- 
ture that ba lanced specia l ized air-superior-  
i ty and  g r o u n d - a t t a c k  aircraf t  w i th  la rge  
n u m b e r s  of aircraft  that could be adap ted  
to ei ther  mission.  

In the 1970s a n d  1980s, cons ide rab l e  
inves tment  wen t  into ensur ing  U.S. air su~ 
per ior i ty :  Large n u m b e r s  of F-15 aircraft  
w e r e  procured,  as were  the 1)7-16 mult i -mis-  
s ion  aircraft .  The A i r b o r n e  ~Ja rn ing  a n d  
Control  System (AWACS) was  d e v e l o p e d  
a n d  d e p l o y e d ,  a n d  a d d i t i o n a l  f u n d i n g  
w e n t  into d e v e l o p m e n t  of air- to-air  mis-  
siles that incorpora ted  the latest advances  
in technology. 
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Nava l  forces faced s imi lar  concerns  
about establishing air superiori ty in prox- 
imity to battle groups and in the skies over 
an amphib ious  landing area. The biggest  
aviation investment  program in the 1970s 
and 1980s was the F-14 air-superiority air- 
craft, a rmed with the long-range Phoenix 
air-to-air missile. The second-largest avia- 
tion investment program was the F /A-18 ,  
a multi-mission aircraft capable of supple- 
ment ing  the F-14 and A-6 bomber  in the 
air-superiority and ground-attack roles, re- 
spectively. This, together  with ship-to-air  
missi le  defenses ,  mean t  the N a v y  could  
maintain a relatively high degree of surviv- 
ab i l i ty  on the open  ocean.  Howeve r ,  as 
naval  fo rmat ions  a p p r o a c h e d  shore  and 
came wi th in  range  of Soviet  l and -based  
aircraft  and cruise missi les ,  they  w o u l d  
have had their hands full coping with large 

w a v e s  of a t t a c k  a i r c r a f t  
a n d - - b y  the 1980s - - l a rge  
numbers  of anti-ship cruise 
missiles. The ability to op- 
erate in such a high-threat  
e n v i r o n m e n t  c a m e  at a 
price to other combat capa- 
b i l i t i e s .  The  n e e d  for  a 
h e a v y  e m p h a s i s  on self-  
protection left room on the 
carrier deck and in the sur- 
face sh ips '  miss i le  maga -  
z i n e s  for  o n l y  a m o d e s t  
n u m b e r  of g r o u n d - a t t a c k  
a i r c r a f t  a n d  l a n d  a t t a c k  
cruise missiles. 

Shifting Aviation Em- 
phases. N o  o p p o s i n g  air  
force current ly  possesses a 
capabi l i ty  in te rms  of ab~ 
solute numbers  or techno- 
log ica l  s o p h i s t i c a t i o n  in 
a n y  w a y  c o m p a r a b l e  to 
U.S. air power .  The  need  
for large numbers  of com- 
bat  aircraft  dedica ted  pri- 
m a r i l y  to s h o o t i n g  d o w n  
enemy aircraft is therefore 
less  c r i t i c a l  t h a n  it w a s  
dur ing  the Cold War. As a 
result,  U.S. aviat ion forces 
are able to focus more  of 
t h e i r  e f f o r t  on  b r i n g i n g  
f i r e p o w e r  to bea r  on the  
g r o u n d  qu ick ly  and accu- 

rately enough  to have a significant opera- 
t iona l  effect  on the  a d v a n c e  of e n e m y  
forces. The trend in future aircraft acqui- 
si t ion p r o g r a m s  is to take a d v a n t a g e  of 
a d v a n c e s  in smar t ,  p rec i s ion  m u n i t i o n s  
and mul t i -miss ion  avia t ion p la t fo rms  to 
focus more heavi ly  on the ground-a t tack  
mission while main ta in ing  capabil i ty  for 
air superiority. 

The Air Force is work ing  to develop 
capabilities that  will have a greater impact  
on the g round  battle in a major  regional  
c o n t i n g e n c y  by  d e v e l o p i n g ,  w i t h  the  
N a v y  in mos t  cases,  more  lethal  air- to-  
g r o u n d  m u n i t i o n s .  In add i t i on ,  a i rc raf t  
tha t  d u r i n g  the Cold  War had d i f fe ren t  
p r imary  missions are being configured to 
carry these munit ions.  
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Long-range strategic bombers-- includ- 
ing the B-1B, B-2, and B--52H--that can fly 
directly f rom the Uni ted States are being 
u p g r a d e d  to ca r ry  a d v a n c e d  p rec i s ion-  
guided munitions. This capability will en- 
able operational commanders to call in air- 
delivered firepower without having to first 
deploy  sea-or-land-based aircraft into the 
theater. Moreover, it provides a capability to 
strike targets deep in enemy te~itory. While 
these long-range bombers are not intended 
to match the sustained firepower of tactical 
aircraft operating in the theater, the flexibil- 
ity to launch a strike at any place and any 
time is a meaningful military capability. 

Suppression of enemy air defenses can 
be a slow process. The Air Force is modify- 
ing some F-16s to perform the role of neu- 
tralizing enemy surface-to-air  missile de- 
fenses and thus clear the way  for ground- 
a t t ack  sort ies .  To c o m p l e m e n t  this  pro-  
g r am,  the  Ai r  Force ( t o g e t h e r  w i t h  the  
Navy, in most  cases) is developing a new 
class of a i r - to -g round  w e a p o n s  wi th  in- 
creased s tand-off  range  and bet ter  accu- 
racy. These improvements  will allow tacti- 
cal a i r c ra f t  to a t t ack  h e a v i l y  d e f e n d e d  
targets at the outset of hostilities while the 
campaign to suppress  enemy air defenses 
is ongoing.  The new muni t ions  will also 
e x t e n d  the c o m b a t  r a d i u s  of a i r - b a s e d  
weapons far beyond the flight radius of the 
delivery platform. 

The largest  recapi ta l izat ion p rog ram 
p u r s u e d  by  the  Ai r  Force  is the  F - 2 2  
fighter, which will replace the F-15 air-su- 
periority tighten The F-22's stealth capabil- 
ity, supersonic cruise speed, high maneu-  
v e r a b i l i t y ,  and  a d v a n c e d  a v i o n i c s  are  
intended to ensure the continued superior- 
i ty of U.S. air  p o w e r  aga ins t  fu tu re  ad- 
vances in the air-to-air capabilities of po- 
tential  adversar ies .  The F-22 will have a 
limited precision air- to-ground capability, 
c a r r y i n g  two joint  d i rec t  air  m u n i t i o n s  
(JDAMs) internally o r ~ w i t h  some loss of 
s tea i th~ext ra  JDAMs externally. 

If a host nation is reluctant to let U.S. 
forces in, or if air bases have to be secured 
first, the delay in deploying land-based air- 
craft to a thea te r  could be considerable .  
Carrier-based naval  aviat ion provides ,  in 
addition to long-range strategic bombers,  a 
way  to launch air strikes without  the need 
for on-shore facilities or support.  Another  

m e t h o d  u n d e r  cons ide ra t ion  is the con- 
s t r u c t i o n  of a m o b i l e  o f f sho re  b a s e - - a  
m o d u l a r  a s semb ly  of f loat ing p la t fo rms  
that can be positioned to provide a staging 
platform for aircraft as well as land forces. 

The Navy is strengthening its capabil- 
ity to bring effective f irepower to bear on 
land  targets .  With  a g rea t ly  d i m i n i s h e d  
threat to its operations on the open ocean, 
the N a v y  has t u rned  its full a t tent ion  to 
ways to affect battle in the littoral regions. 
For example, it is reconfiguring the carrier 
air wing to give it more offensive land-at- 
tack power. Other programs include the in- 
troduction of Tomahawk land-attack cruise 
missiles throughout  the surface combatant  
and submarine  forces, and an upgrade  of 
the F / A - 1 8  aircraft to give it the ground-at- 
tack capabi l i t ies  ( inc luding n ight  opera-  
tions) with precision-guided munit ions that 
it lacked in Desert Storm. An advanced ver- 
sion of the F / A - 1 8  that  is to be procured 
beg inn ing  in 1997 will have  an extended 
combat range and carry a larger munitions 
load, thereby provid ing  a greater  power-  
projection capacity. A portion of the fleet of 
F-14 air-superiority aircraft is being modi- 
fied to carry prec is ion-guided  muni t ions  
for attacking ground targets. 

Due p r imar i l y  to b u d g e t  constradnts 
and the collapse of the Soviet Union,  the 
missions of U.S. aviation forces have to be 
d o n e  w i t h  a sma l l e r  force s t ruc tu re .  In 
1995, the Air Force was about half the size 
it was in the mid-1980s. Nava l  air forces 
have  been r e d u c e d  less and the Mar ine  
Corps air forces hardly at all. 

U.S. aviation forces should be able to 
achieve air supremacy over any conceivable 
adversary for the coming decade and, with 
the p l anned  modern iza t ion  programs ,  to 
mainta in  its advan tage  well into the next 
century. Once enemy air defenses are sup- 
pressed, tactical aircraft and bombers  can 
contribute to the ground battle by direct at- 
tack on enemy ground forces. A key priomty 
at DOD is the deve lopment  and procure- 
m e n t  of more  effective p rec i s ion -gu ided  
munitions that can kill several armored tar- 
gets with one launch. This capabili ty will 
allow U.S. combat aircraft to attack enemy 
ground forces with improved effectiveness 
at  the  o u t s e t  a n d  enab l e  a r e s p o n s e  to 
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t h r e a t e n e d  a g g r e s s i o n  e v e n  b e f o r e  the  
United States can get ground forces in place. 

Still, in the mid-1990s, the a m o u n t  and 
type  of pa y l oa d  that  aircraft  can br ing  to 
the battlefield, and  therefore the n u m b e r  of 
targets they  can strike, is l imited. Deploy-  
ments  of aviat ion forces mus t  be accompa-  
nied by  land forces if an enemy  force is to 
be dr iven  out  of terr i tory it occupies. Avia- 
t ion forces do not  replace  land forces, al- 
t h o u g h  the i m p a c t  t h e y  can have  on  the 
g round  campaign  is growing.  

Space Forces. U.S, space forces exist to 
p e r f o r m  three  major  miss ions:  enhanc ing  
the capabil i t ies of U.S. or coali t ion terres- 
trial forces by  suppor t i ng  their  opera t ions  
f rom space ,  e n s u r i n g  U.S. ab i l i ty  to use  
space while deny ing  it to enemies,  and,  fi- 
nally, provid ing  a suppor t ing  infrastructure 
for U.S. space activities. Space forces sup- 
p l e m e n t  a nd  s u p p o r t  the ter res t r ia l  force 
structure---al lowing more  effective and effi- 

cient applicat ion of such force as their over- 
all n u m b e r s  decrease.  In the future,  space 
forces could  evolve  into an i n d e p e n d e n t  
means  of apply ing  force, while mainta in ing 
the ab i l i ty  to s u p p o r t  te r res t r ia l  f o r c e s - -  
similar to a i rpower ' s  evolution. 

Given  r a p i d l y  a d v a n c i n g  technology,  
space  forces will  increase  the i r  ab i l i ty  to 
ope ra te  effect ively and  efficiently: As air, 
l and ,  a n d  sea force s t r u c t u r e s  dec rease ,  
spacepower  becomes even more  impor tan t  
as a force mul t ip l i en  For example ,  as ter- 
res t r ia l  asse ts  b e c o m e  m o r e  l imi ted ,  and  
more  opera t ions  are conduc ted  in r emote  
regions a round  the world,  space assets pro- 
v ide  vital capabilit ies such as communica-  
t ion,  i n t e l l igence  g a t h e r i n g ,  m o n i t o r i n g ,  
surveil lance,  and  targeting. Spacepower  of- 
fers a readi ly available global presence in- 
f ras t ruc tu re - -a  consistent  and  unobt rus ive  
forward  presence. 
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Major Maritime Forces 

Strategic ~ 1 6  39 ~ i FY 1986 
Submarines 

Aircraft Ira, 13 
FY ! 995 

Carders ~ 12 
Attack 
Submarines ~ 1 0 1  
Large ~ 
Amphibious ~112 
Ships 

~phlbioes 50 
Ships 

Mine Warfare 
Ships 15 

Logistic ~ 108 
Force Ships 

S u r e  
Combatants 

USN 223  

Naval 
Reserves 

USCG 

SOURCE: O0D 

The focus of space forces has changed 
with the demise  of the USSR, the rise of 
regional concerns, and the impor tance  of 
space-based suppor t  to information-based 
warfare. The lack of communicat ions and 
other infrastructure in regions where  U.S. 
mil i tary forces are expected to deploy  (as 
o p p o s e d  to the  N A T O  r e g i o n )  has  in- 
creased d e m a n d  for the readi ly  avai lable  

infrastructure of space-based 
c o m m u n i c a t i o n s ,  n a v i g a -  
tion, surveillance, and recon- 
naissance.  Miss i l e  w a r n i n g  
s y s t e m s  are  b e i n g  re- 
des igned  to improve  detec- 
tion of tactical ballistic mis- 
s i le  l a u n c h e s ,  a n d  s u c h  
i n f o r m a t i o n  is n o w  b e i n g  
provided directly to the tac- 
tical user. Full integration of 
naviga t ion  aids such as the 
Global  Pos i t i on ing  Sys t em 
(GPS) also increases tactical 
use  of suppor t  from space. 

Mil i tary  space  s y s t e m s  
offer use fu l  capabi l i t i es  to 
the civil sec to r~nav iga t ion ,  
w e a t h e r  m o n i t o r i n g ,  a n d  
communications.  Civil space 
c a p a b i l i t i e s ,  on the  o t h e r  
h a n d ,  offer  m i l i t a r y  s p a c e  
consumers  add i t iona l  com- 
munica t ions  surge capabili- 
t ies ,  w e a t h e r  m o n i t o r i n g ,  

and  mu l t i - spec t r a l  r e m o t e  sens ing .  The 
mili tary also uses data from civilian radars 
for space survei l lance.  In addi t ion,  mi lb  
tary, civil, and  commerc ia l  col laborat ion 
may  soon result in more effective and effi- 
cient spacelift  capabili t ies.  In the future,  
the mil i tary  could benefit  also f rom civil 
deve lopments  of reusable single-stage-to- 
orbit del ivery vehicles. 

The U.S. will enjoy a large advantage  
in the use of space forces in the foreseeable 
future. However,  other nations have noted 
the U.S.'s, and its coalition par tners ' ,  de- 
pendency on such forces. They are also re- 
a l iz ing the benefi ts  of receiving in tegra l  
support  from space. Maintaining the U.S.'s 
inherent "high ground"  advantage will be 
impor tant  to ensure its, and its allies', fu- 
tu re  m i l i t a r y  s u p e r i o r i t y  and  ab i l i ty  to 
achieve national objectives. 

Mari t ime  Forces 
The Uni ted  Sta tes ' s  mar i t ime  forces 

are provided  by the N a v y  in conjunction 
w i t h  the  M a r i n e  C o r p s  a n d  the  C o a s t  
Guard. Mari t ime forces ensure open access 
to the w o r l d ' s  oceans  and  pro jec t  fire- 
power  ashore. The ability to operate on the 
h igh  seas in i n t e r n a t i o n a l  w a t e r s  g i v e s  
m a r i t i m e  forces the a d v a n t a g e  of be ing  
free of diplomatic constraints, such as na- 
t ional sove re ign ty  and  over f l igh t  r ights.  
Their  mobi l i ty  and self-sufficiency mean  
they can be in t roduced  to or w i t h d r a w n  
from_ an area with no reliance on host-na- 
tion support .  

Cold War Maritime Forces. During the 
Cold War, the Navy  focused on control of 
the high seas to safeguard the U.S.'s ability 
to reinforce NATO and Pacific allies by sea. 
The threat on the high seas was  defined in 
terms of the numbers  and capabilit ies of 
Sov ie t  a t t a ck  s u b m a r i n e s  and ,  in close 
p r o x i m i t y  to the Sovie t  Un ion ,  su r face  
combatants  and attack aircraft, including 
med ium-range  bombers  a rmed with anti- 
ship cruise missiles. Against  these forces, 
the United States required considerable de- 
fensive capability to protect shipping lanes 
and its own combatant fleet. 

The Mar ines  and  Coas t  G u a r d  also 
contributed to marit ime operations against  
the  Sovie t  Un ion ,  a l t h o u g h  t h e y  ma in -  
rained a s t rong p lanning  focus on opera- 
tions short of high-intensity war. The need 
to keep the sea lanes open in the face of the 
Soviet threat led to substantial investments 
in sys tems that could detect and des t roy  
submarines in the open ocean and engage 
attacking aircraft at a considerable distance 
from the battle group. The force structure 
included a network of fixed acoustic arrays 
anchored on the ocean floor to listen for 
s u b m a r i n e s ;  a t t ack  s u b m a r i n e s ;  a large 
fleet of mari t ime patrol aircraft that could 
scan l a rge  a reas  of the  ocean  for  sub-  
marines; surface ships with both active and 
pass ive  A S W  sensors  as we l l  as point de- 
fense against  attacking aircraft and cruise 
missiles;  and advanced aircraft that could 
engage enemy aircraft -well away  from the 
ba t t t e  g r o u p ,  before  w e a p o n s  cou ld  be 
launched. 
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A n  a i r c r a f t  c a r r i e r  o r  a m p h i b i o u s  
r e a d y  g r o u p  idea l ly  w o u l d  be escor ted  b y  
six to e igh t  su r face  c o m b a t a n t s  a n d  one  or  
t w o  a t t ack  s u b m a r i n e s .  Sur face  c o m b a t a n t s  
a n d  a t t ack  s u b m a r i n e s  were  also ava i l ab le  
to pro tec t  c o n v o y s  c a r r y i n g  r e in fo rcemen t s  
f r o m  the  U n i t e d  States  to E u r o p e  or  o the r  
ove r sea s  c o m b a t  thea te rs .  

By the  late 1970s, the  N a v y  c o n c l u d e d  
tha t  dea l i ng  w i t h  the Soviet  th rea t  r equ i r ed  
a s t r o n g  o f fens ive  s t ra tegy:  N e w e r  c lasses  
of  S o v i e t  s u b m a r i n e s  h a d  e x t e n d e d  t h e  
reach  a n d  le tha l i ty  of the  USSR's  u n d e r s e a  
fleet, a n d  the  e x p a n s i o n  of the  Soviet  long-  
r a n g e  B a c k f i r e  b o m b e r  f o r c e  ( e q u i p p e d  
w i t h  a n t i - s h i p  c r u i s e  mis s i l e s )  e x p a n d e d  
g rea t ly  the  a rea  of  the ocean  in w h i c h  U.S. 
a n d  al l ied s h i p p i n g  w a s  at  risk. 

S ince  m a r i t i m e  f o r c e s  c o u l d  n o t  be  
e v e r y w h e r e  a t  once ,  the  N a v y  d e v e l o p e d  
the  M a r i t i m e  S t r a t e g y  to ca r ry  the  ba t t le  to 
the  s o u r c e  of  t he  Soviets"  c o m b a t  p o w e r .  
This  s t r a t egy  cal led for an  e x p a n d e d  offen- 
s ive  role for  the  N a v y  a n d  M a r i n e  Corps .  
P r i m a r y  t a s k s  i n c l u d e d  k e e p i n g  t h e  sea  
lanes  o p e n  for  U.S. a n d  al l ied s h i p p i n g  in 
w a r t i m e .  But r a t h e r  t h a n  w a i t  for  the  Sovi-  
ets to a t tack,  the  bat t le  w o u l d  be b r o u g h t  to 
them_. The  s t r a t e g y  cal led for a ser ies  of op-  
e ra t ions ,  inc luding:  
[] Holding Soviet ballistic missile submarines 

at risk. 

[] Destroying the Soviet attack-submarine force 
with a mass ive ,  sus ta ined  an t i - submar ine  
warfare campaign. 

[] Sinking Soviet surface ships both at sea and 
in port. 

[] Using carrier battle groups and amphibious 
landing forces to seize or destrc~y bastions of 
Soviet naval power, such as Murmansk. 

[] Threatening the Soviet homeland by striking 
targets with carrier-based aircraft and long- 
range cruise missiles or conducting amphibi- 
ous landings where  the Soviet forces were 
vu lne r ab l e  in o rder  to d iver t  them a w a y  
from the battle in the central region of Eu- 
rope, where the Soviets and their allies were 
strongest. 

This  h i g h l y  a g g r e s s i v e  s t r a t e g y  led to 
a n  e m p h a s i s  o n  o f f e n s i v e  s y s t e m s  t h a t  
c o u l d  s t r i k e  f i r s t  a n d  se i ze  the  i n i t i a t i v e  
aga ins t  Soviet  forces.  The s t r a t e g y  i nc luded  
a t t ack  of heav i ly  d e f e n d e d  ta rge ts ,  so con- 
s i de r ab l e  a t t en t i on  to se l f -de fense  w a s  re- 
qu i r ed  to e n s u r e  su rv ivab i l i t y  of the bat t le  
g r o u p  as it c losed to w i t h i n  a t tack  range .  
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Shifting Emphases. In the mid-1990s, no 
nation can mount  a sizable naval threat to 
U.S. forces far from its own shores, thereby 
easing the task of self-protection and de- 
f end ing  m e r c h a n t  s h i p p i n g  on the h igh  
seas. This has allowed U.S. marit ime forces 
to work  on bringing a greater amount  and 
more precise firepower to bear on the bat- 
tle ashore. 

The N a v y  and  M a r i n e  C o r p s  h a v e  
a d o p t e d  a s t r a t e g i c  v i s i o n  ca l l ed  For- 
ward . . .  From the Sea in which the focus is 

on the littoral, or coastal areas, of the globe; 
in joint operations ashore, the contribution 
of naval  forces will come "from the sea." 
The N a v y  and Marine Corps are prepared 
to p rov ide  the initial enabl ing  capabi l i ty  
for a joint operation and to continue partic- 
ipation in a sustained effort if necessary. A 
key  e l ement  of the v is ion  is the N a v y ' s  
plan to improve its sealift capability to de- 
liver heavy equipment  and resupply major 
ground and air combat units in the theater 
of battle. 

Operations on the littoral present dif- 
ferent  cha l lenges  than  opera t ions  in the 
open ocean, and U.S. mari t ime forces are in 
the process of adapting. As mari t ime forces 
approach the shore, they come into range 
of attack from land. An increasing number  
of states can deploy land-based cruise mis- 
siles, whose short flight time poses a tough 
p r o b l e m  for  d e f e n s i v e  s y s t e m s .  M i n e s  
seeded in the shallow waters of the littoral 
present a threat to marit ime forces operat- 
ing in geographical ly  restricted waters  or 
approaching  the shore to execute an am- 
phibious  landing.  Mine sweeping  is both 
d i f f i c u l t  a n d  t i m e  c o n s u m i n g .  Las t ly ,  
diesel-electric submarines are increasingly 
making their way  into the navies of poten- 
tial adversaries. These craft are difficult to 
detect and prosecute, part icularly in shal- 
low water, and therefore -would complicate 
m a r i t i m e  o p e r a t i o n s  nea r  shore  and  in 
proximity to geographic choke points like 
the Straits of Hormuz.  

It will take a long time to fully adjust 
the force structure of marit ime forces to the 
demands  of the post-Cold War world. Air- 
craft carriers have a useful life of up to f i t  
years; major surface combatants  and sub- 
marines, some thirty-plus years. The Navy  
faces the challenge of transforming a force 
optimized to defeat a peer superpower  on 
the open ocean into one that  can suppor t  
regional  l i t toral opera t ions  typical  of the 
post-Cold War environment. 

U.S. mari t ime forces are much smaller 
in the mid-1990s than in 1986. The biggest 
reduction has come in the number  of attack 
s u b m a r i n e s  a n d  c o n v o y - e s c o r t  su r f ace  
combatants. This reduction reflects the di- 
minished threat to battle groups and mer- 
chant shipping in the open ocean. 
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The number  of carriers and large-deck 
amphib ious  ships that  can br ing  aircraft  
and  forces to a conf l ic t  t h e a t e r  has  de-  
creased only marginally. Mine-warfare ca~ 
pabilities are increasing. New U.S. surface 
combatants  carry a larger complement  of 
T o m a h a w k  c r u i s e  m i s s i l e s ,  w h i c h  can 
str ike targets  deeper  in e n e m y  terr i tory,  
than the ships taken out  of commiss ion.  
Overall, the number  of Tomahawk land-at- 
tack missiles carried by the fleet will actu- 
al ly  increase.  The p r inc ipa l  ope ra t iona l  
challenge posed by the smaller fleet to mil- 
itary commanders  is not so much warfight- 
ing, but  that a peacetime overseas presence 
must  be maintained at previous or greater 
levels with fewer ships. 

In 1995, a lmos t  one- th i rd  of all U.S. 
m a r i t i m e  fo rces -were  c o n t i n u o u s l y  de- 
ployed overseas, even though the U.S. was 
at peace. A carrier battle group with sup- 
port ing ships and a Marine expedit ionary 
unit, the core of the Seventh Fleet, are per- 
manent ly  stationed in Japan. The newly es- 

tablished Fifth Fleet is in the Persian Gulf 
region. The Sixth Fleet, with its home port  
in Italy, provides a full time presence in the 
Medi terranean Sea. Increasingly, mari t ime 
forces are used  to p rov ide  a con t inuous  
peacetime U.S. military presence in impor- 
tant regions of the world. 

Mari t ime forces have a key role in the 
U.S. s t rategy to fight two near ly  simulta- 
neous  major regional  conflicts. Forward-  
d e p l o y e d  m a r i t i m e  f o r c e s  w o u l d  be  
among the first to arrive in the vicinity of 
a crisis. Once there, they would  establish 
mar i t ime  superiority;  initiate mine  coun- 
termeasures  and would  be available to im- 
media te ly  strike targets on land with tacti- 
cal a i r c r a f t  a n d  c r u i s e  mi s s i l e s .  S h i p s  
equipped  with  the Aegis weapons  system 
would  provide local air and, in the future, 
theater ballistic-missile defense. Amphibi -  
ous assault  forces could conduct  amphibi-  
ous operat ions to establish a secure lodg- 
men t  ashore  in p r e p a r a t i o n  for a r r iv ing  
land forces, or t hey  could  th rea t en  am-  
phibious assault  to divert  enemy attention 
and tie d o w n  enemy forces. 

C o n c l u s i o n s  
Classical  mi l i t a ry  forces represen t  a 

p o w e r f u l  i n s t r u m e n t  of U.S. n a t i o n a l  
power. With the end of the Soviet Union 
came the end of the on ly  peer  m i l i t a r y  
competitor to the United States. For the im- 
mediate future, U.S. forces are far more ca- 
pable, better equipped,  and better trained 
than any conceivable adversary. In a classi- 
cal high-intensity military conflict (such as 
Deser t  Storm), the nat ion can have  h igh  
confidence in the superiority of U.S. forces. 

However,. in the event of two nearly si- 
mul taneous  major regional contingencies, 
U.S. lift capacity would be stretched to the 
limit to br ing heavy  A r m y  and Air Force 
uni ts  into the theater  and suppor t  them. 
Depending upon the demands  of the spe- 
cific contingencies, other types of capabili- 
t ies m i g h t  be s e r ious ly  s t ressed .  Forces 
commit ted  to other operat ions could also 
retard deployment  of needed forces to re- 
g ional  cont ingencies .  With the overseas  
presence of U.S. ground and air forces re- 
duced  by rough ly  50 percent  since 1986, 
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Major Recapitalization Programs 
{procurement funding in billions of dollars) 

Cumulative 
System FY 1996-FY 2000 

DDG-51 destroyer 

t he re  is less m a r g i n  for 
er ror  in dec id ing  whe re  
to dep loy  the r ema in ing  
forces, and  greater  oper-  
a t i o n a l  d e m a n d s  on  
those forces still remain-  
ing overseas. 

17.1 G i v e n  t h a t  m a j o r  
equ ipment  typically lasts 
decades  (and major  pro-  

7.5 c u r e m e n t  p r o g r a m s ,  
f rom c o n c e p t i o n  to de-  
p loyment ,  take a decade  

4.2 or  m o r e ) ,  t h e  m a j o r  
e q u i p m e n t  i t ems  in the  
U.S. a r m e d  fo rces  wi l l  
cont inue for some t ~ e  to 
be i t ems  conce ived  and  
des igned  for use agains t  

t he  S o v i e t  U n i o n .  W i t h  o n l y  m o d e s t  
amount s  of newly  designed mili tary equip- 
men t  being procured,  there will be a rela- 
t ively  small  tu rnover  of major  e q u i p m e n t  
i tems in the forces (and U.S. forces will be 
operat ing wi th  an increasingly aging capi- 
tal stock). Further ,  the  major  i tems in the 
f iscal  y e a r  1996-2000 p r o c u r e m e n t  pro-  
g ram were original ly in tended  for high-in- 
t ens i ty  confl ic t  aga in s t  the  Sovie t  Un ion  
a n d  W a r s a w  Pact.  For  e x a m p l e ,  the pr i -  
m a r y  miss ion for which the F-22 was  de- 
s i g n e d  is a i r  s u p e r i o r i t y ;  l i k e w i s e ,  t he  
DDG-51 was  des igned  to defend the fleet 
a g a i n s t  m a s s i v e  m a n n e d  air  a t t acks  and  
cruise  miss i les ,  as wel l  as nuc lea r  a t t ack  
subm a r i ne s .  For tuna te ly ,  a w e a p o n s  sys- 
tem that is useful  against  one type  of threat  
usual ly  has uti l i ty against  others. But U.S. 
m i l i t a r y  s e rv i ce s  are  i n e v i t a b l y  f i n d i n g  
t h e m s e l v e s  in t he  p o s i t i o n  of a d a p t i n g  
e q u i p m e n t  de s igned  to deal  wi th  the So- 
viet Union for use in new types  of warfare  
that  were just emerging  when  the specifica~ 
t ions  a n d  c h a r a c t e r i s t i c s  of the  s y s t e m s  
were laid down,  

The re la t ive ly  s t rong pos i t ion  of U,S, 
forces in the mid-1990s  is no t  r eason  for 
complacency.  While U,S. classical mi l i ta ry  
forces shou ld  con t inue  to be the w o r l d ' s  
best  well  into the foreseeable future,  U.S. 
a r m e d  forces m a y  f ind that  they  are con- 

F-22 aircraft 

V'22 tiltrotor aircraft 

SOURCE: D O D  

f r o n t e d  w i t h  i n n o v a t i v e  w a r f a r e  t e ch -  
n i q u e s  a n d  e m p l o y m e n t  s t r a t e g i e s  for  
w h i c h  t h e y  a r e  n o t  w e l l  p r e p a r e d  o r  
e q u i p p e d .  For  e x a m p l e ,  a n a t i o n  c o u l d  
w e l l  c h o o s e  to a v o i d  c h a l l e n g i n g  t h e  
Uni ted  States in classical convent ional  bat- 
tle by  us ing  or th rea ten ing  to use w e a p o n s  
of mass  dest ruct ion,  sabotaging key auto-  
ma t ed  in fo rmat ion  ne tworks ,  or resor t ing 
to te r ror i sm and  guerri l la  warfare  tactics. 

With smaller forces, the U.S. margin for 
error in procurement  decisions, inefficiency, 
and duplicat ion has narrowed,  increasingly, 
therefore, U.S. forces are striving to operate 
toge ther  in a c o m p l e m e n t a r y  (rather  than 
redundan t )  and mu tua l l y  reinforcing fash- 
ion. In addi t ion ,  greater  a t tent ion is being 
devo ted  to p lanning  that  examines  the ca- 
pabil i t ies U.S. forces will need to br ing to 
the battlefield across service lines. These ef- 
forts are focused on the implementa t ion  of 
key r ecommenda t ions  by the Commiss ion  
on Roles and  Missions with respect  to de- 
veloping improved  joint (all-service) visions 
to h a r m o n i z e  ex i s t ing  se rv ice  doc t r i ne s ;  
s t rengthening the Joint Warfare Capabilities 
Assessment  (JWCA) process; and increasing 
the level of joint training. 

Looking ahead  to the twenty-f i rs t  cen- 
tury,  the  U.S. m i l i t a ry  is sc ru t in iz ing  the 
revolut ion in mil i tary affairs, which is dis- 
cussed in the chapter  on emerging mil i tary  
i n s t r u m e n t s .  The w i l l i ngnes s  of the U.S. 
mi l i t a ry  l eadersh ip  to p u r s u e  new oppor -  
tuni t ies  offered by the r ap id  a d v a n c e s  in 
technology and to embrace  new organiza- 
tional, and  opera t ion  techniques  will go a 
long  "way to d e t e r m i n i n g  success  on the  
battlefield of the future. 
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C H A P T E R  F I F T E E N  

Introduct ion 
/ ~  ~ i t h  its vic tory in the Gulf War, 

~ ~ t h e  U n i t e d  S t a t e s  d e m o n -  
~ ~  s t r a t e d  an  u n p r e c e d e n t e d  
/ / mas te ry  of convent ional  war-  

~ fare- -especia l ly  in the area of 
informat ion  technologies.  Yet, the resources 
ava i lab le  to m a i n t a i n  such  excel lence are 
increasingly limited. 

The Depa r tmen t  of Defense is thus  at a 
crossroads.  On  the one hand,  it can incor- 
po ra te  the in fo rma t ion  revo lu t ion  into its 
existing s tructures  and  doctrine,  replicating 
p r e s e n t  p l a t f o r m s  in ever  m o r e  sophis t i -  
cated forms and  creat ing a force des igned  
to mas t e r  t o d a y ' s  chal lenges ,  no t ab ly  the 
d e t e r r e n c e  a n d  s u p p r e s s i o n  of ma jo r  re- 
gional conflicts. On  the other  hand,  the De- 
fense D e p a r t m e n t  m a y  recognize  that  op- 
p o n e n t s  in t h e  m i d - 1 9 9 0 s  p a l e  in  
compar i son  wi th  their potent ial  successors 
and that  somet ime b e y o n d  the next decade,  
more  soph i s t i ca t ed  c o m p e t i t o r s  wil l  pre-  
sent  far g rea te r  chal lenges .  A s t r a t egy  to 
p r e p a r e  for the  la t t e r  e v e n t u a l i t y  w o u l d  
emphas ize  technology, educat ion,  and doc- 
t r ine  ra ther  t han  rep l ica t ing  t o d a y ' s  plat-  
forms, albeit in more  capable versions. 

An impor tan t  factor in deciding which 
approach  to pu r sue  is the extent to which  
current  and future  technologies can enable 

n e w  i n s t r u m e n t s  of n a t i o n a l  p o w e r - - i n -  
s t r u m e n t s  w h o s e  u t i l i t y  w o u l d  g r e a t l y  
t r anscend  the goal  of w inn ing  s imul tane-  
ous major  regional  conflicts.  This chap te r  
explores three such new ins t ruments .  

The first, d u b b e d  the " sy s t em of sys- 
tems" by  Vice Chai rman of the Joint Chiefs 
Admira l  William Owens,  creates operational  
synergies  by combining  three sys tems nor- 
r ea l ly  c o n s i d e r e d  s e p a r a t e l y m t h o s e  tha t  
p rov ide  ba t t lespace  awareness ,  those  tha t  
enhance  c o m m a n d  and  control,  and  those 
that  create precision force. Successful inte- 
gration of such capabilities m a y  permi t  en- 
tirely new inst ruments  of mil i tary force that 
are far m o r e  prec ise  a n d  can be w i e l d e d  
from far greater  dis tances than  could any-  
thing in the arsenal of the mid-1990s. 

The second instrument ,  extended infor- 
mat ion dominance,  takes U.S. capabilities to 
acquire informat ion dominance  on the bat- 
tlefield, and gives the results not only to U.S. 
forces b u t  to allies. P r o v i d i n g  b i t s t r e a m s  
helps  the Uni t ed  States inf luence the out-  
come  of d i s t a n t  confl ic ts  wh i l e  a v o i d i n g  
m a n y  of the risks and  costs of conduc t ing  
warfare overseas. Such an i n s ~ m e n t  is par- 
t icularly valuable  when  the United States's 
f reedom of action is curtailed or when  leav- 
ing f i nge~r in t s  is undesirable.  
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The third instrument,  hacker warfare, 
would permit  the United States to corrupt 
or override information systems of poten- 
tial foes and even put  the latter 's  informa- 
tion infrastructures at risk wi thout  the di- 
rect application of force. 

The System of Systems 
Major improvements  in U.S. mil i tary 

capabilit ies should  arise from simultane-  
ous d e v e l o p m e n t s  in ba t t lespace  aware-  
ness; advanced command,  control, commu- 
n i c a t i o n s ,  c o m p u t i n g ,  and  i n t e l l i g e n c e  
(C4I); and precision force. Some of the de- 
velopments  in these areas are the harvest  
of inves tments  made  in the 1980s; others 
were spurred by the Gulf wan 

Individually,  these new systems por- 
tend sharply increased effectiveness. Cob 
lectively, they promise to widen the lead of 
the U.S. military over its competitors, even 
in the face of decl ining defense budgets .  
Their integration would permit  U.S. armed 
forces to see and respond to every militar- 

ily relevant object within a notional theater 
of opera t ions--a  cube of 200 nautical miles 
on a side. By contrast, systems of the rnid- 
1990s can see fixed objects and groups  of 
m o v i n g  objects wi th in  a not ional  battle- 
field but  not  i nd iv idua l  m o v i n g  targets ,  
and ra re ly  in real t ime or wi th  requis i te  
precision for a direct unaided hit. 

With the sy t em of sys tems ,  the U.S. 
mil i tary will be able to engage in parallel 
warfare,  that is, s imul taneous  strikes car- 
ried out with high precision against targets 
in widely separated locations. 

See It. The first element of the system 
of sys tems,  advanced  bat t lespace aware-  
ness, couples  digi tal  sensor  technologies  
wi th  e n o u g h  c o m p u t e r  p o w e r  to extract  
useful information from digital signals in 
near- rea l  t ime. In the mid-1990s,  bat t le-  
space awareness depends,  in large part, on 
space-based systems for collection and dis- 
tribution. Over the next decade, these sys- 
tems will be supplemented  by sensors on 
u n m a n n e d  aerial vehicles (UAVs) and by 
cellular grids for robust mult ipoint  to mul- 
tipoint wide-area communications.  

Advanced  technologies will shift  the 
role of batt lespace intelligence. I>adition- 
ally, intelligence informed command  deci- 
s ions by  p r o v i d i n g  i n fo rma t ion  on such 
matters as whether  a tank unit lay over the 
hill and what  its strength might  be. By con- 
trast, tomorrow 's  intelligence will inform 
operational decisions by sending back the 
lat i tude and longi tude of each individual  
tank in real time to precision-guided muni- 
tions (PGMs). In the same shift, platforms 
will move from the pr imary  foci of engage- 
men t  to uni t s  tha t  service ta rge ts  deter-  
mined and located externally. 

As the sys tem of sys tems  evolves,  it 
may  be increasingly unders tood as an au- 
tonomous entity that ladles information to a 
variety of users. But a robust entity capable 
of generat ing such streams of data bits to 
whomever  needs them would take further 
work. Information from space satellites al- 
ready comes in bitstreams. Similar capabili- 
ties from other long-range sensors (such as 
A>,IACS and  ]STARS a i rc ra f t  and  Aegis  
cruisers) may have to migrate to networked 
swarms of less individually powerful forms 
to ensure  survivabi l i ty  in an increasingly 
hosti le env i ronmen t  where  other  nat ions 
perceive the United States's system of sys- 
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Potential Coverage by Unmanned Aerial Vehicles 

SOURCE: INSS drawing upon Aviation Week and Space Technology 

tems as the U.S. center of gravity. N e w  fami- 
lies of in-close sensors being developed for 
counterproliferation, as well  as other types 
of sensors, would  have to be adapted for tac- 
tical roles, such as listening for sounds that 
characterize weapons '  discharges or sniffing 
the air for evidence of fuel expenditures. As 
h u m a n  operators are taken away from sen- 
sor nets,  n e w  c o m m u n i c a t i o n s  s t ruc tures  
would  become necessary to link sensor and  
shooter, and  data  l inks wou ld  have  to be- 
come more cellular. Meanwhi le ,  the fusion 
of data  f rom var ious  sensors,  wh ich  is re- 
quired to make  a target determination,  and  
the defenses  aga ins t  attacks on the dense  
communica t ions  required among  disparate  
sensors all would  have to be enhanced.  

S t a t e  It.  The second element,  Cq com- 
m u n i c a t i o n s  a n d  da ta  l inks ,  is g r o w i n g  
a p a c e  w i t h  the  a d v a n c e s  in  b a t t l e s p a c e  
a w a r e n e s s .  These  e n h a n c e d  c a p a b i l i t i e s  
al low the U.S. mi l i tary  to send informat ion 
w h e r e  it is m o s t  n e e d e d ,  w h e t h e r  to the 
front l ines or the top of the chain  of com- 
mand .  Key efforts include the Global  Com- 
m a n d  and  Control System (which can l ink 
the va r ious  c o m m a n d  centers  of the U.S. 
mil i tary in real t ime and  near-real t i m e ) a n d  
C4I for the Warrior (whose goal is to deploy  
in te roperab le  data t e rmina l s  to give each 

echelon access in a convenient  format  to the 
data streams it needs). Improvement s  in in- 
teroperabil i ty should lead to increased effi- 
ciency in the conduct  of m u l t i s e ~ i c e ,  that 
is, joint, operat ions.  For instance,  in i995, 
Patriot missi les are typical ly s laved to a Pa- 
t r io t  r ada r ,  a b u l k y  a n d  h a r d - t o - d e p l o y  
unit. If Patriot missi les could be guided  by 
Aegis radars,  then the Uni ted States could 
d e p l o y  m o r e  r a p i d l y  u n d e r  some  condi -  
tions. O n l y  the miss i les  vvouid have  to be 
moved;  the Aegis radar  ship could get there 
on its own, if not there already. 

If t o m o r r o v e ' s  d e f e n s e  is to be  con-  
ducted  by  mul t ina t ional ,  that is, combined ,  
forces, then the sys tems  for U.S. in forma-  
t ion genera t ion  wou ld  need to be capable  
of being integrated with foreign c o m m a n d  
and  fire-control systems.  External  sys tems 
integrat ion wou ld  have  to occur at several  
levels  s i m u l t a n e o u s l y :  b e t w e e n  U.S. da ta  
s y s t e m s  a n d  those of al l ies;  b e t w e e n  the 
data  f lows that mat ter  in U.S. doctr ine and  
those  r equ i r ed  b y  the doc t r ines  of al l ies;  
a n d  b e t w e e n  U.S.  s e n s o r s  a n d  a l l i e d  
w e a p o n s  p la t fo rms .  Good s t a n d a r d s  can  
he lp  here, but  m a n y  p rob lems  still -would 
h a v e  to be w o r k e d  out  on a c o u n t r y - b y -  
country  basis. 
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Stop It. The third and final 
element of the system of sys- 
tems is precision force, made  
up for the most part of PGMs. 
Such weapons can put  any lo- 
catabie target at a high risk of 
destruction. Most targets can 
be dispatched with one shot; 
few can w i t h s t a n d  a volley. 
Even though most of the PGM 
r e v o l u t i o n  has  a l r e a d y  oc- 
curred, PGMs continue to ad- 
v a n c e  a l o n g  t h r ee  l ines:  
human-guided weapons (such 
as fiber-optic-guided missiles 
and laser-guided bombs); sig- 
nature-guided weapons (such 
as those gu ided  by infrared,  
r ada r  ref lect ion,  or acoust ic  
homing); and location-directed 
weapons (those that aim for a 
given point by knowing where 
the target is and where it, it- 
sel l  is). The U.S. milita W is de- 
ve loping  new genera t ions  of 
f i re-and-forget  cluster  muni -  
t ions  (such as s e n s o r - f u s e d  
weapons and brilliant antitank 

munit ions),  but  the larger trend here and 
especially overseas is to develop weapons 
that can be guided to exact locations. 

Long-range strike capabili ty lets U.S. 
mi l i ta ry  forces target  and des t roy  enemy 
p l a t f o r m s  w h i l e  o p e r a t i n g  b e y o n d  the  
reach of enemy weapons and sensors. This 
capabi l i ty  arises not only  from accurate,  
l o n g - r a n g e  miss i les  bu t  also f rom pla t -  
forms that can operate far from their bases 
(such as refueled aircraft) or remain on ex- 
t e n d e d  s t a t i o n  ( such  as n u c l e a r  sub~ 
marines). Because technologies of r a n g e ~  
jet  and  r o c k e t  e n g i n e s ,  c r u i s e - m i s s i l e  
motors ,  nuclear  r e ac to r s - - t end  to be ex- 
pens ive  and  i m p r o v e  r a the r  s lowly,  the 
U.S. advantage in this area is relatively se- 
cure (in contrast to much of the U.S. lead in 
high-tech weaponry, which is based on in- 
formation technologies '  advancing  every- 
where at the same rate). 

Another aspect of precision force is the 
tactical use of nonlethal technolo~es. (For a 
d iscuss ion  of these technologies ,  see the 
chapter  on Unconvent ional  Ins t ruments . )  
Carbon-fiber warheads  on cruise missiles, 
for instance, were used in the Gulf War to 

short  out  Baghdad ' s  power  grid wi thou t  
causing p e r m a n e n t  damage.  Future  war-  
heads may include microwave bursts, which 
harm electronics more than they do people. 

Finally, informat ion technologies, no- 
tably distributed interactive simulation, also 
p e r m i t  p r e c i s i o n  t r a i n i n g .  S i m u l a t i o n  
promises increasingly accurate emulations 
of friendly and opposing forces (both hard- 
ware and tactics) without the otherwise ex- 
pensive cost of live exercises. It also permits 
tomorrow's forces to what-if a wide variety 
of future capabilities in an equally wide vari- 
ety of potential but hitherto unseen environ- 
ments .  A so f tware  tool which  combines  
t o p o g r a p h i c  data  and  i m a g e r y  has been 
used to create f ly-through terrains to train 
U.S. pilots (e.g., going into Port-au-Prince, 
and Sarajevo). The same system was also 
used to help determine cease-fire lhms in the 
Bosnian negotiations. 

Applications. Apart  from a greater as- 
su rance  of p r e v a i l i n g  in major  reg iona l  
contingencies, a system of systems presents 
two other major advantages: the U.S. mili- 
tary  can, under  more circumstances, con- 
duct stand-off warfare (that is, operate be- 
yond the reach of most  hostile weapons);  
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a n d  force can be u sed  in a far  more  dis-  
c r imina t ing  manner .  

Stand-off  warfare  a l lows forces to en- 
gage an e n e m y  wi th  m i n i m a l  exposure  and  
w i t h o u t  the need  for c o n s t a n t  s en t ine l s ,  
w h i c h  in  tu rn  pe rmi t s  faster  e n g a g e m e n t  
and  wider  la t i tude in eva lua t ing  interven-  
tion. Cons ider  the fol lowing scenario. With 
l i t t le  w a r n i n g ,  a hos t i l e  state l a u n c h e s  a 
full-scale attack on a neighbor.  It seeks to 
cap ture  a target  that  wi l l  p r o v i d e  a hard  
posit ion for subsequen t  thrusts, claims, ne- 
gotiat ions,  or defenses.  The Uni ted  States 
i n t e ~ e n e s  to thwart  the capture  of this tar- 
get. Space-based assets del iver  detai led im- 
agery of the e n e m y  order of battle; this im- 
agery is s u p p l e m e n t e d  by data f rom naval  
sensors in internat ional  waters. Baseline in- 
tell igence data on the at tacking country  are 
q u i c k l y  c o n v e r t e d  in to  an  i n v e n t o r y  of 
s trategic targets.  Wi th in  hours ,  UAVs are 
d i spa tched  from local air bases and  surface 
s h i p s  to c o l l e c t  m o r e  d a t a ;  s o m e  d r o p  
g r o u n d - b a s e d  sensors  a long  po ten t i a l  at- 
t ack  c o r r i d o r s .  As  the  da t a  a r r i v e  f r o m  
space, sea, and  air, they are fused at a corn- 
m a n d  center, converted into target assign- 
ments ,  and  appor t ioned  to various attack- 
ers: c ru ise  miss i l es  in offshore  sh ips  a n d  

nately problematic, 

s u b m a r i n e s ,  n e a r b y  a i r c r a f t ,  s t r a t e g i c  
bombers  f rom Nor th  America  and  regional  
bases ,  a n d  of f shore  g r o u n d - s t r i k e  forces 
r e a d i e d  for  d e p l o y m e n t .  The  r e s u l t i n g  
countera t tack by  U.S. and  local forces de- 
s t roys  e n o u g h  of the a t tack ing  force that  
the aggressor  retreats. 

M a n y  features of this scenario are at- 
tractive: a large share of the at tacking force 
is  q u i c k l y  l o c a t e d  a n d  d e f e a t e d ;  t h e  
e n e m y ' s  n e a r - t e r m  o b j e c t i v e s  are  f rus -  
trated; and  U.S. forces present  few targets, 
thus  suffer ing few casualties. This last fea - 
tu re  c o u l d  be of g r o w i n g  i m p o r t a n c e  if 
m o r e  a n d  m o r e  a d v e r s a r i e s  a c q u i r e  the  
means  and  wil l  to use weapons  of mass  de- 
struction. Unde r  such condit ions,  it m a y  be 
inadv isab le  to mass  U.S. forces wi th in  the 
range  of such w e a p o n s - - a n d  range  is wha t  
d i f ferent ia tes  the possess ion  of such  war-  
h e a d s  (wh ich  is re la t ive ly  easy) f rom the 
ab i l i ty  to de l ive r  t h e m  a n d  th rea ten  U.S. 
forces (which is harder).  Thus,  stand-off  ca- 
pabil i t ies  pe rmi t  U.S. operat ions to proceed 
wi th  less risk, m a k i n g  such warfare  an im- 
por t an t  c o m p o n e n t  of U.S. power-pro jec-  
tion capabilities. 

Benefits also accrue in peacet ime from 
the po ten t i a l  to car ry  out  such  an  opera-  
tion. The abil i ty to project power  at a dis- 
tance,  r e s p o n d i n g  q u i c k l y  to aggress ion ,  
gives the Uni ted  States considerable  influ- 
ence even where  polit ical or economic con- 
s iderat ions inhibi t  the s tat ioning of troops. 
The faster the Un i t ed  States can respond,  
the more  eas i ly  U.S. forces can wai t  unt i l  
the other side makes  u n a m b i g u o u s  moves  
to attack. U.S. forces do not have to rush  to 
the rampar t s  wi th  every twitch, and  oppo- 
n e n t s  c a n n o t  w e a r y  t h e m  w i t h  e n d l e s s  
feints. Accidents  that occur w h e n  two ner- 
vous forces face each other in close proxim- 
ity can be avoided.  

Logistics benefi ts  f rom prec is ion-war-  
f a re  t e c h n i q u e s  in t w o  w a y s :  f r o m  the  
t rans i t ion  f rom d u m b  to smar t  rounds  a n d  
f rom the use  of in fo rmat ion  technologies.  
W i t h o u t  m a j o r  r e q u i r e m e n t s  to m o v e  
d u m b  r o u n d s  a n d  the a t t e n d i n g  g r o u n d -  
s u p p o r t  in f ra s t ruc tu re ,  forces can be  de- 
p l o y e d  more  qu ick ly  a n d  at less cost; the 
n e e d  for lift  c apac i ty  can be  m i n i m i z e d .  
That ,  in turn ,  eases s c h e d u l i n g  p ressu res  
(for e x a m p l e ,  sh ip s  can be m o v e d  vchen 
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The operational face of DominaM 
Battlefield A w a m m .  

o p p o s i n g  forces are  leas t  p r e p a r e d )  a n d  
enables  logistics d u m p s ,  because  they  are 
smal le r  (if no t  necessa r i ly  less va luable) ,  
to be m o r e  easi ly  h i d d e n  and  p ro tec ted .  
With  j u s t - i n - t ime  d e l i v e r y  t e chno log i e s ,  
t he  a m o u n t  of m a t e r i a l  t h a t  ha s  to be  
s to red  in thea te r  can be fu r the r  reduced .  
D u r i n g  the  Gul f  V-4ar, t h o u s a n d s  of con- 
ta iners  were  never  opened  and  their  con- 
tents  r e m a i n e d  u n k n o w n .  Since then,  the 

DoD has used  in fo rma t ion  t echno logy  to 
deve lop  logistics sys tems  which  have  con- 
ta iners ,  in effect, i d e n t i f y  the i r  con ten t s  
a nd  loca t ion  in r e s p o n s e  to r e m o t e  elec- 
t ronic  pol l ing.  Suppl ies  need  on ly  a the-  
a t e r  of o p e r a t i o n s  o n l y  w h e n  t h e y  a r e  
needed  and  not  before. Both pe rmi t  local 
bases  to be r ep laced  by  offshore  supp ly ,  
e i the r  af loat  or at mob i l e  o f f shore  bases  
cons t ruc ted  for that  purpose .  This reduces  
the logistics foo tpr in t  and  r e m o v e s  va lu-  
able targets  f rom the bat t lespace.  

Some app l ica t ions  of a s y s t e m  of sys- 
t e m s  a lso  p r o m i s e  to l imi t  u n n e c e s s a r y  
des t ruc t ion .  For  ins tance ,  i m p r o v e m e n t s  
in in te l l igence m a y  p e r m i t  U.S. forces to 
locate the c o m m a n d  tank  wi th in  a bat tal-  
ion; de s t roy ing  it first  could reduce  the eG 
f e c t i v e n e s s  of  t h e  r e m a i n i n g  v e h i c l e s .  
Similarly,  d i s r u p t i o n  of an  e n e m y ' s  corn- 

m a n d  s y s t e m  or the n e t w o r k s  tha t  con-  
n e c t  i t  to  t h e  f i e ld  m i g h t  c r i p p l e  t h a t  
e n e m y ' s  a b i l i t y  to f igh t .  T h e  p l i g h t  of  
I raq ' s  a r m y  in the Gulf  War was  a power -  
fui r e m i n d e r  that  forces cut  off f rom their  
l e ade r sh ip  typ ica l ly  b e c o m e  gross ly  inef- 
fective.  I ndeed ,  one  of the a t t r ac t ions  of 
i n f o r m a t i o n  w a r f a r e  is t h a t  n o n v i o l e n t  
m e a n s - - f o r  e x a m p l e ,  e l ec t ron i ca l l y  dis-  
r u p t i n g  C4I s y s t e m s - - c a n  precede  or  even 
replace v io lent  conflict. The loss of m u c h  
of its c o m m a n d  sys t em migh t  well  de te r  
an e n e m y  before it has  e m b a r k e d  on an ir- 
revers ib le  course.  Never the less ,  casua l ty-  
free c o m m a n d - a n d - c o n t r o l  war fa re  is no t  
ye t  a real is~c prospect .  

Minimiz ing  civilian casualties and  col- 
l a t e r a l  d a m a g e  m a k e s  it e a s i e r  for  t he  
U n i t e d  S t a t e s  to t a k e  t h e  m o r a l  h i g h  
g r o u n d ,  r e d u c e s  d o m e s t i c  o p p o s i t i o n  to 
m i l i t a r y  ope ra t i ons ,  eases  r e b u i l d i n g  ef- 
forts (which could save the Uni ted  States 
m o n e y  in pos twar  aid), and  lends credibil- 
i t y  to U.S. c l a i m s  t h a t  it is t a r g e t i n g  a 
s t a t e ' s  po l i t i ca l  a n d  m i l i t a r y  l e a d e r s h i p  
ra ther  than  its people. 

Limitations. Sys t ems  i n t e g r a t i o n  will  
r ema in  bo th  the b igges t  o p p o r t u n i t y  and  
greatest  l iabil i ty of t o m o r r o w ' s  sys tem of 
systems.  The informat ion  revolut ion is dri- 
ven  by  c o m m e r c i a l  t e c h n o l o g y  tha t  be-  
comes  a v a i l a b l e  to e v e r y o n e  s i m u l t a n e -  
ous ly .  The  U.S. m i l i t a r y ' s  a d v a n t a g e  in 
a p p l y i n g  i n fo rma t ion  t echno logy  to war-  
fare does not  der ive  from special access to 
th is  t e c h n o l o g y  b u t  f rom c o m p e t e n c e  at 
sys tems integration.  This reflects superior-  
i ty in software,  experience at solving miii- 
t a ry- in tegra t ion  problems,  and  the adap t -  
abil i ty and high level of t ra ining of the U.S. 
a r m e d  forces. Yet, fu ture  sys tems  integra-  
t ion cannot  be taken  for granted .  Despi te  
the lip service paid to the ideal of a joint in- 
teroperable  informat ion  system, interoper-  
abil i ty is often considered a cost add-on  in 
s e r v i c e - a c q u i s i t i o n  dec i s ions .  S imi la r ly ,  
whereas  the in s t rumen t s  of the sy s t em of 
sys tems are being inser ted into the budget ,  
an ag reed-upon  s t ructure  for such an inte~ 
grated sys tem is only start ing to be devel-  
o p e d - e v e n  as the :need to connec t  com- 
puters  and not  just people  makes  it all the 
more  necessary. 
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Tying  p r e c i s i o n - s t r i k e  
warfare  to intel l igence-based 
warfare has a long way  to go. 
In certain environments ,  U.S. 
forces might not be able to ac- 
qu i re  d o m i n a n t  b a t t l e s p a c e  
knowledge .  Dense or thickly 
fo l i a ted  t e r r a in  is h a r d e r  to 
read than desert. Cloud cover 
inhibi ts  collect ion of opt ical  
i m a g e r y .  The  f a r t h e r  f r o m  
open ocean or U.S. bases that a 
battlespace lies, the harder it is 
to observe or target. Although 
known,  fixed targets (as well 
as ships and some aircraft) can 
be engaged from a distance, at- 
tacking mobile ground targets 
is more difficult. 

S tand-off  war fa re  
can be frustrated by foes who 
disperse their forces (making 
t h e m  eas ie r  to c a m o u f l a g e ,  
conceal, and decoy) and limit 
t h e i r  d e p e n d e n c e  on f ixed  
si tes  and  eas i ly  i den t i f i ab l e  
pla t forms.  By so doing,  they  
might  ride out a U.S. stand-off 

a t t a c k  a n d  e m e r g e  w i t h  m o s t  of t h e i r  
punch left. Dispersed, inexpensive targets 
are cheaper to make than to destroy using 
stand-off weapons. A cruise missile, for in- 
stance, costs $1-2 million. The few stealth 
aircraft operations (which are equivalent to 
stand-off  in terms of pu t t ing  air crews at 
risk) in the U.S. inventory are expensive to 
replace,  d i f f icul t  to main ta in ,  and  ca r ry  
light bomb loads. Using nonstealth aircraft 
against robust air-defense systems greatly 
increases the risk of losses and prisoners. 
Standing-off from not so far away may per- 
mit  c h e a p e r  s h o r t - r a n g e  w e a p o n s  to be 
used  but  increases  the exposu re  of U.S. 
forces accordingly. Because other countries 
are also honing their own battlespace acu- 
ity, U.S. assets, over time, will themselves 
become more visible at all ranges, particu- 
lariy close ones. iMost nations unders tand  
that Iraq b lundered  in lett ing the Uni ted 
States take six months  to deploy;  ton-tor - 
row's foes are unlikely to repeat this error 
and will be inclined to attack U.S. deploy- 
ment from the outset. 

Fund ing  will limit the growth  of the 
PGM stockpile. As long as other conven- 

tional munit ions persist, units designed to 
use (or at least manage) them will also be 
limited. Pressure for their deployment  and 
thus use will remain. Further, adverse en- 
vironments,  both meteorological and elec- 
tromagnetic, reduce the accuracy of preci- 
sion weapons. An enemy playing upon the 
sensitivity of the American public to collat- 
eral damage might  t w  to frustrate the casu- 
a l t y - r e d u c i n g  p o t e n t i a l  of p r e c i s i o n  
weapons by locating strategic targets in or 
near sensitive sites, such as schools or hos- 
p i ta ls- -a  technique reportedly used in both 
Bosnia and Iraq. 

Disabling enemy systems by target ing 
k e y  n o d e s  or b y  u s i n g  less d e s t r u c t i v e  
sof t -ki l l  t e c h n i q u e s  m i g h t  also be f rus-  
trated by  the difficulty of knowing  exactly 
wha t  is connected to what .  There is con- 
siderable difference between taking d o w n  
an i nd iv idua l  target  and tak ing  d o w n  a 
ta rge t  sys tem.  S u p p r e s s i n g  Iraqi air de- 
fenses was easier because they were based 
on the  w e l l - s t u d i e d  Sovie t  m o d e l ;  key  
nodes  were  therefore u n d e r s t o o d  by  the 
U.S. m i l i t a r y .  As t he  Sov ie t  i n f l u e n c e  
wanes ,  so wanes  U.S. u n d e r s t a n d i n g  of 
opposing defenses. 

The  success  of p r e c i s i o n  a t t acks  is 
heav i ly  d e p e n d e n t  on good  in te l l igence 
(for example ,  i d e n t i f y i n g  mi l i t a ry  com- 
mand  centers and leaders). Al though  the 
U.S. capacity for collecting electronic intel- 
ligence is keeping pace with the informa - 
t i on - t echno logy  revolu t ion ,  advances  in 
encrypt ion may  reduce the U.S. ability to 
read the content  of intercepted messages  
(a l though der iv ing  intel l igence based on 
m e s s a g e  t r a f f i c  p a t t e r n s  m a y  r e m a i n  
val id) .  G a u g i n g  the  i n t en t i on  of forces 
o f ten  r equ i r e s  h u m a n  in te l l igence ,  and  
there is no reason to expect dramatic  im- 
provements  in the efficiency of collection. 
Techniques to divine the structure of hos- 
tile i n f o r m a t i o n  s y s t e m s  are not  as ye t  
well validated. 

Lastly, even in the best of conditions, 
t a rge t s  c a n n o t  a l w a y s  eas i ly  be f o u n d .  
"With U.S. forces in control of Panama, Gen- 
eral Manuel  Noriega was hard to find. De- 
spite overwhelming U.S. technological su- 
p e r i o r i t y  in I raq  and  Somal ia ,  S a d d a m  
H u s s e i n  a n d  M o h a m e d  F a r a h  A i d e e d  
could not be found at all. 
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E x t e n d e d  I n f o r m a t i o n  
D o m i n a n c e  

Warfare in the information age is be- 
coming a h igh- technology game  of hide- 
and-seek, with the seeking done by U.S. in- 
t e l l i g e n c e - b a s e d  w a r f a r e  s y s t e m s ~  
n o r m a l l y  c o u p l e d  w i t h  U.S. p r ec i s ion -  
strike forces. 

Yet, there is no inherent reason that tlle 
United States cannot take these same capa- 
bilities, create a bi ts t ream of informat ion 
from the results, and feed this bitstream to 
other forces. By so doing, the United States 
can e n h a n c e  its a l l ies '  e f f ec t i venes s  by  
making available to them the output  from 
cut t ing-edge U.S. informat ion sys t ems- - a  
vertical coalition, as it were. 

Al ready ,  U.S. p r e e m i n e n c e  in long-  
range mobility and information systems is 
being recognized through the ass ignment  
of roles and missions within alliances and 
coalitions in which the U.S. mili tary partic- 
ipates. Tomorrow's  model is likely to be a 
mix of the United States using its own in- 
fo rma t ion  d o m i n a n c e  for its own  forces 
and sharing some of it with allies. At one 
end,  however ,  it is conceivable  that  U.S. 
mil i tary involvement  in a conflict may  be 
limited to whatever  liaison is necessary to 
ensure the correct and efficient transfer of 
information to allies. Coalitions may arise 
in which the United States provides sensor 
data, analysis,  and command  data as bit- 
streams, while local allies supp ly  h u m a n  
observat ion,  command,  and weapons  de- 
livery. While stand-off warfare promises to 
r educe  U.S. casual t ies ,  l imi t ing  U.S. in- 
volvement  in a campaign to the provision 
of information might  reduce U.S. casualties 
to near ly  zero and,  in m a n y  cases, leave 
few f inge rp r in t s .  E x t e n d e d  i n f o r m a t i o n  
dominance,  as such, is an ideal type, but, 
as such, is an ins t rument  of national power  
wor thy  of its own examination. 

Precedents  exist for helping allies by 
p r o v i d i n g  bitstrearns.  The Uni ted  States 
shared intelligence with the Afghan rebels 
f i g h t i n g  the  Sovie t s ,  w h o ,  t h e m s e l v e s ,  
sha red  in fo rma t ion  wi th  the Argen t ine s  
fighting British forces. In a sense, such an 
operation resembles arms sales. 

Applications. The ability of U.S. forces 
to influence distant conflicts without  being 
there may become a powerful  new instru- 
ment  of national power, filling in the cur- 
rent void between engagement  and nonen- 
g a g e m e n t .  Six e x a m p l e s  m a y  be 
illustrative: fulfilling alliance obligations, 
substi tut ing for stand-off warfare, exercis- 
ing covert leverage, protecting borders, en- 
couraging regional stability, and contribut- 
ing to peace operations. 
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Emerging Concepts for Using Systems 

S0UaCE: Joint Staff 

• B i t s t r e a m s  m a y  let  the  U n i t e d  
States fulfill its alliance commitments  witlh 
far fewer deployments ,  and could ease the 
in t eg ra t ion  of new count r ies  into its al- 
liances. Indeed, the United States is already 
emphasiz ing the provision of C4I systems 
to Partnership for Peace countries as a step 
t o w a r d  full i n t eg ra t ion .  Unl ike  al l iance 
membership,  such assistance can be finely 
g raded  and thus doled out in degrees  to 
specific countries. 

• Bitstream supply  may  reduce pres- 
sure on U.S° forces to under take  stand-off 
warfare.  For example ,  a coun t ry  such as 
Kuwait  could defend itself by installing a 
sys tem of m e d i u m - r a n g e  PGMs that  are 
guided to specific locations using a combi- 
nation of inertial navigation and global po- 
s i t ion ing ;  the loca t ions  are in tu rn ,  fed 
from U.S. bi ts t reams.  Each missile could 
then be assigned to a moving armored ve- 
hicle with fairly high precision. The cost of 
such m u n i t i o n s  may  c o m p a r e  f avo rab ly  
with the one-time cost of the exercise Vigi- 
lant Warrior. 

0 If the Uni ted States chose to sup- 
po r t  one  s ide  in a m u r k y  conflict~say, 
Musl ims in B o s n i a ~ w i t h o u t  r isking U.S. 

t r o o p s  or c o m p e l l i n g  o t h e r  
great  powers  to intervene, sur- 
r e p t i t i o u s l y  p r o v i d i n g  t h a t  
pa r ty  access to U.S. bitstrearns 
could  be an e f fec t ive  op t ion .  
Though  major powers  f r iendly  
to the other side of the conflict 
may  suspect the United States is 
p r o v i d i n g  such ass is tance ,  its 
covert  na tu re  would  elicit less 
of a reaction than wou ld  overt  
assistance. 

O Bitstreams m a y  help al- 
lies protect their borders against 
hostile inf i l t rat ion wi thou t  the 
n e e d  for  c r o s s - b o r d e r  i n c u r -  
s ions ,  such  as T u r k e y ' s  1995 
p u r s u i t  of Kurd i sh  rebels into 
Iraq. Data  col lec ted  r e m o t e l y  
can s u b s t i t u t e  for cos t ly  and  
r isky border  p a t r o l s - - a n d ,  un- 
like manned patrols, the cost-ef- 
fectiveness of such surveillance 
rises sharply every year parallel 
wi th  s imi lar  i m p r o v e m e n t s  in 
digital systems. 

• Bi ts t reams m a y  bols ter  
regional  security. Na t ions  dis- 

t rus t fu l  of their  ne ighbors  often turn to 
stocking armaments;  this feeds arms races. 
If each nation could see the effect of its ex- 
isting stockpiles mul t ip l ied  as a result  of 
access to U.S.-supplied b i t s t r e a m s ~ a n d  if 
na t ions  u n d e r s t o o d  that  such access de- 
p e n d e d  on d e f e n s i v e  o r i e n t a t i o n s  a n d  
good  b e h a v i o r  the  i n c e n t i v e  for a rms  
races migh t  be reduced.  For example ,  in 
Asia,  w h e r e  coun t r i e s  f o r m a l l y  a l igned  
with the United States nonetheless suspect 
each other, ex tending  informat ion  domi-  
nance (in part to substitute for arms acqui- 
si t ion) migh t  a s suage  old fears w i t h o u t  
generating new ones. 

Q P e a c e k e e p i n g  m a y  be the  m o s t  
p romis ing  appl icat ion of extended infor- 
mat ion  dominance .  The Sinai ag reement  
b e t w e e n  Israel and  Egypt ,  for example ,  
was reinforced by U.S. sensor systems that 
let each side monitor  potential precursors 
of attack. Information systems that may  be 
deployed in the Golan Heights can gener- 
ate not only indications of impend ing  at- 
tack but  t a r g e t i n g  i n f o r m a t i o n  as well ,  
thereby put t ing hostile encroachers at im- 
mediate risk. 
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Information Warfare Chart 

S0URCE: INSS 

It m igh t  be wor thwhi l e  to open certain 
i n f o r m a t i o n  sou rces  to all.  O p e n  access  
would  ease operat ions with unexpected  al- 
lies and  promote  conf idence-bui ld ing ,  bu t  
capabil i t ies  so opened  m a y  be unava i l ab le  
as d i s c r e t i o n a r y  i n s t r u m e n t s  of U.S. na-  
t ional power. 

Limitations. The amoun t  of informat ion 
needed  to suppor t  stand-off warfare (to lo- 
cate structures and major platforms) is large, 
but  the data needed to support  close-range 
war fa re  (to d iscover  t roops a n d  their  ma-  
chines ,  a n d  local ize  repor ts  of act ivi ty)  is 
m u c h  larger.  Space a n d  a i r b o r n e  sensors  
m a y  suff ice  for the former ,  bu t  the la t ter  
calls for far more  intrusive sensors, as well  
as closer in tegra t ion  wi th  f r i end ly  troops, 
p l a t f o r m s ,  a n d  data .  The p l a c e m e n t  a n d  
m a n a g e m e n t  of such sensors require either 
U.S. m a n p o w e r  or h ighly  trained allies. Bit- 
streams may  be subject to electronic attack; 
their receivers m a y  be subject to broader  in- 
f o r m a t i o n - w a r f a r e  at tacks.  Sensors  m u s t  
come in m u c h  cheaper  packages before they 
can be cons ide red  a cost-effective supp le -  
men t  to wha t  g round  forces (for example ,  
reconnaissance units) can supply.  Favoring 
the deve lopment  of s ignature-guided PGMs 
might  also reduce the r ichness of potential  
bi ts t reams the Uni ted  States has to offer. If 

not worked through in advance,  systems in- 
t e~a t ion  between U.S. bi ts treams and allied 
sys t ems  m a y  not  func t ion  smoothly.  Fur= 
ther, if an ally is small,  weak, or technologi- 
caliy incapable of assimilat ing digital  infor- 
mat ion ,  U.S. ass is tance  wi l l  be of l imi t ed  
help. Just p rovid ing  informat ion and noth- 
ing else would  not work where  there are no 
or very smal l  local allied forces, as would  be 
the case, for example,  in the Caribbean. 

R e l y i n g  on i n f o r m a t i o n  r a t h e r  t h a n  
more  commi t t ed  efforts m a y  also dep r ive  
the  U n i t e d  States of su f f i c i en t  i n f l u e n c e  
over  the ends  a n d  m e a n s  of conflict .  For 
the mos t  part ,  na t ions  u n d e r  a t tack m a y  
h a v e  l i t t le  cho ice  bu t  to t ake  w h a t  h e l p  
they can get. At other  t imes,  a na t ion  m a y  
have  the choice be tween  s t and ing  up  to a 
bu l ly  or deflect ing its wra th  to a neighbor;  
U.S. c o m m i t m e n t  m a y  make  the difference 
in collective regional  security. 

Further, in a horizontal  coalition, each 
side is responsible  for wha t  h a p p e n s  in its 
sector. In a ver t ica l  coal i t ion,  there  is no 
such  nea t  d iv i s i on  of respons ib i l i ty .  U.S. 
data f lows m i g h t  enab le  recipients  to en- 
g a g e  in  a c t i v i t i e s  of w h i c h  the  U n i t e d  
States does not approve,  such as attacking 
n o n m i l i t a r y  targets.  Shor t  of p u l l i n g  the  
plug,  Washing ton ' s  options for controll ing 
such an  ally m a y  be l imited.  

Lastly, if b i t s t reams are easy and  effec- 
tive, the United States migh t  tend to inter- 
vene  too readily. Secret assistance prov ided  
th rough  inte l l igence agencies  can escalate 
i n t o  a d e e p e r  e n t a n g l e m e n t ,  a n d  t h e  
Uni ted  States could f ind itself invo lved  in a 
conf l i c t  tha t ,  u p o n  f u r t h e r  r e f l ec t ion ,  it 
wou ld  have  preferred to avoid. 

Hacker  Warfare 
W h e n  fa rming  was  the essence of na- 

t i o n a l  e c o n o m i e s ,  t a k i n g  l a n d  w a s  the  
essence of war. As agriculture y ie lded to in- 
dustry, war  too was  industr ia l ized;  nat ions 
defea ted  foes by  des t roy ing  their  produc-  
tive capacity. If this pattern holds for the in- 
format ion age, might  war  follow commerce  
into cyberspace,  pi t t ing foes for control of 
this undef inab le  but  critical ground?  

Informat ion  warfare  can cover a great 
deal  of ground,  some of which  is d i scussed  
in  o t h e r  c h a p t e r s .  T h e  f i r s t  t w o  i n s t r u -  
m e n t s  covered  in this chap te r  conce rned  
the app l ica t ion  of in te l l igence capabi l i t ies  
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B-2 Stealth Bomber. 

to war .  This  t h i r d  i n s t r u m e n t  c o v e r s  a t -  
tacks  on  cri t ical  n a t i o n a l  i n f o r m a t i o n  sys-  
t e m s  themse lves .  

Applications. Mot ives  for  a t t ack ing  the  
n e t w o r k s  of an  e n e m y  inc lude  theft  of ser- 
vices or  da ta ,  co r rup t ion  of i n t o n a t i o n ,  de-  
nial of the n e t w o r k ' s  service to its users ,  a n d  
con t ro l  of  the  s y s t e m s  to w h i c h  n e t w o r k s  
are a t tached.  N e t w o r k s  can be a t t acked  via 
ins ide  p a t h s  or  o u t s i d e  pa ths .  The f o r m e r  
m o d e  of a t tack inc ludes  inser t ing  bad  ha rd -  
w a r e  or  so f tware  c o m p o n e n t s  at  the source  
a n d  also g a m i n g  the  coopera t ion  of insiders .  
Both of these  m e t h o d s ,  like intel l igence re- 
c ru i tment ,  r un  a h igh r isk of detect ion,  a n d  
success  is o f t en  fo r t u i t ous .  O u t s i d e  p a t h s  
re fer  to u n a u t h o r i z e d  access  o v e r  ex te rna l  
routes ,  such as p h o n e  or I n t e m e t  lines, a n d  
m a y  y i e l d  t w o  l eve l s  of  access .  U s e r  ac-  
c e s s ~ t h e  abil i ty to see a n d  m a n i p u l a t e  an  
i n d i v i d u a l ' s  files a n d  t ap  into c o m m o n  re- 
s o u r c e s ~ i s  of  s o m e  v a l u e  to s a b o t e u r s .  
E v e n  m o r e  va luab le  is s u p e r - u s e r  a c c e s s - -  
the  abi l i ty  to see a n d  m a n i p u l a t e  the  files 
that  m a k e  a sys t em run.  O u t s i d e  p a t h s  are 
less r i sky  and  easier  to repeat ,  bu t  they  are  
also easier  to de fend  against .  

If the  Un i t ed  States could  o v e r r i d e  an  
e n e m y ' s  m i l i t a r y  c o m p u t e r s ,  it  m i g h t  
ach i eve  an  a d v a n t a g e  c o m p a r a b l e  to neu-  
t ra l iz ing  the e n e m y ' s  c o m m a n d  a p p a r a t u s .  
Such  a t tacks  can be expec ted  in fu tu re  con- 

flicts. H o w e v e r ,  s ince  p o t e n t i a l  
foes  of  the  U n i t e d  Sta tes  r a n g e  
f r o m  n e t w o r k - i l l i t e r a t e  to ne t -  
w o r k - d e p e n d e n t ,  t h e  v a l u e  of  
t a r g e t i n g  m i l i t a r y  i n f o r m a t i o n  
s y s t e m s  will  v a r y  g rea t ly  in dif-  
fe rent  s i tua t ions .  

Mi l i t a ry  s y s t e m s  d e s i g n e d  
for field use  t end  to be  diff icul t  
to pene t ra te .  N o t  m e a n t  for  p u b -  
lic access,  t hey  are of ten  en t i re ly  
i n d e p e n d e n t  s y s t e m s .  I n s t e a d ,  
the  ho t -bu t t on  issue  of i n fo rma-  
t ion  w a r f a r e  is a n  a t t a c k  on  a 
n a t i o n ' s  c o m m e r c i a l  c o m p u t e r  
s y s t e m s - - t e l e c o m m u n i c a t i o n s ,  
power ,  bank ing ,  and  sa fe ty  sys-  
t ems .  M a k i n g  p o t e n t i a l  a g g r e s -  
sors  k n o w  tha t  the  Un i t ed  States 
could  ab jure  b ru te  force b u t  still 
w r e a k  h a v o c  on  t h e i r  soc ie t i es  
w o u l d  be  a p o w e r f u l  n e w  in-  

s t r u m e n t  of power .  Such  in f luence  cou ld  be 
exerc ised  in a g r a d u a l  w a y ;  a t ap  he re  a n d  
t h e r e  (in o t h e r  w o r d s ,  e v i d e n c e  t h a t  t he  
Un i t ed  States can  affect  a na t i on ' s  s y s t e m s  
at will) m i g h t  suffice to r e m i n d  a na t i on ' s  
l e a d e r s  of t he i r  v u l n e r a b i l i t y .  If  p r o v o c a -  
t ions pers is t ,  a h a r d e r  s t roke  (such  as cor- 
r u p t i n g  the  in t eg r i ty  of h i g h l y  vis ible  ser- 
v ices  bu t  no t  neces sa r i l y  d a m a g i n g  them)  
m a y  c a u s e  the  p o p u l a c e  to feel  t ha t  the i r  
l eaders  canno t  p ro tec t  them.  If such  de ter -  
r e n c e  f a i l ed ,  "wholesa le  a t t a c k s  on o p p o -  
nen t s '  c o m p u t e r s  cou ld  u n d e r m i n e  the  ad-  
v a n c e d  s e c t i o n s  o f  t h e s e  o p p o n e n t s '  
economies ,  h i n d e r  the m o b i l k a t i o n  of mili-  
t a ry  power ,  a n d  p u t  h e a v y  p r e s s u r e  u p o n  
host i le  l eadersh ip .  

I n f o r m a t i o n  t e c h n o l o g y  can  a l so  pe r -  
mi t  the  U n i t e d  States  to p u s h  i n f o r m a t i o n  
p a s t  ba r r i e r s  and  d i rec t ly  a d d r e s s  c i t izens  
of  o the r  count r ies .  The In te rne t  is one such  
tool  fo r  d i s s e m i n a t i n g  i n f o r m a t i o n .  P r o -  
p o s e d  satell i te sys t ems ,  such  as M o t o r o l a ' s  
I r i d ium,  p r o m i s e  re la t ive ly  low-cos t  g loba l  
access  to a n y o n e  p a s t  the  r each  of na t iona l  
c e n s o r s .  P e r h a p s  t h e  m o s t  u b i q u i t o u s  
m e a n s  of  r e a c h i n g  o t h e r s  m a y  be  d i r e c t  
b r o a d c a s t  satelli te.  In the  mid-1990s ,  tech- 
n o l o g y  lets a s y s t e m  o p e r a t o r  cove r  m o s t  
of As i a  o f f e r ing  u p  to one  h u n d r e d  s e p a -  
ra te  channe l s  for  less t han  a bill ion dol lars .  
For  m o s t  f o r e i g n - p o l i c y  p u r p o s e s ,  s i m p l y  
l e t t ing  o t h e r s  access  g loba l  n e w s  s t r e a m s  
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(e.g., CNN,  BBC) is good enough.  H o w -  
ever, it is not inconceivable that the tech- 
n o l o g i e s  t ha t  c r e a t e d  the  d i n o s a u r s  of 
Jurassic Park or the m o ~ h e d  Presidents of 
Forrest Gump could be employed  in creat~ 
ing entirely synthetic imagery as well. 

Defens ive  in fo rma t ion  warfare ,  em- 
ployed as a tool to preserve the integrity of 
U.S. and other friendly nations' information 
systems, may be understood to be an instru- 
ment of national power in the same way as 
home guard forces have been. It is clear that 
the vulnerability of the U.S. information in- 
f r a s t ruc tu re  is g r o w i n g  more  acute.  Not  
only are more activities becoming depen-  
dent on information systems, but these in- 
formation systems are becoming more open 
to outsiders and, in the process, adopt ing  
technologies that make them less secure (for 
example ,  open  o p e r a t i n g  s y s t e m s ,  "Web 

browsers, and distributed objects). Securi W 
technologies are themselves advancing, but 
hacker tools are becoming more sophisti-  
cated and easier to get and use. 

Doc t r ine  on how to d e f e n d  the na- 
tion's information infrastructure is in flux. 
Some would  des igna te  a central  govern-  
m e n t  g u a r d i a n ;  o thers  hold  tha t  the re- 
sponsibility for protecting various systems 
must  rest with their owners. Protection is 
likely to be a matter  of operator and user 
d i l igence  co uplec~ wi th  t h i r d - p a r t y  soft- 
ware  tools and expertise. With minor  ex- 
cept ions (e.g., intel l igence data  on l ikely 
threats), everything one needs is likely to 
be c o m m e r c i a l l y  ( a n d  i n t e r n a t i o n a l l y )  
avai lable .  W h a t e v e r  add i t i ona l  he lp  the 
U.S. g o v e r n m e n t  can  of fe r  i ts  f r i e n d s  
(above and beyond what  they can buy  on 
their own) is likely to be modest. 
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Increasing Precision/Effectiveness of Weapons 

SOUBCE: BIA 
NOTE: CEP is circutar error probabii#ty, that is, the circle within which there is a 50% probability the bomb wil~ land. 

Limi ta t ions .  T h e  i s sue  of i n f o r m a t i o n  
w a r f a r e  as  an  i n s t r u m e n t  of U.S. n a t i o n a l  
p o w e r  ra i ses  two f u n d a m e n t a l  ques t ions :  
A r e  t h e  t e c h n o l o g i c a l  m e a n s  a v a i l a b l e ?  
A n d ,  if so, w o u l d  W a s h i n g t o n  use  t h e m ?  

Even  if the  U n i t e d  States has  p r o g r a m s  
to w a g e  i n f o r m a t i o n  war,  as has  been  fre- 
q u e n t l y  h in ted ,  these  are a n d  wi l l  l ike ly  re- 
m a i n  h i g h l y  classif ied.  H e r e i n  l ies a d r a w -  
back:  u n a n n o u n c e d  w e a p o n s  m a k e  p o o r  
d e t e r r e n t s .  -Yet, t h e  too l s  of  i n f o r m a t i o n  
w a r ,  o n c e  a n n o u n c e d ,  m a y  d e p r e c i a t e  
quickly.  N e t w o r k s  are  v u l n e r a b l e  b e c a u s e  
t hey  are  p o o r l y  secured;  poor  secur i ty  per-  
sists because  the p r o b a b i l i t y  a n d  cost of  in- 
t r u s i o n s  a re  j u d g e d  to be  low. O n c e  t h e  
U.S.  i n f o r m a t i o n - w a r f a r e  t h r e a t  is  u n -  
shea thed ,  there is l ike ly  to be  an  inc reased  
e m p h a s i s  on  securi ty .  By then ,  s o m e  sys-  
t ems  m a y  a l r e a d y  h a v e  b e e n  c o m p r o m i s e d ,  
b u t  c o u n t e r m e a s u r e s  are  a v a i l a b l e  to re- 
s tore  se rv i ce  a n d  fi les w h i l e  l i m i t i n g  fur-  
ther  in t rus ions .  

Further ,  the special  v u l n e r a b i l i t y  of the 
U n i t e d  S t a t e s ' s  o w n  n e t w o r k s  h a s  b e e n  
w i d e l y  t r u m p e t e d ,  t h u s  r a i s i n g  the  ques= 
t ion  of w h e t h e r  r e s i d e n t s  of  g lass  h o u s e s  
s h o u l d  th rea ten  to t h row stones.  More  gen-  
erally, a t tacks on  c iv i l ian  targets  are  a l w a y s  
d i f f icul t  for the  U.S. na t i ona l  c o m m a n d  au-  
t h o r i t y  to a u t h o r i z e .  N o t  o n l y  w o u l d  the  
v i c t i m s  of  i n f o r m a t i o n  w a r  i n c l u d e  n o n -  

c o m b a t a n t s  b u t  the  r i sk  of col la tera l  d a m -  
age m a y  be  u n k n o w a b l e ;  the n e t w o r k s  w e  
t rash  m a y  be  ou r  own.  

At  present ,  mos t  c o m p u t e r  s y s t e m s  are  
v u l n e r a b l e  to i n f o r m a t i o n  a t tacks  e v e n  i f  
m o s t  i n t r u s i o n s  a re  m o r e  a n n o y i n g  t h a n  
dange rous .  Yet, the f r e q u e n c y  in t ru s ions  is 
r is ing,  a n d  the poss ib i l i ty  of  a d igi ta l  Pear l  
H a r b o r  c a n n o t  be  d i s m i s s e d  out  of  h a n d .  
Tha t  b e i n g  so, a n a t i o n ' s  c r i t i ca l  s y s t e m s  
can  be e n g i n e e r e d  to l i m i t  access  sharp ly .  
A l t h o u g h  ne i the r  qu ick  n o r  free, the cost of 
such  secur i ty  m e a s u r e s  w o u l d  be s m a l l  in  
c o m p a r i s o n  w i t h  a na t i on ' s  overa l l  de fense  
costs. Indeed ,  d e f e n s e  of the na t ion ' s  infor-  
m a t i o n  in f ra s t ruc tu re  is m o r e  l ike ly  to be- 
c o m e  an  i n s t r u m e n t  of  U.S. na t iona l  p o w e r  
t h a n  o f f e n s i v e  i n f o r m a t i o n  war.  Such  de-  
f e n s i v e  m e a s u r e s  w o u l d  p e r m i t  o the r  av-  
e n u e s  of  U.S. p o w e r  to be  exe rc i sed  w i t h  
less fear  of  coun te ra t t ack  aga ins t  its infor-  
m a t i o n  inf ras t ruc ture .  

C o n c l u s i o n s  
T h e r e  is  c o n s i d e r a b l e  d e b a t e  o v e r  

w h e t h e r  the  in jec t ion  of i n f o r m a t i o n  tech- 
no log ies  into de fense  s y s t e m s  can  p r o v i d e  
a bas is  for u n d e r t a k i n g  a r evo lu t ion  in  mi l -  
i t a r y  a f f a i r s  ( R M A ) .  O n e  g o o d  t e s t  is  
w h e t h e r  a n e w  i n s t r u m e n t  of  p o w e r  is in- 
d e e d  r e v o l u t i o n a r y -  ~whether  it can  a l t e r  
r e l a t i o n s h i p s  a m o n g  states.  A n c i e n t  i nno-  
vat ions ,  for  ins tance ,  sh i f ted  the  ba l ance  of 
p o w e r  back a n d  for th  b e t w e e n  d i s m o u n t e d  
a n d  m o u n t e d  forces, and ,  consequent ly ,  be- 
t w e e n  c iv i l i zed  a n d  ba rba r i c  cul tures .  The  
a d v e n t  of g u n p o w d e r  d o o m e d  the  i so la ted  
city-state. N a p o l e o n ' s  levde en masse r e d r e w  
the  m a p  of Europe,  se t t ing off na t iona l i s t i c  
r eve rbe ra t i ons  that  echoed  for the nex t  cen- 
tury. The  Thi rd  Reich ' s  blitzkrieg u s h e r e d  in 
n e w  f o r m s  of  i n t e r n a t i o n a l  coercion.  A n d  
n u c l e a r  w e a p o n s ,  o r i g i n a l l y  conce ived  as a 
fo rce  m u l t i p l i e r  for  c o n v e n t i o n a l  o p e r a -  
t ions m a y  h a v e  h a d  the  reverse  effect; t hey  
m a d e  c o n v e n t i o n a l  confl ict  a m o n g  n u c l e a r  
p o w e r s  a po ten t i a l  f irst  s tep to m u t u a l  sui-  
c ide  a n d  hence  of s h a r p l y  dec reased  utility. 
W h e t h e r  or no t  the  n e w  m i l i t a r y  app l i c a -  
t ions  of  i n f o r m a t i o n  t e c h n o l o g i e s  cons t i -  
tute a t rue  R M A  wi l l  therefore  d e p e n d  on 
t h e  n e w  u s e s  to  w h i c h  a m i l i t a r y  so  
e q u i p p e d  can  be  put .  
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The emerging mili tary instruments  of 
this section are in various stages of devel- 
opment, The United States is on the verge 
of having a system of systems that is capa- 
ble of conduct ing stand-off  and precision 
warfare, at least in favorable situations. A 
1.993 s t udy  a rgued  that  a fleet of s teal th  
bombers armed with brilliant antitank mu- 
nitions could stop an armored attack all by 
itself. The optimism may be premature, but  
clearl); the U.S. armed forces are moving in 
that direction. 

The U.S. ability to extend 
information dominance  is far 
less developed.  The potential  
of such  c a p a b i l i t i e s  can be 
g l i m p s e d ,  h o w e v e r ,  in the  
emerging role-sharing debates 
w i t h i n  N A T O  a n d  in the  
United States's ability to sup- 
ply certain intelligence data to 
s e l e c t e d  a l l ies  u n d e r  c r i s i s  
conditions. 

M a n y  of the  m e a n s  for  
hacker  war fa re  we:re becom- 
ing ava i l ab le  in 1995. H o w -  
ever, the w e l l - w i r e d  U n i t e d  
States remains more vulnera-  
ble to such attacks than most  
potential opponents. 

With  luck,  these  ins t ru -  
ments  will  a l low the Uni ted  
States to exercise a h igh  de- 

gree of control over the emerging global se- 
curity structure through its unique ability 
to intervene all over the world quickly, ef- 
fectively, and at little cost. Even more im- 
press ive  wou ld  be the abi l i ty  to make  a 
large difference in potential  conflicts just 
through the supply of information and re- 
l a t ed  s o f t w a r e  w i t h o u t  l e a v i n g  f inge r -  
prints,  much  less footprints.  As with any 
new mili tary instrument,  part icular  atten- 
tion may be necessary to turn new means 
of conducting war into effective means of 
deterring it. 

As the U.S. m i l i t a ry  s t ands  at a 
crossroads in deciding what  it wants to be, 
it is by no means certain which way  it will 
choose .  I n s t i t u t i o n s ,  p a r t i c u l a r l y  tri~ 
umphan t  o n e s ~ s u c h  as the U.S. military in 
the wake  of its victories in the Cold War 
and Desert  S t o r m - - t e n d  to avoid  funda-  
mental change. Technology will be sought 

and absorbed, but  largely in the context of 
pre-existing assumptions about the organi- 
zation of military force. The instinct of the 
U.S. mil i tary services "will remain to con- 
front aggression by projecting forces into 
harm's  way  and engaging the enemy until 
victory is secured. Stand-off warfare  per- 
mit ted by the system of systems deviates 
f r o m  tha t  m o d e l ;  the p r o v i s i o n  of bi t -  
streams alone is even fur ther  removed.  If 
these instincts prevail ,  then the resul t ing 
cho ice  m a y  be m a d e  by  d e f a u l t - - t h e  
Un i t ed  States wil l  have  the p r e e m i n e n t  
mi l i t a ry  of the twen t i e th  cen tu ry  just as 
this century is coming to a close. 

Yet, the U.S. mi l i t a ry  m a y  not  have  
much choice but  to change if it wishes to 
have a role in shaping the international se- 
cur i ty  structure. With the Cold War over, 
the American public is f inding it increas- 
ingly difficult to identify interests that merit 
the expenditure of U.S. blood. Even as the 
military enjoys high public esteem, the will 
to use military power to support  the United 
States's ability to lead the world seems to 
be fading.  Rather, the U.S. public  wou ld  
maintain its military power primarily to en- 
sure that other nations do not directly chal- 
lenge the United States with impunity. 

If a peer mili tary competi tor emerges 
in a decade or two, however, the situation 
will be quite different. Strategic Assessment 
1995 rates hedging against this possibility 
as the most  impor tan t  long-term U.S. na- 
t ional-security challenge. Such a competi- 
tor might  not openly challenge the United 
States but could seek undue  influence in its 
reg ion ,  p e r h a p s  s u p p o r t i n g  b e l l i g e r e n t  
proxies or o therwise  a t t empt ing  to bend 
ne ighbor s  to its will. U.S. p o l i c y m a k e r s  
may  wish to use instruments  of U.S. mili- 
tary power  to deter or defer the emergence 
of such a peer competi tor  wi thout  asking 
the American  public to bear great risk or 
suffer casualties for such an end. Therefore, 
Washington will have to find ways  of ex- 
erting military influence that will minimize 
such costs. The emerging instruments dis- 
cussed above, particularly the extension of 
in format ion  dominance ,  m a y  be the best  
methods available for achieving this end. 
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C H A P T E R  S I X T E E N  

I n t r o d u c t i o n  

T 
he p r o l i f e r a t i o n  of w e a p o n s  of 
mass  des t ruc t ion  (WMD) has, in 
the rnid-1990s, posed  a d ramat i -  
ca l ly  i n c r e a s i n g  t h r e a t  to the  

~ U n r i t e d  States. This threat is multi- 
dimensional,  for WMD include nuclear, bi- 
ological ,  and  chemica l  (NBC) w e a p o n s .  
Moreover, the threat has been compounded 
by the proliferation of ballistic and cruise 
missiles, which make longer-range delivery 
s y s t e m s  ava i lab le  to na t ions  posses s ing  
WMD. (For a fuller treatment, see Strategic 
Assessment i995.) The United States is re- 
sponding to this threat by pursuing policies 
and ini t ia t ives  des igned  both  to p reven t  
prol i fera t ion or limit it, and to min imize  
the  s t r a t eg ic  and  tac t ica l  c o n s e q u e n c e s  
should prevention fail. 

Nuclear weapons. In the mid-1990s, the 
n u m b e r  of c o u n t r i e s  t ha t  h a v e  n u c l e a r  
weapons ,  have  the capabi l i ty  to p roduce  
nuclear weapons,  or are seeking the capac- 
ity to produce and deliver nuclear weapons 
is approaching  two dozen. In addi t ion  to 
the five dec la red  n u c l e a r  p o w e r s ,  some 
states are judged to have either fully devel- 
oped nuclear weapons  (e.g., Israel) or the 
a b i l i t y  to a s s e m b l e  a n d  d e l i v e r  such  
weapons rapidly (e.g., India and Pakistan). 

A number  of states are a t t empt ing  to ob- 
ta in ,  or h a v e  the  f ac i l i t i e s  to p r o d u c e ,  
weapons -g rade  fissile material  (e.g., iraq, 
iran, and North Korea). A growing number  
of states possess the requisite scientific and 
i n d u s t r i a l  i n f r a s t r u c t u r e  to i n i t i a t e  a 
weapons  program, while others appear  to 
be in the early stages of acquiring the ex- 
pertise and infrastructure needed for a nu- 
clear-weapons program, often through the 
acquisition of nuclear reactors for ostensi- 
bly peacefu l  p u r p o s e s  (e.g., Alger ia  and 
Syria). Lastly, there is growing concern that 
terrorist groups and organized-crime syn- 
dicates could come into the possession of 
nuclear  w e a p o n s - - i n c l u d i n g  crude radio- 
logical devices.  These fears are fueled in 
par t  by concerns about  a possible loss of 
control over stocks of weapons-grade  nu- 
clear material in the former Soviet Union. 

Chemical and Biological Weapons. The 
n u m b e r  of coun t r i es  w i th  chemica l  and  
biological w e a p o n s  is rising, and  experi-  
ence  has  s h o w n  t h a t  once  s t a t e s  h a v e  
m a d e  the decision to acquire a VVMD ca- 
pab i l i ty ,  b i o l o g i c a l  w e a p o n s  (BW) a n d  
c h e m i c a l  w e a p o n s  (CW) are g e n e r a l l y  
pu r sued  simultaneously.  
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M a n y  exper t s  bel ieve that  Iran, lraq,  
L i b y a ,  S y r i a ,  C u b a ,  C h i n a ,  a n d  N o r t h  
Korea, a m o n g  others,  have  active biologi- 
cai -weapons programs.  In the early 1990s, 
Russia  a d m i t t e d  it had  a BW p r o g r a m  in 
t h e  past,  and concerns l inger that this pro- 
g r a m  stil l  ex is ts  in s o m e  f o r m  a n d  tha t  
Russia m a y  be main ta in ing  illegal capabil- 
i ty to  p r o d u c e  biological  war fa re  agents .  
Other  countries that m a y  be pu r su ing  BW 
i n c l u d e  A r g e n t i n a ,  Brazi l ,  Sou th  Afr ica ,  
India, Pakistan,  and Laos. Thus,  the prob-  
lem, t h o u g h  global,  is concent ra ted  in re- 
gions of i n s t a b i l i t y ~ s o m e  of which,  such 
as the Middle  East and  Nor theas t  Asia, are 
of key impor tance  to  t h e  West. 

The cost  of a c q u i r i n g  a s tockp i l e  of 
chemica l  or b io log ica l  w e a p o n s  is smal l  
when  compared  with the cost of achieving 
nuclear  capability. Biological and  chemical  
weapons  are relat ively easy to  acquire be- 
cause  a l m o s t  all the t echno log ies  associ-  
a ted  wi th  t hem are w i d e l y  ava i lab le  and  
used  for legi t imate  commerc ia l  activities.  
In addi t ion,  defensive biological and  chem- 
ical p rograms  can provide  cover for covert  
of fens ive  BW and  CW p r o g r a m s .  For all 
t h e s e  r e a s o n s ,  t h e  p r o d u c t i o n  of BW and 
CW weapons  is difficult to  d e t e c t ,  and of- 
fenders  can often p laus ib ly  deny  that  they  
are p roduc ing  such weapons.  

~ . . . .  

North Korea Theater Ballistic Missile Threats 

Ala rming ly ,  s ta tes  are a cqu i r i ng  BW 
capabi l i ty  and  C~N not  iust for deterrence  
bu t  because  they  are perce ived  as opera-  
t iona l ly  useful .  I raq  used  CW effect ively  
a g a i n s t  I r a n  t h r o u g h o u t  t h e i r  n e a r l y  
decade- long war, and Iraq also used chem- 
ical weapons  against  its own people. In ad- 
d i t i o n ,  CW a n d / o r  BVV are  b e l i e v e d  to  
have  been used  in conflicts in Afghanis tan,  
V i e t n a m ,  Laos,  and  C a m b o d i a .  A n d  t h e  
1995 sarin gas at tacks in Tokyo ' s  s u b w a y  
demons t r a t ed  the feasibility of terrorist  at- 
tacks us ing CW. 

Missiles.  M a n y  NBC prol i fera tors  s e e  
missiles, and  especial ly ballistic missiles, as 
t h e  de l ive ry  sys tem of choice. As of 1995, 
more  than  a dozen  countr ies  have  opera-  
t iona l  ba l l i s t ic  miss i les ,  and  m a n y  m o r e  
h a v e  m i s s i l e - d e v e l o p m e n t  p r o g r a m s  or  
agreements  to obtain ballisticqnissile tech- 
n o l o g y  f rom others .  A l t h o u g h  mos t  sys-  
tems avai lable  to states seeking WMD ca- 
p a b i l i t y  ( s o m e t i m e s  r e f e r r e d  to as  
"prol iferant  states") are l i m i t e d  to a range 
of about  600 kin, these ranges are increas- 
ing steadily. Nor th  Korea has f l ight-tested 
t h e  1,000-plus k in - range  No--Dong i and  
has  u n d e r  d e v e l o p m e n t  a miss i le  wi th  a 
range of 3,500-plus km, the Taepo-Dong  2 
(TD-2).  A n u m b e r  of s ta tes  are p u r s u i n g  
space - launch  capabi l i t ies ,  wh ich  can also 
p r o v i d e  l o n g - r a n g e  m i l i t a r y  capab i l i t y .  
Cruise missiles are also of g rowing  impor-  
tance to emerg ing  powers .  They  are inex- 
pens ive  c o m p a r e d  wi th  bal l is t ic  miss i les  
and  have increasing capabilit ies in terms of 
range,  accuracy, and payload.  

i n s t r u m e n t s  
Nonproliferation (Prevention) 

T h e  g l o b a l  p r o l i f e r a t i o n  of  NBC 
w e a p o n s ,  thei r  concen t r a t i on  in uns t ab l e  
regions  vital to U.S. interests,  the percep-  
tion of their  increasing mil i tary  and politi- 
cal u t i l i ty ,  a n d  the  g r ea t e r  l i ke l i hood  of 
the i r  u s e - - i n  war,  as a tool for po l i t i ca l  
blackmail,  or by  ter ror is ts - -a l l  serve to in- 
crease the threat  to U.S. and  allied forces. 
Ins t ruments  that  aim at prevent ing  or lim- 
i t i n g  t h e  s p r e a d  of  s u c h  w e a p o n s  a re  
k n o w n  as ins t ruments  of nonproliferat ion.  

SOURCE: BMD0 
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The proliferation process begins when 
a state first considers acquiring WMD and 
seeks to deve lop  or obtain  the technical  
and manufactur ing expertise to do so. Pre- 
v e n t i o n  m e a s u r e s  are rnost  ef fec t ive  at 
these early stages and fall within a number  
of categories. 

Q Dissuasion: convincing non -WMD 
states that their security interests are best 
served by not acquiring WMD. 

• Denial: at tempting to limit a state's 
ability to obtain WMD technologies or devices. 

• Arms control: seeking to set limits on 
or e l imina t e  W M D  t h r o u g h  b i la te ra l  or 
multilateral agreements and the creation of 
international  norms against  proliferation,  
as discussed in the chapter on arms control. 

• I n t e r n a t i o n a l  pressure: p u n i s h i n g  
s ta tes  who  p u r s u e  acqu is i t ion  of W M D  
with  t rade or economic sanctions,  publi-  
cizing companies and countries that assist 
in the acquis i t ion of WMD, and shar ing  
intelligence. 

Whi l e  p r e v e n t i o n  e f fo r t s  o f ten  are 
largely  d ip lomat ic  in nature ,  defense-re-  
lated agencies play an important  support- 
ing role. Their  invo lvement  m a y  include 
providing inspection, verification, and en- 
fo rcemen t  s u p p o r t  for n o n p r o l i f e r a t i o n  
t reat ies  and control  regimes;  he lp ing  to 
identify states that might  acquire, or are ac- 
quiring, NBC capabilities; and conducting 
interdiction missions. 

The central tool of p reven t ion  tradi-  
t i o n a l l y  has  been  a r m s  con t ro l ,  w h i c h  
c o n t i n u e s  to be tile focus  of the w o r l d  
c o m m u n i t y ' s  e f f o r t s  to c r e a t e  n o r m s  
a g a i n s t  p r o l i f e r a t i o n  a n d  to l i m i t  the  
s p r e a d  of VVMD. The p r i m a r y  i n t e r n a -  
tional mechan i sm for controll ing nuclear  
proliferat ion is the Treaty on the Non-Pro-  
liferation of Nuclear  D/eapons (NPT) and 
its associated moni to r ing  arm, the Inter- 
nat ional  Atomic  Energy  A g e n c y  (IAEA). 
T h e  C h e m i c a l  W e a p o n s  C o n v e n t i o n  
(CD/C) , not  yet  in force as of late 1995, 
bans  the product ion,  use, possession, and 
t ranspor ta t ion of chemical weapons.  The 
Biological Weapons  C o n v e n t i o n  (BWC), 
which has been in force since 1972, bans 
the development ,  product ion,  stockpiling, 
or acquisit ion of biological or toxin agents  
a n d  w e a p o n s .  In a d d i t i o n  to f o r m a l  
treaties, a number  of mult i lateral  regimes 
exist  to p r e v e n t  p o t e n t i a l  p r o i i f e r a t o r s  
f rom ga in ing  access to critical technolo-  
gies and materials.  For more informat ion 
on these  t r ea t i e s  a n d  r e g i m e s ,  see the  
chapter  on a rms  control. 

A r m s  cont ro l  and  o ther  p r e v e n t i o n  
tools have had some important  successes. 
In 1989-1990, South Africa reversed its pol- 
icy on nuc lea r  w e a p o n s ,  and A r g e n t i n a  
a b a n d o n e d  the Condor  missile p rogram.  
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Middle East Proliferation Profile 

SOORCE: INSS from various sources, including Congresional Research Service, Carnegie Endowment for International Peace Non-Proliferation Project; International Institute for Strategic Studies; Anthony 
Cordesman, After the Storm. 

But despite arms-control efforts, the diffu- 
sion of WMD technologies has proven ex- 
cept ional ly difficult to control. In this re- 
ga rd ,  the Iraqi  e x p e r i e n c e  is r evea l ing .  
While export controls did succeed in delay- 
ing and increasing the cost of Iraq's nuclear 
p r o g r a m ,  pos t -Gu l f  W a r  d i scove r i e s  re- 
vealed it to be much more advanced than 
most  analysts had suspected. Thus, while 
arms-contro l  and expor t -control  regimes 
can be helpful in retarding and raising the 
cost of obtaining NBC weapons, states that 
are sufficiently motivated and possess ade- 
quate  resources will p robab ly  succeed if 
they persist. 

If increasing numbers  of states do ac- 
quire WMD, other tools to enhance secu- 
rity must  be employed,  in particular, tools 
that  afford some protect ion against  these 
weapons. The remaining four instruments 
e x a m i n e d  here are mi l i t a ry  i n s t r u m e n t s  
used to counter the threat of NBC weapons 
after an enemy has acquired them. Such in- 
s t ruments  are general ly known  as instru- 
ments  of counterproliferat ion.  Deterrence 
remains the first line of defense, and coun- 
terproliferation instruments can strengthen 
deterrence.  Should  de ter rence  fail, how- 
ever, the ins t ruments  of counterprolifera-  
tion provide a measure of protection. 

Nuclear  Deterrence  
During the Cold VVar, when  strategic 

nuclear war  was the central threat to U.S. 
nat ional  security, nuclear  de te r rence-was  
the chief instrument of response. Itowever, 
the last years of the Cold War saw a dra- 
matic d r a w d o w n - - p a r t l y  negotiated, partly 
by unilateral choice--in the size and variety 
of the United States's theater nuclear arse- 
nal. And the Cold War 's  end has brought a 
change in the entire nuclear environment,  
as well  as ques t ions  abou t  the u t i l i ty  of 
both strategic and theater nuclear weapons. 
Two issues stand out: (1) what  role nuclear 
weapons  have in the post-Cold War age; 
and (2) how effective nuclear  de ter rence  
will prove in regional  conflicts where  an 
adversary has NBC weapons. 

In its 1994 N u c l e a r  Pos tu re  Rev iew 
(NPR) and  s u b s e q u e n t  a f f i rmat ions ,  the 
C l i n t o n  a d m i n i s t r a t i o n  r e a f f i r m e d  the  
Uni ted  States 's  need for a nuclear  deter-  
rent. Concretely, the administration identi- 
fied a requirement to, among other things: 
ma in t a in  3,500 s t ra tegic  warheads ;  keep  
ICBMs and modernize the Minuteman Ill; 
complete the I)-5 Trident missile purchase 
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and maintain fourteen Trident boats armed 
with D-5s; adopt  a stockpile s tewardship  
program to assure a reliable, safe, and se- 
cure stockpile without nuclear testing; and 
c o m m i t  the  r e sou rces  n e e d e d  to v e r i f y  
START compliance and moni tor  Russia 's  
strategic offensive modernizat ion program. 
Strategically; the document  seeks to hedge 
against  the possibility of a reversal of de- 
mocra t iza t ion  in Russia; to al low for the 
possibil i ty of a rmed confrontat ion with  a 
regional power  that has acquired WMD; to 
continue to extend the U.S. nuclear deter- 
rent  to major allies; and to discourage or 
even reverse nuclear proliferation. 

A key element in the rejection of nu- 
clear disarmament is the realization that nu- 
clear weapons cannot be disinvented; that 
is, the knowledge of how to make them is 
widespread and the most demanding  part  
of the process (acquiring fissile material) is 
extraordinarily difficult to prevent. Even if 
the world's political processes sustain arms- 
control  efforts and achieve re la ted mea-  
sures, such as a comprehensive nuclear test 
ban and cessation of the production of plu- 
tonium for weapons purposes, the problem 
of so-called vir tual  nuclear  a r sena l s - - the  

technical and industrial capability to create 
a nuclear arsenal quickly--remains.  

Moreover, despite whatever arms pacts 
may  be signed, reliable and effective verifi- 
ca t ion m e a s u r e s  do not  ye t  exist.  Thus,  
wi thout  the ability to verify universal nu- 
clear disarmament,  the United States would 
run  a t r e m e n d o u s  risk in e l imina t ing  its 
own nuclear deterrent. Many  wary  policy- 
makers emphasize that, though diplomatic 
relations between Washington and Moscow 
have thawed considerably since 1989, Rus- 
sia has  c o n t i n u e d  to p r o d u c e  n u c l e a r  
w e a p o n s  w h i l e  the  U n i t e d  S ta tes  has  
ceased its production. Other great powers, 
too, may  someday construct large nuclear 
arsenals. Furthermore, many  policymakers 
argue that the elimination of the U.S. arse- 
nal wou ld  inspire  other nuclear  states to 
build up their arsenals in order to challenge 
U.S. p o w e r  and de te r  U.S. conven t iona l  
mi l i t a ry  forces. Fur ther ,  some observers  
have pointed out that if the United States 
were to do away with its nuclear capability; 
many  non-nuclear states that rely upon U.S. 
s ecu r i ty  a s su rances  for thei r  p ro t ec t i on  
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w o u l d  h a v e  an  i n c e n t i v e  to seek  
their own nuclear  deterrent  capabili-  
ties. Thus, the supposi t ion one mus t  
take into account w h e n  deve lop ing  a 
long-term vision of nuclear  forces is 
that future chal lenges may  again re- 
quire  a response  of s ign i f icant  pro- 
por t ions .  W h e t h e r  the laws,  ru les ,  
and  ins t i tu t ions  of the in te rna t ional  
sys t em wi l l  be adequa t e  to conta in  
those chal lenges wi thout  the backing 
of p r o p o r t i o n a t e  force is doub t fu l .  
Whe the r  nuc lear  weapons  migh t  be 
n e e d e d  to p r o v i d e  such  force is at 
least an open quest ion 

Be low the l eve l  of grea t -  
power  chal lenges lies the quest ion of 
nuclear  deterrence against  a regional  
p o w e r  p o s s e s s i n g  NBC w e a p o n s .  
The  c o n c e r n  is t ha t  U.S. c o n v e n -  
t ional  capabi l i t ies  m a y  not  serve as 
an  e f fec t ive  d e t e r r e n t  a g a i n s t  BW 
a n d  C W  use  in  l i m i t e d  or r eg iona l  
mi l i t a ry  engagements .  Should "Wash- 
ington re l inquish  the option of retal- 
ia t ing  in k ind  to CW (as it a l r e a d y  
h a s  d o n e  w i t h  BW), n u c l e a r  
weapons  wil l  then prov ide  the only  
n o n c o n v e n t i o n a l  mi l i t a ry  de te r ren t  
to the use of W M D  aga ins t  U.S. or 
all ied forces. 

In late 1995, Iraqi officials gave  U.N. 
envoys  the first authori tat ive,  if perhaps  in- 
complete,  account of w h y  they did  not use 
biological  and  chemical  a rms  against  coali- 
t i on  forces .  E v e n  t h o u g h  I r aq  h a d  e m -  
b a r k e d  on a m u c h  a c c e l e r a t e d  n u c l e a r -  
w e a p o n s  p r o g r a m  af te r  the  i n v a s i o n  of 
K u w a i t ,  a n d  h a d  r e p o r t e d l y  l o a d e d  
r o u g h l y  two h u n d r e d  b o m b s  a n d  miss i l e  
wa rheads  wi th  biological  agents,  Iraqi offi- 
cials c la im that  they did  not use them be- 
cause  they  i n t e r p r e t e d  a s t rong  w a r n i n g  
del ivered by  Secretary of State James Baker 
as i m p l y i n g  that  the Uni ted  States w o u l d  
use  nuc lea r  w e a p o n s  if  Iraq used  CW or 
BW against  the coalition. 

Such reve la t ions  bols ter  the need  for 
con t inued  credib le  nuc lea r  capabi l i t ies  as 
well  as the need to resist a t tempts  to dele- 
g i t i m i z e  U.S. p o s s e s s i o n  of n u c l e a r  
w e a p o n s .  N o n e t h e l e s s ,  w h i l e  a p p a r e n t l y  
success fu l  in d e t e r r i n g  NBC use  a g a i n s t  
U.S. and  all ied forces in the Gulf, the effec- 
t iveness of nuclear  deterrence cannot  be re- 

l ied  on exc lus ive ly .  A n u m b e r  of factors  
m i g h t  lessen  the c red ib i l i ty  of a U.S. nu-  
clear response in certain si tuat ions that are 
not difficult  to imagine.  First, asyminet r ica l  
interests are present  in many,  if not all, re- 
g iona l  conflicts.  A reg iona l  r eg ime  m i g h t  
be conv inced  that  its su rv iva l  is at stake, 
whi le  the U.S. interest in the conflict m igh t  
well  fall far short  of that. A regime m a k i n g  
s u c h  an  a s s u m p t i o n  m i g h t  g a m b l e  tha t  
VVashington's stakes in the conflict  w o u l d  
not be h igh  enough  to war ran t  a U.S. nu-  
clear response to the reg ime 's  NBC use (es- 
pecia l ly  if l imited) ,  wi th  all the inevi table  
i n t e rna t i ona l  pol i t ical  repercuss ions .  Sec - 
ond ly ,  a d e s p e r a t e  r e g i m e  m i g h t  r e a s o n  
that a l imited U.S. nuclear  response wou ld  
cause no more  d a m a g e  to its mi l i ta ry  capa- 
bili t ies than a cont inued,  un re len t ing  con- 
vent ional  attack. Thirdly, an e n e m y ' s  use of 
N B C - - p e r h a p s  even at the outset of hostili- 
t ies,  a n d  no t  as an  act of d e s p e r a t i o n  
m i g h t  be  c a r e f u l l y  m e a s u r e d  to c a u s e  
enough  casualt ies to make  the U.S. leader-  
sh ip  r econs ide r  the pr ice  of its i n t e rven -  
tion, yet  not be of sufficient m a g n i t u d e  that 
it wou ld  be l ikely to provoke a nuclear  re- 
sponse.  Scenarios such as t h e s e - - a n d  oth- 
ers can easi ly be env i s ioned - - sugges t  that 
w h i l e  the Un i t ed  States m u s t  m a i n t a i n  a 
c r e d i b l e  n u c l e a r  d e t e r r e n t  a g a i n s t  NBC 
use, the efficacy of that deterrent  cannot  be 
relied on absolutely. 

Tha t  sa id ,  d e t e r r i n g  NBC a r m e d  re- 
g iona l  aggressors  wi l l  r e m a i n  the Un i t ed  
States's preferred and first l ine of defense.  
A n  e s sen t i a l  e l e m e n t  of such  d e t e r r e n c e  
wi l l  be m a i n t a i n i n g  a c red ib le  c a p a b i l i t y  
across the spec t rum of forces, f rom conven- 
t ional s u p e r i o r i t y - - i n c l u d i n g  the abi l i ty  to 
operate in an NBC env i ronmen t  suppor ted  
by  ac t ive  and  p a s s i v e  de fenses  a n d  ade-  
quate  counter force  capab i l i t i e s - - t o  a reli- 
able and  effective nuc lear  deterrent.  How- 
ever ,  it  is a l so  n e c e s s a r y  to go b e y o n d  
capab i l i t i e s  a n d  r e e x a m i n e  h o w  to t h ink  
about  and  p lan  for deterrence in a regional 
conflict. For example ,  some of the assump-  
tions on which  U.S.-Soviet deterrence was  
founded  (such as a basic and shared ratio- 
nal i ty)  m a y  not hold  in regional  conflicts. 
Ar t icu la t ing  a regional  deterrence and  de- 
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Patriot Missile system, 

fense strategy (or strategies) will be a diffi- 
cult but important  challenge. Unders tand-  
ing deter rence  and defense in a regional  
context will require a better appreciation of 
the m i l i t a r y / c u l t u r a l / p o l i t i c a l  dynamics ,  
as will a better unders tanding  of possible 
e m p l o y m e n t  doctr ines  of regional  s tates 
with NBC weapons. 

A n o t h e r  i ssue  is the con t inued  role 
for so-called tactical nuclear weapons,  that 
is, weapons  to be used on or near the bat- 
t lefield agains t  e n e m y  mi l i t a ry  forces as 
contrasted with weapons  that  hold at risk 
deeper, "strategic" targets. By the end of 
the Cold  War, the technical  d i s t inc t ions  
between tactical and strategic systems had 
become blurred.  Con t inu ing  the trend in 
the last years  of the Cold V~gar of reducing 
dramatical ly the U.S. tactical nuclear arse- 
nal, the Nuclear  Posture Review endorsed 
a nonstrategic nuclear force structure con- 
s i s t ing  sole ly  of Air  Force d u a l - c a p a b l e  
a i rc ra f t  and  N a v y  T o m a h a w k  miss i les ,  
which could in an emergency be deployed 
on submarines.  

Counterforce Capabilities 
Coun te r fo rce~ the  ability to strike an 

enemy's  forces before they can be u s e d ~  
has always been a central objective of mili- 
tary operations. In a WMD scenario, coun- 
terforce capabilities include the ability to 

target ,  deny, interdict ,  or des t roy  hosti le 
NBC forces and support ing infrastructure. 
Counterforce principles operate at all lev- 
els of mili tary conflict and engagement.  At 
the tactical level, for example, destruction 
of an enemy's  artillery and supply capabil- 
ities is a prime method of suppressing that 
enemy's  ability to deliver chemical or nu- 
clear weapons in the field. 

Even under  the doctrine of mutual  as- 
sured destruction, the ability to destroy an 
e n e m y ' s  res idua l  nuclear  forces af ter  an 
initial strike was seen as the most effective 
way  of limiting damage should deterrence 
fail. In the pos t -Cold  War wor ld ,  s t rong 
counterforce capabilities serve not only to 
mitigate or eliminate existing NBC threats 
but to deter their creation in the first place. 

The acquisi t ion of offensive counter-  
force capabilities was partly a consequence 
of i m p r o v e d  t echno log ica l  capabi l i t i es .  
Nonetheless, despite the push from technol- 
ogy, the progress of strategic counterforce 
capabilities was moderated during the Cold 
War, largely because counterforce capabili- 
ties sufficient to achieve a first-strike capa- 
bility were considered destabilizing. 

In a regional setting there would  be a 
number  of special political and operational  
aspects associated with a t tempt ing  to de- 
stroy NBC-associated weapons  and facili- 
ties. Such missions would  impose unique 
considerations on all involved in the plan- 
ning,  decis ion,  and  execut ion ,  f rom the 
National C o m m a n d  authorities to the local 
commander.  The character and symbol ism 
of w e a p o n s  of mass  d e s t r u c t i o n  w o u l d  
m a k e  s t r i k i n g  N B C - r e l a t e d  t a r g e t s  as 
much a political act as a mili tary one. Po~ 
l i t ical  a u t h o r i t i e s  w o u l d  u n d o u b t e d l y  
scrutinize closely any recommendat ion  to 
destroy NBC-related targets. The require- 
ments  for success w o u l d  also tend to be 
more str ingent than for non~NBC counter- 
force strikes.  Because collateral  d a m a g e  
f rom the d e s t r o y e d  w e a p o n s  can be so 
great,  the effects of such d a m a g e  wou ld  
have to be known  in advance and held to a 
m i n i m u m .  These  r e q u i r e m e n t s  w o u l d  
have to be taken into account dur ing  plan- 
ning and migh t  require un ique  technical 
capabilities. Taken together, these consid- 
erations would  impose special burdens  on 
the intelligence units and mi l i taw forces if 
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Comparing Effects of Nuclear and Biological Release 
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they were to under take  counterforce mis- 
sions against NBC targets. 

One lesson that potential  adversar ies  
learned from the Gulf War is that in order 
to survive in the face of U.S. conventional 
s u p e r i o r i t y ,  an  e n e m y  m u s t  go u n d e r -  
ground.  In 1994, a Senate Armed Services 
Commit tee  report  acknowledged ,  "While 
Operation Desert Storm revealed the accu- 
racy of U.S. precision gu ided  missiles, it 
also revealed serious shortcomings in their 
l e t h a l i t y  a g a i n s t  b u r i e d ,  d e e p  u n d e r -  
ground,  or otherwise hardened facilities." 
Increasingly,  regional  power s  are tak ing  
this lesson to heart, hiding their WMD fa- 
c i l i t ies  and  s t o c k p i l e s  in u n d e r g r o u n d  
bunkers in an effort to reduce the possibil- 
i ty of de tec t ion  and the effect iveness  of 
c o n v e n t i o n a l  w e a p o n s  d i r ec t ed  aga in s t  
t h e m  if t h e y  are d e t e c t e d .  Such ac t ion  
places g rea te r  d e m a n d s  on both intelli-  
gence and counterforce resources, as capa- 
bilities mus t  be improved  to identify un- 
d e r g r o u n d  NBC t a r g e t s  and  d e v e l o p  
technologies to destroy them. 

Active D e f e n s e  
Act ive  d e f e n s e s - - t h e  abi l i ty  to pre-  

v e n t  w e a p o n s  f r o m  r e a c h i n g  t h e i r  in-  
t ended  t a r g e t s - - c a n  enhance  de te r rence  
by  d e n y i n g  an e n e m y  the  ab i l i ty  effec- 
tively to employ  NBC-armed missiles and 
aircraft. Such defenses may  become essen- 
tial to ensure that the United States or its 
allies are not deterred by an NBC threat, 
or do not have to suffer massive casualties 
unnecessarily. 

The pursu i t  of active defenses against  
the greatest  Cold War W M D  th rea t - -nu -  
clear-armed Soviet ballistic miss i les - -was  
carefully circumscribed and formally lim- 
ited by  the Anti-Ball is t ic  Missi le  (ABM) 
Treaty. In 1972, at a time when the number  
of o f f ens ive  miss i l e s  and  n u c l e a r  war -  
heads numbered  in the tens of thousands,  
the ABM Treaty was  a d o p t e d  on the as- 
sumpt ion  that in light of these great num-  
bers, active defenses were s imply  not ca- 
p a b l e  of d e f e n d i n g  a g a i n s t  the  fu l l  
m a g n i t u d e  of the threat; mutua l  assured 
des t ruc t ion  was bel ieved to be the most  
stable policy. FuAher, pol icymakers  hoped 
that a limit on active defenses ":would en- 
courage greater  restraint in the product ion 
of o f f e n s i v e  w e a p o n s  and ,  conve r se ly ,  
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Chemical protection mask. 

feared that the pursu i t  of active defenses 
would  spur  even greater offensive efforts. 
T h e y  a lso  h o p e d  t h a t  the A B M  Trea ty  
might  provide  a political basis for reduc- 
tions in the offensive nuclear stockpiles of 
the United States and Soviet Union. 

If the end of the Cold War was accom- 
panied by a diminished perception of the 
Russ ian  threat ,  it also resu l ted  in an in- 
creased perception of the threat posed by 
regional  powers .  Indeed,  as ballistic and 
cruise missiles become more  available to 
emerging powers,  the need for active de- 
fenses  to p ro tec t  U.S. forces in r eg ions  
where NBC proliferation is taking place be- 
comes clearen Additionally,  the evolution 
of missiles that are both longer range and 
mobile decreases the likelihood that coun- 
terforce options will be totally successful. 
The difficulties in locating and destroying 
mobile missiles were vividly demonstra ted 
dur ing  the Gulf War. While not designed 
primarily to intercept SCUD-type missiles, 
the Patriot missile deployed to the Gulf did 
provide important  psychological and polit- 
ical benefits in the prosecution of the war. 
From that experience, it became more ap- 
parent that effective active defenses against 

nuclear,  biological,  or chemical weapons  
would be an important  consideration in fu- 
ture  regional  conflicts,  for both  mi l i t a ry  
and political reasons. 

Longer-range active-defense missiles, 
such as the Thea te r  H i g h - A l t i t u d e  Area  
Defense (THAAD),  will enable warheads  
to be in tercepted  at ever  grea ter  ranges.  
This is par t icular ly impor tan t  for defense 
against NBC warheads,  because destroying 
them close to the intended target may  not 
significantly reduce exposure to the agents 
they carry. The farther from the target that 
active missile defense sys tems can inter- 
cept  an i ncoming  w a r h e a d ,  the less the 
chance that  the agent  will affect f r iendly  
t roops  or terr i tory.  A near -miss  wi th  an 
NBC warhead might  still do considerable 
d a m a g e  to U.S. or coali t ion forces, or to 
civilian populations. 

As pro l i fe rant  states acquire  longer-  
r ange  miss i les  and  NBC w e a p o n s ,  t hey  
could also acquire the abil i ty to threaten 
U.S. territory. If the United States is seen to 
l ack  the  m e a n s  to d e f e n d  its t e r r i t o r y  
against  prol iferant  states, it could under-  
mine "Washington's freedom to act in future 
crises. A debate  cont inues  in the Uni ted  
States about  how much and what  kind of 
active defenses to pursue. The Gulf War ex- 
perience convinced the U.S. defense com- 
muni ty  of the military and political utility 
of having an effective theater ballistic-mis- 
sile defense (TMD); a consensus to develop 
TMD clearly exists. However,  no such con- 
sensus exists with regard to the merits of a 
national missile defense (NMD) system to 
protect the United States itself. 

The N M D  debate centers on two key 
points: first, the character and timing of the 
threat  (that is, how long it will be before 
any NBC-armed adversary  has the ability 
to launch such weapons  by ballistic missile 
against  the United States); and,  secondly, 
the  effect  an N M D  w o u l d  h a v e  on the  
ABM Treaty and,  in turn,  U.S. re la t ions  
wi th  Russia. As of late 1995, the Clinton 
a d m i n i s t r a t i o n  con t inued  to aff i rm U.S. 
suppor t  for the ABM Treaty and maintain 
that technological deve lopment  programs 
provided a sufficient hedge against future 
long-range missile threats to U.S. territory. 
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However,  Republican congressional  lead- 
ers were increasingly questioning the ABM 
Treaty's continued :relevance in a post-Cold 
War environment of widespread prolifera- 
tion, and many  urged the development  for 
dep loyment  of a national missile defense. 

Pass ive  D e f e n s e  
Passive defense seeks to provide pro- 

tection for U.S. and allied forces against an 
NBC attack. It can take many  forms, from 
protect ive uni forms and masks to equip~ 
m e n t  i n c o r p o r a t e d  in to  l a r g e r  s y s t e m s  
(such as ent i re  nava l  vessels or air-base 
command centers) that enable them to op- 
erate in chemical,  biological, and, in lim- 
ited aspects, some nuclear  environments .  
Pass ive  de fense  inc ludes  de t ec t ion  and  
identification of NBC agents,  medical  re- 
sponse to NBC effects, and decontamina-  
tion of equipment  and facilities. Many  ana- 
lysts believe that a strong passive-defense 
capability serves as a deterrent, discourag- 
ing  use  of W M D  by an a d v e r s a r y  who  
knows that U.S. forces are able to operate 
in chemical and biological environments.  

During the Cold Wa~. passive-defense 
m e a s u r e s  a g a i n s t  chemica l  a t t ack  were  
taken seriously, especially by NATO forces 
in Europe. The massive Soviet threat to Eu- 
rope inc luded  a threa t  of biological  and  
chemical attack, and NATO forces were re- 
quired to train to operate in such an envi- 
ronment .  N A T O ' s  s t r a t egy  inc luded  the 
option of a response in k i n d - - t h a t  is, the 
use of chemical  w e a p o n s  aga ins t  an at- 
tacker who had already employed them. A 
credible response in kind was cont ingent  
upon the ability of NATO's own forces to 
o p e r a t e  in a chemica l  e n v i r o n m e n t .  As 
with many  Cold War situations, preparing 
for a massive Soviet attack against Europe 
provided the necessary training and equip- 
ment to fight in lesser contingencies where 
pass ive  defense  aga ins t  chemica l  a t tack  
m i g h t  be r e q u i r e d .  H o w e v e r ,  the  U.S. 
A r m y  prefers  to avoid  u n d e r t a k i n g  pro- 
longed opera t ions  in protect ive chemical  
gear, owing to the severe limits such equip- 
ment  places on effectiveness. 

Following the Cold "War, a number  of 
circumstances have arisen that underscore 
the  n e e d  for  e f fec t ive  p a s s i v e - d e f e n s e  
e q u i p m e n t ,  i n c l u d i n g  p ro t ec t ive  masks  
and suits.  First,  the spread  of biological  
and chemical capabilities means that  U.S. 
forces mus t  be p r e p a r e d  to opera te  in a 
WMD envi ronment  worldwide.  Secondl}; 
since the threat is no longer localized in the 
relatively benign operat ing climate of Eu- 
rope, the possibility of having to operate in 
chemical gear under  harsher climatological 
c o n d i t i o n s  has  i n c r e a s e d .  T h i r d l y ,  the  
CWC's requirement that all chemical stock- 
piles be destroyed within ten years of the 
t rea ty ' s  ratification will, if ratified by the 
Uni ted States, preclude any possibil i ty of 
Wash ing ton ' s  th rea ten ing  an in-kind re- 
sponse  to the use  of chemica l  w e a p o n s  
against U.S. forces. In the face of a prolifer- 
a tor  a r m e d  wi th  chemica l  or b io logica l  
weapons,  this inability to threaten response 
in kind may weaken deterrence and, in so 
doing, increase the chances that an adver- 
sary will use chemical weapons. 

Robust passive-defense capabilities are 
key to operating without  a significant loss 
in effectiveness in a BW or CW environ-  
ment .  Act ions by the D e p a r t m e n t  of De- 
fense to improve chemical- and biological- 
defense capabilities include the integration 
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Threat Ranges from Middle East Missiles 
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of separate service programs into a consoli- 
dated DOD Chemical /Biologica l  Defense 
Program. The goal of this program is to en- 
hance the ability of U.S. forces to defend 
against BW and CW agents by developing 
and procuring the capabilities to avoid cont- 
amination (through adequate detection and 
w a r n i n g / r e c o n n a i s s a n c e ) ,  protec t  forces 
( through individual  and collective protec- 
tive gear and adequate  medical support) ,  
and improve decontamination measures. 

In the future, U.S. forces must  be pre- 
pared to operate in the presence of chemical 
and biological agents in an ever widening 
v a r i e t y  of con t ingenc ies .  The ease wi th  
which chemical and biological agents can be 
m a n u f a c t u r e d  and de l ivered  means  tha t  
these threats may be present even in peace~ 
keeping operations. Despite advances, oper- 
at ing in chemical gear continues to place 
great physical and psychological stress on 
individual soldiers and units. The possibility 
that U.S. forces will be called upon to oper- 
ate in the presence of an NBC threat means 
that continued improvements m individual 
protection equipment are necessary. 

The l ike l ihood  that  U,S. forces will  
often operate  as par t  of a coalition :raises 
questions about  the possible political and 
military impact of NBC weapons on coali- 
tion cohesion. In the event of an NBC threat, 
it will not be sufficient for U.S. forces alone 
to have adequate protective equipment. An 
adversary might exploit gaps in the passive- 
defense capabili t ies of coalition partners ,  
thereby undermining coalition cohesion and 
posing acute problems for political leaders 
and mil i tary  c o m m a n d e r s  alike. Further-  
more, in some situations, the issue of protec- 
tion for civilians could become impor tan t - -  
not just politically but also operationally. I11 
many instances, for example, a largely civil- 
ian work force will be needed to maintain 
capabilities at ports and airfields. The ab- 
sence of adequate  personal protection for 
civilian workers will result in a degradation 
of operational capabilities, and may lead to 
deterioration in the political climate. 

Conclus ions  
An idea l  tool for n a t i o n a l - s e c u r i t y  

s t ra tegy combines two attributes.  First, it 
should contribute to the deterrence of war. 
Deterrence remains the first line of defense 
against  the use of nuclear, biological, and 
chemical weapons. Secondly, should deter- 
rence fail, a useful military instrument must  
contribute to the successful prosecution of 
war  by d e n y i n g  the enemy  the abil i ty to 
achieve its object ives--even if that enemy 
does resort to the use of NBC weapons. 

The  c o u n t e r p r o l i f e r a t i o n  tools  de-  
scribed above hold the promise of fulfilling 
these two requirements. To the extent that 
an enemy realizes the United States main- 
tains the abilities to neutralize (or at least 
min imize  the d a m a g e  infl icted by) NBC 
weapons and to respond effectively to their 
use, counterprol i fera t ion tools m a y  deter  
an enemy from aggression. This is termed 
"de t e r r ence  by denia l . "  If an a d v e r s a r y  
knows that possession or even use of NBC 
weapons  will not intimidate or defeat U.S. 
forces, the chances of that adversary 's  em- 
ploying NBC weapons~or ,  indeed, engag- 
ing U.S. forces m the first p lace--wil l  be re- 
duced .  Howeve r ,  if de te r rence  fails, the 
ability of U.S. forces to operate in an NBC 
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e n v i r o n m e n t  a n d  r e s p o n d  d e c i s i v e l y  to 
NBC use  wi l l  be crucial  to success. Thus,  
m a i n t a i n i n g  a d e q u a t e  capab i l i t i e s  across  
the  f u l l  r a n g e  of  c o u n t e r p r o l i f e r a t i o n  
t o o l s ~ p a s s i v e  defense,  counterforce capa- 
bilities, active defense,  and nuc lear  deter-  
r e n c e ~ i s  s imul t aneous ly  the best deterrent  
a n d  the  be s t  w a y  to m i n i m i z e  d a m a g e  
should  deterrence fail. 

P r e v e n t i o n  tools  are  n e c e s s a r y  b u t  
l imi ted  in wha t  they can achieve.  Despi te  
s o m e  i m p o r t a n t  s u c c e s s e s ,  p r e v e n t i o n  
tools h a v e  l i m i t e d  p o w e r  to d i s s u a d e  or 
d e n y  those in tent  on ach iev ing  W M D  ca- 
pabilit}: C h e m i c a l  and  biological  w e a p o n s  
are relat ively cheap  and  easy to acquire. A 
s t a t e  d e t e r m i n e d  to a c q u i r e  t h e m - - o r  
even nuc lea r  w e a p o n s ~ c a n  do so, g iven  
suff icient  resources,  t ime,  and  effort. Bar- 
riers to NBC possess ion  and  use are erod~ 
ing. A n u m b e r  of na t ions  seem in ten t  on 
acqu i r ing  NBC weapons ,  desp i te  efforts to 
codify  in te rna t iona l  n o r m s  aga ins t  posses-  

s ion  of s u c h  w e a p o n s .  The  r e a s o n s  are  
complex,  bu t  a g rowing  n u m b e r  of states 
e v i d e n t l y  see concrete w a r f i g h t i n g  ut i l i ty  
i n  s u c h  w e a p o n s .  F o r  e x a m p l e ,  e v e n  
t h o u g h  c h e m i c a l  w e a p o n s  we re  u s e d  in 
the Iran-Iraq War, in te rna t iona l  condem-  
na t ion  was  subdued .  

The Uni ted  States mus t  strive to make  
deterrence as credible as possible. Achiev-  
ing credib le  deter rence  of NBC use in re- 
gional  conflicts is a complex and  uncer ta in  
task; n u c l e a r  w e a p o n s  are n e c e s s a r y  bu t  
not sufficient.  Es tab l i sh ing  and  ma in t a in -  
ing a credible deterrent  against  NBC use in 
regional  conflicts will  also require the abil- 
i ty  to o p e r a t e  a n d  p r e v a i l  w i t h  c o n v e n -  
t i o n a l  f o r c e s  in  an  N B C  e n v i r o n m e n t .  
Ach iev ing  deterrence by denia l  will  require 
cont inued at tention to gaps  in operat ional  
capab i l i t i e s .  The a r m e d  se rv ices  wi l l  in-  
c r eas ing ly  need  to p a y  close a t ten t ion  to 
the consequences  of W M D  use against  U.S. 
a n d  coal i t ion  forces in reg iona l  confl icts ,  
and  to the impera t ive s  of opera t ing  in an 
NBC env i ronment~  The  use,  or th rea t  of 
use, of such w e a p o n s  wi l l  have  far-reach- 
ing consequences  on both the tactical and 
strategic character  of the conflict. 

Coal i t ion warfare  m a y  be par t icular ly  
affected by the use or threatened use of NBC 
weapons.  A coalition will  not be politically 
s u s t a i n a b l e  if some  m e m b e r s  are s igni f i -  
cantly more vulnerable  to NBC attack than 
others. In addition, a coalition might  not be 
sustainable if it cannot protect the citizens of 
a coalition c o u n ~  from NBC attack. 

P r o l i f e r a t i o n  w i l l  p l a c e  a d d i t i o n a l  
s t ra ins  on in te l l igence  r equ i r emen t s .  The 
p o t e n t i a l l y  s e v e r e  e f f e c t s  of  N B C  u s e  
a g a i n s t  U.S. forces  w i l l  r e q u i r e  tha t  in-  
creased in te l l igence  resources be devo ted  
to iden t i fy ing  and  a n a l y z i n g  the NBC ca- 
pabil i t ies  of potential  adversar ies  on a real- 
t ime basis. The consequences  of fai l ing to 
comple te ly  ident i fy  NBC targets could im- 
pose a heavy  pena l ty  on U.S. forces operat- 
ing in the region. The d e m a n d  for t imely  
and  accura te  in te l l igence  on e n e m y  NBC 
c a p a b i l i t i e s  a n d  r e a d i n e s s  w i l l  o n l y  in-  
crease in the years ahead.  
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C H A P T E R  S E V E N T E E N  

....... n the post-Cold War world,  there has  
been  a cons ide rab l e  a l te ra t ion  of the 
ins t ruments  of U.S. power,  that is, the 
m e a n s  a v a i l a b l e  to the  U.S. gove rn -  

_ m e n t  to i n f l u e n c e  t h e  b e h a v i o r  of  
o t h e r  g o v e r n m e n t s .  In p a r t  b e c a u s e  of 
stricter resource constraints  and  in part  be- 
cause the threats have  changed,  some of the 
m a i n s t a y s  of the  p o l i c y  of c o n t a i n m e n t  
du r ing  the Cold W a r - - s u c h  as the strategic 
nuclear  forces and foreign a i d - - a r e  becom- 
ing less central. At the same time, the U.S. 
g o v e r n m e n t  is d e v e l o p i n g  a more  d iverse  
set of tools, taking advan tage  of p ro found  
changes  in the wor ld  setting. 

We begin our analysis  of the post-Cold 
War ins t ruments  of U.S. power  by  analyz-  
ing  h o w  the w o r l d  is c h a n g i n g  f rom the  
perspect ive  of U~S. securi ty interests. Then 
we discuss  the ins t rument s  of U.S. power,  
s t a r t i n g  w i t h  t h o s e  tha t  use  p e r s u a s i o n  
ra ther  than  force and. p roceed ing  to those 
that  r equ i r e  p r o g r e s s i v e l y  g rea t e r  use  of 
force~ Using this pr inciple ,  we ar range  the 
i n s t r u m e n t s  of U.S. p o w e r  i n to  t h r e e  
groups: non-mi l i t a ry  ins t ruments ,  political- 
m i l i t a ry  i n s t rumen t s ,  and  w a r f i g h t i n g  in- 
s t rumen t s .  This  a r r a n g e m e n t  e m p h a s i z e s  
the tradit ional  nat ional  security issues, not 
because  we w i sh  to s l ight  e n v i r o n m e n t a l  
securi ty or economic securi ty but  because,  

as analysts  of the Nat ional  Defense Univer-  
sity, we have  decided to concentrate on the 
areas we know best. 

T h e  P o s t - C o l d   P4ar 
Wor ld  

The present  worId s i tuat ion is charac- 
t e r i zed  by  its r a p i d  pace  of change .  The  
w o r l d  is u n d e r g o i n g  t h r e e  c h a n g e s  so 
s w e e p i n g  t h a t  t h e y  m a y  d e s e r v e  to be  
called revolutions.  A c o m m o n  characteristic 
of all  three r evo lu t ions  is that  they  m a k e  
the wor ld  a more  diverse  place. A l though  
this  e x p a n d i n g  d i v e r s i t y  requ i res  a more  
ec lec t ic  f o r e i g n  p o l i c y  a p p r o a c h ,  it a l so  
makes  possible  a w ide r  var ie ty  of ways  for 
the United States to work  its will. 

Geostrate~ic Revolution. Most appa ren t  
to ana lys t s  of in t e rna t iona l  affairs  are the 
geos t ra tegic  changes ,  w h i c h  have  severa l  
d imensions .  With regard to relations a m o n g  
the major  p o w e r s - - w h i c h  have historically 
been  the m a i n  e lement  in world  po l i t i cs - -  
the long supe rpower  confrontat ion d u r i n g  
the Cold ~v'ar is being replaced by a world 
of a s y m m e t r i c a l  po les  in w h i c h  one  (the 
U.S.) is m u c h  the strongest. Tile others p o w -  
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ers, nevertheless,  are impor tan t  actors: the 
wor ld  has  not  become  un ipo la r ,  as some  
i m a g i n e d  in the f i rs t  m o m e n t s  a f te r  the 
Cold W'ar. In the first b lush  of en thus i a sm 
at the end of the Cold War, the great pow- 
ers we re  all  coope ra t ing .  Now,  re la t ions  
among  some are cooler, and  differences of 
p e r s p e c t i v e  h a v e  b e c o m e  m o r e  p r o -  
nounced.  The hopes  for a n e w  strategic re- 
la t ionship be tween  the U.S. and  Russia are 
fading; Russia is feeling isolated and  bitter 

. . . . . . . . . . . . . . . . . . .  - : : :  . . . . . . . . . . . .  ::: . . . . . . . .  . . . . . . .  : . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . .  T 
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about  what  is sees as others taking advan-  
tage of its t empora ry  difficulties.  Ch ina  is 
feel ing more  power fu l  because of its spec- 
tacular economic growth; somet imes  it acts 
like a normal  player  in internat ional  affairs, 
and somet imes  it acts like the stereotype of 
the M i d d l e  K i n g d o m - - n o t  wel l  i n f o r m e d  
about other states and  a s suming  that it has  
a natural  r ight to what  it wants.  

Another  aspect of the global geostrate- 
gic scene has  been the t r i u m p h  of the idea 
of m a r k e t  democracy .  W h i l e  not  a l w a y s  
practiced, it is near ly  un iversa l ly  regarded 
as the best  w a y  to r u n  society. F rom this 
perspective,  the world  can be d iv ided  into 
three categories of states: those successful  
at i m p l e m e n t i n g  the goal of marke t  democ-  
racy, those in t ransi t ion from author i tar ian-  
i s m  t o w a r d s  that  goal  (but at r i sk  of be- 
coming  frozen wi th  pol i t ic ized economies  
a n d  p a r t i a l l y  free pol i t ica l  sys tems) ,  a n d  
those t roubled states that  are fal l ing fur ther  
beh ind  the Pest of the wor ld  whi le  in m a n y  
cases s t ruggl ing  wi th  ethnic  and  rel igious 
extremism.  Some rogue states f rom a m o n g  
the t roubled or t ransi t ional  nat ions m a y  be 
t empted  to diver t  a t tent ion from domest ic  
p r o b l e m s  wi th  external  aggress ion  a imed  
at e s t a b l i s h i n g  r e g i o n a l  h e g e m o n y .  The  
prol i fera t ion of w e a p o n s  of mass  destruc- 
tion, pa r t i cu la r ly  nuc lea r  weapons ,  could  
m a k e  p a r t i c u l a r l y  d a n g e r o u s  a ma jo r  re- 
gional  conflict wi th  such a rogue state. At 
the s a m e  t ime,  conf l ic t s  v¢ithin t r o u b l e d  
states are l ikely  to be as f requent ,  a n d  in 
s o m e  cases ,  those  s ta tes  wi l l  f a i l - - t h e i r  
g o v e r n m e n t s  will  cease to func t ion  effec- 
tively, and  civil society will  degenera te  into 
near  chaos. The U.S. wil l  have  nei ther  the 
m e a n s  nor  the will  to i n t e rvene  in eve ry  
such case, but  it wil l  conduct  h u m a n i t a r i a n  
and  peace operat ions  in areas of its historic 
a n d  s t ra tegic  in teres t  as wel l  as in  s i tua-  
t ions  of h o r r e n d o u s  suf fe r ing  that  of fend 
U.S. sensibilit ies.  

Perhaps  the most  novel  feature of the 
geostrategic scene has  been  the explosion 
of t r a n s n a t i o n a l  p r o b l e m s ,  that  is, p rob-  
l ems  that  cross b o r d e r s  b u t  do not  s t em 
f rom the act ion of g o v e r n m e n t s .  In terna-  
t ional  cr ime,  te r ror ism,  s u d d e n  mass  mi-  
grations,  and  env i ronmenta l  threats are not  
suscept ible  to the t radi t ional  tools of state~ 
craft de s igned  for re la t ions a m o n g  sorer-  
eign governments .  
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Information Revolution. I n f o r m a t i o n  
t e c h n o l o g y  has  been  i m p r o v i n g  r o u g h l y  
tenfold every five years,  an unpreceden ted  
ra te  of c h a n g e .  C o m p u t e r s ,  faxes ,  f i be r  
optic cables, and  satell i tes speed the f low 
of in format ion  across frontiers, reinforcing 
the po l i t i c a l  t r e n d  t o w a r d s  i n c r e a s i n g l y  
open  societies. No one can foretell all the 
w a y s  in w h i c h  i n f o r m a t i o n  t echno log i e s  
wi l l  change  t radi t ional  venues  of nat ional  
power, but  certain useful  themes  are begin- 
n ing to emerge.  One is that access to infor- 
mat ion  technology has become a prerequi-  
s i t e  for  e c o n o m i c  g r o w t h ,  at  l e a s t  in  
d e v e l o p e d  countr ies .  A n o t h e r  is that  the 
ub iqui ty  of global communica t ion  is creab 
ing new avenues  for the interests, cultures, 
and values  of the Uni ted  States to radia te  
overseas, and  vice versa. Yet another  is that 
the extension of rapid communica t ion  and  
c o m p u t e r  t e c h n o l o g i c a l  a d v a n c e s  to the 
ba t t l e f i e ld  m a y  m a k e  i n f o r m a t i o n ~ b a s e d  
warfare  possible  wi th in  a decade or two. 

Revolution in Government. After decades 
of increasing state involvement in many  areas 
of society in most countries, central govern- 

m e n t s  h a v e  b e e n  on the re t rea t  recently.  
Power is devolving:  whether  in Russia, the 
United States, the European Union or China, 
central governments are ceding more author- 
ity to regional and local governments. Central 
g o v e r n m e n t s  are also s h e d d i n g  funct ions,  
par t ly  to reduce  expend i tu res  and  contain 
budget deficits. Governments are also priva- 
tizing state enterprises, in line with the gen~ 
eral mood that reliance on free markets is the 
way to boost growth. The power of interna- 
tional business has increased relative to that 
of govenlments.  However, th/s shift may  not 
d iminish  the abiliW of governments  to mobi- 
lize resources to support  perceived vital na- 
tional interests, for instance, during wartime. 

A p h e n o m e n o n  related to the decl ine  
of central  gove rnmen t s  has been  less con- 
cern about  the projection of nat ional  power  
abroad  and  more  concern about  domest ic  
i s sues ,  e s p e c i a l l y  the economy,  In m a n y  
countries,  the a r g u m e n t  is heard that only 
a s t rong  e c o n o m i c  base  can  p r o v i d e  the  
foundat ion  for an active internat ional  role. 

In the Uni ted States, the new focus on 
domes~c  issues has caused a decline in the 
resources available for foreign policy instru- 
ments.  Between fiscal years 1985 and  1995, 
in real terms, fund ing  for nat ional  defense 
fell 34 percent, and fund ing  for internat ional  
affa~s fell 46 percent (referring respectively 
to the 050 and  150 accounts  in the federal  
budget) .  The d rop  in in t e rna t iona l  affairs  
~ n d i n g  was pr imar i ly  in mi l i ta te  aid; other 
internat ional  affairs fund ing  fell 17 percent 
in real terms over the decade. 

Both the  C l i n t o n  a n d  C o n g r e s s i o n a l  
projections for defense and internat ional  af- 
fairs s p e n d i n g  show cont inued  reduct ions  
in real t e rms  be tween  1996 and  2000. For 
nat ional  defense, the two agree on a 7 per- 
cent reduction. For internat ional  affairs, the 
Clinton budge t  projects a 23 percent reduc- 
t ion,  wh i l e  the C o n g r e s s i o n a l  concu r r en t  
reso lu t ion  projects  a 43 percen t  cut. Fur-  
t he rmore ,  the p r e s s u r e  for b a l a n c i n g  the  
b u d g e t  w h i l e  p ro t ec t i ng  m a n y  d o m e s t i c  
p rograms  m a y  push  reduct ions for nat ional  
security above the levels projected by either 
the admin is t ra t ion  or Congress. The lower 
resource levels will  pose a serious challenge 
for exer t ing  U.S. in f luence  at the level  of 
l e ade r sh ip ,  a n d  over  the ful l  r ange  of is- 
sues, that U.S. interests require and that the 
Amer ican  public  has come to expect. 
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Implications for the U.S. If the essential  
characteristics of the present  strategic envi- 
ronment  are uncertainty and change, histor- 
ical experience suggests that the new world 
system m a y  be more malleable  now than it 
will  be in a few years, internat ional  systems 
typical ly have had a life cycle in which the 
relations among  the major powers  start out 
flexible then become more :rigid. The way  in 
which  the system is shaped tends to deter- 
mine  whe ther  the maior  powers  r emain  at 
peace. If past experience is replicated, then 
there is some urgency to focusing on inter- 
na t ional  affairs n o w ~ t o  resolving the do- 
mest ic  debates  about  wha t  the U.S. wants  
from the new world order and  to maximiz-  
ing the ins t ruments  of national  power  avail- 
able to U.S. policymakers.  

Three impl ica t ions  can be d r a w n  from 
the  n e w  w o r l d  s i t u a t i o n  for  the  i n s t r u -  
ments  of U.S. power:  

• A broader  a r ray  of tools is needed  
to respond to the more  diverse  p rob lems  in 
the  n e w  g e o s t r a t e g i c  se t t ing .  The  tools  
n e e d e d  to s t r e n g t h e n  m a r k e t  d e m o c r a c y  
are not  n e c e s s a r i l y  the s ame  as those  re- 
q u i r e d  to d e t e r  rogues .  O t h e r  tools  are  
needed  to dea l  wi th  fai led states, and  yet 
o thers  a g a i n  to r e s p o n d  to t r a n s n a t i o n a l  
problems.  

• Washington  needs to stay on top of 
the informat ion  revolut ion as it changes es- 
tab l i shed  ins t i tu t ions  and procedures .  For 
ins tance ,  the wor ld  c o m m u n i c a t i o n s  w e b  
b r i n g s  an i n s t a n t  a n d  i n c r e a s i n g  f low of 
news.  Should  ~eVashington react passively,  
its agenda  will  be set by  what  is on the tele- 
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vis ion screen,  bu t  if W a s h i n g t o n  changes  
wi th  the times, it can use its direct access to 
w o r l d  p u b l i c s  to i n f l u e n c e  e v e n t s  m o r e  
qu ick ly  and  sure ly  than  ever. Similarly,  if 
the revolution in mi l i ta ry  technology f rom 
the informat ion explosion is integrated into 
a new w a y  of conduct ing war fa re - - a  revo- 
lution in mi l i ta ry  a f f a i r s ~ t h e n  the U.S. can 
increase its domina t ion  of the battlefield. If 
the U.S. r emains  passive,  however,  then it 
cou ld  b e c o m e  v u l n e r a b l e  to a m i d - s i z e d  
power  that uses informat ion warfare to dis- 
rup t  the i n f o r m a t i o n  n e t w o r k s  on w h i c h  
the U.S. depends .  

@ There are greater oppor tuni t ies  and  
more  necessi ty for Pv'ashington to leverage 
its power. In the past, such leverage came 
p r i m a r i l y  t h r o u g h  a l l i e d  g o v e r n m e n t s .  
Now, other inst i tut ions are increas ingly  im- 
por tan t .  P r iva te  v o l u n t a r y  o r g a n i z a t i o n s  
(PVOs) p rov ide  h u m a n i t a r i a n  relief  more  
e f fec t ive ly  t h a n  do g o v e r n m e n t s .  Some-  
t imes  an e m i n e n t  p r i v a t e  i n d i v i d u a l  can 
explore  wha t  a rogue g o v e r n m e n t  is pre- 
pared  to do to cut a deal,  wi thout  Washing-  
ton hav ing  to p rov ide  the rogue the legiti- 
macy  that would  come from direct contact. 
Pr ivate  bus iness ,  act ing for its own  inter- 
ests w i t h o u t  d i rec t ion  f rom W a s h i n g t o n ,  
can often be used to advance  U.S. goals, as 
when  investors  s t imulate  economic growth  
that  re inforces  m a r k e t  d e m o c r a c y  or that  
cements  a fragile peace. 

Adapt ing  the  
Ins t ruments  of U.S. 
P o w e r  to the  N e w  

While  the changes  in the in s t rumen t s  
in U.S. p o w e r  have  gene ra l l y  been  mot i -  
va ted  by  the e v o l u t i o n  of the w o r l d  set- 
t i n g ~ t h e  revolut ions  in geostrategy, infor- 
m a t i o n  technology ,  a n d  the cha rac t e r  of 
g o v e r n m e n t - - m u c h  has  occurred because  
of conscious decis ions by  the U.S. govern-  
m e n t  to re invent  the ways  it does business .  
As the goals of U.S. foreign pol icy have  be- 
c o m e  m o r e  v a r i e d  s ince  the  e n d  of the  
Cold War, the U.S. g o v e r n m e n t  has  relied 
on a -wider a r r a y  of n o n - m i l i t a r y  ins t ru-  
m e n t s ,  i n c l u d i n g  m o r e  v i g o r o u s  use  of 
some ins t rumen t s  that had  been at most  of 

secondary  ut i l i ty  d u r i n g  the Cold  VVar. At 
t he  s a m e  t ime ,  W a s h i n g t o n  h a s  i m p l e -  
m e n t e d  i n n o v a t i o n s  d e s i g n e d  to r e d u c e  
costs,  t ak ing  a d v a n t a g e  of c h a n g i n g  cir- 
c u m s t a n c e s  to shed  func t ions  or ins t i tu -  
t i o n s  no  l o n g e r  n e e d e d  w h i l e  m a k i n g  
more  use of n e w  opportuni t ies .  

Non-milita~ inst~ments 
Diplomacy. In the more  f luid s i tuat ion 

of the mid-and- la te  1990s, the emphas i s  in 
d ip lomat ic  techniques is shif t ing from for- 
mal  procedures,  such as large semi-perma-  
nen t  nego t i a t i ng  de lega t ions ,  to more  ad  
hoc a r rangements ,  such as contact groups,  
special  envoys,  shutt le  d ip lomacy  and  liai- 
son offices. The U.S. is also learning how to 
use to its advan tage  pr ivate  and  quasi-pri-  
vate d ip lomacy,  such as former  Pres iden t  
Car te r ' s  1994 miss ions  to Nor th  Korea and 
t la i t i .  I n s t rumen t s  l ike recogni t ion  pol icy  
are be ing  redef ined,  as in the case of us ing  
recognit ion as an i n d u c e m e n t  to encourage 
progress by Vie tnam and Nor th  Korea (on 
P O W / M I A s  and  nuclear  non-proliferat ion,  
respec t ive ly) .  At  the s a m e  t ime,  m u c h  is 
be ing  done  to stretch dollars  further. 

There is n e w  stress in the State Depart-  
ment: resources are decIining; ambassador -  
ial appoin tees  sit idle for mon ths  owing  to 
d i spu te s  b e t w e e n  the a d m i n i s t r a t i o n  a n d  
Congress;  and the work  load is g rowing  as 
the n u m b e r  of countr ies  and  in ternat ional  
crises increases. In this context, considera-  
t i o n  is b e i n g  g i v e n  to o r g a n i z a t i o n a l  
changes  to a d ip lomat ic  structure that was 
crea ted  to se rve  the  n e e d s  of a d i f f e ren t  
time. One  example  of a change u n d e r  w a y  
is the grea ter  p r e sence  ab road  of a w i d e  
a r r a y  of U.S. g o v e r n m e n t  agenc ies :  em-  
bassies have  become less exclusively  State 
D e p a r t m e n t  preserves  and  more  the loca- 
t ions for i n t e r agency  func t ions  u n d e r  the 
looser leadersh ip  of the ambassador .  

Public Diplomacy. The ideology uphe ld  
by  the U.S. d u r i n g  the Cold  Vqar--that  of 
f reedom, democracy,  and  the m a r k e t - - h a s  
t r iumphed  wor ldwide  in the realm of ideas, 
though it has not fully translated into prac- 
tice in m a n y  transitional or troubled states. 
The role of pub l i c  d i p l o m a c y  is therefore  
evolv ing  f rom the battle to win  m i n d s  for 
the Free World to pe r suad ing  foreign gov- 

INSTITUTE FOR NATIONAL STRATEGIC STUDIES 2 1  5 



S T R A T E G I C  A S S E S S M E N T  1 9 9 6  

A U,S. Marine CH-46 Sea Knight 
helicopter prepares to insert 
troops at Hat Yao, Thailand during 
exercise Cobra Gold J95. 

ernments and publics to support  more spe- 
cific U.S. policies. In this task, the principal 
U.S. organiza t ion  is the U.S. Informat ion 
Agency (USIA), although there is increasing 
foreign attention to statements designed pri- 
mar i ly  for domest ic  audiences  issued by  
spokesmen throughout the government. In a 
world saturated with i n fo~a t ion ,  the chal- 
lenge for public diplomacy is how to com- 
municate more effectively by enhancing and 
supplement ing  the increasing commercial  
information flow. USIA is becoming less a 
direct supplier of information and more of 
an organizer of the information. While the 
information revolution has made American 
television shows, movies, music, and brand 
names more pervasive, that does not neces- 
sarily translate into support  for U.S. govern- 
ment  policies. The direct government  pro- 
grams so important in the past, from radio 
broadcasts to cultural exchanges, are being 
refocused on those areas that private sector 
activity does not reach adequately. Mean- 
while, Washington has stepped up its efforts 
to promote democracy, both through exist- 
ing institutions like USAID and by relatively 
new quasi-governmental organizations like 
the National Endowment  for Democracy. 

International Organizations. Desp i t e  
new concerns  about  mul t i la te ra l i sm,  the 
U.S. government  is using international or- 
ganizations and private voluntary  organi- 
za t ions  m o r e  of ten  and in more  va r i ed  
ways to accomplish tasks that dur ing  the 
Cold War it might  have done directly itself. 
The U.S. mil i tary has been working more 
directly with these organizations in places 
like Somalia, Rwanda ,  Haiti ,  and Bosnia. 
Tha t  has  r e q u i r e d  b o t h  s ides  to a d a p t ,  
given the considerable differences in orga- 
n iza t iona l  cu l tu re  and a p p r o a c h  (e.g., a 
command structure compared to a web of 
i ndependen t  actors reliant on consensus- 
building).  Contrast  the close coordination 
b e t w e e n  the U.S. m i l i t a r y  and  PVOs in 
Bosnia with the distant and at times hostile 
relations in Vietnam a generation earlier. 

~v~ashington not  o n l y  uses  i n t e r n a -  
tional orgahizations to address humanitar-  
ian concerns  in d i sas te rs  and  genoc ida l  
ethnic strife, but  also to mitigate the mili- 
tary threat  to vital U.S. nat ional  interests 
f rom r o g u e  s ta tes .  In bo th  of the  m o s t  
likely candidates for a major regional con- 
tingency, North  Korea and lraq, U.N. agen- 
cies  were  i n d i s p e n s a b l e  for  v e r i f y i n g  
a g r e e m e n t s  abou t  w e a p o n s  of mass  de~ 
struction,  whereas  du r ing  the Cold War, 
a rms  control  ag reemen t s  were  genera l ly  
verified by the U.S. directly. International  
Atomic Energy Agency on-the-ground in- 
spections and, in Iraq, U.N. Special Com- 
mis ion-supervised destruct ion of nuclear, 
biological,  and chemical  (NBC) facilities 
show how important  multilateral organiza- 
tions can be for U.S. national  security. At 
the same time, U.S. s u p p o r t  for in terna-  
t ional  o rgan iza t ions  has been w e a k e n e d  
since the immediate  post-Cold ~4/ar enthu- 
siasm by cont inuing problems of bureau-  
cratic inertia,  was tefu l  spending ,  l imited 
capabi l i t ies ,  and  u n m e t  (albeit  exagger -  
ated) expectations. 

Economics. As in other fields, the trend 
is away  from use of U.S. budget  resources. 
So foreign aid is moving from direct bilat- 
eral budget  assistance to new ways  to mo- 
bilize resources for vital national purposes: 
consortia of concerned states, as for North 
Korea; international  financial institutions, 
as for Eastern Europe and the former So- 
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viet Union; and tapping  largely d o r m a n t  
U.S. government  resources, as with the use 
of the Exchange Stabilization Fund to lend 
$20 billion to Mexico. But the larger story is 
tha t  as s e c u r i t y  t h r e a t s  have  d e c l i n e d ,  
Washington has used existing economic in- 
s truments (like trade retaliation) more vig- 
orously against allies, which may endanger  
all iances in the long term. All too often, 
however, economic instruments  have little 
effect, in part  because the U.S. is not com- 
mitting sufficient resources to make an in- 
s t rument  like foreign aid more effective. In 
other cases, economic instruments have too 
much effect collaterally, that  is, they have 
such broad effects that  they inflict unac- 
cep tab le  pol i t ica l  d a m a g e ,  as w h e n  the 
prospect of withdravcing most-favored na- 
tion status from China over human  rights 
problems resulted in deterioration of rela- 
t ions across the board.  When  the U.S. is 
p repared  to inflict heavy  collateral dam-  
age, then a coercive economic ins t rument  
like sanctions can have noticeable effects 
over  t ime. Wi tness  h o w  sanc t ions  have  
w e a k e n e d  I r aq ' s  ab i l i t y  to t h r e a t e n  its 
neighbors and encouraged Serbia to reduce 
suppor t  for ethnic Serb forces in Croatia  
and Bosnia. 

Intelligence. With the end of the press- 
ing need to focus on the activities of the 
former Soviet Union, the targets of intelli- 
gence activities have become more diffuse. 
Debate continues about  wha t  intelligence 
is mos t  needed  and  which  act ivi t ies  are 
mos t  a p p r o p r i a t e  for secret g o v e r n m e n t  
analysis. For instance, a host of ethical and 
methodological questions have arisen over 
the possibility of the intelligence commu-  
n i ty  shar ing  in format ion  with U.S. busi-  
ness. To collect data on issues like regional 
conflicts and transnational problems, intel- 
ligence satellites are being given a broader 
range  of capabil i t ies  and are being used 
publicly, for example  to demonst ra te  war  
crimes in Bosnia. In many  areas where pol- 
icymakers want  information, the informa- 
tion exp los ion  has  b r o u g h t  for th  a vas t  
amount  of open-source data. By some esti- 
mates, 80 percent of the information used 
by the intelligence comnmni ty  comes from 
open sources. Po l icymakers  are l ikely to 
get their first news on fast-breaking devel- 
opments from CNN. The intelligence com- 
mun i ty  is therefore devot ing  more atten- 

tion to what  its consumers want  and how 
best to package and deliver it. t t igher  pri- 
ority is given to analysis of the vast flow of 
information available, and less to the cob 
lect ion of data .  Also ,  more  a t t en t i on  is 
being given to meeting the needs of mili- 
tary commanders  for timely intelligence at- 
tuned to the bat t lef ield s i tuat ions  facing 
operational commanders.  

Political-military instruments 
Productive and Technological Base. Little 

attention is being devoted to the Cold War 
concerns about industrial mobilization and 
main ta in ing  an engineer ing  ]lead (e.g., in 
aircraft engines or tank armor). Partly that 
is because of the changed political environ- 
ment,  but  perhaps  more impor tan t  is the 
swelling "third wave" that is making infor- 
mation technology the center of economic 
growth. Contrary to concerns that U.S. pro- 
ductive and technological power  is on the 
decline, the U.S. is in fact the world leader 
in information technology, especially in the 
increasingly impor tant  software area. U.S. 
technological and product ive  might  is as 
powerful  an instrument for Washington as 
it has ever been. To be sure, the way  that 
power  will be applied to defense produc-  
tion is changing. More of the research at the 
cutting edge of technology is being done by 
the private sector and less by the govern- 
rnent. Defense will increasingly piggyback 
on commercial  deve lopments  rather  than 
drive technology forward.  As more funds 
go into electronics and as the production of 
major battle platforms (planes, ships, tanks) 
shrinks,  more collaboration among  firms, 
including with foreign firms, will be neces- 
sary to ensure the survival of the core capa- 
bilities, such as the ability to build aircraft 
carriers or nuclear submarines. 

Arms control. Despi te  the end of the 
Cold War, Russia remains indispensable to 
s u c c e s s f u l  a r m s  cont ro l .  The i s sues  on 
which  Russ i a ' s  s u p p o r t  is vi tal  i nc lude  
working  out new ar rangements  for Euro- 
pean security to supplement  the ~¥eaty on 
C o n v e n t i o n a l  A r m e d  Forces  in E u r o p e  
(CFE); solidifying the still-forming system 
for control of dangerous arms and dual-use 
technologies ;  and  d i s m a n t l i n g  the Cold  
War nuclear weapons legacy, including the 
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ILLS. Forces take control of Haiti's 
I n ~ a t i o n a l  airport, 1994. 

cooperat ive threat reduct ion p rogram for 
greater security of nuclear material so as to 
forestall proliferation dangers. 

At the same time, the focus of a rms  
control has shifted from the Cold War con- 
centration on Soviet missiles. The new pri- 
o r i t y  is on n o n p r o l i f e r a t i o n  of NBC 
w e a p o n s  and  miss i les ,  b u i l d i n g  on the 
1995 success in securing the indefinite ex- 
tension of the Treaty on the Non-Prolifera- 
tion of Nuclear  Weapons (NPT). Mutual ly  
reinforcing arms control measures such as 
nuclear-weapons-free zones, a comprehen- 
sive test ban treaty, and a fissile-material 
product ion-cutoff  t reaty hold promise for 
strengthening the international non-prolif- 
erat ion regime. Meanwhi le ,  the model  of 
conventional arms control and confidence- 
bui lding measures  implemented with the 
former Warsaw Pact in the last years of the 
Cold War hold promise for application in 
other strife-torn areas of the world,  such as 
Bosnia, Northeast  Asia or the Levant. 

Defense Engajgement in Peacetime. Cold 
War in te rac t ion  wi th  fore ign  mi l i ta r ies ,  
other than alliance par tners ,  often meant  
p r o v i d i n g  d e v e l o p i n g  c o u n t r i e s  w i t h  
e q u i p m e n t  at f avorab le  prices,  so as to 
shore up  their ability to meet  potential So- 
v ie t - insp i red  subve r s ion  or ou t r igh t  ag- 
gression. By contrast, the 1990s have seen 
a drop in arms deliveries, especially those 
with an aid componen t  but  also sales on 

c o m m e r c i a l  t e rms;  even the la rge  post -  
Desert  Storm agreements  with Gulf  Arab 
states have not translated into larger deliv- 
eries. The focus of defense  e n g a g e m e n t  
has changed  to foreign mi l i t a ry  interac- 
tion, such as profess ional  educa t ion  and 
c o m b i n e d  m i l i t a r y  exercises ,  and  h igh-  
level  de fense  d ip lomacy ,  such as quas i -  
diplomatic trips by the regional comman- 
ders-in-chief. Engagement  by the Defense 
Depar tment  has broadened to cover nearly 
all a rmed  forces in the world ,  inc lud ing  
m i l i t a r y - m i l i t a r y  contac ts  wi th  g o v e r n -  
ments  leery of U.S. securi ty policy objec- 
tives. At  the same time that more  efforts 
are be ing  m a d e  and countr ies  involved,  
there has been a d r a w d o w n  in the number  
of soldiers with foreign-area expertise, as 
well as a reduction in the number  of units 
most  likely to part icipate in foreign mili- 
tary  interaction programs (e.g., engineers, 
mi l i t a ry  police,  and  medica l  units) .  The 
challenge is to find ways  to use the declin- 
ing resource more effectively and innova- 
tively than ever before. 

Security Relationships and Overseas Pres- 
ence. The core of U.S. security policy dur- 
ing the Cold War was its alliances, espe- 
cially NATO, for collective defense against 
the pressing common external threat from 
the Soviet Union. Post-Cold War, the role 
of the alliances is shifting to becoming the 
c o r n e r s t o n e  (po l i t i ca l ly  and  mi l i t a r i l y )  
a r o u n d  wh ich  ad hoc coa l i t ions  can be 
formed. Such coalitions arG for the foresee- 
able future ,  the l ikely  w a y  in which  the 
U.S. -will fight in major conflicts. NATO's  
combined joint task force (CjTF) concept is 
the most telling example of the new role of 
alliances; the delays in implement ing  the 
CJTF illustrate the difficulty in re-directing 
Cold War ins t i tu t ions  t o w a r d  fu tu re  re- 
qu i r emen t s ,  even  where  there  is a clear 
mi l i tary  uti l i ty (in this case, for crisis re- 
sponse beyond NATO's borders). While al- 
liances like NATO provide the military nu- 
cleus for an ad hoc coali t ion,  there m a y  
well be political utility in including a large 
number  of states, even if many  bring little 
v a l u e  a d d e d  to the m i l i t a r y  force.  The 
coalitions may  include uncertain partners, 
which can require a delicate balancing of 
the issues  on wh ich  W a s h i n g t o n  agrees  
with that par tner  compared to differences 
on other  mat ters ,  e.g., ensur ing  the Pak- 
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istani forces in Somalia  are well  equ ipped  
to replace U.S. forces there, but  at the same  
t ime not weaken ing  the mi l i ta ry  aid restric- 
tions that pressure  Pakis tan to roll back its 
nuclear  weapons  program.  

Meanwhi le ,  as force structure decl ines 
and  suppor t  (at home  and in the host coun- 
t r ies)  for  l a rge  o v e r s e a s  b a s e s  b e c o m e s  
more  open  to quest ion,  the impor tance  of 
the growing dependence  on pre-posi t ioned 
e q u i p m e n t  ashore and  afloat wil l  cont inue 
to rise. i and  there m a y  be a place for new 
approaches  such as mobi le  offshore bases.] 
A major  issue for sus ta in ing  the U.S. exist- 
ing  s t ruc tu re  of a l l i ances  wi l l  be f i n d i n g  
ways  to s t r eng then  their  secur i ty  compo-  
nen ts  i r respec t ive  of d i f ferences  on t rade  
issues, which  are l ikely to be an area of vig- 
orous disagreement .  

Peace Operations and Humanitarian Sup- 
port. The typical Cold War peace operat ion 
was  p a t r o l l i n g  a ceasef i re  l ine.  Wi th  the 
end of the supe rpower  rivalry, peacekeep- 
ing opera t ions  have  genera l ly  focused on 
r e s o l v i n g  i n t e r n a l  conf l ic ts  w i t h i n  s tates  
ra the r  t han  c ross -border  aggress ion .  The 
m i s s i o n s  are thus  more  c o m p l i c a t e d  a n d  
more  controversial ,  since there is less con- 
trol ove r  a r m e d  e l e m e n t s  a n d ,  in  s o m e  
cases, v i r tua l ly  no o rgan ized  g o v e r n m e n t  
wi th  which  to work. The most  critical ele- 
ments  to the success of complex peace op- 
erations can be gett ing r ight  the mix of re- 
s p o n s i b i l i t i e s  b e t w e e n  the  U.S. m i l i t a r y  
and  civil ian agencies and  PVOs, as well  as 
c o o r d i n a t i n g  ac t ions  in  the  f ie ld .  In the  
more compl ica ted  settings, U.S. mi l i ta ry  in- 
v o l v e m e n t  can  m a k e  the  d i f f e r e n c e  be-  
tween  success and  fai lure,  because  of the 
special  skills the U.S. mi l i ta ry  brings,  f rom 
C3I to special  opera t ions  ( i nc lud ing  civil  
affairs and psychologica l  operat ions) ,  and  
because of its overal l  l eadersh ip  and  man-  
ager ia l  capabi l i t ies .  Whi l e  r ecogn iz ing  i ts  
vital role, Wash ing ton  resists the a s sump-  
t ion  that  it wi l l  a u t o m a t i c a l l y  a s s u m e  a 
d o m i n a n t  role in every  such situation, pre- 
fe r r ing  ins t ead  to concen t ra te  on how to 
enhance  prospects for success with l imi ted 
U.S. part icipation.  The record of success is 
mixed at best in operat ions in the absence 
of a peace accord "where the peace force is 
seen as ei ther  ambiva len t  or an antagonist ,  
tha t  is, in  e x p a n d e d  p e a c e k e e p i n g  a n d  
peace enforcement.  The p rob lem is to con- 

tain or end the f ight ing wi thout  becoming  
a par ty  to the conflict and  wi thout  assum- 
ing responsibi l i ty  for na t ion-bu i ld ing  after- 
wards.  

The  p r o g n o s i s  for  e x p a n d e d  peace -  
keep ing  a n d  peace  en fo rcemen t  is uncer-  
tain. By its o w n  account ,  the Uni ted  Na-  
t ions  lacks the capac i ty  to m a n a g e  these  
a m b i t i o u s  m i s s i o n s ,  w h i c h  m e a n s  tha t  
they are only  l ikely to occur where  Wash- 
ing ton  opts to lead a coali t ion to under take  
the action. 

~qar-fighting instruments 
Unconventional Military Instruments. 

U n c o n v e n t i o n a l  threats  to na t iona l  secu- 
r i ty cha l l enge  U.S. interests  t h r o u g h  indi -  
rect m e a n s  such as terror ism,  subvers ion ,  
narcot ics  trafficking,  a n d  m a s s i v e  s u d d e n  
refugee  flows. Some of these threats  are a 
u s e f u l  w a y  for  the  w e a k  to a t t a c k  the  
s t rong .  Lately ,  t h e y  h a v e  b e c o m e  m o r e  
sal ient ,  both  because  of the d e m i s e  of the 
S o v i e t  U n i o n  a n d  the  t r e n d  t o w a r d s  a 
m o r e  o p e n  w o r l d  e c o n o m y  a n d  f r e e r  
m o v e m e n t  of people .  Ult imately,  reg iona l  
p o w e r s  in ten t  on sys t ema t i ca l ly  chal leng-  
i n g  U.S. i n t e re s t s  m a y  s p o n s o r  or orga-  
n i z e  the  m o s t  s e r i o u s  u n c o n v e n t i o n a l  
t h r e a t s .  T h e  r e s p o n s e s  to m e e t  t h e s e  
t h r e a t s  w i l l  i n c l u d e  an  e n h a n c e d  ro l e  
ab road  for U.S. l a w  en fo rcemen t  agencies ,  
e.g., the ~ i  in counter te r ror i sm,  the DEA 
in c o u n t e r n a r c o t i c s ,  a n d  the  INS in  en-  
forc ing res t r ic t ions  on m a s s i v e  i m m i g r a -  
t ion  f lows .  In s o m e  cases ,  the  m i l i t a r y  
m a y  be ca l led  u p o n  to ass is t  w i t h  these  
l aw e n f o r c e m e n t  func t ions  abroad ,  e.g., in  
d r u g  in t e rd i c t ion .  U n c o n v e n t i o n a l  mi l i -  
t a ry  r e s p o n s e s ,  s u c h  as S p e c i a l  O p e r a -  
t ions Forces (SOF) can b r o a d e n  the range  
of op t ions  open  to dec i s ion  m a k e r s  reluc- 
tant  to resort  to h ighe r  cost mi l i t a ry  mea-  
sures ,  a n d  they  can m i n i m i z e  the collat-  
e r a l  d a m a g e  a s s o c i a t e d  w i t h  m o r e  
d e s t r u c t i v e  m e a s u r e s .  N e v e r t h e l e s s ,  the  
u n c o n v e n t i o n a l  i n s t r u m e n t s  are  po l i t i -  
cal ly sens i t ive  and  ha rd  to manage .  

Limited Military Interventions. In some 
ways ,  the n e w  e n v i r o n m e n t  is see ing a re- 
t u rn  to the pre-Cold  War exper ience.  For 
ins tance ,  the use  of l i m i t e d  air s t r ikes  to 
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force a g o v e r n m e n t  to change  its behavior ,  
such  as the  1995 s t r ikes  a g a i n s t  Se rb ian  
forces in Bosnia, is the m o d e r n  equiva len t  
of g u n b o a t  d i p l o m a c y ,  a n d  the  enforce -  
m e n t  of sanct ions  bears  cons iderable  simi- 
la r i ty  to the  old prac t ice  of l ay ing  siege. 
D u r i n g  the  Cold  Dear, i n su rgenc ie s  were  
genera l ly  ideological ,  and  the U.S. usua l ly  
o p e n l y  s u p p o r t e d  one  side.  Now,  insu r -  
gencies and  civil wars  are more  often be- 
tween  ethnic  groups ,  and  the U.S. goal is 
peace  be tween  the two sides, one of wh ich  
c o n t r o l s  the  i n t e r n a t i o n a l l y  r e c o g n i z e d  
g o v e r n m e n t .  Whi l e  i n t e r e t h n i c  conf l ic t s  
are becoming  more  frequent ,  the U.S. pub-  
lic m a y  not  s u p p o r t  i n v o l v e m e n t  in m a n y  
s u c h  cases ,  s i nce  t h o s e  c o n f l i c t s  o f t e n  
occur  in areas where  n a r r o w l y  conceived  
U.S. g e o s t r a t e g i c  i n t e r e s t s  a r e  s l i g h t ,  
t hough  the chal lenge to U.S. values  (such 
as r e v u l s i o n  a g a i n s t  g e n o c i d e )  m a y  be 
h i g h .  W h e r e  t he  U.S. d o e s  b e c o m e  in-  
vo lved ,  its goals  will  u s u a l l y  be l imi ted ,  
e.g., to s topp ing  genocide.  In l ight  of the 
expe r i ences  wi th  the  U.N. ,  e spec i a l l y  in 
Somal ia  a nd  Bosnia,  a dec i s ion  to in ter -  
vene  will d e p e n d  crucial ly  u p o n  clear mil-  
i t a ry  object ives,  acceptable  a r r a n g e m e n t s  
for c o m m a n d  and  control,  the wi l l ingness  
of l i ke -minded  na t ions  to contr ibute ,  and  
j u d g m e n t s  a b ou t  the  n e c e s s a r y  d u r a t i o n  
and costs of the operat ion.  

Classical Military Instruments.  Whi le  
U.S. forces are far more  capable  than  any  
c o n c e i v a b l e  a d v e r s a r } ;  pa r t s  of the  U.S. 
m i l i t a r y  (spec i f ica l ly ,  U.S. lift c a p a c i t y )  
w o u l d  be s t r a i n e d  in t he  e v e n t  of  t w o  
n e a r l y  s i m u l t a n e o u s  major  reg iona l  con- 
t ingencies .  Also,  w i th  the over seas  pres-  
ence of U.S. g r o u n d  and air forces reduced  
b y  a b o u t  50 p e r c e n t  b e t w e e n  1986 a n d  
1995, there  is less marg in  for error  in de- 
c i d i n g  w h e r e  to d e p l o y  t he  r e m a i n i n g  
forces. A n d  g iven  tha t  major  e q u i p m e n t  
typical ly  lasts decades  and  that re la t ive ly  
little is being procured,  the U.S. e q u i p m e n t  
will for the foreseeable fu ture  be i tems de- 
s igned  for use  aga ins t  the  Sovie t  Union ,  
which  will  have  to be a d a p t e d  for use in 
new types  of warfare  for which  they  m a y  
or  m a y  not  be mos t  appropr ia te .  But per-  
haps  more  impor t an t  than  new e q u i p m e n t  
is new doctrine,  that  is, k n o w i n g  how best  
to f ight ,  S u b s t a n t i a l  p r o g r e s s  has  b e e n  
m a d e  in ref ining doctr ine  since the end of 
t he  Co id  War. The  se rv i ce  d e p a r t m e n t s  
have  pub l i shed  their  analyses  of how best  
to r e o r i e n t  t h e i r  a c t i v i t i e s  for  the  n e w  
st ra tegic  env i ronmen t ,  in their  respec t ive  
reports:  the A r m y ' s  Force XXI, the N a v y ' s  
F o r w a r d . . .  From the Sea, a n d  t h e  A i r  
Force ' s  Global Presence. The mi l i t a ry  as a 
whole  is placing more  emphas i s  on mult i -  
service (joint) operat ions.  

A c h a l l e n g e  for  t h e  U.S. a r m e d  
f o r c e s ~ o n e  that  requires par t icular  consid- 
e r a t i o n  is tha t  t hey  m a y  be c o n f r o n t e d  
wi th  i n n o v a t i v e  wa r f a r e  t e c h n i q u e s  a n d  
e m p l o y m e n t  strategies specifically tailored 
to exploit  U.S. weaknesses  and  geographic  
cons t ra in ts .  A nat ion ,  for example ,  could  
c h o o s e  to a v o i d  c h a l l e n g i n g  the  U.S. in 
classical  c o n v e n t i o n a l  ba t t le  by  us ing  or  
t h r e a t e n i n g  to use  w e a p o n s  of m a s s  de-  
struction, sabotaging key au toma ted  infor- 
mat ion  networks ,  or resort ing to terror ism 
and guerri l la warfare  tactics. 

Emerging Military Instruments. Infor-  
m a t i o n  t e chno logy  p r o v i d e s  the best  op- 
po r tun i t y  for the U.S. a rmed  forces to de- 
ve lop  new  ins t rumen t s  of mi l i t a ry  p o w e r  
over  the m e d i u m  term. But to take full ad- 
van tage  of the incorpora t ion  of advanced  
capabil i t ies  in new" e q u i p m e n t  (a mi l i t a ry  
technological  revolut ion) ,  new  opera t ional  
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procedures  and  o rgan iza t ions  are n e e d e d  
(a revolu t ion  in mi l i t a ry  affairs). The U.S. 
is on the verge of in tegra t ing  the va r ious  
s y s t e m s - - f o r m i n g  w h a t  has  been  called a 
" s y s t e m  of s y s t e m s " .  This  s u p e r - s y s t e m  
w o u l d  be  c a p a b l e  of s e e i n g  all  r e l e v a n t  
e n e m y  assets on the bat t lef ie ld ( " d o m i n a n t  
batt lefield knowledge ,"  in the jargon of the 
trade), c o m m u n i c a t i n g  this in fo rmat ion  al- 
mos t  ins tan t ly  to combat  units ,  and  strik- 
ing at these targets wi th  unp receden t ed  ac- 
curacy .  *With i n s i g h t f u l  l e a d e r s h i p  a n d  
h a r d  work,  these  i n s t r u m e n t s  wi l l  a l low 
the U.S. to exercise a h igh  degree  of con- 
t ro l  o v e r  the  e m e r g i n g  g l o b a l  s e c u r i t y  
s tructure th rough  a u n i q u e  abi l i ty  to inter- 
vene  a n y w h e r e  in the wor ld  quickl3~ effec- 
tively, and at relat ively low cost, as well  as 
to strike s imu l t aneous ly  at targets far dis- 
tant f rom one another. In some cases, that 
in te rven t ion  wil l  be done  direct ly  by  U.S. 
forces,  w h e r e a s  in  o the r  cases,  the  U.S. 
m a y  be able to achieve the same results by  
p r o v i d i n g  its al l ies  wi th  rea l - t ime intel l i -  
gence,  sy s t ems  exper t ise ,  a n d  other  soft- 
ware. 

One  caut ion is that  the abi l i ty  to use 
e f fec t ive ly  the e m e r g i n g  m i l i t a r y  ins t ru -  
men t s  wi l l  require  ser ious a t tent ion to the 
protect ion of mi l i t a ry  i n fo rma t ion  sys tems  
a n d  critical c iv i l i an  sys tems,  to avo id  re- 
ta l ia t ion in cyberspace.  There is consider-  
able  in te res t  in  h o w  the U.S. m i g h t  con- 
duct  i n fo rma t ion  war, for instance,  aga ins t  
an  o p p o n e n t ' s  c o m m u n i c a t i o n  s y s t e m .  
But it is not  a p p a r e n t  h o w  v u l n e r a b l e  to 
such  war  are prospect ive  U.S. opponents ;  
a count ry  like Nor th  Korea seems un l ike ly  
to be heav i ly  d e p e n d e n t  on m o d e r n  com- 
pu te r  technology. 

Countering Weapons of Mass Destruc- 
tion. The end  of the Cold War was  accom- 
p a n i e d  not  only  by  a d i m i n i s h e d  percep-  
t ion of the R u s s i a n  threat  bu t  also b y  an 
i nc reased  p e r c e p t i o n  of the th rea t  posed  
b y  r e g i o n a l  p o w e r s .  Reg iona l  r o g u e s  in  
pos se s s ion  of NBC -weapons is a d a n g e r  
that has  to be cons idered  despi te  the vig- 
orous  U.S. p r o g r a m  to p r e v e n t  prol i fera-  
t ion.  There fo re ,  m o r e  a t t e n t i o n  is b e i n g  
d e v o t e d  to h o w  to c o u n t e r  w e a p o n s  of 
mass  destruct ion.  The first choice is deter- 
rence,  b u t  a c h i e v i n g  d e t e r r e n c e  in a re- 
g iona l  context  is m o r e  d i f f i cu l t  t han  the  
Cold  War task. A rogue  wi th  a few NBC 

w e a p o n s  m a y  d e c i d e  to u s e  t h e m  as  
w e a p o n s  of choice ,  w h e r e a s  d u r i n g  the  
Cold  War, the Soviets m a y  well  have  cons 
s ide red  NBC w e a p o n s  to be a last resort. 
Fu r the rmore ,  wi th  the b io logica l  war fa re  
a n d  chemcia l  war fa re  convent ions  and  the 
d e - e m p h a s i s  of tactical nuc lea r  weapons ,  
it m a y  be diff icult  to threa ten  response  in 
k i n d  a g a i n s t  a r o g u e  w i t h  a f e w  N B C  
weapons .  Because of the p rob l ems  for de- 
terr ing regional  rogues,  more  e m p h a s i s  is 
be ing  g iven  to de fens ive  measures .  Some 
of these defenses  are passive,  i n c l u d i n g  in- 
tel l igence to iden t i fy  the NBC capabi l i ty  of 
potent ia l  adversar ies .  The need  for active 
defenses ,  l ike the Thea te r  H i g h - A l t i t u d e  
A r e a  D e f e n s e  (THAAD) ,  to p ro tec t  U.S. 
fo rces  b e c o m e s  c l e a r e r  as b a l l i s t i c  a n d  
cruise  miss i l e s  become  more  ava i l ab le  to 
e m e r g i n g  powers .  

Genera l  Conclusions 
about  the  Ins t ruments  
of U.S. Power  Post-  
Cold War  

The e n d  of the  Co ld  War  p r o d u c e d  
w i t h i n  the U n i t e d  States an  u n d e r s t a n d -  
able t endency  to place greater emphas i s  on 
d o m e s t i c  concerns ,  r e s u l t i n g  in cal ls  for 
cuts in the budge t s  for most  of the instru- 
ments  of U.S. power, as well as for reorga- 
n i za t ion  or f u n d a m e n t a l  r e fo rm of m a n y  
f o r e i g n  p o l i c y  i n s t i t u t i o n s .  F ive  g e n e r a l  
conclusions  can be d r a w n  about  a p p l y i n g  
U.S. power  in the new envi ronment :  

New Ways of Applying U.S. Power. En- 
hanc ing  the capabi l i ty  of the U.S. govern-  
men t  to exercise inf luence abroad does not 
need  to m e a n  b u y i n g  more of the same old 
p roduc t .  The p r e s e n t  f o r e i g n - p o l i c y  a n d  
n a t i o n a l - s e c u r i t y  e s t a b l i s h m e n t  w a s  cre- 
ated la rge ly  d u r i n g  the Cold War and  re- 
flects the p r io r i t i e s  of tha t  era. Di f fe ren t  
w a y s  of d o i n g  b u s i n e s s  are b e i n g  deve l -  
oped to d raw u p o n  the u n t a p p e d  strengths 
of the  p r e s e n t  o r g a n i z a t i o n s  e v e n  w h i l e  
shif t ing resources away  from areas that are 
no longer  so re levant  or practical.  An  im- 
p o r t a n t  e x a m p l e  is the  r e o r i e n t a t i o n  of 
N A T O  a w a y  f r o m  d e f e n d i n g  a g a i n s t  an  
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Tomohawk Cruise Missile Launch. 

imminent  Soviet attack towards being a ve- 
hicle for enhancing stabil i ty and securi ty 
beyond  NATO's  present  borders.  In pur-  
suit of this new purpose,  the Par tnership  
for Peace (PFP) program provides a means 
to d raw upon NATO's unparalleled exper- 
tise at securi ty  and mil i tary  cooperat ion.  
PFP also can i m p r o v e  the p rospec t s  for 
NATO expansion by bui ld ing  confidence 
among  NATO's  exist ing members  in the 
capabilities of the new members  and confi- 
dence in Russia about  NATO's intentions. 

In the changed strategic environment,  
vastly expanded use vcill be made of some 
instruments applied more sparingly in the 
past. One example  is the use of in terna-  
tional consortia to mobilize the resources 
and the political will needed to respond to 
regional  threats ,  While  the U.S. was  the 
only count ry  able and will ing to take the 
lead in resolving the dispute about North  
Korea's nuclear intentions, the issue was of 
vital concern to Japan and South Korea, so 
it was only natural that the U.S. should ask 
them to play the major role in the Korean 
Peninsula Energy Development  Organiza- 

tion (KEDO) set up to provide North Korea 
with a less threatening means of meet ing 
its energy needs. 

The new ways  of applying U.S. power  
are part icular ly impor tan t  for issues such 
as transnational threats, which are becom- 
ing :more i m p o r t a n t  relat ive to the long- 
s t and ing  concerns  about  aggress ive  and  
destabilizing states. One development  has 
been greater use in international relations 
of certain U.S. agencies which in the past 
had  a lower profile, e.g., the FBI helping 
prevent  nuclear smuggling, the DEA active 
in drug source and drug  trafficking coun- 
tries, the INS involved  in sensit ive deci- 
s ions  a b o u t  r e f u g e e  s ta tus .  I s sues  l ike 
g l o b a l  w a r m i n g  a n d  o z o n e  d e p l e t i o n  
would  similarly bring the EPA into negoti- 
ations over international treaties. 

As part  of the diversification from the 
traditional Cold War pattern of conducting 
national security affairs, the Department  of 
Defense and the military services are being 
assigned a much wider array of tasks and 
are deve lop ing  new ways  of doing  busi- 
ness. Some of these tasks, like foreign mili- 
tary  interaction and humani t a r i an  opera- 
tions, were secondary functions dur ing the 
Cold War that have now become more im- 
portant  and for which new techniques are 
being developed. Other tasks are new, like 
p romot ing  respect abroad for democrat ic  
civi l ian control  over  the mili tary.  As for 
new ways  of doing business, m a n y  come 
p r imar i l y  f rom the ongo ing  in fo rma t ion  
revolution. The technological base for the 
change is driven primari ly by commercial 
capital rather  than by governments .  Mili- 
tar ies  will  not  control  the d i rec t ion  and  
pace  of the  a d v a n c i n g  c o m p u t e r  a n d  
te lecommunicat ion industries.  The payoff  
for the mili tary will come in adapt ing for 
its purposes what  is developed in the com~ 
mercial world. 

Phasin:¢ Down Use of Some Instruments, 
At the same time that the U.S. is diversify- 
ing by  more  of ten  b r i n g i n g  into  p l ay  a 
w i d e  r a n g e  of i n s t r u m e n t s  ( some new, 
some used only sparingly in the past), the 
U.S. is reducing its reliance on some instru- 
rnents that  were central  du r ing  the Cold 
War period. In parficular, the U.S. is plac- 
ing less importance on its weapons of mass 
destruction. The U.S. is giving up its ability 
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to retaliate in k ind  agains t  those who  use 
chemical  or biological  weapons ;  it has dra- 
mat ica l ly  r educed  re l iance  on tactical nu-  
clear weapons ;  and  it is d i sman t l ing  m u c h  
of its Cold  War inven to ry  of strategic nu-  
clear weapons .  In addi t ion,  the U.S. has ef- 
fectively ended  mil i tary  aid except to israel 
and  Egypt, other than  minuscu le  amoun t s  
for mi l i t a ry  educat ion and  training. 

In the past,  the U.S. g o v e r n m e n t  car- 
ried out direct ly m a n y  funct ions that it no 
longer  has  the resources to do, or at least to 
do on a scale that can make  as substant ia l  
an impac t  on a broad front. Examples  in- 
c l u d e  r a d i o  b r o a d c a s t i n g  a n d  f i n a n c i n g  
economic deve lopment .  Whi le  Washington  
cont inues  to f u n d  radio  b roadcas t ing  (es- 
pec ia l ly  Voice of Amer ica )  a n d  some for- 
eign aid expendi tures ,  the U.S. gove rnmen t  
p l ays  a m u c h  s m a l l e r  role in these  areas  
than it did in past  decades.  

Working With the Private Sector. As the 
p r iva t e  sector  g rows  in p r e v i o u s l y  state- 
domina t ed  societies and  as U.S. f i rms oper- 
ate more  on a wor ld  scale, the U.S. govern- 
ment  has  increasing oppor tuni t ies  to make  
its inf luence felt th rough the pr ivate  sector. 
The cha l l enge  for the U.S. g o v e r n m e n t  is 
r e i n v e n t i n g  in s t i t u t ions  d e s i g n e d  for the 
old w a y  of do ing  business ,  so that the gov- 
e rnmen t  can take advan tage  of new oppor-  
tunit ies rather than  s taying  stuck in the old 
rut. So, for instance, ~ a s h i n g t o n ' s  role will  
be m a k i n g  su re  tha t  the C N N  repo r t e r s  
w h o  p rov ide  the first news  about  a crisis 
have ready  access to in-depth  background  
br ie f ings .  S imi lar ly ,  the Defense  Depar t -  
m e n t  w i l l  be i n c r e a s i n g l y  i n c o r p o r a t i n g  
in to  m i l i t a r y  uses  the i n f o r m a t i o n  tech- 
nologies deve loped  by  business.  

The power  of the pr ivate  sector is an 
i m p o r t a n t  e l e m e n t  in a c c o m p l i s h i n g  U.S. 
goals abroad. But the private sector cannot 
be expected to carry the bu rden  of defend-  
i n g  U.S. in te res t s .  The p e r v a s i v e n e s s  of 
Amer i can  popu la r  cul ture  (such as music,  
movies,  and  brand  names)  and  the strength 
of A m e r i c a n  h i g h - t e c h n o l o g y  i n d u s t r i e s  
(such as computer  software and  aerospace) 
add  to U.S. power, but they cannot be the 
bas is  for U.S. g loba l  l e a d e r s h i p  on m a n y  
vital securi ty issues. Sports figures and rock 
mus ic ians  cannot  stop the prol i fera t ion of 
nuclear  weapons.  No matter  how much  the 
economy and  popula r  culture become glob- 

alized, there remains  an  impor tan t  role for 
the tradit ional gove rnmen t  activities in for- 
eign affairs and nat ional  securi ty 

Applying Instruments ~r Limited Ends. 
D u r i n g  the  C o l d  War,  the  e v e r - p r e s e n t  
compe t i t ion  wi th  the Soviet  U n i o n  m e a n t  
that  on each issue of in te rna t iona l  affairs,  
the mos t  vi tal  in teres ts  of the U.S. m i g h t  
come into play, as that  i ssue  b e c a m e  par t  
of the g loba l  chess  game.  In a m_ultipolar 
wor ld  of u n c e r t a i n t y  a n d  a m b i g u i t y ,  the 
U.S. g o v e r n m e n t  wil l  often engage  to pro- 
mote  l imi ted  U.S. interests.  G iven  the l im- 
i ted charac te r  of w h a t  is at stake, it m a y  
not be credible  for the U.S. to threaten to 
use, if need  be, the full  p a n o p l y  of ins t ru-  
m e n t s  it c o m m a n d s .  For instance,  nuc lea r  
de te r rence  aga ins t  the Soviet  U n i o n  w a s  
re la t ive ly  s t r a igh t fo rward  compared  wi th  
the  p r o b l e m  of d e t e r r i n g  a r o g u e  ac tor  
l ike M o h a m m e d  F a r a h  A d e e d  f r o m  dis-  
r u p t i n g  a p e a c e k e e p i n g  o p e r a t i o n  l ike  
that  in Somalia .  

There will be more  si tuat ions in which  
W a s h i n g t o n  m a k e s  a s m a l l  c o m m i t m e n t  
b u t  is not  p r e p a r e d  to c o m m i t  more.  An 
obvious  example  is economic aid; compare  
the bil l ions that fol lowed the C a m p  David 
treaty b e t w e e n  Israel and Egypt  wi th  the 
m o d e s t  s u m s  c o m m i t t e d  after Israel 's  ac- 
cords wi th  Jordan and  the PLO. 

Peace  a n d  h u m a n i t a r i a n  o p e r a t i o n s  
represen t  pa r t i cu la r ly  di f f icul t  cha l lenges  
for the military. As in Somalia,  the commit-  
ment  m a y  start out as strictly l imi ted but, 
through miss ion  creep, evolve into a broad 
m a n d a t e  that requires more  forces and re- 
sources  than  the U.S. or the in t e rna t iona l  
c o m m u n i t y  had  expected. If the al ternat ive 
to m i s s i o n  c reep  is w i t h d r a w a l - - w h i c h  
m a y  be tempt ing  if the init ial  effort results 
in an  a p p r e c i a b l e  n u m b e r  of c a s u a l t i e s ~  
the percept ion of weakness  can have  a h igh  
cost for U.S. in f luence  in other si tuations.  
The  i m a g e  of f a i lu re  in  S o m a l i a  has  not  
been ful ly  offset by  success in Haiti.  Even 
st icking wi th  the or ig inal  l imi ted  miss ion  
m a y  cause problems,  since the U.S. publ ic  
m a y  be d i s s a t i s f i e d  if  the U.S., once  en- 
gaged,  w i t h d r a w s  wi thou t  add re s s ing  the 
u n d e r l y i n g  structural  p rob lems  that caused 
the  c r i s i s .  D e s p i t e  s u c h  p r o b l e m s  w i t h  
large e x p a n d e d  peacekeeping  missions,  the 
U.S. is certain to cont inue to p lay  an active 
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role in human i t a r i an  and peace operations:  
the relat ively small  resources required will 
often justify the potent ia l ly  high benefits. 

Coordinating Among Instruments. While 
coordinat ing  the agencies of the U.S. gov- 
e r n m e n t  has  a l w a y s  been  a p rob lem,  the 
cha l lenge  is g r ow ing  for severa l  reasons.  
Dur ing  the Cold War, coordinat ion among  
U.S. agencies and pol icy in s t rumen t s  was  
s impl i f i ed  by  the o v e r w h e l m i n g  p r io r i ty  
given to containing Soviet communi sm.  In 
the post-Cold War era, there is less clarity 
abou t  wh ich  goals  are central  and  which  
are per iphera l .  For instance,  cons iderab le  
effort has been needed  to deve lop  and im- 
p l emen t  a g o v e r n m e n t - w i d e  app roach  to- 
wards  s t r eng then ing  secur i ty  coopera t ion  
v¢ith Japan at the same  t ime the U.S. was 
v igorous ly  pu s h ing  Japan to be for thcom- 
ing on t rade  issues. A n d  because  a w ide r  
a r ray  of policy ins t ruments  is being used,  
there are more  agencies among  which pol- 
icy has to be coordinated.  

As foreign pol icy goals become more  
c om pl e x  a nd  a g rea t e r  va r i e ty  of ins t ru -  
ments  are b rough t  to bear  on any  one prob- 
lem,  i n t e r a g e n c y  c o o r d i n a t i o n  and  clear  
po l icy  d i rec t ion  become  all the more  im- 
por tan t .  Close coord ina t ion  a m o n g  agen-  
cies and consul tat ion be tween the adminis-  
t r a t i o n  a n d  C o n g r e s s  a r e  p o t e n t  f o r ce  
mult ipl iers.  To this end,  a t tent ion is being 
given to d rawing  lessons from earlier com~ 
plex crisis m a n a g e m e n t  efforts. 

In c o m p l e x  c o n t i n g e n c y  o p e r a t i o n s  
w h i c h  c o m b i n e  m i l i t a r y  a n d  re l ief  mis -  
sions, coordinat ion among  agencies is corn- 

plicated by  the different  t ime hor izons  on 
which  each works .  For instance,  the mili- 
t a r y  is of ten  wel l  p o s i t i o n e d  to r e s p o n d  
quickly in a crisis, while USAID specializes 
in bui ld ing  ind igenous  capacities over  the 
longer  term in the par tner  country. The two 
t ime hor izons  do not  necessari ly meet  eas- 
ily, which  can place unexpected  addi t ional  
s trains u p o n  mi l i t a ry  resources  or jeopar- 
dize the success of the mission. For exam- 
ple, the mi l i tary  was  able to quicMy restore 
electricity for Hai t i ' s  capital city of Port-au-  
Pr ince  bu t  was  not  in a pos i t i on  to keep  
p rov id ing  the electricity unti l  USAID could 
help the local ut i l i ty  become strong enough  
to run  all the aspects of a mode rn  electrical 
s u p p l y  sys tem,  f rom p o w e r  genera t ion  to 
cus tomer  billing. 

In sum, despi te  g rowing  resource con- 
s t ra ints ,  the U.S. g o v e r n m e n t  still has  an 
impress ive  a r r a y  of i n s t rumen t s  to use to 
influence other  governments .  It is actively 
a d a p t i n g  those  i n s t r u m e n t s  to c h a n g i n g  
c i r cums tances .  Whi le  the re  are c e r t a i n ly  
sho r t comings  in the ways  in which  post-  
Cold  War Wash ing ton  appl ies  the ins t ru-  
ments  at its disposal ,  ~rashington has had 
good success at achieving its goals, and  the 
efficiency with which resources are used  is 
improv ing  steadily. 
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