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FOREWORD The Naval War Coliege
Review was established in 1948 by the
Chief of Naval Personnel in order that
officers of the service might receive
some of the educational benefits avail-
able to the resident students at the
Naval War College. The forthright and
candid views of the lecturers and au-
thors are presented for the professional
education ofits readers.

Lectures are selected on the basis of
favorable reception by Naval War Col-
lege audiences, usefulness to servicewide
readership, and timeliness. Research
papers are selected on the basis of
professional irnterest to readers.

Reproduction of articles or lectures
in the Review requires the specific
approval of the Editor, Naval War Col-
lege Review and the respective author or
lecturer. Review content is open to
citation and other reference, in accor-
dance with accepted academic research
methods.

The thoughts and opinions expressed
in this publication are those of the
lecturers and authors and are not neces-
sarily those of the Navy Department nor
of the Naval War College.

The editorial offices of the Naval War College Review are located at the Naval War College,
Newport, R.1. 02840. Published 10 issues yearly, September through June, distribution is
generally limited to: U.S, Navy, Marine Corps, and Coast Guard commands and activities; Regular
and Reserve officers of the U.S. Navy, Marine Corps, and Coast Guard of the grade 0-4 and
senior; military officers of other services, foreign officers, and civilians having a present or
previous affiliation with the Naval War College; and selected U.S. Government officials.
Correspondence conceming Review matters should be directed to its editorial offices.
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CHALLENGE !

Military ussistance, cconomic aid,
political support for local causes and
leaders, all backed at the appropriate
time by a naval presence. This is the
four-pronged approach the Soviet Union
has used to gain emincnce in the Medi-
terrancan and with which it is at-
tempting to establish itself in a similar
fashion in the Indian Ocean area. In the
near future we may well see the same
strategy used to foster greater Soviet
influence in our own hemisphere.

On the one hand, recent Soviet naval
operations off our southeast coast and
reports of a possible submarine base in
Cienfuegos, Cuba, underscore the grow-
ing Soviet imperialist challenge in an
area long protected by the Monroe
Doctrine. And on the other hand, the
election in Chile of the first Marxist
president in the free world highlights
the Communist ideological challenge 1n
the Western Hemishpere.

Just as the British extended their
empire by projecting economic, politi-
cal, and military power with their vast
seapower, so too have the Russians
adopted a similar approach to the exten-
sion on their own empire in the “Third
World.” Clearly the Soviet leadership
has studied the works of Alfred Thayer
Mahan and the principles he laid down
as essentials for any nation which is
seeking global power.

In the Mediterrancan area we have
seen the Soviet entrenchment in the
United Arab Republic and Syria; and we
have witnessed a growing influence in
Algeria and, most recently, Libya. While
nonc of these Arab States have yet
become the “satellites™ that most of the
Eastern European nations are, the fact
remains that the influence of the Soviet
Union in these nations far exceeds that

of the West. And this evolution has all
occurred within less than a decade.

Economic aid—such as the financing
of the Aswan Dam; political support—in
taking up the cry of the Arab States
versus lsrael; and military assistance—
such as rearming of the humiliated
Arabs following the June 1967 war have
all been parts of this Soviet strategy.

The tourth element of their adroitly
orchestrated strategy aimed at gaining
control of this strategic and economic
crossroads of the world has been, of
course, the timely deployment of Soviet
naval task groups. By using a naval
presence to give visible support to their
political strategy, the Russians are
meaningfully and cffectively using a
tactic known historically as “gunboat
diplomacy.”

Prior to June 1967, Soviel naval
operations in the Mediterranean posed
no significant challenge to our own
mighty 6th Flect. Three years later the
Mediterranean is no longer the exclusive
U.S. and NATO “lake” it once was.
Between 30 and 45 Soviet ships operate
there at any one time. Five times, in the
last 2 years, the number has swollen to
fleet size: August and November 1968;
March 1969, just prior to the 20th
anniversary of NATO, September 1969;
and thi- past April, on the occasion of
the Lenin centennial.

The Soviet naval presence in the
eastern Mediterruncan and along the
northern littoral of Alrica unlocks many
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doors of political and paramilitary im-
portance. It threatens the southern
flank of Europe. [t displays the hammer
and sickle, giving psychological support
to the various radical regimes which
struggle to maintain their control in
several countries. At times il even neu-
tralizes our 6th Fleet operations in these
areas.

When King Idris of Libya was over-
thrown in a coup in September of 1969,
Soviet naval forces took station along
the Libyan coastline. Others shadowed
our 6th Fleet ships more closely than
usual. The Russians indirectly were
warning us to stay clear, to avoid any
action paralleling our landings in Leba-
non in 1958 or the Dominican Republic
in 1965. They were using their ships to
neutralize our own and, at the same
time, making political and psychological
capital with the Arabs. Immediately
following the coup, the new Libyan
Government publicly expressed
“thanks” to the Russian Navy for pre-
venting the O6th Fleet from “inter
vening.

Another area of growing interest for
the Soviet Union is the Indian Ocean.
Their strategic naval interests there are
obvious. First, the vital link which that
ocean provides for their ships moving
between the Soviet Atlantic and Pacific
fleets; second, the important sea access
to the underbelly of Communist China.

[n addition, the Soviets have impor-
tant political intercsts in that region of
the world, They would seck to domi-
nate east Africa and south Asia, as well
as the oil-rich areas of the Red Sea and
Persian Gulf. Such dominance would
mean they could negate the rising politi-
cal and cconomic influence there of
Communist China. With the ability to
deny the oil of the area to Europe, the
United States, and other nations of the
free world, the Kremlin would have a
potent political tool.

To achieve these ends the Soviets arc
moving into the Indian Ocean arca,
using the same tactics they have so

successfully employed in the Mediter-
ranean—military assistance, political
support, and economic aid. Again, all
backed by an appropriate naval pres-
ence. And the important point here is
that Russia is the only nation offering
this attractive combination of assis-
tance, support, and aid to the non-
aligned nations of the area.

Russian “technicians™ and “advisers”
abound in Somalia and South Yemen,
just as they do in the UAR, Syria, and
Iraq. Moslem guerrillas, bearing Soviet
arms, harass Ethiopia’s maritime prov-
ince of Eritrea. Use of “trade and aid”
tactics along the east coast of Africa
provide a legitimate vheicle by which
eventual political leverage can be ex-
tended in several vital areas. Newly
established fishing accords and aid
agreements with Mauritius presage simi-
lar political gaims on that strategically
located island nation. Mauritius, as a
Russian naval base in time of war, could
pose an ominous threat to the free
world sea lines of communication
around the Cape of Good Hope through
the Indian Ocean to the Malacca Straits.

Key to the Russian strategy in the
Indian Ocean is, as in the Mediter-
ranean, their navy. “Showing the flag”
by brandishing their modern and im-
pressive naval power serves Soviet politi-
cal interests and goals in this area well.
It gives the Soviet Union a very real
presence in an unstable region, a pres-
ence which derives importance {rom
both the psychological and military
advantages it affords. It is a valuable
politico-military tool, making important
new options in this arca available to the
Kremlin for the first time,

In ecarly 1968, when the British
Labour Government announced its deci-
sion to withdraw all British military
torces cast of the Suez by 1971-a
docision which has since been changed—
the Sovicts were quick to react. Within
2 months a task group made up of a
cruiser, guided missile frigate, guided
missile  destroyer, and an  oiler all
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departed Viadivostok, steamed a grand
lotal of 25,000 miles in 3 wmonths,
visiting L0 ports and cight nalions
around the Indian Ocean periphery in
the process,

Last year alone, 20 Sovicl com-
batants visited the Indian Qcean, “show-
ing the flag” and making their naval
presence olwvious in some two dozen
ports ol 14 nations,

In our own hemisphere the Soviel
sltrategy has yel Lo assume the (our
dimensions it has in north Africa, the
Middle East, south Asia, and east Alrica.

Military assistance has gone only lo
Cuba. Similarly, ceonomic aid to the
arca has been limited, primarily taking
the form of commereial exchanges- -
Russian and Fastern hloc equipment for
Latin raw materials—which have oflten
benefited  the Soviets more than the
Latins. And cconomic development pro-
grams sponsored by the Soviels to dale
are very modesl,

In the political area, evidence ol a
Soviel stralegy similar lo thal in the
eastern Mediterrancan and Indian Ocean
regions is likewise scarce. Political sup-
porl has been given indigenous Commu-
nist Parties rather than existing govern-
mental structures. The adverse reaction
of Latin Amcricans to the Cuban missile
crisis, in which Castro appeared to have
suhslituted Soviet dominanee for
“Yankee imperalism,” must  have
witrned the Russians to keep Ltheir politi-
cal advances ou a low key. This they
have done. Political support (or Chile’s
new President is 1o be expeeted, but
only o the degree that the new Govern-
ment might request it. While the Soviets
have established diplomatie relations
with live Latin nations in 1969-70, the
tactic has been to allow the Latins to
lake the iniliative in proposing political
Lics.

Despile the Soviet hesilancy to date
in the ceonamie, political, and military
spheres, their naval interest in the Carib-
bean has been far [rom passive.

CHALLENGE! 3

In July 1909, while Forcign Minister
Andrei Gromyko was publicly calling
for friendlier United States-Sovict rela-
tions, nine Russian ships—two with sur-
face-lo-surlace nissiles, along with three
submarines—conducled  maneuvers  in
the Gulf ol Mexico. Again Lhis past
spring a destroyer, cruiscr, lender, and

three  submarines conducted  similar
operations in our home walers,
Admiral Gorshkov, Chiel of the

Sovicl Navy, once asked, “How would
the American like it il rocket launching
Russian ships mancuvered in the Gulf of
Mexico 80 miles from New Orleans?” In
neither July 1909 nor this past spring
were Soviel ships that close Lo New
Orleans, bul they did pass within 25
wniles of Miami!

In September of this year the Rus-
sian Navy conducted its third deploy-
ment Lo the Caribbean within 15
months. One signal was all oo ap-
parent: it plans Lo oeperate freely in
walers close Lo the shores of the United
States,

Suceessiul employment of their nayal
presence in Lalin walers, especially in
the all-important  psychological and
political dimensions, could well be the
precursor  lo  stepped-up  cconomie,
political, and military eflorts to project
influenee in Latin America. The chal-
lenge: to this Nation is Lo devise a viable
Latin American policy to keep that area
from falling prey to the fonr-pronged
Soviet approach which has worked so
well in the Mediterrancan and Indian
Ocean arcas,

g bt

R. G. COLBERT
Viee Admiral, U.5. Navy
President, Naval War College
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E REVIE

Many of the Military Establishment’s present critics assert that the money
required for our domestic needs can be found simply by cutting the defense budget
to its pre-Vietnam level. Unfortunately, a reduction of this magnitude, considering
inflation and added personnel costs, would reduce the Defense Establishment to its
1949 level--an era when the Soviets had no strategic nuclear capability and virtually
no navy. Such a curtailment of defense forces could very well place the security of
our Nation in jeopardy. We must, therefore, obtain the funds for new domestic
initiatives either through additional taxation or by reevaluating those sections of the
budget which are now considered to be uncontrollable.

DEFENSE SPENDING:
MYTHS AND REALITIES

An address delivered at the Naval War College

by

The Honorable Robert C. Moot

Assistant Sceretary of Defense (Comptroller)

There has been much talk in reeent
months about selling new national
prioritics. T think this kind of talk is
basically healthy, And, of course, you
genllemen will spend some time on this
topic in the spring. We should con-
stantly be reviewing our Federal pro-
grams, discarding old ones, including
new ones, and changing prioritics Lo
meel Lthe eountry’s needs as elfectively
as possible. L'o many people, however, a
new sel of national priorities means jusl
one thing—cul the military budget and
reallocale the funds to the longsuflfer-
ing civilian scelor ol puhlic spending,
The erities of Lhe military will assnre
you, nol once bul many limes, that the
defense budgel is the logical source of
ready cash. They claim that hy cutting
the warswollen defense budget, in-

flation as well as all other domestic ills
can be cured.

it may comc as a snrprise, but Lhis
jnst is nol lrue. The budgel situation
that the erities ure deseribing simply
docs not exist Loday, Trends in Govern-
ment spending have changed over Lhe
past two deecades, and our erilics con-
linue Lo address past history rather than
current facls

To illustrale, let us consider all Gov-
ernment spending in three picees. The
Department of Defense (including miki-
lary assistance) is one picce; VFederal
civilian agencies, added together, are the
sccond piece; and State and local gov-
ernments, added together, are the third.
Rack in L1953, when spending lor Korea
peaked, defense spending was clearly
dominant; nearly half of all Government

https://digital-commons.usnwc.edu/nwc-review/vol23/iss10/11
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spending was lor defense; the other two
components (all Federal civilian agen-
cies and alt State and local governments)
harcly equaled the defense spending
total. The situation is drastically differ-
ent today, for defense has dropped (rom
50 percent to 20 percent of tolal
Government  spending.  Spending by
Federal civilian agencics is twice that of
defense, and spending by State and local
governments is also twice as high us
defense  spending.  The  figures  are,
roughly, $1306  billion for Federal
civilian ageneies and $145 hiltion for
State and local goveruments versus
$71.8 billion for defense. Delense
spending no longer dominates total
Government spending.

To continue Lhe illustration, let us
lake the matter of budget growth,
heginniug with 1964--the last full peace-
lime year. Delense spending is up $21
billion from 1964 to 1971, the current
fiscal year, Federal civilian agencics are
up 365 billion in the same spun, and
State and local spending is up aboul $75
billion, both ronghly doubling. It is
worth noting that Stale and local
spending has grown more sinee 1904
than the total 1971 defense budgel,
which includes warlime costs, Almost
the same growth patlern is true for
Federal civilian spending. We  have
added the cquivalent of two new de-
fense budgets, in 7 years, to Govern-
ment spending—hut in civilian, not de-
fense, programs.

Let me he more specilic and quole
one of our critics, the [ormer Chairman
ol the Federal Reserve Board, Marriner
S. Eceles. In a recent intervicw' dealing
with the Nation’s cconomic problems e
said:

In the pasl five years, we have
had an expenditure on Vietnam
alone of over $125 billion. Our
total federal deficil for the same
period is around 375 billion, So il

! Dua's, September 1970,

DEFENSE SPENDING 5

we didn’t have Vietnam, we
would have a surplus of over $50
billion. We would have no infla-
Lion. We would have hecn able Lo
avoid cutting back on many of
our essential domestic needs.

[l you want the reul culprit for
this country’s mess, it is Vielnam,
not the I'ederal Reserve.

Now, let us look at the facts: The
cumulative increase in the defense
budget since 1964, the last peacetime
year, is $116 hillion. What Mr. Fecles
does nol understand or docs not reeog-
nize is the further fuct that public
spending other than defense increased
$442 billion in the sume period. Defense
no longer dominates public spending
and ecannol Ltherefore be blamed for all
problems which emanate from public
speuding. [f the public spending increase
is only 20 percent due to defense needs,
80 pereenl of the blune should be
elsewhere. 1L gocs wilthoul saying that
the facts also refute Mr. iecles’ assnmp-
tion Lhal resources have been cut back
for essenlial domestic needs.

The defense budget for 1971 s
cquivalenl to 7 pereenl of Lhe gross
national product, which is 34.6 percent
ol the Federal budget total. These are
the lowest defense sharcs since 1951
and 1950, respectively—sinee hefore the
Korea buitdup. In peacctime 1964, (or
cxumple, defense spending was 41.8
percent of the Federal total and 8.3
pereent of the GNP. Many people seem
to have a permanent impression that
defense spending is a fixed 50 percent
or B0 percent or 90 percent of the
Federal tolal. Actually, defense has not
had half of the Federal budget since
H958, a milestone Lhat was pussed with
little fanfare.

As any complroller knows, man-
power impacts need to be eonsidercd as
carelully as dollar impacts. Defense
clearly has lbeen a major faclor in
manpower in the past, a8 anyone of
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World War Ll vintage knows, During the
Korcan buildnp, defense manpower ve-
quirements for all purposes grew hy 5.5
million. The total labor foree grew by
only 2.5 million. This meant that there
were three million less in the labor force
in 1953 for all eivilian pursuits than
there were in 1950. During the South-
cast Asian buildnp, defense manpower
grew by 2.6 million, but labor foree
growth was 0.8 million, leaving 4.2
million additional people for other
activities. From pre-Vietnam 1964 to
1971, the labor forec will grow by
about 11 million. However, defensc
manpower will only be about 500,000
above the 1964 level, so that 10.5
million additional workers will be avail-
able for other pnrposes—four times the
number of the eorresponding period in
the 1950%. All of the figures I have used
include defense-related cmployment in
industry, in addition to military and
civilian personnel of the Department.
The relative impact of defense on the
Nation’s labor foree has changed over
the years,

Just considering mililary personnel,
on 30 June 1964 the number of military
was 2.7 million. This peaked at 3.5
million in 1968. By 30 June 1971 the
number will be 2.9 million—roughly 9
percent above the prewar level. Defense
cleady does not dominate the lahor
force the way it did in the past. We do
have some impaet, and we have con-
tributcd to the recent surge in un-
employment, which is a point 1 shall
cover presently.

1 mentioned ecarlier that defense
spending has grown hy $21 billion from
pre-Vietnam 1964 to 1971. With the
phasedown in Southeast Asia, it is fair
to ask, shonld we not see the defensce
budget returning to the prewar level of
about $50 billion? And should not this
produce & peace dividend of some $21
billion which can be applied to non-
defense programs? The answer, un-
happily, is no—nnless we ent military
strength far below the prewar level. In

fact, such a defense budget level, even
with absolntely no special war costs,
would involve lowering our military
strength to the level of the late
1940’s—to the level that prevailed be-
fore the Soviets developed nuclear
weapons, before Korca, and before
NATO.

The reason is quite simple; pay and
price increases sinee 1964 have eaten up
$16 hillion of the $21 billion added to
the defense budget sinee then, In real
terms—that is, in dollas of constant
buying power, our budget for FY 1971
is only 35 hillion, or 7.5 percent, higher
than the prewar level of 1964.

Pay incrcases alone aecount for $8
billion. Payments to retired military
personnel arc up $2 billion, with a
growing retired population and auto-
malic increases tied by law to increases
in the eost of living. And another $6
billion is involved for increascd prices of
goods and serviecs purchased by the
Department. And that, in brief, is the
story of the defense budget increase
sinee peacctime 1964. Pay raises, in-
creased relired pay, and higher purchase
prices account for a total of $16 billion,
which adds not on¢e man nor one
weapon. The 1964 program—the same
number of men, the same number of
shipa and aireraft, the same amount of
jet fuel—would cost $66.8 billion today.
Our 1971 budget is $71.8 billion. We
are fighting the war within a budget that
is $5 billion above the peaeetime level,
in real terms. This docs not come close
to covering our war costs. The incre-
mental cost of the Southeast Asian
conflict is more than double this $5
billion increase in our budget. Funds
available to the Department for nonwar
purposes are lower than they have been
in 20 ycars when the distortion of
inflation is removed.

The question of incremental war
cosls versus [ull war costs bas caused
much puhlie confusion. You are one of
the few audiences who ean quickly
grasp the significance of the difference.

https://digital-commons.usnwc.edu/nwc-review/vol23/iss10/11
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Full war costs arc Lhe total costs of
Southeast Asian operations, including
all costs for military pay, [3-32 sorties,
flect operations, and so forth. Incre-
mental eosts are the difference hetween
total war cosls and the cost of normal
peacclime operalions, 'I'hus combat pay
for regular Army Lroops in Vietnam is
an ineremental eost, while their basic
salary i8 not. The cost of ammunition
fired above the normal training allow-
ance is an incremental cosl, as is the
extra aviation gasoline and munilions
used in 3-52 operations, There are many
more examples,

Soulbeast Asia cosls peaked in Y
1969, when [ull cosls were aboul $29
billion and ineremental eosls were about
$22 billion. Last month Scerctary Laied
stated that both the [ull and incremen-
tal cost of the war waould be balved afler
all eurrently announced troop wilh-
drawals have been accomplished. This
means that the additional cost duc Lo
the war will have been reduced by some
$10 1o $11 billion after the announeed
figure of 153,000 troops have been
withdrawn by 30 April 1971, Lis a very
fair queslion lo ask where Lhis moncy
wenl. Parl of the answer can be seen in
the budgel tolals for [fiscal years 1969
and 1971, The fiscal year 1969 hudgel
was $78.7 while fiscal yeae 1971 is
planned for $71.8, which is $6.9 billion
less. This is a large and readily apparent
portion of the peace dividend., The
olher porlion is nol as apparent. You
will reeall that inflation added $10
hillion o the Dol) budget from FY
1964 1o FY (971, As everyone knows,
inflation hag accelerated in recenl years,
and the rise from FY 1969 (o IFY 1971
alone accounts for $5.9 Dhillion. This
$5.9 hillion in inflation costs must be
added to the $6.9 billion ol current
dollar euts to gel the total real program
reduction—3%12.8 billion. The reduction
in the incremental war cost of $10 to
SI1 bhillion is included in this total
reduclion. Funds have not been diverted
from war cosls to nonwar programs.

DEFENSE SPENDING 7

Nonwar programs, in fact, have also
heen sharply reduced sinee 1969.

This delense cuthack is very real. We
had 3.5 million military on 30 June
1068, We will have 2.9 million on 30
June 1971, for a reduction of 600,000.
Civilian employment will be cut 11
pereent [rom Lhe 1968 peak, and pur-
chased goods and serviees will be down
30 percent. We have Lo go all the way
hack to 1940 Lo find a year when we
bought fewer aireraft than 'Y 1971, 1
think cveryone recognizes that 1946
was nol a year wilth emphasis on the
procurement of new military hardware.
We have laid up nearly 200 ships, and
the Navy still has 47 percenl of its ships
more than 20 years old. These are some
of the conscquences of fighting a war
with a peacelime-level budget.

Most of the military and Dol eivilian
cuthack planned through 30 June 1971
has already oceured. However, because
of a - to B-month production pipcline,
there is a grealer Lime lag between
delense reduclions in procurement and
the impacl on the cconomy. We esti-
mate Lhal defense-related employment
in industry will fall by well over one
million from the 1968 peak with more
than one-hall of the cut still to come.
Indeed, a recent report by the Bureau of
labor Statistics atlributed the recent
surge in nnemployment in large part to
deflense cuthacks.

Tolal defense-related  employment,
including that of induslry, has deercased
by 958,000 jobs from June 1969
through June 1970. During this same
12-month period, the ranks of the un-
employed have inercased by 1,137,000,
driving the national nneruployment rate
from 3.4 percent to 4.7 percent, While
our information is incomplete, we know
that not all of the defense reductions go
dircetly into the unemployment total,
As an example, many ol the military
who  have been  released return  to
school.  However, | think cveryone
agrees Lhat the delense reduclions bave
had a big influcnee on the increased

Published by U.S. Naval War College Digital Commons, 1970

11



Naval War College Review, Vol. 23 [1970], No. 10, Art. 11

8 NAVAL WAR COLLEGE REVIEW

uncmployment rate, and the reductions
which are planned lor the remainder of
the fiscal year will keep the upward
pressure on unemployment.

Now let us turn back, for a few
moments, to rising prices and the infla-
tion trend. As | said carlicr and despite
common helicls, defense spending is nol
the cause. 1 belicve Lhese additional
facts will help illustrate this. Let us look
at this matter by comparing Lwo periods
in our history—first, 1950 to 1956,
covering  the complete Korea cyele.
From 1950 Lo 1956 annuwal defense
spending rosc by $26 hillion; all other
(rovernment spending by $13 billion.
Iuring Korca, defense was clearly the
dominant faclor. Sccond, let us look al
the Vietnam period. I'rom 1964 to
1971, delense spending rises by $21
hillion; all other Governmenl spending
rises by %122 billion. Farlier we were
talking of cumulative increases in public
speuding, now we are talking of annual
rates. Prices are undoubtedly higher
loday than they were in 1904, 1f you
think that higher Governmenl spending
is the answer, try to bear in mind that
defense accounts for only a small por-
tion of the Government spending in-
crease sinec 1964, Clearly, defense had a
decisive impact in the 1950%; it docs
nol haye such an impact today—prices
conlinne to risc as delensc is being
sharply cut.

Our tax policics in the 1950° were
very closely attuned to shifls in defense
spending. Major tlax increases werc
cnacted In anticipation of Korcan war
cosls, This has clearly nol heen the case
in the 1960%, 'The Soulhcasl Asian
buildup began while the cconomy was
being stimulated by the 20 percent lax
reductions of 1964, and cven though
laxes were nol raised untl delense
spending had peaked, our price experi-
ence was no worse than during Korea,
One shudders Lo conlemplate what our
price experience would have been in the
1950% had our tax policies then bheen
established wilh such indifference Lo

defense spending trends. Such a course
was possible (if not desirable) in the
1960’ because defense spending was no
longer dominant,

You may have heard another statistic
that would cause you Lo question some
of the points 1 have made. Some people
say that defense takes 80 pereent of the
controllable part of the budget. That
has pained some currency lately, but
how does iL square with the facts? | first
have to point out that the correet figure
i8 now about 65 percent, not 80 per-
cenl, bul that is a minor point. About
balf of Federal spending, or roughly
$100 bhillion in FY 1971, is subjcct to
annual control through the appropria-
tion process. That is, the President asks
for specitic appropriation amounls in
the  budget; Congress provides ap-
proprialions in specific amounts; there-
after, Lhe President allows (or docs not
allow) the agencies to spend the moncy
the Congress has provided.

The uncontrollables are not subject
lo the same restrainls, but represent
payments authorized under basic legisla-
tion which is not subject to annual
review. The payments are made (often
according to a formula prescribed by
law}, and the funds are automatically
available unless Congress takes positive
action Lo change things. This is roughly
the otber hall of the I'Y 1971 budget or
$100  billion. The defense uncon-
trollable cost is military relired pay,
which is about 4 pereent of our budget
in FY 1971, The law prescribes what a
military retlirce will be paid. Unless the
law is changed, there is nothing thal can
be done by the President or the Seere-
tary of Defense or through the ap-
propriation process, Lo alter Lhis [act.
The man must be paid. Over 70 percent
ol civilian spending is in Lhis uncon-
trollable category, compared Lo 4 per-
cent of defense spending,

This condilion is a maller of extreme
concern in Federal budgeting. The un-
controllable items arc very difficult Lo
change in a given year, und spending in
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this arca hag grown sharply—olten
through the operation of [ormulas sl
years ago. In a time of budgeting strin-
geney or cconomic necesgity, one must
control what can be controlled and
make cuts there regardless of the faet
that huge inercases in the uncontrollable
arca arc of lesscr priority. [t simply
takes too long and is too difficult to
make the changes. As President Johinson
ohserved in his last budget, ... na-
tional pricritics are arbitrarily distorted
by the fact that outlays [or some
Federal programs are sheltered in basic
law from meaningful annual control.”
Since detense 8 65 pereent of the
controllable portion of the hudget, de-
fense still must bear the brunt of short-
term reductions even if it means that
some military readiness must be sacri-
(iced. The fuct is that we just cannot go
on muchb longer with an allocation and
review process Lhal only covers half of
Federal spending.

All I have said here today has been
said repeatedly by Sceretary Laird and
other leaders both in the executive and
legislative departments. Yet eritics of
defense do not appear Lo hear. [gnoring
what has been done, they say that we
must start to reorder our national priori-
tics and start to cut the defense budget
lo its proper level in the context of
these prioritics. They say that the Penta-
gon must he foreed Lo plan more realis-
tically and manage more cllectively, so
that hillions {10 to 15) can he diverted
from the swollen defense Lndgel. And
these funds should be reallocated to the
real business of America: halling in(la-
tion and curing urban Dblight, erime,
pollution, inadequate health eare, in-
adequate housing, and all other domes-
tic problems. The argument is quite
compelling, and [ have not embellished
it much from the way it is usually
presented,

Unfortunately, by ignoring the [acts
and addressing the past rather than the
present, our eritics do the counlry a
disservice. Tel me explain why. The

DEFENSE SPENDING 9

Peace dividend produced by reductions
in dclense to date has already been re-
lurned lo the country or used to oflsct
inflation. We have made additional re-
ductions in the deflense baseline loree
and have announced that our hascline
foree plans ultimately involve a cut well
below that prewar level. [n real terms,
that is in constant dollars, deflense
spending has been cut over $17 billion
sinee 1968, and the President has reallo-
cated these lunds to nondelense pro-
grams, The eritics, however, assume that
nothing has changed and talk about
cutting from loday’s level. War costs
have been and are being rapidly phased
oul so such reductions must he applied
lo the peaecetime bascline forces. Sup-
posc you wanled to cut that baseline or
nonwar budget by FI5 Dbillion. This
would reduce our military to about 1.8
million men—L.8 million men is the
number of men we had under arms in

June 1941—6 months hefore Pead Tlar-

Lor. In other words, a $15 billion cut in
the bascline {orce would result in a pre-
Pearl Harbor level of defense, a level
aboul in line with the lowest point in
the demobilization period of the late
1940’s—pre-NATQ, pre-Korea, and prior
to Soviel nuclear weaponry.

In hroad terms, that’s what a $15
hillion further cut in the defense hase-
line budget would mean. On the non-
delense side, how big is that $15 bil-
lion? Nondelense total governmental
spending is 3245 billion this year, and it
has been growing al aboul 10 pereent
per year. At that rate, it will grow about
£150 billion in the next 3 years. So that
315 billion or 20 pereent cut in defense
would be equal to, roughly, & pereent of
nondefense spending this year. IL would
be equal Lo about 10 percent of the
Se-year increase in sueh spending,

The defense budget simply is not,
and cannot be, the central element in
our resource allocation prolMems for the
years ahead. It should be scrutinized
carcfully, and il should be placed in
priorily review wilh other needs. But
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defense spending cutbacks cannot be
assumed to he the source of all resource
needs. Our national security is too
important for such erroneous reasoning
to be accepted. We are dealing with a
gross national product that will be
growing some $350 billion or more in
the next 5 years, toward $1.4 trillion;
tolal governmental spending growing
perhaps $150 billion to some $465
billion; and revenues of the same magni-
tude. In this context, the size of the
defense budget does not loom as large.
In the context of all of these facts, it
does not seem logical to me to make
massive culs in defense and seriously
weaken national security for what must
be only a marginal increase in domestic
spending. Recent votes in the Congress
on the Defense Authorization Bill for
FY 1971 indicate that a significant
majority of the Congress understands
and agrees with this reasoning,

By emphasizing these facts, I am not
denying that there have been waste and
mismanagement in the Department of
Defense. Obviously there have been.
President Nixon and Sccretary Laird
have attacked this problem in several
ways; one ol the most important was
the appointment of the Blue Ribbon
Defense Panel. As you know, the panel’s
report was released recently. It contains
many thoughtful recommendations that
will be adopted. But, in addition to
special approaches, we as managers must
continue the attack on inefficiency and
waste at all times. The taxpayer should
receive a dollar’s worth of defense for

every dellar spent and should get no
more defense than he needs.

I do want to reilcrate, however, that
defense rveductions, based on either
force cuis or improved efficiency or
both, cannot be the principal source of
funding for new domestic initiatives.
The orders of magnitude are just too far
apart. I am concerned about people
recognizing this, because the country
cannot and should not start reordering
priorities from a false premise. As a
Nation, we need to look where the
money is. Some of it is in defense, and
defense should be scrubbed. But the
hard questions are in areas such as
health insurance, wveterans’ benefits,
farm subsidies and in the billions in tax
subsidies that never appear on the ex-
penditure side of the Federal budget.

BIOGRAPHIC SUMMARY

The Honorable
Robert C. Moot has
had a long and dis
tinguished career in
Government  service.
Following service
with the U.S. Army in
World War 11, he en-
tered the Civil Service
in 1946, In 1962 he
hecame Comptroller for the Defense Supply
Agency, and in 1965 he was appointed as
Deputy Assistant Secretary of Defense for
Logistic Services. From 1966 to 1968 he
served as Deputy Administrator and then
Administrator of the Small Business Adminis-
tration, and in 1968 Mr. Moot assumed his
present position as Assistant Secretary of
Defense (Comptroller).

https://digital-commons.usnwc.edu/nwc-review/vol23/iss10/11

14



War College: December 1970 Review

11

According to a recent survey completed at the Naval War College, the majority of
naval line officers are dissatisfied with their role in the development of naval weapon
systems and platforms. A group research project at the Naval War College examined
this dissatisfaction in a statistical survey and made several recommendations

concerning it.

THE RESPONSIBILITY OF
NAVAL LINE OFFICERS

IN DETERMINING
WEAPON SYSTEMS/PLATFORMS

A Group Research Project

Project Members

Comdr. Samson Mikitarian, USN
Comdr. Lennart R. Salo, USN
Maj. James E. Leonard, USA
Lt Comdr. Thomas J. Turpin, Jr., USN

Introduction. The Navy ol today has
adopted modern  and  systemalized
managemenl  lechniques thal are de-
signed lo receive and  proeess large
volumes ol dala from the [leet and
other sources, As evidenced by the great
number of studies, congressional in-
quiries, and organizalional changes, the
Navy’s eulire process ol research and
development, equipment  design, pro-
eurcmenl, and operalional maintenanee

has been taken under close serutiny in
an ellorl lo achieve the mosl cflicient
system possible. Communicalions
within the process have also received
their sharc of atlention, including nol
only the transmission of dala, but the
human elemenl ol communications as
well. Dialogs, or Lhe lack thercof, among
the parties involved have all been con-
sidered and have provided flertile ground
for the researcher and the analyst.
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In spite ol the foregeing, very few
line officers would deny having ex peri-
cneed [eclings of dissatislaction in re-
gard lo the line officer’s ability to
influenee the choice or design of the
tools of his trade or Lo improve thosc
alrcady in cxistence.

The degree of dissatisfaclion was
eslablished by means of a survey ques-
tionnairc which was administered Lo the
surface and aviation line officer student
body ol the School of Naval Warfare
and the School of Nayval Command and
Stafl ar the Naval War College. These
studenls comprise, in the judgment of
the research group, a sample of arepre-
sentalive group of “innovative™ line
ollicers in the Navy. Vincent Davis
confirms this judgwent in his mono-
graph, “The Polities of Innovation,” in
which he describes the usunal innovative
advocate in the Navy as “a man in the
broad middle ranks. .. liculenant com-
mander, commander or eaplain.,.
ranging in age [rom the carly 30’s to the
middle 40%,™!

Methodolagy. The attitude of naval
line officers toward Lheir rele in deler-
mining [ulure weapon syslems and plal-
(orms was clicited by the use of a survey
queslionnaire. The aim of this question-
nairc was to pain a liue ollicer’s atli-
tndinal profile in respeel to his ability
to conlribute o and influence Navy
weapons  deyvelopment.  No  previous
work of this nature was available that
could have conecivably provided a base
of previous data.

The development of the guestion-
naire required the use of successive
pretests with sucecssive revisions being
conslructed following the use of same.
Students sampled in the pretesting pro-
cedure were not sampled in the [inal
snrvey,

Regnlar Navy line officer students of
the School of Naval Warlare and the
School of Naval Command and Stall of
the Naval War College were used as Lhe
sample population for the question-

naire.  Sixty-seven sludents of the
School of Naval Warlare and 105 stu-
dents of the School of Naval Command
and Stall participated in the survey.
Seyen Naval War College Regular line
officer facully members with submarine
experienee were also included in the
sample populalion because of the low
number of students with submarine
expericuce in the 1969-1970 Naval War
College student body,

Naval officers altending the Naval
War College have demonstrated polen-
tial for higher command and staff posi-
tions. The students sampled iu both the
School of Naval Warfare and the School
of Naval Command and Scaff haye
diverse naval operational expericnee in
both command and staff positions, Of a
final survey questionnaire distributed Lo
a sample population of 203 officers,
179 (88.1 percent) were returncd. The
distrihution of the line officers who
failed to return the completed question-
naire was nol eenlered in any particular
arca of experlise or expericnce. All
queslionnaires returned were used in the
data. Qucstions on the queslionnaires
thal were not [lilled oul or were illegible
were lrealed as a no-response value [or
that parlicular question, and these uon-
responses averaged less than 2 percent
for any given question.

All answers lo queslions were nu-
merically coded on punch tape by
means of an identification number, The
biographical data lor the respondents
was oblained from student records at
the Naval War College. The computer
time-sharing facility at the Naval War
College was nsed in analyzing the col-
lected  data, and from the resuliing
[requency Lables various cross-analyses
of intergroup and intragroup variations
were stndied. Speeial emphasis was put
forth to determine the degree of salis-
faction with present roles in both cur
rent and fulure weapon systems devel-
opment and inlluenees on these roles.
Where applicable, Goodman and Kru-
shal’s coeflficicnt of ordinal association
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was used.? Four of the 24 officers who
did not return their questionnaires were
randomly seleeled and surveyed, Their
responses showed no great variation
from the other questionnaire respon-
denls,

Survey Results. The survey revealed
that 20 percent of the line officers
intervicwed were salislied with their
role in clfecling changes in current
weapoun  systems/platforms, while 80
pereent were dissatislicd. The majority
thought they should have a major role
and view their present role as being
minor. No ofliccrs thought Lheir voices
should not be considered or Lhat they
had too much of a voice. The more
senior officers of the School of Naval
Warlare had a 22 percent salislaction
index, while the more junior officers of
the School of Naval Command and Staff
had a !9 pereent salisfaction index.
Officers whose primary operational cx-
perience was in submarines or missile
destroyers tended Lo be less dissatislied
than officers of nonmissile destroyer
operational  cxperience.  Dilferences
were also noted between olficers with
and without stall cxperienee in the
Naval Systems Command, and it was
apparcnt thal Systems Command ex-
perienced officers were significantly less
dissatislicd with their present role than
non-Systems Command experieneed
olficers. No associated dillerences were
[ound between oflicers with or without
rescarch, development,  tesling, and
evaluation experience.

Although they did not difler [rom
surface officers as a group, naval avia-
tors exhibited significant dillerences of
opinion among themselves. Fighter and
patrol aviators tended to be more dis-
satisficd than altack and ASW aviators,
All other intergroup analysis showed no
trends toward any dillerences of
opinion.

The results of this sarue survey indi-
cated that 16 percent of line officers
were salisfied with their present voiee in

determining  fulure weapon  systems,
Sechool of Naval Warlare officers had a
20 pereent satisfaction index, while
officers from the School ol Naval Com-
mand and Stall had a 13 percent salis-
faction index. No oflicers thoughl their
voices should not be considered or Lhat
they should be the overriding considera-
lion. One officer thought he had too
much of a voice. The majorily of
officers thought they should have a
significant voice bul presently have only
a minor voice, Officers with Naval
Systems Command cxpericnee  were
again less dissatisfied with their present
role, Officers with rescarch, develop-
ment, testing, and evaluation ex pericnee
did not difler in their salisfaction with
officers without research, development,
testing, and cvaluation experience. Offi-
cers with submarine, missile destroyer,
and destroyer operational experience
tended not Lo dilfer on their roles in
future weapon systems development as
was Lhe easc on current wceapon systemns
development,

The elfect of command emphasis on
the submission of suggestions and ideas
on weapon systems was studied. The
results of this arca indicate that an
increase in command emphasis results in
an increase in suggestions and ideas
submitted. It should be noted that a
small increase in command emphasis
resulted in a large increase in the [re-
quency of submission of suggestions and
ideas. Analysis ol intergroup and intra-
group responscs found that officers with
command experience tended to submit
suggestions al a higher frequency than
officers withoul command experience.
No such difference was noted between
officers with and without stafl cxperi-
enee.

The relationship hetween the number
ol means of suggestion which an individ-
ual has knowledge of and the number of
suggestions one submils was cxamined.
This study revealed thal inereasing
knowledge ol suggestion procedures led
to an increase in Lhe frequency of
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submission of suggeslions. No signifi-
cant dillerences were noted among the
groups ol the ollicer populalion, hutl
officers with Syslems Command stall
experience  or command  experience
lended Lo be aware of more procedures
than those without Systems Command
or command expericnee,

A slatistical analysis was also madc
to determine if an increaging knowledge
ol procedures led to increasing deprees
of satisfaction. The results ol this ex-
aminalion revealed that, slatistically, it
dil. A further lest Lo determine if
increasing the frequencies of submission
ol snggestions resnlted in incrcasing
degrees ol satislaction produced find-
ings that were nonconclusive.

In an cffort Lo determine which
methods of suggestion were considered
by line officers o he mosl significant in
allecling changes in wecapon systems/
platforms, the line officers surveyed
were asked lo choose [rom a list of
methods the one which they considered
to be the most effective and Lo rate that
melhod on a scale [rom one to fonr in
cffeclivencss. The ratings given cach
meLlhod were then averaged in order lo
determine the relative clfectivencss of
the various methods in the opinion of
thosc marking the survey,

The resulls revealed that the SSBN
Patrol Report and the Trouble Failure
Report, bath nsed by submarine olfi-
cers, arc considered lo be highly effee-
tive by those individuals who utilize
them. (Their ratings on Lhe 4.0 scale
were 3.5 and 3.2, respeetively.) Also
rated high in cllectivences were the
Surface Missile System, Commanding
Officer Namrative Report and the Main-
tenance and Material Management {3-M)
System (both 3.0). Rated as especially
inefllcctive were routine reports and
Ship or Ordnance Alteration Reeom-
mendalions, The two most [requently
ciled methods of the letter via Lhe chain
ol command and personal contact with
triends in action agencies were aceorded
the very modest cifectivencss ratings of

1.2 and 2.2, respectively, The balance of
the methods ecited for consideration
were rated as  medioerc—including
OPNAV visils (2.5), professional peri-
odicals {2.2), conlractor visits (2.0), and
symposiums (1.3).

Summary of Findings, The resulls of
the survey show a marked degree of
dissatisfaction among naval line officers
with Lheir role in development of naval
weapon  systems/platforms.  Specific
groups ol linc officers cxpressed varying
degrees of dissalislaction, The more
scnior officers of the School of Naval
Warlare expressed a lesser dissatisfaclion
than the mare junior officcrs of Lhe
School of Naval Command and Stall,
This dilference is not belicved to be a
[unetion of rank but is atiributed to
hackground and cxpericnce. School of
Naval Warlare officers represented 74
pereent ol the olficers who have had
command and 06 pereent of the officers
who have had Systems Command ex-
pericnce. As was shown in Lhe dala,
olficcrs with Systems Command experi-
cence exhibit significantly less dissatisfac-
tion than officers without these back-
prounds, Officers of the Schools of
Naval Warlare and Naval Command and
Staff withont these backgrounds tended
Lo have similar opinions.

1L is apparent that line officers with
command and Systems Command ex-
pericnce  knew  of more procedurcs
which they can exercisc to make their
ideas and supgestions known. This
knowledge appearcd o decrcase the
levels of dissatisfaction with roles in
weapon syslems/platforms  develop-
ment. A probable reason that no similar
differcnees were fonnd between officers
with and withoutl research, develop-
ment, Llesling cvalualion experience is
that line officers in these positions are
gencerally involved in the component or
more speeific arcas of weapon systems
programs.

The lesser dissatisfaclion among sub-
marine officers and missile destroyer
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experienced officers can be attributed
lo the specialized procedures available
lo them for voicing ideas and sugges-
tions, These procedures apply only Lo
currenl weapon syslcms/plulfurms, and
the officers’ degree of dissalisfaclion is
no diflerent from that of other line
ollicers with regard to future weapon
Syslmns/phllf()rms.

The efleet of increasing command
emphasis and knowledge ol procedures
led to an increasing of the level of the
number ol suggestions and ideas sub-
mitted. The increasing awarencss ol
ways Lo make ideas and suggeslions
known had a positive correlation with
an increasing  level  of  satisfaction,
whether or not this oplion was exer-
cised. Findings concerning an inercase in
the rate ol suggestion submission lead-
ing to increased line oflficer satislaction
were nol conclusive, The inconclusive-
ness of Lhis latter (inding is probably the
resull of the expressed general incllec-
tiveness of the communication methods
ayailable.

The dilferences belween groups in
the foregoing discussion arc significant
and point oul lhe effects of various
mfuenees on line oflicer dissatisfaction
wilh their role in weapon syslcms/p]zll—
forms developmenl. Overall, however,
the two mzin influencing lactors found
in this study appear lo be the lack of
knowledge of procedures by which to
make their voices heard and the lack of
communication methods that line ofli-
cers think are ellective for them,

Feedback Systems. All of the meth-
ods mentioned by the respondents lor
recommending changes in weapon sys
tems/platforms and as many more as
could be idenlilied by the authors were
studicd in the hope Lhal such study
would assisl in the delermination of
causes for the low degree of salisfaction
indicated by the respondents. [t was the
judgment ol the authors that a compari-
gson ol the methods was necessary in

weighing the dilferences in elfeeliveness
ol ralings assigned,

Mosl of Lthe methods identified are
readily recognizable [rom their respee-
tive litles and of such general applica-
tion that an individua! description of
cach is unnecessary. Examples of these
methods are letlers via the chain of
command, posiexcreise reports, inspee-
lion reports, and OPNAV, Syslems
Command, and contractor visits, The
authors sclected a number of the more
formally structured methods, which are
deseribed bricfly below,

® The Unsalisfactory Material Con-
dition Report cnables commanders to
promptly report to the Naval Air Tech-
nical Service Iacility any material
[ailure in acronautical material which
allects  salcty or mainlenanee pro-
cedures. These reporls are evaluated by
the Naval Air Technical Facility, and
the results are dissciminated to  the
appropriale commands,”

® The Naval Ships Syslems Com-
mand Defecl Prevention Reporling Pro-
gram provides [or the reporting ol de-
{cets discovered in spare parts, inslru-
ments, or other material procured for
shipboard construction or repair. Action
activilies then investigale Lhe reporl and
determine whal measures arc necessary
lo prevent recurrence. Deleels rather
than innovations arc emphasized.?

® Any allerations in the design, ma-
terials, number, or location of the ship’s
componenl parts must ficst be approved
by the Naval Ship Systems Command.
Requests for such changes arc for-
warded in a lelter via the chain of
command to NAVSHIPS, where they
are given a priorily raling. A reeworrent
shortage of funds usually precludes all
bul the most urgent of alterations, and
the lengthy approval procedure limits
the elfeclivencss ol Lhe system, This
probably resulls in a reduclion in the
number ol submitted requests and Lhe
accomplishment of many unauthorized
allerations.’
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® 5SBN Patrol Reporis are a scrics
of comprehensive reports which are
submitted hy the SSBN commanding
oflficer, via the chain of command, upon
completion of a patrol.® As with most
reports of this natnre, endorsements and
comments are required through the
chain, The delails of the contenls of the
report and the methods used are classi-
lied, Suffice it to say, however, that dnc
to the strategic importanee of SSBN’s, it
may be assumcd thal these reports
reveive appropriale allention through-
oul the chain of command with action
responscs commensurale with the de-
gree of urgeney applied.

® Reporl of Unsatisfactory or Delee-
tive Torpedocs or Liquipment, the
RUDTORPE System, provides a means
ol reporting unsatislactory torpedocs,
mine vehicles, ASROC and SUBROC
missiles, and their associated equipment
and for recommending improvements
thercto.” Shop, maintcnanee, and
operating personnel may submil RUD-
TORPE reporls on items which are
unsatisfactory or delcelive. All reports
are sent to Naval Underwaler Weapons
Rescarch and Engineering Station, New-
porl, R.I. (NUWS), where they are
referred Lo the appropriate  action
activity, which may include manufae-
turers, NUWS compiles RUDTORPE
data and publishes the montly RUD-
TORPE Digest, which contains informa-
tion on ilems reported and action Laken.
It is distributed lo all interested aclivi-
tics. In addition, cach RUDTORPE sub-
mitler is individually iuformed of reso-
Intion of the problem reported.

® The Commanding Officer’s Narra-
Live Reports on Surface Missile Systems
Deficiency Correclive Action Program
(DCAP) provide a means by which
commanding offieers ol guided missile
cquipped ships, missile schools, naval
wedapons stalions, and naval ammunition
depols with missile checkout installa-
tions may, on a regnlar basis, presenl a
comprehensive assessment of the Sur-
face Missite Systcam as a whole,?

1EW

Allowing wide latitude in scope and
format, the report is intended to convey
the personal judgment and asscssment
ol the ecommanding officer as seen from
his unique command position. The
material reporled is clective in nature,
permitling the originalor to comment
accordiug Lo his desires. The reports are
submitted quarterly to Naval Ship Mis-
sile System FKngiucering Station
(NSMSES) where they are reproduced
and distributed to all inleresled activi-
lics, Acting as a central clearing house,
NSMSES reviews the reports to deler-
mine aclion required and acknowledges
all reporled problems and deficiencies,

® Anolber specialined Navy feed-
back system for weapon systems/plal-
fornis is the IFlect Ballistic Missile Weap-
ons System Trouble and Failure Re-
port.” This report is submitted on any
material failure in cqnipment under the
cognizance ol the Stratcgic Systems
Project OMlice. These reports are in-
corporaled into Correelive  Aclion
Recommendalions whieh are examined
by onc of several technical olfices and
incorporated into a monthly report to
all FBM activitics, Considering the eriti-
cal naturc ol the subject maller, Lhese
reports are processed ex peditiously,

® The Maintenance and Material
Management Syslem (3-M) is an inte-
grated management system designed to
provide for reporling and dlssemmal.mg
gignificanl maintenance information.
lts two subsystems arc the Planned
Maintenance Subsystem (PMS) and the
Maintenance Data Colleclion System
(MDCS). The former defines uniform
mainlenance standards based on engi-
neering experienee and delincates sim-
plified proeednres for performing the
required maintenance, The PMS Feed-
back Reporl (OPNAV Form 4790/7A)
provides Lype coinmanders with a means
ol recommending changes in the main-
lenanee procedures and lileralure in-
strnetional malerial.

® The Maintenance Dala Colleclion
Sysleru is a compilalion of reporls by
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maintenance personnel which are nsed
in preparing maintenance information
and recommendations, These reports are
made on a special form (OPNAV Form
4790/21), which may include remarks
aud obscrvations.

® The procedures by which [leel
aireralt may be modificd provide the
naval officer with an opporlunily lo
influence present weapon syslcmafplal.—
forms.! Prior Lo the accomplishment
of any mstallations or protolype ehange
in naval aircraft, the controlling cus
todian is notilicd of the proposcd
change and is provided with justification
and a complete descriplion of the
modiflication. Upon approval of Lhe
submitted change, ONE UNIT may be
modificd, After a salisfaclory time
period for evaluation of the modifica-
tion, the originating aclivily submils a
rough-drafl  Teehnical Threclive e
bodying the proposed change and, upon
approval, is responsible for the issuance
ol the formal Technical Directive and
the material required.

® The Cash Awards [neentive Pro-
gram establishes procedures for mililary
personnel Lo submil practical contribu-
lions for cash awards lo increasc Lhe
eflicicncy and cconomy of the Navy
Department and  Government  opera-
tions.!2 Contributions arc submitted via
the chain of command on u general
form and are reviewed by the Navy
Incentive Awards Board.

There arc Lhree categories for cash
awards: suggeslions, invenlions, und
scientific achicvement. A suggestion is
deflined as a proposed method of doing
a job beller, faster, or cheaper [or the
Government. fnvention is the develop-
ment of a new and usclul process or
machine which is patentable under the
patent laws of the Uniled States. The
selentific achievement is un acl, deed, or
accomplishment  which  significantly
furthers the research cfforlts of an ac-
Livily or projecl.

® The Naval Air Training and Opera-
ling Procedures Standardizalion

ml}ger 1970 Review
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Program (NATOPS) is a method of
rapidly cvaluating and disseminating
personnel  suggestions  for  improved
training and operatiug practices of air-
erafl.'® It has been highly successful
duc to the rapidity of action required
on the urgent items and the convening
confercnces for the rouline recommen-
dations. In addilion, the aclive support
of many commanding officers has en-
couraged personnel to formulale new
and improved procedurcs.

® The last of the leedback systems
which will be treated in this arlicle is
the End of Line Report, an unolficial
document circulated by fleet aviation
squadrons Lo their sister squadrons
which operate the sume Ly pe of aircraft.
The reporl summarizes stulistically the
operation and maintenance stalistics of
the particular aircrall lype concerned.
The End of Line Report is used mainly
among the squadrons which operate
sophisticated aircralt in the Gulf of
Tonkin, and it is submitted only [ollow-
ing the combal line period.

The study of leedback systems re-
vealed certain characteristics common
to almost all of them, rcgardless of
application. Mosl systems have the im-
provemenl of exisling hardware as a
goal and have the potential, through
data analysis, to influence luture hard-
warc design. Limited in scope, they
emphasize deficiencics rather than posi-
live or original suggestions, They arc
dlauted toward Lhe specialist, the en-
listed technician, or maintenance man,
not the line officer.

The Tleedback programs which re-
ceived Lhe highest average clfectivencss
ratings by respondents to the survey
queslionnairc were  those  associaled
with rclatively sophislicated weapons
systems, notably missile systems. This is
nol surprising, sinec thesc programs, due
Lo the strategic or luclical importanee of
the weapon systems with which they are
associaled, are well funded and reccive
commensurale atlention. IL is worth
noling that surface line respondents
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who had never setved tours associated
with a missile system not only indicated
a greater degrec of dissatisfaetion than
their  missile-oriented contemporarics,
but when asked to idenlify the most
cffeetive feedbaek system known, fre-
quently answered, “I don’t know of
any,” or, as onc respondent put it, “I've
been too busy just trying to keep World
War Il vintage ships afloat to worry
about making suggestions,”

Finally, the fact that the aloremen-
tioned missile systems are relatively
sophisticated with sophisticated prob-
lems may dictate the need for a speeial
fecdback program.

In the ficld of aviation it appears that
cstablished fecdback programs olfer
cven less to the line officer as an avenue
ol communication. As with the surfacc
conneclted programs, they cmphasize
defeel reporling or maintenance data
collection. The aviators among the ques-
tionnaire respondents generally  indi-
cated a preference for more informal
communicalions methods, notably per-
sonal contact. The previously described
End of the Line Report, which is
nnofficial, appcars Lo have evolved [rom
the recognition by the flect of the laek
of a method of communicating valuable
operational informalion and ideas be-
tween carrier-borne sqnadrous and lo
cognizant ageneics up the command
chain, It is unigne among the aviation
feedback programs and certainly pointa
up the need for the formalization of an
official system.

In the judgment of the authors, the
most desirable characteristics of the
leedback systemns studied from the view-
point of the individual linc officer arc as
follows:

I, The establishment of a central
clearing house to reecive inpuls from
the [fleet, assign problems Lo action
agencies, and monitor the system,

2. Where appropriate, the provision
for positive, individual responsc Lo in-
puts, with response deadlines cslab-
lished and adhered to.

3. The provision of input formats,
designed to permit brevity but allowing
latitude for comments and recommen-
dations, without e¢xcessive Leehnical
justification and documentation,

4. The climinatiou of “via™ addees.
Inputs are received by the “elearing
house™ and redistributed a8 neccssary
throughout the chain of command.

5. The regular, periodic distribution
of system snmmarics, containing items
of interest, to all parlicipating activitics.

0. The active participation and ac-
cessibility of Navy and civilian contrac-
tors and scientists.

7. A clearly defined organization in
which responsibilitics are well deline-
aled.

The preceding fecdback systems are
representalive of the methods by which
management dala, suggestions, and idcas
may be communicated. Another meth-
od of practical valoe to the Navy, [rom
the standpoint ol malerigl management,
is the ad hoc conlerence, symposinm, or
review, Unlike the systems previously
described, these conferences  usually
grow out of rceognition of a specific
problem arca. The following arc two
examples of this method.

® Officers assigned lo OPNAY
planning assignmenls frequently turn to
the flect opcrating forecs for advice on
follow-on weapon systems/platforms.
This is nsually done on a person-to-
person or  olfice-lo-office basis. The
persons of ofliecs {stalfs) consulted arc
usually scleeted because of knowledge
or individual expertise. In the past the
practice has usnally provided the limited
amounl of information requested.’

In carly 1967 it hecame apparent to
OPNAYV. planncrs that this practice
should be formalized in order to gain
full advantage of the wealth of experi-
ence that was developing in the flcet
duc to the hostilities in Southeast Asia.

The concepl was implemented when
in 1967 planming was begun for an
Annual Requirements Conference on

Fighters and Altack Aireraft. All flect
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and shore aclivilies direetly associated
with operation of fighter and attack
aircraft were advised by CNO that such
a confercnec was being planned with the
objeetive to exchange views on flect
requirements, explore current weapon/
aircraft limitations, deficicncics, and
major problems, and lo utilize flect
inpute iu future requircments
planning.!® The response was favorable,
and after the appointment of a stecring
committee to plan the agenda and other
confercnee specifies, lthe conferenec was
scheduled for 3 days in Junce 1967 at
NAS North lsland. Attendecs were
limited to 100 with prorated representa-
tion from caeh command.

After the eonfercnce was convened,
the conferces were briefed on various
subjects, including future weapons,
weapon syslems, and aircraft develop-
ments which could be available in the
1970 to 1985 time period. Following
this bricfing, both the attack and fighter
oriented conferees went into committee
sessions which produced conclusions on
future aireraft requirements in the arcas
of fire control systems, displays, clec-
tronic countermecasurcs, communici-
tions, navigation, and otber aircraft
characteristics. ' ®

This conferenee was notable because
it was designed specifically to receive
innovative idcas from line officers cur-
rently in the [leet, and it resnlted in a
unique dialog between planners and
opcrators,

® During hostile engagements in
Southeast Asia between 17 June 1965
and 17 September 1968, it became
apparent through analysis that a large
number of air-to-air missile firings were
required in order to achieve one kill, As
a result, CNO in July 1908 established a
five-man tcam to conduct an ad hoc
review, the purpose of which was to
determine in depth the entire process by
which the Nayy’s air-to-air missile sys-
tems are ecquired and employed in
order to identify those arcas where
improvements should he made.'” The

review occurred August to November
1968. The systems reviewed included
the current Navy fighter aircraft and
their missile eystems that were operating
in Southeast Asja at that time,

After an initial review, the team
dircctor, accompanied by task leaders
scleeted for their particular arca of
expertisc and the particular arca of
inquiry, made personal visits to flect
commands, industry, and CVA’s.
Approximately 87 activitics were visited
by onc or more tecam members. The
visils included lype commanders, Ma-
rine Corps aclivities, deployed CVA's,
major contractors, major flect staffs,
and many other activities assoeiated
with air-to-air missiles, The preliminary
serica of visits provided the tcam the
perspective  essential  to  meaningful
evaluation,'®

Subsequent to the preliminary team
visits, an air-to-air missile system sym-
posium was held. The symposium

.. . brought together 200 atten-
dees representing the complete
spectrum of interest and/or direet
participation in all phascs of air-
to-nir missilry: Industry, fleet,
shore cstablishments, and Marine
Corps. Tbe primary objcctive of
the symposium was to identify
problems and reach concurrenee
on their definition. No real at-
templ was made to solve problems
then identified , .. '°

Shortly after the symposinm, three
major contractors formed a manage-
ment and cngincering team in an cffort
to solve these problems.

The review deseribed above typifies
the ad hoe method of receiving fecd-
back information. 1t ariscs from the
acknowledgment of a specific problem
arca for which possible causes or solu-
tions arc sought on a one-time basis. 1t
provides planning and technical ageneies
with the opportunity to gather fresh
viewpoints and to make personal con-
tact with operational units,
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The ad hoe method, although tailor-
cd more for the officer than for techni-
cians and maintenanee personnel, ap-
pears to have limited value to the
individual officer as a means of making
himself heard. Of certain value to the
Navy in dealing with specific problem
areas, il is, nevertheless, ncecssarily
limited in seope and is usnally eon-
ducted on a onec-time hasis. Addition-
ally, it is usually availahle to only a few
seleet officers, chosen for their experi-
ence level and not for their desire for
mnovation.

Findings. The main finding of this
study was the vehemeney of the dissatis-
faction of naval linc officers with their
role in weapon syslems/plaLforms devel-
opment. The authors inlerpret the
vchemency ol dissalisfaction as being
strong, requiring a satis(actory solution.
The sampled line officers perecived dif-
terent levels of responsibility toward
future and current weapon systems/plal-
forms development. The slronger role
indieated toward current weapon sys-
tems/platforms is perhaps dietated by
their familiarity with thesc systems.

Differences in envisioned roles in the
different communilics of line officers
were found. These differences were
studied not for themsclves, but in an
cffort to discover the reasons for them.
The reasons for the major variations
between communitics were a lack of
knowledge of procednres to make their
voices heard and Lhe lack of communi-
cation methods that line officers think
are cffective for them. Lt was fonnd that
the most highly rated communication
methods were those related to new,
well-funded current weapon syslems/
platforms. Irom this information some
charaeleristics of these good communi-
cation methods, in the line officers’

view, have been outlined. 1t was further
found that no cffective method is avail-
able by which line officers can make
their ideas and suggestions on future
weapon systems/platforms known. The
mcthod apparently is contact with
[ricnds in appropriate naval staff posi-
tions and is dependent on knowing
someone in the right agency. 'This
melhod ohvionsly has limitations for
the junior officer who has had less
opportunily to catablish such contacts.
The assignment of line officers to naval
staffs involved in weapons development
is a commnnication method in itself but
appcars lo have limited effcetivencss,
Officers initially upon assignment to
staffs can make known their own ideas
or snggestions or those of olhers with
whom they have associated, hul with
time and the lack of continnous dircel
association wilh operaling clements,
their effecliveness as a means of eom-
munication is helieyed to diminish.

The authors of this stndy recom-
mend that a determination he made on
the role desired for the line officer in
weapon systems/platlforms development
by the Navy Department. 1f thal role is
less than thal indicated by line officers
in lhis study, adegnale explanation
should be given to alleviate the wide-
spread  dissatisfaclion currently indi-
cated. 1t is further recommended that
an ctfective program for the communi-
ealion of ideas and suggestions on hoth
current and future weapon syslems/plat.
Iorms he cstablished and thal such a
program reecive wide dissemination in
the form ol a direclive Lo all leyels of
command. 1t is envisioned that such a
program would not be lied to an already
cxisting program but would have as ils
sole purpose the interchange of
thoughts on weapon Byslems/plat[orms
development,
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BUORD UNDER FIRF IN 1864

The following letters were extracted from photostats of the Bureau of Ordnance
records furnished by the National Archives.

Headquarters Dep't of Virginia and North Carolina In the Field, Va.
Aug. 12th 1864

Capt. Henry A, Wise
Chief of Bureau of Qrdnance
Navy Department

My dear Sir:

[ have received your telegram in answer to my request to loan me a block for a gun to be put at
the disposal of Mssrs. Sawyer for the purpose of being rifled, saying that the block cannot be
loaned me as requested, ''because it is not considered strong enough to be made into a rifled

gun.n

I take leave to suggest that I asked the Navy Department for a qun and not for an opinion—{ can
get the latter anywhere.

I suppose it would depend something on the size of the block and the size of the hore whether it
would be “‘strong enough to be rifled.”

To bring the opinion to the reductio and absurdum suppose we take a block for an 11 inch gun
and rifle it to the calibre of a Springfield musket, 58/100 of an inch, would the block be strong
snough to be made into a rifled qun?

[ beg leave also to add that in the Fall of '61, Mssars, Sawyer rifled for me with Five inch bore two
Navy 32's which I took to the Gulf and they did such excellent shooting that the Navy officers
borrowed them from me and never returned them, being the only rifled gquns they had on hoard
two boats, therefore it was that I ventured to ask the loan of the block. If the Navy will send
back my two guns I shall not want to borrow the block, besides I won't say anything about the
Twenty five hundred tons of coal I loaned the Navy at the mouth of the Mississippi, which has
never been returned or paid for.

Most truly your obliged friend {but not for your opinion)

sgnd—Benj. F. Butler, Maj, Genl,
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Bureau of Ordnance
Navy Department
Washington City

15 Aug. 1864,
My dear General:

I have this day received your letter of the 12th instant, containing your “opinion’’—which I
should find difficulty in getting “‘anywhere’” else—in reply to what you think of my opinion in
reference to gunblocks.

Now let me give you the facts and I think you will then admit that your argument is based upon
an entire misapprehension of the real state of the case.

By the way of illustration you ask, if an }{[Egunblock wete beored up te about the size of a pipe
stem would it be strong enocugh for a rifled gun?

Certainly it would—not a doubt of it—provided, however, the gunblock had not already been
bored to eleven inches, and the iron was geod; which is not the case with blocks at Alger's—they
being already bored te 7-1/2 inches, So that unless the present hole is filled up and a new tube of
58/100 in inserted your illustration will not touch the question.

Again these 7-1/2 inch blocks of 16000 1bs, each, have been found from the results of trial under
the direction of Admiral Dahlgren—who designated them-—in his opinion, to be of defective
metal, and, consequently, of insufficient strength for Rifled Cannon.

You would certainly therefore deem it not less than criminal in me to transfer to you one of
these blocks, to be rifled by Messrs. Sawyer, or any one elss, for use in the Army to the imminent
danger of the men, without at least giving an "opinion’’,

With reference to the two Sawyer guns the Navy borrowed from you, beth gave way under
ordinary fire on board ship, ‘‘shooting’’ in different ways, which impressed us with such an idea
of that species of rifted artillery that we did not deem it expedient to borrow any more of them
for Naval purposes: the sailors did not seem to appreciate them! I send you herewith a sketch of
one of them with a report from Admiral Farragut, and the broken guns are now at the New York
Navy Yard subject to your crders.

Nevertheless if, with the above facts befere you, you still wish to have ons of the blocks, a
requisition for it in the usual form, through the War Office, will be immediately complied with.

As for the 2500 tons of coal, that operation [ have nothing te do with; [ have heard, however,
incidentally, that at the capture of New Orleans by the Navy, there were seized a number of
valuable streamers, cattle and divers other articles, but eventually taken possession of and used by
the Army for its purposes—these, perhaps, in the final adjustment of the coal account, will be
considered,

All such matters, however, 1 leave to wiser heads—my business is only Ordnance, for Ne suter
ultra repidam.

1 am, General, with great regard for your opinions in everything save Gun Blocks

Your friend and Servant

Signed—H.A. Wise, Chief of Burean

Maj. Genl, B.F. Butler
Headquarters Dept. of Va. & N.C,
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EVOLUTION OF
THE CONCEPT
OF LOGISTICS

Although many efforts have been
made to define precisely the concept of
logistics, there remain today many
shades of meaning for this term. It is
important to understand precisely what
the concept encompasses in order that
planning and communication may be
facilitated.

An article prepared

by

Lieutenant Colonel Graham W. Rider, U.S. Air Force

Logistice has been, is, and probably
will continue to be a most controversial
military subject. There is absolutely
nothing wrong with controversy when it
leads to better understanding, better
organization, or hetter operations, With
regard to military logistics, however,
these objectives have escaped our grasp
time and time again because very few of
us have cver appearcd to be talking
about the same thing, Onc has only to
compare any two definilions of logiatics
to gel the point. Yet, if you were to
compare all of the definitions of logis-
tica that are available, you would recog-
nizc that logistics is a function of
warfarc, that it has social and economic
purpose, that it is a funetion of the
organization, and that most of these
definitions say the same things cven
though they differ widely in detail.

Reading definitions is a rather dry
academic pursuit which should be left
to academicians, On the other hand,
most of us arc deeply interested in
understanding our profession, and logis-
tics is a part of it. This artiele proposcs
to improve that understanding through
an investigation of the origins ol the
word logistics and its conceptual appli-
cations to military organizations from
its lirst use by the French Army of
1670 to its more recent use by U.S.
Armed Forces in World War 1I. There
then follows a brief look at develop-
ments concerning logistics in the post-
war period. These have been sponsored
by the servicea. The article concludes by
describing a research study undertaken
to resolve the current confusion sur-
rounding the military concept of logis-
tics.
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The Origin of the Military Word
Logistica, In the beginning there were
two words, logistikos and logisticus. The
first is Greek, the sceond, Latin, and
they both had the same meaning—
calculation or reasoning in a matheinati-
cal sense. At some later time the word
took on a second meaning, so that
today logistics in current usage can take
cither one of two totally different defi-
nitions. The first meaning, to rcason
mathemalieally, has remained eonstant
for eenturies.

We can trace the sccond meaning of
logistics back to some obseure carly
usage of the latin root, log-. Latham
states that logluguea, a noun meaning
lodge or hut, appeared in records dated
1350; and logio, a verh mcaning to
lodge or dwell, appearcd in 1380." He
attributes the French verh, loger, mean-
ing “to lodge™ Lo this Latin antceedent,
and we might note that the root’s usage
is eurrent. You can still buy a ticket for
a loge scat in some local movic theaters.

The French verb loger leads us di-
reetly to the second meaning of logis-
tics. As civilized sociclics grew out of
the Medieval Age and began to acquire
sophistieation, so too did the nature of
the warfare in which thesc socictics
engaged. Armies grew in size, and the
problems of administering them also
grew. Sometime near the year 1670 an
adviser Lo the French King, Louis X1V,
proposed a solution for thesc military
problems in the form of u new staff
structure for the army. One of the
newly created positions was that of
Mareehal General des Logis, whose Litle
came from the verb loger. This officer
was responsible for planning warches,
seleeting camps, and regulating transpor-
tation and supply.? This instance ap-
pears as the first applieation of the new
meaning of logistics and the first organi-
vational usage of logistics us we recog-
nize it loday.

There are some who would argue
with the last point by recalling that
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there was an officer in the Roman Army
called the Logista. However, Lutham
statcs that the first recorded usage of
the term oecurred in 1574 and that it
was the title for an aceountant. This
seems perfeetly in keeping with the first
meaning of logistics and the carly Latin
word logisticus. Tven if the tille was
used in the Roman lLegions, probahly
the official would bave heen a pay-
master or an administrator. There is
another argument that traces from the
title of Quartermaster General. That
title appeared in Buropean armics at
about the same time that the Freneh
created  the Marechal General  des
Logis.® Since, as we shall sec later, the
two titles mean cssentially the same
thing, the argument goes that the carli-
cst logistician was called the Quaestor,
another official of the Roman Army.
lowever, Latham states that this office
originated as a judge, or more properly
as an inquisitor, and later it hecame the
title of the paymasters of the legions.
From another source, H.M.D. Parker,
who is an authority on the Roman
Army, we find that ncither Logista nor
(Juaestor were uscd as titles for legion-
ary officers. Instead, he lists the Prae-
fectus Castrorum (person in charge of
the camp), and he descrihes this officer
us a sort of glorified quartermaster who
in time of peaec was in charge of the
camp and the specialists who were
assigned to it. In time of war this same
officer was in charge of the legionary
train and supervised the provision of
raupplics.4

Although we could go into greater
detail in investigating the origins of the
logistics profession, it seems enough to
say that someonc has always had o
furnish supplics and transportation for
military forces. That office has had a
numher of titles down through history,
but it was the French who gave us the
modern term logistics. Very soon after
the ercation of the office of Marechal
General des Logis, his duties were heing
described as Iz logistique.
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Early Application of Logistics.
Jomini [liest used the teem lo logistique
whieh has been translated to Fnglish as
logistics. He can be ealled the “father”
of military logistics. He drew upon his
expericnees in a number of wars, prin-
cipally from those campaigns when he
was a staff officer for Napoleon, to
write the following:

If it be acknowledged that the
ancicnt logistics was only a sei-
ence of dctails for regulating
everything material in regard to
marches; if it be asserted that the
functions of the staff embraee at
this day the most elevated fune-
tions of stralegy, it must be
admitted also that logistics is no
longer mercly a part of the scienec
of the staff, or rather that it is
neeessary to give it another devel-
opment, and to make of it a new
seicnce which will not only be
that of the staff but that of
generals—in—chicf.5

The duties of the Marechal General
des Logis expanded and Look on new
dimensions. Logisties did not long re-
main on this high plane. In fact, it was
cclipsed and, as we shall see, remained
virtually so until World War IL The man
who cast the shadow was nonc other
than Karl von Clausewitz. In a very
short span of time, the leading military
men of the world adopted the Prussian
interpretation of Clausewitz’s theory of
wir. Since he makes no mention of
logistics in all of vomn Kriege (On War),
the eoncept of logistics lost most of the
military meaning that Jomini had given
it.? For example, ahout 40 years later,
in 1876, an English major general pub-
lished a dietionary in which he defined
logistics: “With reference to military
seience, il is the study of the military
resources of countries, whieh forms part
of the information gathered hy the
intelligenee department of armics.™

Edward S, Farrow, an instructor of

tactics at West Point, in 1895 brought
logistics back toward its original mean-
ing but probably fathercd a migconcep-
tion mentioned carlier:

Bardin eonsiders the application
of this word by some writers as
more ambitious than accurate. It
is derived from Latin Logista, the
Administrator or Intendant of the
Roman armics. It is properly that
branch of the military art em-
bracing all the details for moving
and supplying armics. It includes
the operations of the ordnance,
quartermaster’s, subsistenee,
medieal, and pay departments. It
also embraces the preparation and
regulation of magazines, for open-
ing a eampaign, and all orders of
march and other orders from the
Genceral-in-Chief relative to mov-
ing and supplying armies.®

A few years carlier, in 1888, Lt
Charles C. Rogers, USN, introduced the
subject of Naval Logistics at the Naval
War College, just 4 ycars after the
institution’s founding. Since that time
the subjeet has had varying degrees of
importance and emphasis in the curricu-
lum.® The nature of the subjeet as it
was studicd there just prior o World
War [ is illustrated by this quotation
from a lecturc presented by Comdr.
G.T. Vogelgesang, USN, in I911:
“...Logistics comprehends all the
operations eoudueted outside the ficld
of battle and whieh lead up to it, it
regulates the execution of those move-
ments whieh in eombination become
the funetions of strategy . . ..”'¢

Logistics had nol yet regained the
position of a new seience of warfare
accorded Lo it by Jomini. A bright spot
did appear in a hook written in 1917 by
L. Col. George C. Thorpe, a Marine and
a graduate of the Naval War College.
The book was called Pure Logistics, and
in its preface Thorpe resurrceted
Jomini:
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The terms “pure” and “applied”
may he used with the same mean-
ing as to Logistics as to other
sciences. Pure Logistics is merely a
scientific inquiry into the theory
of Logistics—its secope and fune-
tion in the Secicnee of War, with a
hroad outline of its organization.
Applied Logisties rests upon the
pure, aud coneerns itsclf, in accor-
danee  with  general  principles,
with the detailed manner of
dividing labor in the logistical
ficld in the preparation for war
and in mamtammb war during its
duration.

Thorpe™s influence was not immedi-
ately felt. In faet, many conlinued lo
regard logistics solely in terms of its
application. For example, Farrow re-
vised his dictionary again in 1918 and in
it offcred a definition of logistics which
was Buccinet in comparison with his
carlier work: “Logistics—That branch of
the military art which embraces the
details of moving and supplying
armies,” ?

Bringing Logistics Up to Date. A
number of definitions of logistics that
appeared during the 1920° and 1930
said cssentially the same thing that
Farrow raid in his last revision. Logistics
was in the doldrums. Apparcntly,
nothing of note was done organization-
ally or otherwise that could have given
logistics a push cither in theory or in
practice. However, World War 1l
changed the situation—it made logistics
a houschold word.

The task of moving and supplying
armies assumed by our Nation during
World War 1[ was grealer than cver
hefore experienced in military history.
Troops and supplics were moved to the
South, Central, and North Pacific Ocean
areas; Lo China, Burma, and India; to
Russia through the Persian Gulf and 1o
the Barents Sea; the Mediterranean; and,
of course, to Furope. The Army judged
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its prewar organization inadequate for
this huge task. Accordingly, it re-
organized carly in the war to form the
Army Scrvice Forces along with the
Army Ground Forces and the Army Air
Forces. The Service Forees scemed
equal to the task of moving and supply-
ing armics all around the world, hut iu
the opinion of the headquarters staff,
the words “supply” and “scrvice™ were
not. Logistics secmed more appropriate,
and hy the time the organization dis-
banded, following the war, its use had
become official. The Army Service
Forees™ final report was titled Logisties
In World War H, and its introduction
explained the use of the word in this
manner:

The word “logistics”™ has been
given many different shades of
meaning. A common definition is:
“That branch of the military art
which ¢mbraecs the details of the
transport, quartering, and supply
of troops in mllltary operations.’
As the word is used in the follow-
ing pages, its meaning is even
broader. It embraces all military
activitics not included in the
terms “strategy” and “lactics.” In
this sense logistics includes pro-
curement, storage, and distribu-
tion of equipment and supplies;
transportation of troops and cargo
by land, sea, and air; construction
and maintenance of facilities;
communication by wire, radio,
and the mails; care of the sick and
wounded; and the induction,
classification, assignment, wel{are,
and separation of personnel.!

Now this was a significant develop-
ment for logistics. It oceurred in one of
the largest organizations ever assembled
by man, and it contributed to victory in
one of the largest wars ever engaged in
by man. Since one usually does not
argue with success, logistics was ac-
cepted in the postwar years as much
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more than moving and supplying armies
—the concepl wus cxpunded to include
conslruclion, communication, medicine,
and personnel. Tn 1948 a very slightly
reworded version of the italicized part
of the preeeding quote appeared as Lhe
official JCS definition of logistics, How-
cver, iL was not universally aceepted by
the Military I'stablishment. Presnmably,
the doctors, communicalors, personnel
managers, and others did not sec them-
sclves in quite the samc way that the
Army Service Forees did. Furthermore,
one really cannot sce uny differcnce
hetween that definition and one describ-
ing the entire field of military adminis-
tration. In any cvent, altempts were
made in the next few years to reword
the delinition so it would conform to
uctual mililary applications. The result
was uchicved in 1953 and has remaincd
virtually unchanged since.

Logistics. ‘The science of planning
and carrying out the movement
and maintenance of forces. In its
most comprehensive sense, those
aspects  of military  operations
which deal with:

(u) design and development,
acquisition, slorage, movement,
distribution, maintenance, evacua-
Lion, und disposilion ol matericl,

(b) movement, cvacuation,
and hospitalization of personncl;

(c) acquisilion or construc-
tion, mainlenance, operation, and
disposition of [acilitics; and,

(d) acguisilion or [urnishing of
services. !

Thns, onr exploration of logistics
ends with a current definilion. L is a
long way [rom Lhe original meaning of
mathematical calculation and the later
added meaning of lodging troops and
ordering marches, Along the way,

military scholars like Jomini and Thorpe
have claimed that logistics is a science,
hut for most of the time it was ne-
glected or relegated to a scrics of tasks
that, hopefully, somebody clse would
do. World War 1l brought logistics Lo

center stage for military men.

Post-World War Il Developments. In-
lerestingly cnough, those who have he-
come involved with logistics, parlicu-
larly thosc wilth an inclination toward
military scholarship, have given less than
enthusiastic support to the official defi-
nition. In whole or in part they have
tended to ignore it. Their cfforts have
taken the form of intensive scholarly
inquiry and practical organization cx-
perimenting, most of which began with
the book U.S. Neval Logistics in World
War H written by Duncan Ballantine
and published in 1947 at ahout the
same time as was the report of the
Army Serviee I"orces mentioned carlicr,

Ballantine was a historian and was
encouraged and supported by the Navy
to record the history and lessons of
naval logistics during the war, e saw
logistics as a process in which: ©. .. the
raw warmaking capacity of the nation is
translated into instruments ol force
recady to he employed in pursuit of
strategical or tactical objeclives. As such
it is holth an economic and military
underlaking.”"*  Using this as a be-
ginning, we can hriefly deserihe some of
the post-World War 11 developments
that have taken place before getting into
g delailed description of u study of
these same developments whicli resuleed
in a modern definition of the concept of
military logistics,

Navy Developments. In 1949 the
Navy eslablished The George Washing-
ton University Fogistics Rescarch Proj-
ect. As mentioned previously, the sub-
ject of logistics had been taught at the
Naval War College as [ar back as 1808,
Beneliting greatly from the results of
the ongoing lLogistics Rescarch Project,
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the War College was able Lo place new
emphasis on the subject in its curricu-
lum. Rear Adm. Ilenry . Fecles partici-
pated in the research project and in the
Naval War College educational program.
He has been a key figure in the latter
and has written three books on logistics
as well as numcrous arlicles, Using his
own studics and research Lo build upon
Ballantine’s foundation, Kecles olfered a
perceplive  definition  of logistics in
1959: “Laogistics is the provision of the
physical means by which power is exer-
cised by organized forees, In military
terms, il is Lhe cerealion and sustained
supporl of combalt forces and weapons.
lts objeclive is maximum sustained com-
bat effecliveness.™!

Army Developments. The Army
also encouraged hislorians Lo work
under ils auspices in World War It and
allowed them unlimited aceess Lo its
files hoth during and after the war.
Many Army studies have been pub-
lished, bul the mosl nolable were lwo
volumes written by Leighton and Coak-
ley and lwo by Ruppenthal which dealt
wilh global logistics and Furopean logis-
tics, respeetively.'? Their studies imply
the same concepl of logistics as was
proposed by Ballantine. Leighton and
Coukley observed in 1955 thal, in spite
of the official definition of logislics
then published by the Joint Chiels of
Stalf, there existed differing military
interpretations of logisties. These were
found in speeches and wrilings by mem-
bers of the services and especially in
organizational applications (hat varied
widely from the official definition.
They coneluded that there was a:

.. widespread uncertainly in the
military profession itself as to
preciscly where logistics stops and
somcthing else hegins. Lvidently
the term is still in process of rapid
and healthy growth. Until it na-
tures o scitles down, we must
aceepl it rurfor{:u, in whatever
.S. Nava
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guise it appears—thal is 1o say,
with the speeific shape, content,
and emphasis it derives from ils
conerete envirgnment.'®

In the years since World War LI, the
Army created the Logisties Management
Center at Fort Lee, Va., whose respon-
sibilities range from academic to prae-
tical organizational applications ol logis-
tics, Army schools, parlicularly the
Command and General Stall School at
Fort Leavenworth, emphasize logistics
in their curricula. The Army has also
been a major contributor Lo the evolu-
Llion ol the modern coneepl of logistics.

Air Force Developments. The Air
Foree also sponsored logislics rescarch
in the postwar era. The Rand Corpora-
Ltion, established on an Air Foree con-
tract in 1948, organized a logisties
rescarch departinent in 1954, Rand re-
scarch has helped the Air Force in its
cfforts to apply the concept of logistics
in everyday operalions.

On the academie level, the Air Foree
organized an Advanced Logistics Course
in October 1955 at Wright-Patterson
AR, Olio, in a residence program
oflercd by the Air Foree Institule of
Technology. In cooperation with Ohio
State Universily, this 6-month course
was pradually improved and expanded
into a l-ycar curriculum which leads Lo
the degree of Master of Science in
Logistics Management, The degree has
been fully  aceredited by the North
Central  Association of Colleges and
Secondary  Schools since 1963, and
some 300 graduates now hold the de-
gree. Thus the newest of our setvices has
made its contribution to the store of
logisties knowledge.

The Concepl of Logustics in 1970.
Obviously, the services have devoted a
great deal of their resources during the
past 25 years to the rescarch and study
of military logistics. s importance as a
function of war and as a primary organi-
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problem has been to translate the idea,
the concept, of logistics into a usable
framework so that it can be successfully
applied Lo military organization.

Since World War Il a great deal of
effort has been expended by the mili-
tary services on academic research,
study, and practical application in order
to define the scope of logistics. To
many obhservers these efforts seem to
have produced a myriad of conceptual
interpretations of logistics, each of
which has been construcled Lo meet the
individual need at hand.

However, an alert observer notes that
the differences are not so much con-
ceplual as they are semantic. The year-
long study reported in this article toak
notice of the fact that logistics is con-
ceived at three different levels of pur-
pose or funetion. They derive {rom the
viewpoints of the military authorities
who have studied and written about the
subject. These three levels were defined
as the social and economic purpose of
logistics at the highest level; the system
processes or steps through which the
purpose is achieved at the second level;
and the work-funclions or organiza-
tional tasks that must be performed to
make the system work form the third
level of the definition of logistics. Once
this key to wnderstanding the relation-
ship among the differing views of logis-
tics had been discovered, Lhe simple task
of calegorizing definitions and resolving
semantic  confusion, though time-con-
suming, was done with easc. The re-
sulting definition makes sense because it
reasons logically both inductively and
deductively. Many of the logstics
management problems that military or-
ganizations face today can be solved
through a rational application of this
conceplt.

Military Logistics: The social and
economic  function of Physical
Supply and Physical Distribution
that creates time and place value
for military goods and services. As

a military organizational system,
the purpose of logistics is accom-
plished through the processes of
Requirements Determination,
Acgquisition, Distribution, and
Conservation. The organizational
work-functions or physical tasks
that must be performed to accom-
plish the purpose of military logis-
tics are Traffic Management, Sup-
ply, Maintenance, and Facilities
Engineering.

There stands the concept of logistics
as it has evolved through the past three
centuries. Let us take advantage of our
knowledge to improve military organiza-
tions so that we can more effectively
and efficiently accomplish our national
purpose.
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[ don’t know what the hell this “logistics' is that Marshall is
always talking about, but [ want some of it.

E.J. King: To a staff officer, 1942
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The importance of the container ship for future logistical planning is difficult to
overestimate. Because of this new development, a significant reduction in transporta-
tion costs and a revival of the U.S.-flag merchant marine are realistic prospects. These
two trends will increase the capability of the United States to logistically support
overseas commitments, but careful planning is necessary if their full effect is to be

achieved.

AN ANALYSIS OF THE EFFECT
OF THE CONTAINER SHIP REVOLUTION
ON MILITARY LOGISTICS

A research paper prepared

Commander James H. Gallaher, U.S. Navy
School of Naval Command and Staff

Spark lor u scalift yersion of
the industrial revolution has been
ignited by those who have pio-
neered development of the con-
Lainer and ('.()nlaim:rsllip.]

This statement by the Commander,
Military Sea  Transportalion  Service
(MST5) sums up Lhe great changes
which have been taking place in Lhe
merchanl marine. The container ship
revolnlion began in 1957 when Sea-
Land Service, Ine., intreduced three G2
cargo ships converted Lo carry 220
conlainers in  Allanlic  couslwise
shipping. [L look about 10 years lor
conlainer ships Lo prove Lheir value, and
in 1967 the firsl conluiner ships were
built thal were new econstruction and
nol conversions [rom older cargo ships,
Sinee that lime conlainer ships have

rapidly replaced traditional break-bulk
ships in the U.S. merchant marine and
hold promisc of restoring the United
States Lo a more compelilive position in
occan lrade.

The container is a simple aluminum
or sleel box, wilth doors al one end or at
the side, into which break-bulk cargo is
packed. For the first time in transporta-
lion history, an atlempt has been made
Lo standardize unil sizes of bulk cargo
lo be handled by truck or rail transport,
dockside equipment, and the cargo
vessel, The conlainers themselves are
very [lexible, being available in conligu-
ralions such as wirc mesh, lank, or an
open slructure which can he folded fat
for slorage.

The key Lo the ¢flicient operation ol
conlainer movement is slandardizalion
nol only ol conlainer sizes, but of
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corner [illings and cquipment needed Lo
fasten and move the containers through-
out their movement cyele. Ideally, the
container is acaled at the initial shipping
point and remains unopened until its
final destination, therchy redueing
handling of the cargo and preventing
loss, misplacement, and pilferage of
cargo.

With the revolution ol transporting
aterial, it has become necessary to
design a new range of equipment for the
cffective and efficient movement of
containers, It includes, for cxample,
speeial truck chassis, rail flatcars, mohile
container alackers, and transporters. 1t
has also been nccessary Lo construet
integrated oeean Lerminals with con-
tainer slowage arcas and special dock-
side crancs.

Of prime importance to the military
shipper has been the necessity for de-
signing 2 tailored occan vessel lor the
carriage of the containers. These vessels
have hecome known as “cellular con-
tainer ships.” Within the holds there are
cellular struetures of angle iron forming
container guides onto which the con-
tainers are stowed, The container move-
meni within the ship is vertical only,
and therefore large hateh openings are
required Lo make maximum use ol the
ship’s hold. On many of these ships no
cargo-handling  facilitics are provided,

special  container  porls  which  are
equipped with highly automated gantry
crancs Lo load and unload the ships,

In such a highly automated system a
very [uel lurnaround lime is achieved, as
it is possible Lo unload and load a
container every 4 minutes. The time in
port is therefore cul Lo a maller of
hours rather than the weeks necessary
for a standard dry-cargo ship, The maxi-
mum economy ol econlainerization is
realized only il this high speed of
loading is achieved.

Revolutionary Changes in the U.S.
Merchant Fleet. As shown in lable 1, the
present LS, privately owned dry-cargo
fleet consists of 598 ships with an
average age of 19.2 years, OF this total,
90 ships are container ships representing
185 notional ship equivalents. In other
words, the average eonlainer ship can
replace about two average dry-cargo
ships. This replacement factor is lower
than might he expected hecause the
container ship fleet has many units
which were converted from conven-
tional cargo ships which are smaller and
slower than the second generation of
container ships. Based on the efficien-
cies of the second generation containet
ships, the replacement factor would be
much  higher. Container ships which
Iave heen built new, as opposed to

thus these ships operate only from thosc converted from  conventional
TABLE t—-DEVELOPMENT OF U,S. PRIVATELY OWNED
DRY-CARGO FLEET?
Total
Total Avg. Total Notional
No. Age Container Containar
Yeoar Shipsb In Years Ships Ships
1950 593 7.5
19565 620 1.9 - -
1965 b7 18.2 a3 43
1968 599 19.2 78 136
1969 598 19,2 96 1856
2Excludes bulk cargo, reefer, and coastal ships.
bSaurce.' U.5. Military Sea Transportation Service, Mer-
chant Ship Register, July 1969, p. (.
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cargo ships, will have an average replace-
menl {aclor ol more than 4 to 1 by
1973,

An example ol second gencralion
conlainer ships is the ULS. Lincs Ameri-
can Lancer, which carries 1,200 20-lool
conlainers, has a cruising speed of 21
knols, makes a round Lrip from the
United States Lo Furope every 21 days,
and replaces 17 standard World War Il
treighters. Sca-Land Service, #n unsubsi-
dized U.S.-lag carrier, is building in an
overscas shipyard five 33-knol container
ships which will cach carry 1,000 con-
tainers,?

As can be seen [rom the ahove Lable,
the lolal number of ships in the U.S.
dry-cargo (lecl has remained relalively
slatic for the last 20 years, and Lhe
majority of the ships in the flect arc
nearing retiremnenl  age. Signilicanlly,
conlainer ships are rapidly becoming a
substantially larger part ol the Lolal
lleet, going from 5 pereent of the flect
in 1965 to 16 pereent in 1969, Projec-
Lions for the number of conlainer ships
in the merchant fleet by 1973 indicate a
Lolal of 131 conlainer ships representing
371 nolional ship equivalents, From the
high average age of the total merchant
fleet, il is apparent that there will be a
large reduction in the number of con-
ventional dry-cargo ships in Lthe near
[uture and a related increase in Lhe
percentage ol conlainer ships, For Lhe
military conlingency planner, who musl
rely heavily on occan shipping for logis-
lic support, these revolutionary changes
have far-reaching consequences,

Included in the 1973 projection of
131 container ships are 14 newly devel-
oped barge-carricr ships which arc under
conlract in U.S. shipyards. The opera-
tional concepl of these barge-carriers
cenlers on the shipper loading his goods
into a large harge or medium-sized
lighter at either a river or occan perl.
The harge or lighter is then moved by
tug Lo the occungoing ship’s side, where
it is then loaded aboard and carried to
its port of destination. In the delivery
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port Lhe barge is put into the water
oulside the congested port arca, and the
cralt are then towed Lo local warchouses
or through inland walerways Lo the
ultimale destination. There are  eur-
renlly two diflerenl lypes ol barge-
carriers under construclion and a third
type in the preliminary planning stage.

The first barge-carriers Lo be buill are
the lighter Aboard Ship Handling, or
LASH, vessels which will be 814 fect
long with a drall of 28 fcet and will
carry 01 barges with a capacily of 440
long tons cach, or 1,508 conlaincrs. The
barges themselves may be loaded with
conlainers or break-bulk, Eleven ol
these vessels are Lo be constructed for
U.S.-flag operalion at a tott cost of
over $200 million. The LASH ship will
have a 500-ton ganlry cranc capable of
loading an catire ship of barges in 18
hours. The ship will have the flexibility
Lo handle lighters, standard containers,
bulk commoditics, balcd goods, ma-
chinery, refrigerated and general cargo
and is cxpected Lo replace seven general-
cargo ships on an Allantie shipping
route. Delivery of the first U.S.-flag
LASH is scheduled for 1970,

A sceond type of harge-carrier is
represented by the so-called SEABEL-
class barge and inlermodal carrier. Three
ships of this type are under conlract at a
cost of over $32 million cach and are
scheduled Lo enter serviee in 19712
They will be 875 feel long wilh a drafl
of 31 fecl and will carry 38 barges with
a capacily of 830 long lons cach or
1,600 standard conlainers, Loading will
be by usc of a submersible clevator
located at the stern which will have a
lifting capacily of 2,000 tons. The ship
15 designed Lo be highly [lexible, com-
binmng the characteristics of a barge-
carricr, roll-on/roll-ofl vessel, container
sbip, unilized or palicl earrier, heavy-lift
vessel, or quasi-lanker. 1t is nol ccllu-
larly eonstructed and, as a conseqnence,
is not reslricled Lo a single barge sizc.

A third Ly pe of barge-carricr ship, the
“Stradler,” is only in the planning stage

https://digital-commons.usnwc.edu/nwc-review/vol23/iss10/11

38



War Colee SRR INER SHie REVOLUTION 37

ol development. [ is conceived as a
gianl cotamaran 1,160 leet long that
will carry len  12,000-ton  satellite
barges. The cosl, estimaled at $16 mil-
lion, will be less Lthan cither the SEA-
BEE or the LASH, bul the “Stradler™
will carry many limes more cargo.® The
cosl ol such large barges, however, will
greally inercase Lhe cost of the total
sysLem,

Another speeial calegory ol ships
which is included in the current 96-ship
conlainer fleel is Lhe roll-on/roll-olf
ship. Six ol these ships, capable ol
carrying wheeled vehicles or other units,
are in service now. One of the largest is
the G'TS Admiral William M. Callaghan,
which is privately owned and chartered
Lo MSTS. The Callaghan has heen op-
crating lor the military from the LS,
cast cousl lo DBremerhaven, Germany,
since 1907, carrying ailos, military
vchicles, and conlainers.  Expericnee
with this type ship has demouslrated
significant benelits Lo the military in Lhe
form ol flexibility and redueed Lransit
and port handling times.”

The biggest roll-onfroll-ofl ship in
commercial  service is  ‘'ransamerican
Teailer Transporl’s Ponce de Leon
which carrics no conlainers or general
cargo. The Ponee de Leon 1s a 700-fool,
20-knol ship which was designed for
rapid drive-on loading and, unlike carlier
roll-on/roll-off vessels, was buill with
three large side openings connecled by
ramps Lo Lhe doek and leading inside the
ship Lo three trailer and Lwo aulo decks.
The ship carries 260 40-fool Lrailers and
more Lhan 300 aulos or lrucks on a New
York Lo San Juan run. L can load and
unload in ae little as 8 hours.®

Military Requirements for Occan
Shipping. In an age where greal lon-
nages ol cargo are whisked around the
world in a maller of hours, the military
need for a large dry-cargo scaliflt capa-
bility may be questioned by some.
However, hecause the 115, military
musl rely heavily on peacetime com-

mercial cupability to supporl warlime
operalions, cconomics diclales a pri-
mary reliance on ocean shipping Lo
support military operations 30 days
aller lhe outhreak of hostilities, With
the innovations taking place in shipping,
this reliance should conlinue inlo Lhe
{oresccable (ulure.

In fiscal year 1909, 30.9 million
measurementl  lons ol military  cargo
were sealilted, more than any year since
World War IL7 This is even maore than
the total of 28.5 milbon measnrement
Lons shipped in 1953 during the height
of the Korean conflicl.® Ronghly 94
pereent of cargo movemenl Lo Korea
was by commercial ships, and 96 per-
cent ol military cargo has moved Lo
Southeast  Asia by commercial  and
Government sealift.’ Of the 30.9 mil-
lion measurement Lons ol military dry
cargo moved by sealift in 1969, 3.5
million measuremenl lons were con-
tainerized. The use of conlainer service
by Department of Delense shippers (or
exporl cargo has shown steady growth
in bollh lonnage and in number ol
conlainers from the first quarter (iscal
year 1967 through fiscal year 1969, The
full potential ol containcrizalion has
nolt yet been realized by the Depart-
menl of Delense. L is estimated that
tnore than 50 percent of all military
cargo is amenahle Lo movemenl in 2
containerived sysl(:m.'0 The conlainer
ships operaling under the U.S, flag in
1969 were capable of transporting 18.0
million measurement Lons, and by 1973
their capability should reach 37.3 mil-
lion measurement lons.

Although some mililary Lransporla-
lion managers have expressed opinions
thal more conlainer capabilily eould be
used by the Department of Delense,
espeeially in South Vietnam, the Llotal
capabilily available appears Lo be ade-
quate for the near (ature. It shonld be
noled thal the conflicl in Soulheast
Asia has been adequately supported
wilhoul resorl lo the requisitioning of
ships, a power which is available Lo the
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President during periods of [ull mobili-
zalion.

In spite of some inilial difficullics,
the presenl comhat operation in Viel-
nam is heing adequately supported by
the current fleet. This does nol mean,
however, Lhal capabilities will be ade-
quate for a future war. MSTS has
expressed douht that the U8, merchant
marine has the eapabililty to support a
major mobilization for war.'' The
reason for Lhis pessimism by MSTS is
the general overage of the U.S. mer-
chanl marinc and Lthe more immediale
prospeels of modernizing this [leel.
While it is apparent thal merchant ships
will nol be replaced on a one-for-one
basis, mnch ol Lhe lost capabilily is
being subslituted by new  container
ships. For a l-ycar period ending 30
April 1969, 57 dry-cargo ships were
serapped, while the notional ship equi-
valent conlainer ships buill in 1969
were 49,12

While the replacement eriteria for 1
year does not cslablish a trend, il doces
appear lhat container ships do hold
gome promise of replacing the eapability
of the shrinking merchant flect. There
exists a related prohlem. Will the con-
tainer [leet have the flexibilily neecssary
lo snstain (nlure military operations?
Two clements of the problem of fexi-
hility arc: (1) will there be adequate
conventional break-bnlk or roll-on/roll-
off ships lo move the 49 percenl of

military cargo thal cannol he moved in
container ships; and (2) is there danger
thal conlainer ships will be of litlle use
in conlingeney operalions in under-
developed  arcas hecause they require
special cranes al the porls? Both of the
above questions can be partially an-
swered from table L.

Table 11 indicates thal a total of 11
sclf-sustaining ships and 5 nonscl-sus-
taining ships were huill in 1969, and 21
gelf-snstaining ships and 14 nonsell-sus-
Laining ships are projected for the
period 1970 throngh 1973, This com-
paratively hricf period of time doces not
substantiale a Ltrend, bnl it does show
the eurrenl inclinalion of U.B. ship-
owners to wanl the flexibility of being
able to handle hoth break-bulk and
conlainer cargo. All of the self-sustain-
ing ships listed above arc capable of
carrying hreak-bull cargo and of un-
loading in an overseas area withoul
specialized cranes in the porl.

Given Lhe present condilion of Lhe
merchant marine aud the prospective
modernizalion program, lhe capahility
of this flect Lo supporl auy significanl
future military operalion is marginally
adequate, In addition, the military ser-
vices will he required Lo be much more
conscious of individual ship schednling
in the fnture., With the advenl of more
specialised ships, additional considera-
tion will have to he given to the type of
cargo and the capability available for
loading and offloading.

TABLE II-NUMBER OF NEW CONSTRUCTION
DRY-CARGO SHIPS BY TYPE®

Type of Ship 1969 1970-1973
Self-sustaining Conventional Cargo 2 -
Partial Container—60-70 ton booms b 7
Roll-on/Roll-off 4
LASH/SEABEE - 14
Nonself- Full Container—No Cargo Gear 5 14
sustaining

8Source: Merchant Ship Register, luly 1969, p. V, VI, 1-32; Marine
Engineering/Log, Septamber 1969, p. 9, 71-73.
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Areas for Exploilation by the Mili-
tary, The ceonomies of shipmenl by
conlainer arc equally available Lo the
military and the civiltan shipper. The
principal advanlages of conlainerizalion
over break-bulk shipment are:

. The major cconomy comes from
reduction of Lime spenl in port by Lhe
container ship. The loading and unload-
ing time ol a ship by convenlional
methods is normally 5 to 8 days, where-
as u conlainer ship will take only 12 Lo
36 hours, This results in savings in the
cosl of handling the cargo and in lower
operaling costs for the ship itsell,

2. Loss and dwmage are usually re-
duced. This includes loss from pilferage:
by cargo handlers, whieh is nolorionsly
high, the inadvertent loss of small lots in
teansit, and damage 1o cargo during
hundling and transit. In addition to the
monetary savings, this has the added
advanlage to military logislic support of
insuring greater reliability of reccipl of
vital material.

3, Packaging is normally reduced,
thereby reducing costs for preparalion
for shipment and transportation cosls
which are based on weight.

4. All of the above advantlages result
in lower inventory costs due lo a shorl-
ened supply pipeline.

These cconomies of containerizalion
arc passed on lo the military shipper. A
representalive sample of Department of
Delense cxporls in conlainerized ship-
menls to South Vietnam in 1907 was
analyzed by the Military  Tralfic
Management and  Terminal  Service
(MIMTS8) 10 determine the cost of
containerizalion versus the movement
of the same cargo as break-bulk. The
landed cost was determined for 12
shiploads, a tolal of 196,772 measure-
menl Lons, that moved through a west
coasl commercial terminal o South
Vietnam. The average cost savings lor
movemenl by conlainer rather than by
break-bulk was $8.24 per measurement
ton for a tlolal cost savings of

51,621,246 {or Lhe Lons
moved.!?

In another Lest, in shipments ol |
million measurement lons valued at $1
billion, the Army-Navy Fxchange Ser-
vice saved 325 million on pilferage and
$1 million on Lransportation costs. '

As pointed oul previously, over 50
pereent of military export cargo s
adaplable to containerization. With only
aboul 11 percent currently being con-
tainerized, there is an opporlunily lor
further economies in the expansion of
conlainerization by the military shipper.

Providing there is already an estab-
lished port complex in the theater of
operations or there is lime available to
build one, one of the most important
advantages of container shipping to the
military logistician is better supply sup-
port.

AL the hbeginming of the Vietnam
Imildup, large numbers of ships an-
chored  offshore  awaiting  discharpe,
sometimes for weeks, This greatly in-
{lated the number of ships required o
snpporl the operation in Soulheasl Asia
and was costly. The solulion Lo Lhis
problem required many actions, but the
institution of container ship serviee Lo
the Western Pacific arca was a major
Lactor in decreasing turnaround tine for
cargo ships, The present container ship
system Lo Lhe Republic of Vietnam
provides for delivery of approximately
60,000 measurement tons per month,
Conlainer ships are turned around on
the U.S, west coast in about 48 hours
and i Vietnam in 24 Lo 48 hours. The
average lilt is 9,000 mcasurement Lons
for cach of three C2 container ships and
24,000 measurement tons lor cach of
three C4] conlainer ships, On a west
coasl lo Vielnam run, this capability
equales Lo approximately 20 standard
World War Il Vielory ships which con-

196,772

stitute  the major portion of Lhe
MSTS-controlled Meet today.'®
X X X % X X X
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Lt appears thal due Lo hudgel restrie-
lions, Congress has permanenlly shelved
the Fast Deploymenl Logistic  Ship
(I'DL) projecl. All of the military ser-
vices were apgreed that an FDL program
was required to provide rapid reinforec-
menl ol U.S. forees in limiled wars
during the 30 o 60 day period alter
hostilitics began. In the DI concepl,
Army malerial would be stowed in FDL
ships and maintained in a high state of
readiness. The ships, with a 28-fool
draft, would be capable of unloading in
72 percent of 1,000 established world
ports or over Lhe heach. Capacily was Lo
be 11,000 short tons and the cost of the
first DL approximately $40.8 mil-
lion.'®

The LASH or SEABEL barge-carricrs
discusged previously offer a viable and
ceconomical alternatlive Lo the I'ML pro-
gram. With 14 of lhese new ships
scheduled Lo be in aperation by 1973, 01
would be very practicable and relatively
inexpensive for the Department of De-
fense Lo buy a nwumber of barges and
pteload them in line with the DL
coneepl. The LASU ships are designed
wilth a 28-lool drall and would there-
fore have the same accessibilily lo world
ports that the FDL would have had.

There are some deliciencies in substi-
luling barge-carricrs for the FDL. Both
the LASLE and SEABEE are designed Lo
discharge in stll water. They are, how-
ever, much more llexible than conven-
tonal cargo ships o conlainer ships.
Barges can be towed up inacecssible
vivers by lugs which can be cartied lo
the overseas area on the mother ship.
Another drawhaek is thal auy casualty
that bmmobilizes the shipboard erane
would  slop  operations  completely.
Additionally, the lighlers or baeges ave
nolt presenlly  designed o be sell-
propelled or o provide over-the-beach
discharge, The  barges are also not
capable of being  discharged al their
destination withoul a crune on shore.
This crane, however, need be only a
relatively  small mobile  crane  which

could he carried on the ship and moved
ashore with the first load ol eargo. One
or more helicoplers could also  be
carricd on board the LASH or SEABET
ship lo carry conlainers dircetly Lo the
arcit of operations,

Once a sulficient fleet of barge ships
comes into exislence, there are many
additional developmental opportunitics
which should he exploited by the mili-
lary. Darges eould be ecasily developed
for over-the-heach operations, outhoard
molors could he carried on the mother
ships and altached lo lighlers upon
arrival overseas, and specialized burges
could be developed Lo carry troops and
Lheir equipmenl.

By carrying Lroops in air-conditioned
barges on the upper deck of the barge-
carrier along with their vehicles on the
lower decks, cither roll-on/roll-off or in
landing crafl, the barge-carricr would
represent a lruly mobile striking lorce.
These [ealures are readily available with-
oul design changes in the SEAREDR-Lype
ship. The Department of Defense should
explore this conecept in depth with a
view loward evenlually leasing or hny-
ing barge-carriers for military usce.

That the U.S. merchanl marine is
[oundering is a much discussed lact,
From 1950 to 1967 the pereent of U.S.
foreign Lrade carried in 1.5.-Nag ships
droplpcd from 39.3 percent Lo 6.5 per-
cent! 7 The industry is handicapped by
high labor costs for ship conslruclion
and cargo handling, Currenlly the cost
for loading and unloading ships in the
United States is 3 Lo 10 times [oreign
costs, aud ship construclion cosls are 2
o 3 times those of foreign shipyards.

The only way U5, ocean carriers can
efleetlively  compete with  loreign-flag
carriers 15 Lo change from a lahor-
intensive industey Lo a capilal-intensive
indnstey, The United Stales has radi-
Lionally had a compelitive advanlage
over loreign compelition in areas which
require Lechnology and capital.

Conlainer ships appear Lo be on the
verge ol restoring Lhe American mer-
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chanl marine Lo a competitive posilion,
which iz of vital mterest to military
logistic  supporl.  The  technological
advantages of the conlainer revolution

coupled with a second generalion ol

conlainer ships ultilizing the cconomies
ol large siwe and high specd have alrcady
recaplured some of the ocean cargo
trade for U.S. ships. During the scecond
quarter of 1969, U.5.-1lag ships carried
8.6 pereenl of all contlainer Leaffic
the North Atlantic and 64.8 percent u['
all CUI][dI]N‘l‘ cargo in the wesl cousl-Ia
Fast trade,!®

Containers ofler an opportunity Lo
increase Lhe military peactime readiness
posilion lor warlime operalions, Hislori-
cally the military has had Lo pick, pack,
and mark cquipment and supplies and
move them in many small lols, This has
heen Lime consuming, and the process
has olten misplaced many vitally needed
items within Lhe logistic supply system.

Prepacking may prove Lo be cosl
elfective il a lrade-ofl can be found
whereby investmenl in prepositioned
war reserve ntalerial s reduced  and
several  potential  trouble  spols  are
covered with a single reserve. U s quile
possible thal the best combination of
maintaining a eapability for deploying
war reserve materind will come  from
centralization of stocks in the Uniled
States in prepacked containers ready lor
rapid deployment. The trade-ofl would
be realized through the reduced cost in
(acilities, mainlemance programs, and
invenlory investnenls in the overseas
commands,

Potenlial Problemn Areas. While con-
Lainerizalion js an exciting new develop-
menl in lransporlation and oflers many
arcas Tor exploitation by the military,
there are also several potential problem
arecas which offer o challenge Lo the
military logistician.

IL is perhaps a paradox  that the
lechnological improvements that have
made conlainer ships more efficient and
cconomical pose the biggest problems

for military logisticians. A major (aclor
in the design ol most general-carge ships
has been Mexibility, # feature that is nol
compalible with the cfficient handling
of containers. The main characleristic of
the most cconomical conlainer ship
service is a relatively lew large conlainer
ships serving o relatively  few  lixed
terminals with the cargo handling gear
permaneatly installed and with Leeder
ships operating out of the heavy densily
terminals Lo service other ports in the
general arca,

For reasons ol cconomics, many con-
tainer ship operators prefer a shiore
ganlry crane lo cargo gear installed on
the ship. This preference is based on the
rale al which containers can be loaded
or unloaded rather than the comparative
cost ol cach system, The actual eycle
tme for shipboard gantry  cranes s
about one-hall that of a couventional

shipboard  boom, while a  dockside

ganlry is almost twice as last as the
. 19 m .

shipboard  gantry. The  shipboaed

gantry is likely Lo be more eeliable than
a shore-based crane on a sustained basis
becanse it is less subject Lo wind effects
and  pendulating and can be spotled
more casily.

Container ships which are not sell-
sustaining, that is do not have eargo
handling gear on board, may pose a
problem Tor e military. Projeclions of
the coutainer ship fleet for 1973 indi-
cate that approximately 50 percent of
the fieet will not be self-sustaining. This
has little military implication during
peacelime sinee an extensive worldwide
atomated conlainer porl syslem is al-
reacy in being. During warlime, how-
ever, Lthese ports would be highly valner-
able and il destroyed  would greatly
reduce Lhe sealift capability available 10
the military, Additionally, it may be
assured  that future conlingencics widl
be in undeveloped areas of the world
which do not have conlainer porl facili-
Lies,

There are answers to Lhis problem of

Hexibility, The LASIL SEABER, and
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roll-on/roll-off ships alrcady discussed
represent a reversal in the trend loward
ships which are not sclf-sustaining, Bolh
the Naval Facilitics Ingincering Com-
mand®>® and the Maritime AdminisLra-
tion?! have made recent studics of
portable porl concepls and have deler-
mined that practical systems can be
developed that will allow unloading of
cargo ships in arcas that have had their
porl facilitics destroyed. Doth studics
have inclnded a capability lo nnload
conlainers; however, the Maritime
Administralion study only addressed
unloading of scli-sustaining coulainer
ships.

Another possihle solution Lo nonscll-
sustaining ships is for the Department of
Defense Lo subsidize Lhe exlra cost of
shipboard gantry cranes. This solution is
ol doubtful merit sinee the purpose of
the shore-based crane is to speed up
conlainer handling, and adding ship-
board cargo handling gear would deleat
this purposc.

One of the better solutions is lor the
Department of Defense to promote the
development of barge-carriers  through
long-term chartlers of this type ship by
MSTS. Although Congress has not ap-
propriated funds o buy ships for the
MSTS nucleus fleet, MSTS has hcen
given permission to negotiale for ships
on a long-lerm charter basis, Barge-
carricrs ofler the most fexihility of the
new ships being built and also offer an
opportunity for analysis of actual opera-
Lions.

A Japancse-huilt TLASH ship recently
hegan operations between the U.S, gulf
coast and Furope. lts oporations can be
observed 1o determine actual operating
conditions and cfficiency, and if op-
craling cxpericnce shows that the [LASH
performs  to  designed characleristics,
MSTS would then be justificd in char-
tering this type ship on a long-lerm
charter basis. This would have two
beneficial resulls. The military services
would be assared of having at least some
flexible ocean shipping capahilily during
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the initial buildup of a econtingency
opceralion, and by chartering commer-
cial design ships MSTS would increase
shipyard production, thereby lowering
unit cosls on barge-carriers and in-
creasing Lhe likelihood of commercial
hays on these ships. This, in turn, would
increase Lhe overall flexibility of the
merchant [lecet.

It should be pointed out that non-
scll-sustaining container ships do have
{lexibility ol a kind. The expericnce ol
onc container ship operator, Overscas
Containers Limited, has demonstrated
the adaptability and flexibility of con-
tainer ship service. They began opera-
tion ol a full container ship, carrying
1,300 containers, in March of 1969
between the Uniled Kingdom and Aus
tralin. Because of labor problems the
company was unable to use a speeial
container port which had been built in
England. Inslcad, Rolicrdam and
Antwerp were used by ulilizing a large-
scale switching operation, This involved
using these alternate ports and a com-
bination of short sea and rail service for
a teeder operation between the ocean
ghips and their United Kingdom mar-
kets. The case with which container
cargo can be handled cnabled this trans-
shipment to Llake place in a manner
which would not he feasihle for general-
cargo ships. The shipper has not sul-
fered a significant loss of lime on the
switeh. Cargo transshipment lime from
Antwerp to Kngland has added only GO
hours Lo the total trip.2* This (lexibility
is highly significant to the military for
peacetime operation and for wartime
opceralions in developed arcas.

Progressive snhstitution of very large
and highly productive ships lor scvcral
older ships may present anolher very
significant problem Lo military planners,
The possihility of loss of several large
container ships may make U.S. military
logistic support highly vulncrable. There
is no doubt that the trend is to fewer
ships ol larger capacity, so it is impera-
tive that the military have cffective
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plans to counteract cnemy threats to
occan shipping in time of war. Shipping
losses as expericnced in World War 11
simply could not be tolerated.

In the past, one of the biggest prob-
lems in safeguarding occan shipping has
been the slow speeds of merchant ship
convoys. With larger and faster mer-
chant ships, the convoys will he faster
and there will be fewer ships to protect.
These two factors should afford a much
higher degreec of protection from an
enemy threat, espeeially the submarine
threat. Additionally, the short port
turnaround time of the container ships
is a deeided advantage, sinee ships in
port are highly vualnerable to enemy
land, sea, and air attack.

A problem related to unloading con-
tainers in an undeveloped area is that of
specialized equipment. Once the con-
tainer is unloaded from the ship, it
requires different handling than break-
hulk cargo. Some form of special ma-
terial handling equipment is required to
move the eontainer from the dockside
to hardstands, marshaling yards, or
break-bulk  points. This cquipment,
which includes truck chassis, forklift
trucks with special attachments for eon-
tainer handling, and straddle carriers, is
readily available as off-the-shell items.
In undeveloped areas, however, this
type equipment will probahly not be
availahle, This is a rclatively casy prob-
lem to solve with prior planning to
insure adequale equipment is shipped Lo
the overscas port along with the [irst
container ship of cargo.

One new coueept which appears
promising for solving the problems of
destroyed ports, port congestion, and
shore-side material handling is the Ship/
Helicopter Extended Delivery System
(SHEDS). The esscutial components of
the system consisl of a ship with a
suitable arca for helicopter pickup, the
helicopter system, and the eontainer or
unitized cargo. The advantages of the
SHEDS system are port and Deach
congestion can he  hypassed, and

delivery can be made to areas where no
port facilitics arc available. The trade-
offs in terms of savings in port develop-

ment could be significant for short-term,

operations and more than compensate
for the added cost of the helicopter
system, Initial studies made by MSTS
indicate a helicopter discharge system
can be cost cffective if properly em-
ployed. 23

There are two major shorteomings of
the SHEDS system. It can only be used
on ships which are sclf-sustaining, and
the helicopters are highly valnerable in a
combal zone,

The military operates oecan termi-
nalt on both the cast and west coasts
and is studying the need for container
operations at both loeations, There have
heen no studies completed on the neees-
sity for military owned container han-
dling capability.

Jane’s Freight Containers 1968-1969
lists six U.S. west coast, seven U.S. cast
coast, four U5, gulf coast, and 32 other
world porls which have extensive con-
tainer handling capabilities. For cx-
ample, at Howland Hook, Staten lslund,
American  Export Industries i8 con-
structing a unique conlainer lerminal
which will have three berths so highly
meehanized they will be capable of
handling the equivalent of all the gen-
cral cargo moving through the port of
New York at present, about 14 million
tons per ycﬂr.24

From the extent of commereial con-
tainer  porl eapability available, the
assumption can intuitively be made that
the military do not necd their own
eontainer porls in peacetime. Military
requirements during war, however, arc
unique. Ammunition shipments during
wartime comprise a large part of the
total military cargo and must De
handled throngh special oeean termi-
nals. Because of the special nature of
ammunition handling facilities, it has
been found that the Government must
own these [acilities. In any lulure war,
ammunition will he handled in sotne
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form of container, Tt will therefore be
necessary for the military to have some
conlainer handling capability, al least at
ammunilion terminals,

This arca nceds further study to
determine whether funds could be spent
more advantageously in developing a
SHEDS system, a portahle port, or for
military application of the barge ship
ruther than on 1.8, port [acilitics.

Il the military shipper is to realize
the optimum benefil from the growth in
conlainerization, lhe consolidalion of
small shipments must be  exploited.
When small shipments are consolidated,
control improves, lrangit limes are re-
duced, and lower leansportalion cosls
are realized. A small shipment consoli-
dation Lest was conducted by the Mili-
tary Trallic Management and Terminal
Service (MTMTS) lasl ycar, using a
commercial contractor in  Phila-
dclphia.m5 This resulted in considerable
savings Lo the Department of Delense
and, as a consequence, has hecome a
conlinuing operalion. With he pgradual
replacernent of the break-bulk oecan
[lect wilh container ships, carpo consoli-
dation operations will have Lo be ex-
panded. I remains Lo he determined if
military operated consolidation points
would be more cconomical than com-
mercial ones,

The International Standards Organi-
ration (150), ol which the United States
is & member, has adopled as size stan-
dards {or containers an 8%-lool heighlt,
8-lool width, and 10-foot increments of
length up to 40 leet.*® These stundards
have been aceepted by the American
Standards Institute (USAST) and (he
American Burcau ol Shipping (ABS)
and are designed to facilitate the nove-
menl of conlainers on an internalional
basis. They are a common denominator
for international commeree but have
nol been accepled by all ULS. container
opcerators. Manulacturers and users con-
Linue to design containers based on
cconomic  considerations rather than
IS0 standards, None of the conlainers

owned by Llwo major container lines
conform 1o these 18O slandards, and
conlainers  arc nol normally  inter-
changed belween container lines.?” The
occan carricrs musl mse a container
which can be cconomically handled by a
truck, and therefore length is the most
controversial dimension. Lngineers are
working on the problem of adapling
vessels to various size conlainers. The 58
Hawaiian Progress, a new 34,000 ton
container ship, has been desigued with
the capability to handle containers of
virtually any size.?®

Quite possibly there is no valid need
o have a single size for commercial
containers. The size should he based on
how Lhe conlainer witl be used; Lhal is,
the container should combine the re-
quircments of the two or more modes
belween which it will he translerred.

The standardization problem is, how-
ever, viltal to military strategic plauning.
The militacy presently owns 200,000
conlainers of an 8%-lool by 6a-fool by
O-foal 10%2-inch size. These nonstandard
containers were developed belore the
advent of cellular container ships and
were designed to he moved on hreak-
hulk ships. The military has a (ulure
requirement for o substantial inventory
ol its own conlainers in order Lo exploil
the advanlages ol contlainerization in
prepositioning stockpiles, for containeri-
zation of parlial or complete depots in
the United States for automalic re-
supply ol commitled combal forees,
and for use where there is no commer-
cial service or commercial service is
inadequale,

The Department of Delense is now
engaged o procuring a second genera-
tion container of 20-foot length which
will conform to 150 standards.?® Addi-
tionally, the Army Materiel Command is
experimenting with a TRICON of a 8 by
8 by 62/3-fool sive which will allow
coupling of three containers Lo form a
20-(oot standard unit.>®

In the light of the rapidly growing
cellular conlainer ship fleet, the Depart-
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menl of Defense should assure that new
conlaimer procuremenl will result in
containers which are capable ol being
handled by the largest number of ships,
Now and intoe Lthe fulure this means
conlainers which conflorm to IS0 stan-
dards. Standard conlainers for mililary
use will insure that the widesl possible
advanlage will be laken of ceonomics of
contlainerization and will greatly reduee
requirements lor organie cargo handling
equipment, botl at the ports and over
the road.

Some nonstandard conlainers may be
required for the Department ol Delense,
In some arcas it could he more cconomi-
wal o use w nonstandard special purpose
conlainer and handle it on break-bulk
ships or as deck cargo. There should be
no question, though, that the Mexibility
required in military logistic operations
demands thal the vast majorily ol mili-
Lary owned comtainers conform Lo 150
standards,

The container  ship  industry
many  olher  administrative  problems
such as customs procednres, documenta-
lion, insurance, and registration of cou-
tainers. These are being tackled by
various internalional organizalions and
will not be covered here as they are not
vital to military operations,

has

Conclnsions and Recommendalions.
Container  ships and  special  purpose
ships are presenlly a significant part of
the U.S. merchant marine  dry-coargo
capability and will be an even more
substantial parl in the future. This will
alfeet the exibilily of the commercial
ocean  earriers Lo rl:SI)()lH] to  Inture
demands for support of military opera-
tions. The mititary is heavily dependent
on ocean shipping for logistic support
and must bhe aware of these ehanging
capabilities,

Fayen though the makeup ol the flect
hus changed, the lolal capability to
support military operations short of a
general war is adequate for the fore-
future. This does nol

secuble mean,

however, that the military services do
not have to make changes in planning
for fulure logistic support. The con-
Ltainer revolulion has many problem
arcas, as well as arcas for exploilalion,
and the military planner muost be aware
ol these.

The major problem arca is the loss of
some [exibility in relation Lo cargo
vhoice and in loading facilities. T'o solve
this problem it is recommended that:

I. Container  ship limitalions and
capabilitics e included as an integral
part ol Tuture logistic support lorce
stuclies Lo enable militay planners Lo
hecome familiar with limitations of the
merchant Tleel, Advantage of speed and
size, limitalious oo [flexibility, sched-
uling problems, and volnerability of
cach of the specialized ships—-1LASII,
SFEABEL, celfular container ships, and
conventional  cargo  ships—should  he
considered,

2. Vulnerability, speed, and numbers
of container ships be considered in
developing contingency plans for Milure
convoy operalions,

3. A mobile emergency port be Tully
developed and procured by the Depart-
ment of Delense. The approach should
be in line with the study on portable
ports conducted by the Naval Facilities
Command and should include the capa-
hility 1o unload container ships which
are: not self-sustaining,

4. The  Ship/lelicopler  Extended
Delivery System (SHEDS) program be
fully developed by MSTS so that it will
be operational lor fulure conlingencies,

O. The Department of Defense inili-
ate a major sindy on the possibilities
available o the military in the nse of
barge-carrier ships Tor fast logistics re-
plenishiment, The study should lead 1o
development  and  procurement  of
specialized barges and procurement of
barge-carrier  ships  through long-lerm
charters by MSTS,

Military ownership of container porls
is un arca that requires more stndy. In
view ol the Jarge number of commiercial
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container port facilities available, the
necessity for construction of high-cost
military container ports, except for
ammunition handling, is questioned.

Containerization offers several areas
for improvement in military logistics
support, both in reliability and in the
reduction of transportation costs. To
take advantage of these savings it is
recommended that:

L. Military container shipments be
increased to the maximum extent pos
sible through expansion of the shipment
consolidation operation begun by
MTMTS. Further study should be
undertaken to determine whether con-
tainer consolidation points should be
military or commercial operations.

2. The Department of Defense study
the cost effectiveness of prepositioning
stocks in containers for rapid deploy-
ment Lo overseas areas ol operation.

The container ship revolution
promises many advanlages to the De-
partment of Defense, including the
restoration of the merchant marine’s
capability to support defense require-

ments. The problems of containeriza-
tion, inherent in any major technologi-
cal change, can be solved and turned to
advantage with awareness and proper
planning by the military logistician.
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THE BAROMETER

(This discussion comments on Professor Yin-
cent Davis® proposed “Universal Service: an
Alternative to the All-Volunteer Armed Ser-
vices™ published in the Oetober issue.)

... Professor Davis sncceeded in
scullling his own proposal by rceog-
nizing Lhat present antiestahlishment
youth would never politically permit a
national policy of manpower allocation.
In al! the discussions pro and con ol an
all-volunteer foree, including the Gates
Commisston reporl, nonc have focused
exclusively and in depth on the polen-
tial military rceruit, his motivalions,
aspiralions, goals, and valucs. | would
like to injeel some Lthoughts tor further
study by Professor Davis or others at
the Naval War College.

(1) The drall has been a major, bul
nol the only molivalion [or youth
enlisting in the armed serviees. This
statcmenl is supporled by recent experi-
ence with the drall lotlery system.
Many of the current reeruits do nol wait
o know their lottery number but enlist
on graduating lrom high school. These
are whal we in the Recruiting Service,
call “runncrs™ people who for one
rcason or another wanl Lo leave home
after graduation. These “‘runners” are
not limited Lo poor, blacks, or blae
collar sons, bul are a eross-seclion of
middle-class America, “When™ they run
is dependent on conditions. They won’t
run from Cape Cod during the summer
season nor [rom Aroostook County,
Me., during polato picking time, They
may stick around for summer employ-
menl or a girl, hul soon tire of a $70 per
weck dishwashing job. The vast majority
ol naval recruits [rom July to December

are composed of these individuals. The
drall is simply not breathing down Lheir
necks al thal moment. They could opt
to wail for their lottery drawing il the
draflt were the only motivalion.

{2) Beeause of the above, Lthe slale-
menl thal the armed serviees nnder an
all-volunteer lorce would be composed
ol blacks, poor, and blue collar sons is
unsupporlable. 1L can be supporled,
however, Lhat the percentage of [irsl-
Llerm reenlistments and thus carcer per-
sonnel are highest among (1) hlacks, {2)
persons from rural arcas (lhe Soulh,
northern New  England, eleetera), (3)
persons from suhstantial unemployment
areas, and (4} persons [rom lower socio-
ceonomie groups. The origins ol carcer
designated  personnel wonld  probably
remain unchanged under any system lor
inilial enlistmuent.

I would not dismiss the all-volunteer
coneepl Loo readily. It may have some
benelicial side effeels, such as heller
carcer  molivalion, increased operaling
elficiency, and grealer job salisflaclion
lor [lirsl-lerm  recruils. Nor would 1
concenlrale solely on increased pay lo
make Lthe all-volunteer concepl work.
Certain  administralive  steps  can  be
laken now by Lhe Nayy al litthe inercase
in cosl:

(1) Assignment ol younger, carcer
petly officers Lo the Reeruiling Service,
who have charismalic appeal, public
relations lair, and could hecome effec-
tive Nayy ambussadors in the com.
munily Lo offsel current antimilitary
[eelings. Molivational studies show that
the recruiter is of major importance in
affecting a young mun’s decision Lo
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enlist. The assignient of a greater num-
her of first and sceond class pelly
ollicers would enable civilians Lo belter
identily the Navy uniform- The mod
look—which is not true for the chiel
petty olficer and officer uniform. Also,
especially in the case ol minorily
groups, assignment ol younger career
petly ollicers would assist in closing the
generation gap hetween reeruiter and
potential applicant.

(2) School guarantees lor qualified
applicants, Too often a polential appli-
cant is lost to another service because ol
the Navy’s inability to puarantece spe-
cific training. Gut ol necessity, in the
past, the control of recruits to various
training aclivities required centralization
of classification and assignment Tune-
tions Lo preclude the possibility ol too
many cooks and no Lechnicians, How-
ever, with the development ol com-
puterized information systems, it would
scem benelicial 1o decentralize  the
classification process o the main re-
cruiling stations in order Lo provide
school guarantees for highly qualified
applicants.

(3) Greater recognition ol civilian
training. We have cases where individ-
uals have spent T year in data processing
training  but arc rejected Tor DS/
rating because they did not receive
training in one or lwo specilic pleces of
cquipment.

(4 Fstablishment ol a mutual con-
tract, rather than a perpeluation ol the
present Leeling ol signing-your-life-away
on Lhe part ol the individual. This could
be accomplished by establishing a train-
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ingfenlistment  contracl.  The Navy
would provide x lraining in relurn for x
years enlistmenl. Training wonld in-
clude recruil training and Class “A”
school training. The enlistment contract
would take elfect on the completion of
all training.

(%) Adjustment of monthly quotas
to conform to those periods that youth
seck cnlistment. It has been our experi-
ence that the most gualified applicants
cnlist between July and Deecember of
cach year. By January through May, the
Recruiting Service is seraping the bot-
tom of the barrel and has problems in
fithng quotas. There are reasons, ol
course, for keeping monthly guotas
quite unilorm: school scal capaeitics,
recenil  Lraining command  capacilics,
and budgel. lowever, it would seem Lhe
prime mover in this system of distribu-
tion should be the youth themselves. A
model for this system could be [ormula-
ted, using the technigues of system
dynamics and MI'T’s Dynamo compuler.

America’s youth does nol have its
anliestablishment  attitudes  without
some loundation. On the other side of
the coin, | do not helieve the Navy
should be apologetic for any of its
programs nor uncerlain about its [nlure
under an all-volunteer concepl. We have
“an Tonored  prolession™; it can be
challenging o the youth of today. Lt
can be sold by recoguizing that enfist-
ment in the Navy has mutoal advan-
Lages, for the individual and flor the
Navy,

IL.A. BEAULIEU
Conmander, U.S. Navy
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There have been many cases in which civilian commercial endeavors have been
aided by technology previously acquired by the military for a related purpose. One
outstanding example of this was the utilization of the experience of the Navy and
Coast Guard in the design and planning for the passage of the icebreaker-tanker
“Manhattan" from the eastern coast of the United States to Prudhce Bay, Alaska. By
the late 1970's a flest of such tankers may operate regularly in the Northwest
Passage, carrying domestic petroleum to the industrial Northeast.

THE PASSAGE OF THE MANHATTAN
AN EXAMPLE OF MILITARY SPINOFF

An article
by
Lieutenant Commander Robert D. Wells, U.S. Navy

High on the North American Conti-
nent lie rich deposits of natural re-
sources. Although the area has long
been known to contain substantial min-
cral wealth, the difficulty of traveling in
the Arctic environment has delayed the
discovery and cxploitation of these re-
sources, New strikes of oil in a massive
petroleum formation on Alaska’s North
Slope in 1968, however, have reopened
the question of cconomic sea trans-
portation in Aretic waters. The day is at
hand when the ice-choked waters of the
North American Arctic may he devel-
oped into commercial shipping lanes.

The fabled “Northwest Passage”™ was
not successfully transited by any vessel
until Roald Amundsen made the passage
in 1905-06 in the 57-foot sloop Gjoa.
During the late 1940°s and early 1950,

various routes through the Canadian

Archipelago were cautiously transited
by exploring icchreakers and scientific
partiea. When the Canadian icebreaker
Labrador led a four-ship United States/
Canadian convoy through Bellot Strait
in August 1957, there was no longer any
question that a deep-water shipping
route for oceangoing vessels was avail-
able.

Whether or not the route is com-
mereially practical, however, is an cn-
tircly different consideration. What is
feasible for a specially cquipped ice-
hreaker may not he feasible for a money
making freighter with a {tight time
schedule. The daily operations of a
commereial vessel result in steady over-
head eosts, and the loss of a few days in
shilting iec or the cost of an accom-
panying icebreaker can make the dif-
ference between profit and loss. Taken
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together with the requirements for spe-
cial icc-strengthened hulls and higher
insuranec rates, it 18 no wonder that
eommercial shippers have been reluctant
to allow their ships to transit the shorter
but more treacherous Arectic waters in
search of quicker transoceanic routes.
The diffieulty and dangers of operating
in the ice, together with the laek of a
compelling commereial incentive, have
combined to leave the Northwest Pas-
sage and the ice-choked straits of north-
ern Canada virtually untraveled, save for
occastonal research vessels and summer
highlatitude military resupply missions,

Post-World War Il yeuars, however,
saw a number of discoveries of natural
resourees in the American and Canadian
Aretic regions that pointed toward new
Arctie development. Uranium on the
shores of the Great Bear L.ake and iron
in the wilds of Aretic Labrador were
among the first mincral deposits to be
exploited. Nickel, ashestos, and forest
products from the northern stretches of
Canada have also been developed. Other
valuable deposits have heen diseovered
and then forgotten, the victims of
cheaper and more aecessible deposits of
commereial quality iu southerly arcas,

In the past 2 years, however, so
many more discoverica have been made
that the cconomic facts of life in the
Arctic regions may change. The big
boom at hand now is oil. Spectacular
atrikes of high-grade oil near the Arctic
coast of Alaska in 1968 have driven the
price of “worthless” tuudra sky high.
The Prudhoe Bay State No. I strike and
Sag River State No. | strike 7 miles
away have made it elear that a major
field has becn discovered.! Estimates of
the new reservea run from 5 billion to
40 billion barrels, a pool of Mack gold
possibly larger than all heretofore
known oll reserves in the United States.

Iu September of 1969 the State of
Alaska auctioned off oil leases on the
North Slope for over $900 million, a
clear indication of the wealth bencath
the permafrost. With that much oil at
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stake and a relatively easy-to-load cargo
at hand, Aretic shipping suddenly had
both the market and the money to
justify a new look at the Northwest
Passage. Atomic icchreakers,
250,000-ton tankers, and navigational
assistance from orbiting satellites all
became commereially attractive with oil
money to back them. Feasibility studies
quickly became the order of the day.

Because of the Navy’s unique fund of
knowledge dating from the last century
and the accumulated iee expertise of the
U.8. Cosst Guard, these agencics
quickly heeame the foeus of thoughtful
questions from potential shippers con-
sidering the use of the Arctic seas.
MSTS, as the only American “merchant
shipping line” to have had significant ice
experienec since American whalers went
out of business, also was queried.

The bank of knowledge thus sought
for commereial cxploitation was vast,
but acattered. In some cases, such as the
Navy’s in-house icebreaking expertise,
the knowledge was also dissipating, as
the icebreaker-trained officers from the
Navy icebreakers were shifted into non-
Aretie johs, Written information suceh as
opcrational reports and research data
were availahle, but they required eol-
lating and careful analysis.

Collecting and analyzing the infor-
mation was uot casy, even though ships
of all sizes and deseriptions have plied
the passages of North America’s Aretic
archipelago. What was available was of
great interest, however. The Navy built
three ice-strengthened cargo ships in
1956—the Mirfak, the Fltanin, and the
Mizar. The Arclie records of these ships,
two of which arc now in rescarch work,
were availahle for the naval architects to
cxamine. Similarly, the Navy has had
icc-strengthencd tankers in use iu both
the Arctic and the Antaretie—ineluding
the Alatna (T-AOG-81) and the Chatta-
hoochee (T-AOG-82). Although thesc
latter vessels, with a carrying capacity of
only 2,730 tons d.w.t (30,000 har-
rels), could not provide an ceonomical
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commercial tanker protolype because of
their modest size, the lessons of Arclie
naval archileeture were uselul.

Of greater intercst was the MSTS
plan to ice-plate portions of the hull of
a'I'-5 tanker, the USNS Maumee, for use
in the Antarctic. The Alatna, which had
been used for Deep Freeze resupply at
MeMurdo, normally had made [ive trips
per scason to provide the wintering-over
POL supplies, while the New Zcaland
Navy provided another (wo shiploads.
The larger T-5 has a capacily in excess
of the required annual supply of
150,000 barrels and, when modified for
operations in the iec, can deliver the
entire winter’s load of POL to McMurdo
in a single voyage, with room to sparc.
Even this ship, however, would not
present the samc problems as a com-
mercial carrier: a -5 is over 600 feet in
length, with a beam of 83 feet, but s
still just a fraction of the size of the
250,000-ton icchreaking tankers now
contemplated.

The cconomics of operating com-
mercial tankers is the determining factor
in the tankers-through-the-Arctic con-
cepl. To be economically feasible, the
tankers must save enough in time and
distance “over the Llop” to justify the
risks ol this route in preference to the
longer but ice-free southerly routes. Lf
the deslination of Alaskan oil were
refinerics in New York and the vessels
were too large to navigate the Panama
Canal, we would be speaking of an
8,000-mile, 20-day dilferential. The
cash value of thisdifferentialwould have
to cover higher constructien costs, in-
creascd insurance rates, possible hull
damage, special pilotage fees, and, pos-
sibly, icchreaker costs, To justily that
finaneial burden, the ships on the north-
ern route would have to be certain of
their ahility to move reliably through
heavy sea ice.

This, then, is the background of the
Manhattan cxperiment. The parameters
of the problems were clearly spelled
oul: au cconomically sound 1tanker
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route may prove feasible, if a year-
round route ean be maintained through
the Arclic ice, if these ships can alone—
or with moderatc assistance—transit the
icc-choked passages of northern Canada,
and if they can he made large enough to
provide a per-barrel transportation cost
sufficiently low to underprice alter-
native methods of getling the oil from
Alaska to market.

With these parameters in mind, three
oil companics-—-Humble, Atlantic Rich-
field, and British Petroleum—began a
preliminary inguiry into the [easibility
of such mammoth icebreaking tankers.
Eeonomies was one of the first ifs to be
dispensed with, Tt was quickly deter-
mined that tanker passage [rom Prudhoc
Bay to New York via the Arctic would
save approximately $0.60 per barrel, or
$1,200,000 per wip with a cargo of
2,000,000 harrels. This finaneial hene-
fi1, spread over the producing life of the
oilficld, was estimated at no less than a
billior dollars.

The sceond question was the design
of a tanker-hreaker for this northern
route. This is the phase where civilian
oil companics began their quest for
Arelic knowledge. Granting a contract
to a Maryland-bascd consulting firm,
CONSULTEC, the companics paid
$135,000 for feasibility studics on the
projeet, studics whieh involved an exam-
ination of great massce of historical
data, cumulative wecather and ice re-
cords of the region, and models—
mathematical and physical—of the pro-
posed vessels, Work quickly expanded
into Government channels where aceess
could be had Lo a Navy ice tank (NEL
San Diego), Coast Guard icchreakers
(for icchreaking capabilitics tests and
personnel indoetrination north of
Alaska), and voluminous governmental
records and reports, The Office of Naval
Research? bhecame a focus of interest
because of its Arelie programs; the Navy
Weather Central, Suitland, was tapped
for its knowledge of Aretic weather and
climatie trends; and the Oceanographic
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Office contributed ils expertise on
Arctic occanography, charting, and ice
forccasting. The Coast Guard, now oper-
ating all of this country’s icchreakers,
also beeame a focal point and was
designated  the coordinating  ageney
within the Department of Transpor-
tation.

The masaes of data, the knowledge of
expericnced Aretic sailors, and the theo-
retical computations which grew out of
intense and high-priority studies quickly
developed into a search for a suitable
test vessel. All concerncd with the proj-
cel agreed that the icchreaking tanker
was theorctically practical and stood a
good chanee of success. All that was
needed was a test platform.

Quickly the choice was made. The 5SS
Manhattan, a U.S. Dbuilt, lwinscrew,
steam-turhine driven vessel of 106,000
tons deadweight was sclected. Com-
pleted in 1962 to rugged ncar-military
standards, the Manhattan was the stur-
diest supertanker available and the lar-
gest commereial vessel under the Ameri-
can flag. The ship was leased from its
owners and was promptly sent to Sun
Shipbuilding and Drydock Corporation
yards ncar Philadelphia.

The modification of the Manhattan
was typieal of this entire cpic: it was
unpreeedented, it was fast, and it was
expensive. The ship was eut into four
scelions in January ol 1969, and the
picces were delivercd Lo dilferent yards
where manpower and industrial re-
sources were availahle to go to work
immediately, Management of the proj-
cet was contracted to Sun Shipbuilding,
where the bow remained. The alterbow
was sent to Newport News and the
midscetiou went to Mobile, Alabama.
The stern section also remained [or
modification at Sun’s Chester, Pa., yard,
were  the  strengthened and  heavily
plated bull was rcassemnbled in June and
July.

The design and counstruction of an
icchreaking bow was the key Lo the
unique reconstruction ol the giant
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icchreaking tanker, Using a general con-
cept developed in a doctoral thesis at
MIT in 1965 by Comdr. Roderick M.
White, USCG, the 65-foot long, 735-ton
upswept bow scction was designed to
permit more of the weight of the giant
ship to becar down on the iecc and
increased from a gentle 18° angle at the
extreme how to a30° maximum. It also
was designed to push broken ice away
from the ship through the addition of
extra-wide “checks,” which added 23
feet to Manhattan’s beam. According to
preliminary estimates, the bow had the
capability of eracking 15-foot sca icc and
60-foot pressure ridges. Fabrication of
the bow was divided between Sun and
Bath Iron Works.

Thus outfitted with a hard nosc,
strengthened structural members, and a
waterline iec belt that girdled most of
the hull, the Manhattan was prepared
for her carcfully instrumented test
voyage into the iceficlds of the Cana-
dian Archipelago. A sizable ship by
normal maritime standards, it was never-
theless clear in the minds of her spon-
sors that she would simply he a half-size
model and a $39,000,000 cxperiment in
space age Arctic technology.

The strueture of the ship, of course,
is only a first step in making a workahle
sca route out of the frozen Arctic Geean
passages. It is apparent that a big bull-
dozer will push more dirt than a smaller
onc; similarly, it takes no imagination to
conclude that a powerlul, well-built ship
of aubstantial dimcnsions can foree her
way through the polar icepack, if sizc
and power are the only eriteria. If ship
coustruction costs arc Lo be minimized,
however, while load carrying ability is
maximized, cvery opportunity pre-
sented hy the Arclic environment must
be carcfully exploited. To do this, the
latest scientilic  knowledge, recon-
naissance Lechniques, and ice [orecastiug
experience must be utilized.

In the knowledge of the Arctic and
instrumentation for ic¢ recon-
and navigation, military

the
nalssance
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know-how paid off once again. From
their work with various Arctic studics,
the Officc of Naval Rescarch and the
Naval Arctic Research Laboratory at
Point Barrow were able to make signifi-
cant contributions to the data bank.
The Army’s Cold Regions Rescarch and
Engincering Laboratory provided cxper-
tise on sca ice qualities and charac-
teristics. The Naval Occanographic
Offiec and the Navy Weather Central at
Suitland werc major sources of infor-
mation on elimate, ice conditions, and
ice forccasting. Weather satellite data
was already permitling ice forecasters to
relay provisional ice eharts to BhlpS
resupplying Aretic bases.> The Navy s
“Transit” navigation satellite system
was available to give posilions accurate
to one-tenth of a mile in uncharted and
hazardous waters. Sophisticated recon-
naissance aircraft using infrarcd film,
laser profilometers, and side looking
radars could eontribute their military-
perfeeted teehnology to the iec surveil-
lance efforts. Closed cireuit TV would
permit a constant wateh on broken ice
as it bumped its way along the ship’s
hull, while hull-mounted sonar would
seck submerged ice formaltions,

Backed up with all that modern
technology and past cxperience could
provide, the Manhattan began her his-
toric voyage on 24 Angust, turning her
bow north for the Arctic. Carrying a
handpieked erew of 57 and a larger
complement of scicntigts, liaison of-
ficers, and technieians, the ship, uewly
reclassified by the Coast Guard as a
“tanker-oceanographic rescarch vessel,”
reached Baffin Bay and her first ex-
posure to the ieepaek on 2 September,
Stopping briefly at Thule, Greenland,
and at Resolute, Comwallis Island,
Canada, the caplain carefully tested the
ship in the available ice.

Reaching the approximate midway
point of her voyage on 8 September, the
ship found herself in hcavy ice in
Viscount Melville Sound. Here, only 25
miles from the North Magnetic Pole, the

ship stopped and placed [ive rescarch
partics out on the ice. This procedure,
which was to hecome [amiliar as data
gathering became a routine, permitted
the scientists to gather iec core samples
and other data for study and collation.
This kind ol activity, which sometimes
was almost obscurcd by the sensational
nature of the trip itsclf, was, of course,
the major mission of the ship. In fact,
other than a token eargo of Arctic oil—a
gold-painted 55-gallon drum that was
airlifted from the oilficlds Lo the ship—
scientific data was the only cargo the
ghip carried.

The rest of the voyage has been well
reported in various press slorics and
journals. The ship eontinued to brcak
ice with her escorts, the USCGC North-
wind and the Canadian iechreaker fohn
A. MaeDonald. On 11 September the
Manhattan rteached her furthest pene-
tration of the ice-clogged McClure Strait
and became stuck fast. Yven wilh all
auxiliary equipment shut down, the ship
could not muster enough horsepower Lo
back free of the tenacious icepack. The
John A. MacDonald was called in [or
assistanee, and after the iec was care-
fully broken away from the giant
tanker, the ship moved once again, The
decision was made not to lry to forec
McClure Strait, and Manhatfan turned
gouth for Melville Sound and Prince of
Wales Strait.

The test of the trip was almost
anticlimactic, Relatively little iec ob-
structed the further westward travel,
and Manhattan finally anehored off the
Prudhoc Bay oilficlds on 19 September.
The ship loaded the symbolie barrel of
Alaskan erude and thcn moved on to
Point Barrow, the final stop of her
westward voyage. From then on, the
novelty of the eruise was a thing of the
past. T'or more thau a month after
leaving Barrow the ship continued icc
tests in Melville Sound, eollecting data
in great guantities from literally hun-
dreds of scnsors. l'inally, in late Octo-
ber, the ship left Resolute, Canada, and
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headed home. The data were packaged
for later analysis, and the world’s largest
half-scale model returned to a hero’s
welcome in Halifax and New York.
Within weeks of her return she was on
commercial service, a moneymaking car-
go vessel once again, carrying huge loads
of oil in coastal trade between east coast
and gulf ports.

The success of the Manhattan, de-
spite her underpowered steam-turbine
power plant, was almost a foregone
conclusion. From the inception of the
voyage it was clear that the greatest
value would not be in the ship’s physical
accomplishments but in her ability to
gather meaningful data for the ice-
breaking tankers needed for the Arctic
oil runs of the midseventies. In this she
has been successful, and a second trip
will contribute further data to this
unique search for maritime know-how.
For this reason, the fact that she did
indeed make it all the way “across the
top” is almost irrelevant. The trip,
however, served to focus attention on
the final goal: the economical com-
mercial exploitation of the frozen North
American water routes.

In March of this year Humble Oil
contracted with Newport News Ship-
building and Drydock Company to de-
sign an icebreaking tanker for Arctic
service. Thus it seems almost certain
that the fleet of icebreaking tankers
which has been envisioned for the
Northwest Passage Alaska to New York
route will come into being. Humble Oil,
sponsors of the Manhattan have esti-
mated that 25-30 icebreaking super-
tankers might be operating across the
top of North America by the late
1970’s. By 1980 the Alaskan oil pro-
duction might reach as much as 2
million barrels per day, fully justifying
the construction of the $50 million
cargo-carrying icebreakers that would
carry the black gold to market. In a
summer’s time, the Manhattan has leap-
frogged the liquid cargo technology of
the Arctic, while makineg ,a,gluantum

ge Digit:
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jump in the scale of icebreaking capa-
bility.

The transit of the Manhattan does
illustrate a significance too often over-
looked. It represents the payoff to the
awvilian economy of the years of Arctic
sailing and exploration, the millions of
dollars of research funds, and the count-
less man-hours of personal experience
that have been gathered over the years
by our sea services. In times such as the
present, when budgets are tight and
usable civilian “spinoffs” from military
projects are hard to find, the military
contributions to the success of such an
expedition as the Manhattan are of great
satisfaction. More than anything else,
the success of the Manhkattan is a tribute
to the years of pioneering in the Arctic
and Antarctic by the U.S. Navy, the
U.S. Coast Guard, and the Military Sea
Transportation Service. The research,
the perfected technology of military
hardware, and the collected experience
of thousands of half-frozen officers and
men have all contributed to the success
of one of the most imaginative
commercial enterprises of the century.

BIOGRAPHIC SUMMARY

A 1958 praduate of
the U.S. Naval Acad-
emy, Lt. Comdr.
Robert D. Wells
served aboard des
troyers for 4 vyears.
He then attended the
Defense  Intelligence
School and the De-
fense Language Insti-
tute, where he studied Russian. After serving
as an assstant naval attaché in Istanbul,
Turkey, from 1944 to 1966, he served on
temporary duty as Russian language inter-
preter in the Coast Guard icebreaker North-
wind. He left the service in March 1967 to
serve for 2 years as Legislative Assistant to a
member of the House Armed Services Com-
mittee. Returning to active duty in March of
1969, Lieutenant Commander Wells is cur-
rently serving as Faculty Adviser to Attaché
Department, Defense Intelligence Agency
School.
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FOOTNOTES

1. The Prudhoe Bay fields are about 120 miles southeast of Point Barrow, where the Navy
finished mapping the huge Naval Petroleum Reserve #4 in 1953

2. For diseussion of ONR’s “ficld station” in Alaska, see Robert D. Wells, *The Naval Aretic
Research Laboratory,” United States Naval Institute Proceedings, September 1969, p. 39-45.

3. “Navy lce Forccasters . . . ,” Armed Forces fournal, 14 June 1969, p. 8.

— Y

An excerpt from United States Naval Institute Proceedings September 1970

The U.S. military officer traditionally isolates military power from
national policy. The American diplomat isolates policy from war, Yet,
the purpose of military power is to achieve a political goal. Hence, how
can the military professional isolate himself from the study of national
politics or the diplomat from study of the role of power in policy? How
do the various forms of power affect policy and how do economic or
psychological considerations augment or undermine military power?
Qur narrow view of the role of military power is such that despite the
greatest air power in history presently wielded by the United States, for
example, we have never really analyzed the basic difference between
the punitive versus the persuasive role of air warfare. Such doctrinal
failures in the air war in Vietnam, I believe, have crucified our strategy
there.

Because of the gaps in our professional education, we must all,
senior and junior, begin at the beginning by a process of self-education,
and this is slow and inefficient. Let our younger officers take the
initiative; let them take correspondence courses and see what the Navy
currently has to offer in many professional fields related to strategy and
war. Let them also contribute to the dialogue, and we will all benefit
from the results. I shall never forget the tremendous eye-opener it was
to receive literature in anticipation of my orders as a student at the
Naval War College and the new world which that literature opened for
me. Even then, it was a self-education course, but I loved it. From that
day, ! have regretted the vast amounts of time which I spent previously
in other pursuits in my carefree junior officer days, which might well
have been used to lay a professional groundwork . . ..

After all, Alfred Thayer Mahan could not publish an article in the
Proceedings until he was a commander for at least two reasons—there
was no Naval Institute and no Naval War College, and he was a captain
before his orders to help establish the War College first opened his eyes
to the new world around him.

Paul R. Schratz
Captain, U.5. Navy (Ret.}
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CAMPUS VIOLENCE:

ACTIONS, REACTIONS,
AND AFTEREFFECTS

In recent years student activists on the campus have been successful in
intimidating many universities with confrontation tactics. Now, however, many
administrators have learned how to control these activities with court injunctions,
campus police, and other means. The public and its legislators, angered at previous
student outhursts, are now refusing to grant needed financial support to the
universities and hence reducing their ability to initiate remedial programs.

An article prepared

Commander Edwin C. Duerr, U.S. Naval Reserve

The disruptions which have occurred
on many U.S. campuscs have led to
serious questions about the strength and
flexibility of our educational system.
These queations are scrious ones to our
allies and adversarics, as pointed out in
an carlier issuc of the Naval War College
Review." They are also serious to
people in business, Government and the
military who question with growing
frustration the lack of cffective action
in dealing with the situation.

The turbulent campuses have given
us a group of graduates with views
which differ widely from those held by
the products of more peaceful academic
communitics. The recent graduates have
observed the failures of some of our
hest-known cducational institutious: the
failure to provide a safc environment for

teaching and learning; the failure to
make adequate responses to the intel-
lectual challenges of the new left; and
the failure Lo take coustructive actions
concerning the problems facing the in-
stitution and our socicty. Their faith in
our institutions may nnderstandably be
limited.

Graduates of our troubled colleges
and universitics are now in junior man-
agement positions in the military, Gov-
crnment, and industry. They will be in
senior positions before many ycars have
elapsed, and their decisions may well be
hascd on a different set of premises than
those held by present scnior manage-
ment.

Both in answer to the frustrations of
more senior pgroups and to correet
possible wmisconceptions by reeent
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graduates, an overview of campus re-
sponse to disruptions should prove of
interest.

In evaluating the evolving responscs
to violenee, it is advantageous to con-
sider the sericusness of the attack on
the universities, the rcasons for the
initial slow responsc, the actions being
taken now, and the longrange pros-
peets.

There is no longer any doubt that the
ot jective of some key revolutionary
st dent lcaders was to destroy the uni-
virsities, as one atep in the destruction
of our whole society. Their publie state-
ments Lo thiz effect were originally
written off as mere “rhetoric” (as when
baseball fans shout, “Kill the Umpire™).
Mueh hesitation and vacillation might
have becn avoided had their words been
accepted at face value, for these revolu-
tionary stndents really did intend to
destroy the universities by any mcans
available,

Certain other students were striving
for some speeific goals, such as the
development of Black studies programs,
the hiring or firing of specifie faeulty
and administrators, or the removal of
ROTC units from campuses. These stu-
dents, when they nsed violenec and/or
attempted to close down a campus, did
#o a8 a means to an end. The shutting
down of the campus was not an end in
itself.

It should be stressed that the number
of students who participated in violent
aetivities was very small. Most of the
students who attended demonstrations
did not commit violent acts, Further,
most students did not—and do not—
condone violent acts.

But the small number of violently
inclined students—lcss than 5 percent of
the student body—could causc a great
dcal of trouble, As an example, the
following incidents oeeurred at San
Francisco State College during the die-
turbances there: An exploding bomb
injured a staff member 8o severcly that
he will probably never walk, talk, see, or
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hear again. A student lost several fingers
when a bomb he had in his hands
exploded. Students, faculty, and visitors
were threatened and physically as-
saulted. One faculty member had hia
house burned to the ground, and an-
other faculty member had his home
firehombed. T'wo school offices were
burned when gasoline was poured under
the doors and ignited. Bomhs were
placed and exploded around the eam-
pus. Hundreds of windows were broken,
equipment was destroyed, and thou-
sands of dollars worth of damage was
done. Automobiles of students and fae-
ulty members were smeared with paint,
had tires slashed, and had sugar put in
their gas tanks. Classcs were disrupted,
and educational aclivities were severely
hurt.

The incidents at San Franciseo State
College were not unique. Similar vio-
lenee occurred, to a lesscr or greater
degree, at many other eampuses across
the Nation.

The disrupters did suceced in tempo-
rarily elosing down various colleges and
universitics aeross the Nation. The losses
in human distress, cdneational time, and
property were substantial,

Considering the seriousness of the
threat to the universities, their slow
responses may scem sirange. But there
were many reasons for the inaetion.
Both ideologieally and organizationally
they were not prepared to cope with
physical eonfrontation.

Colleges and universities have tradi-
tionally dealt in knowledge and ideas,
not in action. Campus problems, like
other ideas, were approached through
long, carcful discussion (and, hopefully,
reason). Reeent years had seen an in-
ercasing trend toward greater faculty
self-government and a proliferation in
the use of eommittees in making de-
cisions,

Such an approach is hardly effective
againet force in a tactical situation.
Professor John Bunzel, since appointed
us president of one of the California
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State Colleges, stated the problem
suecinetly:

... when an academie community
is faced with student demands
that are accompanied by the
“body-on-the-line™ tactie, it re-
aponds, not surprisingly, in the
only way it knows how: by
concession, by pleading for time,
by sctting up committees, by
trying to persuade the radicals of
its good faith and intentions.?

This approach simply dil not stop
violence.

Tt was difficult Lo get the facultics as
a whole to opposc physical confron-
lation, even on a theoretical level, Radi-
cals devoted serious intellectual effort in
an attempt to give moral justification to
dircet action by students, faculty, and
the university as an entily. The revolu-
tionaries pointed to problems in onr
socicty (war, discrimination, poverly),
argued that reason and discussion had
failed to solve these problems, and
stated that dircct action was neecssary.
Further, they argued that the university
was under a moral obligation to lead the
soeicty, whether or not the majority of
tbe people wanted it to do so. That is,
they assigned the univemsity (them-
selves) as a social and moral judge
(assuming their own moral superi-
ority)—they consider themselves, as S.1.
Hayakawa has noted, an elite.?

Their moral attitudes and arguments,
in the absence of sufficient carcfully
designed rebuttal, led to divided faculty
opinion—and confusion. The confronted
facultics could not agree on acceptahle
plans of action, even if they had had
means Lo implement plans.

Administrations were similarly slow
to act. College presidents and other
administrators had not generally heen
chosen for their abilitics Lo lead in
crises. They often considered themselyes
pritnarily as representatives of the
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faculty, a faculty which was itself
deeply divided.

Therc was a lack of organization to
cope with disruption. Activity was com-
pletely unprogramed. Clear rules of con-
duct for students and faculty were often
lacking. Disciplinary machinery was
often nonexistent or unworkable. Uni-
versity personne! did not know what to
do, or to whom to report, in the event
of an emergency. On-eampus security
forees were completely inadequate to
cope with violent demonstrations,

When individual universities did at-
templ Lo sct up and enforee rules of
conduct, they faced additional prob-
lems. Positive identification of speeific
persons  doing specifie disruplive or
violent decds was remarkably diffieult.
People willing and able to testify were
hard to find. The school had little legal
recourse against disruptive nonstudents;
here almost complete reliance had to be
made on outside police. In dealing with
students, sehool officials found it neces-
sary to master the rules governing legal
due process and what could and could
not be done. School officials as well as
disruptive students found themselves
named in lawsuits,

The university systcms have re-
sponded to the prolonged disruptions
and threats of disruptions in two ways.
First, there have been organizational
and personnel changes to cnable the
administrators to take stronger and
more rapid actions in controlling dis-
turbanees. Seeond, faculty members and
administrators have challenged the theo-
rctical basis laid by the revolutionary
groups. The objectives and responsi-
hilities of the university and the need
for it o avoid direct involvement in the
political arena arc being discussed and
clarified.

The personnel and  organizational
changes which have been made in
various systemns include the following:
Stronger presidents have been appointed
in a number of colleges and universitics,
The ability to act quickly and decisively
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under presaure has beeome an important
quality sought in prospectlive presidenls.
The California State College system
provides an cxample. Two adminis-
trators who displayed their abililics Lo
cope with disruptions at San Francisco
State have recently been appointed as
presidents at other campuses within thal
gystem.

Within various universilics, lines of
communication and responsibilily bave
been clarified. Rules of student {(and
faculty) conduet have been elarified,
and campus courls to bandle cases of
student misconduct have been cstab-
lished (or reestablished). In some cases
additional staff positions have been es-
tablished to handle problems arising
from distuptions. Further, many regular
stall members have learned from experi-
ence what actions should be laken
during emergencica.

Individual campuscs have oblained
necded legal assistance. The use ol court
injunctions has come into widespread
usc. An injunction may be used, for
example, to prohibit interference with
the rights of students to attend classes.
Since defiauce of an injunction amounts
to contempt of court, the injunction has
proved Lo bhe a powerfnl tool in re-
straining would-be revolutionarics from
large-scale disrupltive acts,

The usc of police on campus has
become more acceplable, 1t has been
recognized by an increasing number of
administrators aud faculty that the usc
of policc is nceessary in the face of
determined disrupters.® Thus there is
less hesitation by colleges in calling for
assistance when they need it

I'acullics and student bodies show
some lendency to clect more moderale
representatives  for their own groups.
The student body at the strife-lorn
University of California at Berkeley has
clected o moderate president, who is
currently attempling to rtepair a badly
damaged student image. The faculty al
San Fraucisco State College has voted in

a more moderate Academic Senale
which has worked more elfeetively with
the administralion. These aclions may
be scen as resumplions of conlrol by
middle-ot-the-road  university  groups,
alter they had previously let control slip
Lo rather nonrepresentalive but highly
molivated and energelic activilists, The
rcawakened interest in political aclivily
by the moderates veflecled a recognilion
of the fact that widespread parlicipalion
i8 necessary for Lruly representalive
self-government. So long as such mod-
crales retain an interest and an aclive
pact in campus polilics, they will
provide a slabilizing foree.

Concepls concerning  proper
university hehavior and the university s
relationship Lo socicty have been given
renewed emphasis hy administralors and
faculty memhers, Since the colleges and
universities Lraditionally deal in idecas,
and since much [recdom of aclion is
necessary il menthers ol the academic
communily arc o peelorm  their
functions  cffectively, an  acceplable
theory ol aclivily is ol much more
importance in the academic world Lthan
in the military, Government, or
industry.

David Gardner, assistanl chancellor
of the Universily of California at Santa
Barbara, has pointed oul that the
university  must  emphasize  polilical
iuquiry, cxpression, and learuing—rather
than political action. 1f il engages in
slaging and  cxceuting  political
demonslrations and  organizes  and
manages political campaigns, il might as
well he counled as a Lhird political
parl,y.s

Two facully memhers from Weslern
Washington Stale College, Bellingham,
haye ohserved that: “Those [acully who
cry for greater involvemeul of colleges
and universities in the immediate affaies
of sociely ignore Lhe facl thal the
involved institulion impairs ils abilily Lo
analyze and eyaluate social eolerprises.”
The conscicnee

- - k) i *
universily s “social
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should be vested in the best service it
can render the socicty—objeclive and
scholarly inquiry.”™

Richard W. Hyman, Stanford’s new
actling president, has stated bluntly that
untiversilics n8 inslitulions, must be kepl
[ree of Jlu)lilicul advocacy if they are lo
survive.

In a stalement ol poliey, the
prestigious  American Council  on
Edueation made the Tollowing points
{among others):

Disraption and violence have no
place  on  any campus, The
academic  communily has the
responsibility lo deal promplly
and direetly with disruptions.

Student and facully groups, in-
cluding the American Associalion
of Universily Prolessors and Lhe
National  Student  Association,
have recently joined in elforts Lo
improve disciplinary  procedures
and to formulale clear and real-
istic codes lor dealing wilh inis-
conducl, and wmore particularly
with violence and disruption.

The historic coneern ol the
universily commuuily with aca-
demie  freedom  needs lo be
restated, reaflirmed, and  vigor-
ously defended against all, within
or withoul the university, who
would obstruet  the right of
scholars Lo investigale, teachers Lo
teach, or students to learn,®

John T. Caldwell, chancellor of
North Carolina State  University at
Raleigh, summed up the leelings of a
growing number of chief administralive
officers:

I have come to Teel, however, that
it is absurd lor a universily head
who carries heavy respousibilitics
to feel helpless and alraid to assert
the authority of his office in

behall of the good order of the
universily  communily. Or, Lo
stale it another way, il is palently
absurd for the 90-plus percent of
the faeulty and sludenls of a
universily communily Lo be in-
timidated by irresponsibility or
maliciousness in a lraction of thatl
community,®

The above ideas may appear Lo he
sell evidenl to mosl readers. 1L s,
perhaps, an indication of the persuusive-
ness and organizational ability of the
aclivists, that it has laken so long lor
some members of Lbe academic com-
munily lo aceept them,

Though the response Lo violence has
been slow, it has come on several levels.
There have been organizalional changes,
personnel changes, and analyses which
lessen the possibililics of large-scale dis-
ruplions in the future.

Though it appears that there will be
fewer large-scale  disruplions in the
fulure than in the immediale past,
serions problems remain in the college
und universily syslems which have been
subject Lo disruplions.

The disruptions served to help call
allention 1o a number of serious prob-
lems in higher education and in our
sociely as a whole. Unfortunately, while
increasing awareness ol cerlain prob-
lems, the distnptions have both directly
and indireetly rendered the universities
fras able to do anything about them.

Indircetly, the disruptions have
resulted  in the  alleccted  systems
receiving less [unds. In some stales the
public has voled down bond issues [or
college construclion, and the Stale
legislatures huve cut operating funds far
below what could otherwise have been
expected. This bas resulted in reduced
ability to develop cthnic sindics and
special compensalory cducation
projects, reduced ability to do rescarch,
aud even restricted ability Lo continue
to handle the regular incoming students,
Allempls  lo  improve administralive
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procedures similarly suffer when funds
are cut.

Of course, during the disruptions,
normal administrative and educational
processes are severely disturbed, and
they do not return to their normal
efficiency for a long period afterwards.
A general feeling of {rustration and
hopelessness is likely to sap the energy
of many faculty members from all parts
of the political spectrum. When the
problems are compounded by deep
reductions in funds and possibly by
punitive legislation, the problems of
recovery are multiplied.

The Nation’s colleges and universities
are displaying the ability to solve their
own internal problems. It is vital that
they do so. They are, after all, the
principal means for transfer of the
technical knowledge on which our busi-
ness, Government, and military depend.
They are a main arena for the develop-
ment and testing of constructive ideas
to improve our society. They are the
principal agents in providing increased
opportunities and broadened horizons
for our young people.

It now appears that the voting public
may make a mistake similar to the
disrupters, The disrupters wanted one
thing and took actions that gave them
something else. In the name of a better
and freer society, they created distur-
bances which led to a necessarily more
restrictive line by college administrators
and a lessened school ability to make
needed improvements.

Now the voting public, which wants
more mature and constructive attitudes
and actions from the academic com-
munity, is taking actions which cause
resentment and reduce the ability of the
colleges and universities to take con-

structive actions. It is not only unjust to
punish all faculty and students for the
disruptive actions of a few; it is a
self-defeating tactic which results in
more problerns.

It is important that the physical
plant of the colleges and universities be
expanded to accommodate the in-
creasing student populations. It is
important to attract highly qualified
administrative and faculty personnel. It
is important to avoid punitive legislation
which restricts real freedom of inquiry
and speech. All segments of our society,
including the university, bear some re-
sponsibility in each of these areas.
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Learned institutions ought to be favorite objects with every
free people. They throw that light over the public mind
which is the best security against crafty and dangerous
encroachments on the public liberty.

James Madison to W.T. Barry,
Complete Madison, p. 337
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In recent years the rapidly rising cost and complexity of modern weapon systems
have made their development and production prohibitively expensive for individual
states of medium economic power. International cooperation in weapons deveiop-
ment and production offers not only the advantage of economy, but also the general
reduction of international economic and technological barriers. In this article Capt.
Alexander H. Cornell summarizes an extensive investigation of the methods and
effactiveness of international codevelopment and coproduction of weapons. This
investigation included three case studies in coproduction: the Atlantic maritime
patrol aircraft, the Hawk antiaircraft missile, and the F104G Starfighter.

INTERNATIONAL CODEVELOPMENT
AND COPRODUCTION OF WEAPONS

Some Conclusions and Future Prospects

An article prepared

by

Captain Alexander H. Cornell, SC, U.S. Navy

The increasing sophisticalion ol mod-
ern weapons has incercased the cost of
developing them (o the poinl where il is
cconomically impossible lor any indus-
trial stale of less Lhan continental di-
mensions Lo develop and produce for
itself an  enlice  arsenal  of modern
weapons, This trend of events al [irst
seems Lo present smaller slates wilh Lhe
unpleasanl choice of remaining in a
slale of Lechnological inferiority or of
conlracling major arms purchases wilh
the superpowers. Today, however,
mullinatioval codevelopmenl and co-
production of weapons offer Lo smaller
states a third oplion. Recent yoears have
scen a large and little known number of
successful  projeels of Lhis type, in-
cluding the Alanlic maritime palrol
airerall, the I-104G Starfighter, and the

Hawk antiaircrall missile. While most of
the codevelopment projects initially un-
dertaken included the United States, the
Kuropean  states of NATO are now
beginning Lo organize independently
many projeets which fullill their own
specific needs.

International production and devel-
opmenl of weapons offer several advan-
Lages Lo the participants, The cost of
development is shared by & number of
slates, thus  avoiding  duplication ol
clfort and deereasing the cost for cach
slate. The qualily of the producl usually
henefils from the wider experienee and
knowledge that resnlt [rom crossing
nalional boundarics. Such projeets also
usually have the effect of increasing Lhe
Llechnological capabilitics of each stale’s
induglry. TI'his was cspecially truc in the
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carly projects, in which the United
States was a prominent participant.
Finally, such projects aid in lowering
international trade barriers and in pro-
moling international harmony and
understanding.

As might be expected, such projects
require sound management praclices in
order to coordinate the cfforts of a
multinational and multi-industrial or-
ganization. Two different types of
management have emerged from these
endeavors, One is the so-called institu-
tional Lype where the project is or-
ganized and administered through the
organizational framework of NATO.
The second is the “permissive™ type or a
less formal organization which may in-
clude any number of states and which
usually develops its own ad hoe adminis-
trative apparatus through an agreement
by the participating governments. In
this latter type the NATO structure
gerves more as a sounding board in
which the members can air their mili-
tary requirements and exchange idcas
on the subject.

An Overall Assessment. The charge is
heard today thal technology has out-
grown institutions. I so, it is high time
lo concentrate more cffort on bringing
the level of organization and institu-
tional achicvement up to the level of
tecchnology. Science and  technology
bave long been recognized as being
international by nature, therefore any
progress that can be made in the field of
international logisitics institutions
should be considered a contribulion
toward the solution of the problem of
technology versus institutions,

A group of relatively successful
attempts have been made to disperse the
skyrocketing costs and complexily of
modern weapons Llechnology among a
group of nations and industrics. A scries
of collaborative programs in perhaps the
most difficult and complex of all organi-
zational arcas—that of an international/
interindustrial scope—now stand as sue-
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cessful production accomplishments. It
is rather ironical that the eollaboration
had o first take place in the production
ol weapons for warfare rather than
“peaceful” hardware, but at least it has
taken place and is continuing Lo take
place. Peaceful hardware collaboration
appears to be following on. In March
1969 the commercial supersonic aircraft
Concorde, developed and  produced
jointly by France and the United King-
dom, flew successfully.

International military logistics, the
larger field of which the subject of this
paper ig a part, has mushroomed in
importance. International logistics has
hecome a positive, ongoing program
which has expericnced an extraordinary
growlh in the form of multiple organiza-
tional hodies, both national and interna-
tonal. Because of the large number of
institutions and the measures taken to
manage the programs, most ohservers
agree that it has net been a well-knit,
cohicsive operation. There have been a
multiplicity of organs, programs, and
overlapping  assignments  of  respon-
sibilitics, particwdarly in the United
States, that may or may not have
contributed to the common objectives
of the program, The situation is such in
the United States that observers have
fell there is no one point below the
President, or perhaps the Sceretary of
Defense for most programs, which is
capable of bringing about a clear dirce-
tion of the joint weapons production
program as a whole. As compared to
American multiplicity of organs, pro-
grams, and procedures, lhe relative
simplicity and fewer nnmber of BEuro-
pean and NATO organs stand out in
sharp contrast.

In fairness to the problem, however,
it mnst be borne in mind thal interna-
tional logistics affairs have been harder
to manage because they are fast moving,
worldwide, and extremely complicated,
Many factors bear upon the problem to
a degree not usually experienced by
purcly national or single industrial
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problems. Despite these, it is safe Lo say
thal international logistics as a whole,
and coproduction in parlicular, has pro-
duced some Langible, successful results
since World War I, While expectalions
have [lallen short in coopcrative re-
search, Lhere is something Lo he lcarned
from the eodevelopment and coproduc-
tion cllorts of the past 20 years. The
record shows that industrial gronps were
erealed and operated ol a size com-
parable Lo any nalional giants of indus-
try. l'or hoth the governmental side and
industrial side of the coproduclion or-

ganizations, here were new  co-
ordinating groups created which

managed the industrial combines as well
as any unilaleral enterprise. Unprece-
dented  aceomplishments using multi-
nitional and multi-industrial consorlia
look place wilh a speed, cconomy ol
resources, and production perlormance
that equaled or surpassed many purcly
national or single industry programs.

Faced with the costly and almost
impossible problem ol procuring mod-
cen weapon  systems  hy  umilateral
means, the NATO Allies developed a
method and process of multilateral pro-
duction. The method resulted in their
Licing able Lo joinly participale in and
contrihute Lo common production and
therehy obtain weapons for themselves
they might not otherwise bave been able
to procurc.

In practice the coproduction prob-
lerus proved thal many national, legal,
eustomary, and sclf-inlerest barriers be-
lween and among participaling nations
can be climinated or reduced. The con-
sorlia. members Turthered the cause of
strenglthening their cconomic and indns-
trial capahilitics and helped reduee the
lechnological gap between them. They
also helped reduce or eliminate trade,
Lariff, tax, and propriclary rights bar-
ricrs which had been obstacles Lo pro-
duction and procurement.

The weapons produced have been
publicly acknowledged as being as good,
il nol superior, lo any produced

unilalerally. The quality has heen exeel-
lent and the quantity exactly that which
was programmed. They kept remarkably
within their original budgets. They pro-
duced well the standardized weapons
snitahle for internalional operation and
provided common mainlenance and lo-
gistics supporl by any of the user
nations.

To dircet successlully vast trans-
nalional coproduction programs  re-
quired an onusual kind of flexible or-
ganization and managerial talent. These
qualitics were apparent not only on the
part ol topdevel coordinators and man-
agement within NATO and the inter-
nalional/interindustrial agencies crcated,
but also on Lhe parl ol the governmenta
Lthemselves and  the  thousands of
workers al the grass roots level.

Integrity and loyalty to the projecl
as a whole were espeeially noteworthy.,
The policy of designaling onc man on
policy boards and execulive ageneies [or
cach nation and the high caliber and
intellectual  discipline of the desiguecs
were keystones of managerial effeetive-
ness. As cohesive groups, Lhey overcame
or reduced the day-lo-day problems and
barriers of diflerent national and busi-
ness cusloms Lo make Lbe programs
work. They learned to schedule highly
complicaled production requircments
and cross dcliverics that had to be
coordinaled to meet the Lotal program
involving hundreds of industriecs, and
they learned Lo depend upon cach other
lor such coordinatled deliveries.

They surmounted dilferences in lan-
guage; diflerences in engineering stan-
dards and procedures; diflerenecs in
distance and indusirial locations; dil-
ferences in the level of their techno-
logical and production capahilitics;
differences in bnsiness praclices, mea-
surcmenl systems, and accounling and
contracting procedures; dilferences in
patent and proprictary rights laws;
dilferences in financial and credit phi-
losophics and practices; and dillerences
in  managerial Llechniques  and
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organizational habits, to recounl bnt a
few thal were brought oul in the care
sludica.

The cnlire management  aggregale
found that an organized approach,
based on sound and imperative reasons
for cooperating, coupled with a willing-
ness Lo be flexible and o compromisc,
could make possible the benelits of
mutually produced, expensive modern
weapous, which they might not other-
wise have gained.

Their  managerial  technigques  and
organizational clements, while diflering
in degree of authority, became more
patterned and now can be gencralized
upon in several uselul ways, The record
of the programs alone shows a broad-
cning but relatively standardized pattern
ag lime and experimentation went on.
In cach ease there was the familiae
pattern of a top policymaking board of
international members. Beneath it there
was in each cuse a povernmental execu-
live ageney aud usually a parallel indus-
trial exceulive agency. Similar func-
tional divisions were ercated benealh
these. In addition, other divisions were
created as neccssury Lo meel the peeu-
liar demands of the particular pro-
duction enterprise such us language,
liaison, and technical docunientation
control centers, Fven the manufacturing
consortia, whether for airerall or missile
production, fall into snbgroups orga-
nized along major component lines. The
use of groups of experts was common
practice in all three cases to make initial
invesligation and to recorumend plans
and organizational structures. L was
generally a matter of degree of au-
thority granted or taken by ecach of the
above levels in which the programs
dilfered.

Early joint production of weapons
had as its publicly avowed purpose that
of getting delense-related  industries
sturled in Furope. The purpose was Lo
build up and broaden the wechnological
hase among Furopean members in the
belief  that  broader strength  meant
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grealer sccurily. Since then, bowever,
the emphasis has changed to viewing
joint production as a method of helping
Furopean industrics snrvive in the face
ol overwhelming American competition.
The large and increaging number of
smaller programs underway sinee the
first ones of the late 1950% and carly
1960°s arc evidence of this trend. The
literature is replete with stalements by
Fauropean nationals and industrialists
confirming these new  treuds and
cruphases.

While the trend away from brouder,
multiple-member programs Lloward more
specilic bilateral and trilateral projects
with more limiled objcclives is u matler
ol record, there is one significant exeep-
tion. That is the NATO Air Delense
Ground PFuvironment (NADGLE) orga-
nization in which all the NATO nations
are members, It 18 suhmiticed that the
large, bul relatively inknown, number of
coproduction agreements taking place in
the 1960’ testily to the continuing
acceplanee, interesl, and desire on the
parl of most Alliance members, and
expecially their developing industrics, Lo
parlicipate in joinl programs. *“I'eans-
national business” seems lo have be-
come inlerested in the practicabilily of
the new way ol joinl manufacturing and
most of the impelus for the new pro-
grarus now comes [rom oulside NATO
as a lormal organization,

Actally, as [(or the inception of
most joint projects, nearly all important
ones have heen starled by one or lwo
menbers sinee ibe heginning. Thus,
whether the programs have evolved into
multilateral oues or have remained
mostly bilateral as they are today, their
beginnings were usually found in the
requiremnents or inlerests of one or lwo
members, One answer as to why the
progeams have gone down Lo smaller,
lower levels has been due to the diflfi-
culties inherent in getling multimember
agreement on the requirement aud par-
ticipation. However, there are undoubt-
edly other practical reasons such as
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national pride in produet, resurgent
gclf-interests, both nationally and indus-
trially speaking, and cven selfishness, in
vicw of the cconomic gain and sales
advantages that ean be gained by being a
limited producer of a nceded weapon.

The programs proved in actual prac-
tice that many national, politieal, legal,
customary, and sclf-intercst barriers be-
tween and among lhe participating
nations and industries can be eliminated
or greatly reduced. They furthered the
causc of strengthening the industrial and
cconomic capabilitics of the partners
and helped reduce the technological gap
between them. They also helped reduce
or eliminate trade, tariff, tax, and pro-
prictary rights barriers. They werc good
cxamples of two significant clements
neeessary to any international or inter-
industrial cffort—the will Lo partieipate
and the goadwill to sce it through,

The Role of NATO. It is in the vital
funetion of getting everyone interested
and informed who may have a similar
requircment that NATO has been of real
assistance. The present NATO organi-
zation provides the place and oppor-
lunity for its members Lo hear cach
other’s nceds and to make the contacts
which are necessary Lo reach an apree-
ment. The very fact that cach is made
awaere of the other’s inlentions and
needs is a significant step toward co-
operation. Above all, increased mutuaal
respeet and trust arc fostered by the
proof that they have been able to work
together.

The present system of management
which is in vogue, the permissive type,
by no means shuts out the NATO
bodies from active parlicipalion. All the
sections of the International Staff and
the military organs that intluenee pro-
duction have important funclions to
perform. Not only do they provide a
formal framcwaork for negoliation, but
they have facilitated many decisions as
the result of informal, behind-the-scencs
hargaining. Lven Vandevanter, who did

not sec the stafl or NATO playing too
important a role in production matters,
admitted that the official network was
“ideally constituted to act as a con-
tinuous channel of eommunications.™
He visualized the corrcet role of the
NATO organs as intermediaries rather
than arbiters and concluded that the
role of arbiler would only serve to
eurtail NATO cfforts to establish eri-
teria and seleet weapaons.

By the late 1950 the Prodnetion
and Logistics Division and its successors
incrcasingly beeame the parliament for
ideas within NATO rather Lhan the
vehicle of their exccution. The military
organs have nol succceded as well as
might have been expected in having
their earefully worked out requircments
become realilies, In fact, with the ex-
ception of Atlantie, nol a single NATO
Basic Military Requirement (NBMR)
drawn up hy the Military Committee
has ever heen carried out, On the other
hand, a large number of requirements
that have come up from the members or
their industries have been aceomplished.

The NATO International Staffs, in
responding to Lhe need to provide some
sort of structure in which to fit the
growing number and kinds of cooper-
alive programs, drew up gencral guide-
lincg for lhem in their “NATO Pro-
duction and Logisties Organizations”
(NPLO’), These structural guidelines
were neecssary to bring the many cur-
rent and prospeclive programs into as
routine or standard grouping as possible
to avoid political problems arising in Lhe
absence of such guidelines, There al-
ready had been sufficicnt patterns sct in
all three categories of programs lo in-
surc that the guidelines were reasonahle
and would be acceptable. They in no
way straitjacketed any desirable devi-
ations or impeded unigque organization
innovations. No instance was found
wherein  the Intlernational  Staff/
Sceretarial overstepped its hounds as a
clearing house or as a coordinating
agency and catalyst, Not once did it
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overslep ils limiled operational powers
or impede progress by “forcing” any
particular organizational arrangement.
Its key position and value were recog-
nized, for example, by the United States
when il insisted that the staff he the
focal point for negotiations between the
Furopcan members and the United
States or its induslries for matlers con-
cerned with weapons production of U.S,
origin.

The Ad Hoc Approach and Other
Conclnsions. An additional conclusion
of this study is that when supranational
authority does not exist, a8 in a coali-
tion such as NATO, a tendency Loward
ad hoc arrangements for joint projecls
takes place. The necessary centralized
authority and rcsponsibility are pro-
vided by ncwly crealed international
hodies or by the use of eerlain existing
national bodies specifically endowed
with supranational powers. Morcover, in
the absence of real authorily in its own
right, there is a greater need to rely
upon personalitics.

The ad hoe approach to initial pro-
gram organizalion and agreement is still
the gencral method of arrangement be-
lween nalions in Lthe shsence of any
supranational authority. However, the
nature of joint weapons production has
changed from bLeing primarily security
miagion-oricnted and NATO-sanclioned
programs, which refleeted early U.S.
domination of development and produc-
tion, Lo programs which reflect broader
national, cconomie, and technological
interests.

The size, nature, and specifie part-
ners of today’s combines have experi-
enced changes. The carlier posilion of
the United States, that of heing gener-
ally the only one with a ready-to-
produce weapon, is undergoing change.
The current list of national eoinhi-
nations and weapons shows that all the
members are substiluling their compo-
nenls or their weapons more and more
in place of components or weapons of
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U.5. origin. Or, if a U.S.-developed

weapon is sclecled, they are obtaining a
larger share of production,

A trend that also may be observed is
that the overall programs have moved
from one of building up the industrial
and lechnological potential of weaker
member  countries Lo onc of inler-
national cooperation to mect specific
needs. European countrics have moved
away [rom Lhe intitial sccurity basis for
cooperalion to onc based on greater
technological improvement for national
or cconomic reasons.

As a result of 1tbis change, the
Yuropean memhers are demanding and
arranging an incrcasing share of recent
programs. As quid pro quo has become
a keynote in the oulright sale of
weapons, it is becoming the practiee in
codevelopment and eoproduction.

Still another conclusion regarding
organization is that the present so-called
“permissive” system of organization of
combinations has fostered a greater
number of joinl programs than the early
one of organizational and opcrational
sanction under the so-called “institu-
tional” method. The International Staff
and its principal division responsible for
coordinating cooperative weapons devel-
opment and production can be credited
with taking the initiative in secking a
hetter way, a more acceplable way, of
facilitating international weapons plan-
ning and production cfforts.

Regardless of the organizational
“method” used to stimulate pooled
productions by NATO, whether “insti-
tutional” or “permissive,” they were
designed to foster as much cooperation
as possible. The “institutional™ type
structure was so short-lived that it cer-
tainly cannot he eriticized for too much
adverse influence on the programs. In
fact, it only obtained completely for the
Alantic aireraft, onc of the better
structured and managed programs. The
remainder of the programs have heen
organized by “permissive” lype ap-
proaches of one degree or another. The
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system, or perhaps belter called *pro-
cess,” produced suflicient successful
structurcs to show Lhat il is capable of
adaplation Lo any degree of inleresl and
compelition belween nalions and their
industrics. However, it has not been
cither a detrimeut or a significanl means
ol facilitating joint rescarch and devel-
opmenl cfforts.

The “permissive” struclure is really
no preseribed slruclure at all, hul a
means ol making every conecivahle
avenuc and opporlunity for joint offorls
available Lo the members. Buycers and
scllers are urged to negoliate in an
unrestricled, logieal markel process. The
product itself may be determined by the
parlicipanls. The door is open even Lo
latecomers who wish Lo join. When il
comes Lo such crucial sleps us the
selection of a produet, influence is left
to exerl itsell in rough proportion Lo
the amount of risk, production, aud
gales cach memher sees fit o pledge. Tt
s nol necessarily a one-vole situation.
By such realistic apporlionment, the
system faces up Lo the facts of business
life. The ficld is open to hard hut open
negoliation, ontil a group is found
willing to take on the manufacluring
task. A competitor whose product is not
chosen cannol prevent Lhe others from
combining. There is no velo so long as
al least Lwo wish Lo proceed.

lixisting internalional struetures were
used Lo assisl in Lhe organizalion of all
cooperative projects. The NATO
Standing Group, the Mililary Conw-
mitlee, Lthe Armaments Commillee, and
particularly the Inlcrnational Stall were
not spccilically established for these
[unclions bul were given responsihilitics
to play an active parl in the cooperalive
process, The slaff was restruclured no
Iess than five limes Lo [it the changing
patlerns of joinl endeavor. The same
ohservation is valid as applicd Lo indi-
vidual programs and organizalions.
National organs, holh government and
industrial, were used wherever feasihle
lo opetatc or to assist in operation of

the programs. By using such exisling
bodies, duplication of organization was
avoided, as were the creation of new
johs, the training of new unils, and
industrial reorganization.

Adherence le Principles and Objee-
lives of International Logistics, The
question of how well the case programs
mel or conformed with the prineiples of
international military logislics can now
he answered iu summary. Cerlain basic
principles are reslaled helow followed
by comment on cach:

I. To promote Lhe defensive
strenglh of the allics by developing a
coordinaled production hase in Turope
for moderu weapons systems.

This ohjective was enhauced by
the three case programs Lo the exlenl
that they, and many others, have heen
among the chiefl reasons [or Kuropean
countries heing in the posilion Lhey are
Loday of iniliating their own joinl devel-
opment and produclion programs.

2. To promole the concept and prae-
lice of standardization among Lhe allies.

This principle also was adhered Lo.
Weapons were produced that were iden-
lical in performance, supporl, mainte-
nanee, and use in all countries. L is
obvious that an even grealer amount of
standardizalion among allics can be
achieved by multilateral programs than
can be by bilateral oncs. However, in
cither case, progress is made toward a
common family of weapon syslems in
use hy Lhe partners.

3. The principle thal countrics are
slill responsible for equipping their own
forces bul thal cooperative means are
indispensable for countries with limited
TCSOUTEES,

The first part of Lhis principle is
slill adhercd lo and is not likely to
change in Lhe forcsccable fulure. The
sccond part has heen the keynotce of the
casc programs and has carried over inlo
presenl-day cooperalive projects,

4. To transier the factors of pro-
duclion where nceded in the alliance
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and increase  the
industrial base.

Proved by the programs.

5. To maximize the exchange and
effeetiveness of scientific and technical
information and resources through elim-
ination of unnecessary duplication of
¢ffort and facilitics.

This, in fact, took place in the
case programs and is eontinuing under
present programs.

0. A NATO principle, that it is
politically  desirahle that cooperative
programs lake place in NATO or under
the NATO aepis.

Thia principle appcars Lo have
been drawn away from on the part of
the members, None take place within
NATO today, bnt most seck the NATO
aegis. Again, the cxception is NADGE.,

7. A NATO principle that a system
should be evolved whereby eooperation
would be both efficient and attractive,
Permissivencss, flexibility, an open door
to members, and snbsequent  action
taken by interested nations should be
on a casc-by-casc hasis in as frec a
manner as possible.

This principle appears to have
taken hold and is the current basis for
individual national and indnstral coop-
crative programs. In fact, it has heeome
a more common way of doing trans-
national husiness in weapons develop-
menl and prodnction with or without
NATO sanction or initiative.

Llechnological and

Some Managerial Conclusions. The
touchstone of management problems in
multilateral organizations is an under-
standing of coalitions. A coalition can-
not enforce compliance by any sov-
creign member, simply beeause there is
no aupranational authority. Therefore,
management is faced with an even
greater challenge than is normally (ound
in a typical organization.

One of the management successes
was the practice of each government
designaling one man, and one man only,
lo represent it on Lhe policymaking
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organ. This resulied in a small, able
group which did well at representing
their governments, were very good at
clearing problems at their own national
levels, and, most of all, worked excced-
ingly well together. They were given
general and  flexible  direction,  real
responsibilitics, and, above all, trust—a
combination that proved itsell in the
opcrational results.

The success of what might he
described  broadly  as  malitary/
government/industrial endeavors in the
joint application of development and
production organization in order to
prodnce modern weapons may  well
serve as an cexample to other inter-
national institutional cffort. There arc
those who even view the snccesses as
presaging a trend whercby the methods
used Lo achieve weapons cooperation
may Dbe a usefnl way of econducting
certain  other  international — affairs.
Whether one agrees with this or not, the
avoidance of dnplication of national
effort that conld be achicved by coop-
crative efforts in other fields than
weapons is certainly an objective well
worth considering.

Future Prospects for Cooperalive
Development and Production of
Weapons. Although the problems of
cffective standardization and common
production of weapons by the alliance
members are complex and manifold,
they are not insuperable. There are basic
problem arcas which challenge the sue-
cess of all programs, areas which ent
across every known allitude and
national interest, There are problems of
a more immediate but less fundamental
nature, however, that might be resolved
more readily if the proper study was
attemnpted. For example, the prohlems
of cost sharing and funding sources or
methods  are two  whoese  resolution
would greatly facilitate future programs.
They too will he found hy the student
of organization Lo have Lheir roots in
the national sovercignly issuc.
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There is clearly need for some kind
ol ccntral [unding arrangements, par-
liculaddy [for [ecasibility and design
studics and for rescarch and develop-
ment, il they arc to be communal
aflairs. Central funding would be ideal
for produclion, loo, but perhaps morc
difficult to obtain agreement for in view
ol the larger sums of money involved.
Unlortunately, il is not possible for
NATO Lo commission ¢ven general
“paper” sludies at its own cxpense. The
alliance is dependent upon individual
firms or national governments to under-
take even Lhese al their own expense
and risk. It would appear that il the
recently reorganized NATO Conlerence
ol MNational Armaments Dircctors
(CNAD) and newly created NATO
National Industrial Advisory Group
Conference (NEAG’s) arc to perform
any kind of real planning for weapons
development, they musl have some kind
of [unding resources. They shanld bhe
able to commission innumerable studies
lo delermine the cconomic [easibility or
Lechnical viability of projects they may
proposc in the future, NATO should
continue Lo initiale projects which
might inleresl any lwo or more men-
bers. It must conlinue lo make ils
requiremenls known to members aud
cncourage them to join together in
projecls where requirements of hoth the
coalition and Lhe individual nations par-
allel cach other. Only in this way can
the reeent trend toward numerous bi-
parlile and tripartilc ad hoc arrange-
ments be laken advantage of for the
benefit of NATO as a whole.

The sceond more immediate prob-
lem, that of costing out cach projeet Lo
let each member know the Lolal risk and
his own share of the risk, is one that
demands carly study and resolution.
lach project should be carelully costed
out and sensibly phased, with agreed
poinls [ixed al which deliberate deci-
sions must be taken on the luture of the
project. Tt will require common re-
sources lo carry oul such a study for
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each proposal, whether it be an ab initio
one such as Allantic or a purely pro-
duclion program of a weapon in being
such as Hawk; whether it be an ad hoe
project resulting from the uwsual unsys-
Llematic individual approach by onc or
two members or the hoped for result
one day of controlled, advanec planning
and dircclion of a total collaboralive
cfforl.

The “nnknown risk™ must be made
the “known lact™ to Lthe grealest extent
possible to attract nations to join, “IL
is,” as James concluded, “only lair to
national parliaments, so Lhat govern-
ments do nol find themselves inex-
tricably involved in projects that might
grossly exceed the estimate.”™ In iso-
lating the costing and phasing problems
as being of significant importance, he
was urging their resolution Lo satisty, in
turn, the political problem ol nations
which he too saw as being “in the lasl
resorl ... a problem of political will,
rather thap the mechanics of
organization.””

The problem of planning sensible
R&D programs in a coalilion is an
cnormously difficull one. Answers lo
such gueslions as the comparative usc-
lulness of weapons available 2 decade or
more from the present or how to gauge
the probabilities of Lechnical suceess or
how to hedge against [ailure by a serics
of Lechnological enterprises that by
hindsight will look like “wasteful”
duplication—Lthese are lough enough for
one group of political or military admin-
istrators in a single nation. The problem
of agreement is compounded in a eoali-
lion many Llimes over. However, if
limited funds Lo integrate NATO R&D
cfforts could he made available, litde
would be losl and much may be gained.
The added ingredient Lo a pooled, inte-
graled R&D agreement could be the free
exchange of scienlific information, with
even grealer possibililies of gain

Possible Weapons Fields for Future
Cooperation. Relurning Lo more factual
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possibilities, many [cel that the most
promising approach would be Lo com-
hine resourees Lo develop and produce
“families” of weapons or cquipments.
This approach would sceure the advan-
lages of cooperation without a greal
dispersal of efforl. 1L would preclude
the tendency of cach nation Lo spread
itsell too thin into almosl every con-
ceivable lype of weapon, as i gencerally
the case Loday. By agreeing Lo engage in
a whole ficld or [amily ol weapons, cach
country could bencfit and still remain
comparalively scll-sulficient, and cer-
tainly compelitive, by being a partici-
pating producing member of a family of
weapons required by all the others.
Such a plan would go o lol [urther
toward Lhe common objeclives of slan-
dardizalion and cost reduction than the
present practlice ol sceuring cooperalion
on one weapon al a time.

Some say thal there are only lwo
basic choices facing Buropesns in the
problem of meeting the rising costs of
modern weapons. One is Lthe deliberale
huildup ol a Furopean cconomic and
Leehnological  syslem  wherein  cach
counlry allempls lo find parlners,
especially in the Uniled States, for
specilic projects in which it i inler-
esled, The second is the pursail of a real
“NATO Common Markel”™ in arms, a
major part of which would be a series of
Amcricun/Eumpcan industrial  con-
sutlia, Licd Lo families of weapons. In
this respeet Lhe NADGE is pointed to
alrcady as an arrangement Lhal poes
beyond a mingle equipment, inlo a
family ol communicalions and warning
deviees. Such a proposal (or Lhe family
approach is not without a great deal of
inleresl. So much so, thal unl, in
summing up a forward-looking study of
the reguirements of mililary Lechnology
in the 1970%, concluded that there are
clearly several arcas where the member
countries, parlicularly in Varope, could
develop and produce their own weapon
systems or familics of weupons.4 irst,
he drew up five calegories of weapon
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systems likely to be continued or to be
newly required in the 1970%. Then he
carcfully estimated whether  each
weapon  family and weapon were sus-
ceplible Lo cither single effort or collab-
oralive cllorl. Nexl, he [orecast Lhose
weapons which would be susceplible Lo
NATO collaborative programs and those
which the members would be most
likely to buy from the United States,
There were some he loresaw as heing
almost cerlain Lo be left up Lo the
United States alone Lo develop,

Many observers feel iUis lime Lo raise
the sights in real cooperative efforts. 1T
NATG [ails in Lhe flicld of arms coor-
dination and standardizalion, one which
now hag proved ils praclicabilily, they
sec Lhe possibility of thal failure going
far beyond the confines of NATO itsell.
(ther observers Leel il is Lime Lo abolish
NATO and reverl o bilaleral or other
nudlilateral  agreements  and - trealics,
What would be gained by such a change
is hard Lo imagine, especially when there
is in existenee a good international
structlure and a history of cooperalive
¢lforl Lo build on. An academieian from
Canada answered the abolitionists in a
sensible manner when he wrote:

NAT( is the fiest peace-lime al-
templ  al  construcling  sophis-
ticaled mlernational apparatus for
uninterrupled  military  planning
and for the continuous exchange
of political informalion analysis
and consultation, Fven if Lthe pres-
ent  nailitary  raison  Celre  of
NATO should disappear, the vol-
wme and complexily of conlacts
and  lransaclions  al  Lhe inter-
nalional level of a group ol indus-
trially advanced countries on Lhe
verge of forming a “sccurily com-
munily”  will require the con-
tinued operation of some inler-
national brokerage apparatus
whose features would largely re-
semble the present NATO model.
It would therelore seem prefer-
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able to maintain the organization
sufficiently flexible . .. than to
follow the counsel of aboli-
tionists, only to discover the im-
mediate need for a laborious res-
toration of something very
similar.’

There are some organizational and
procedural bright lights pointing toward
the future as this paper is written. For
one thing, there is the complete rear-
rangement of the NATO armaments
structure and the elevation of the re-
vamped organization to a higher level
within NATO. The phrase, “SHAPE
requirement” has been discarded as evi-
dence that there need not necessarily be
a 100 percent militarily agreed upon
endorsement to start a development
program by two or more members. As a
result of NATOs initiative, the former
NATO Basic Material Requirement
(NBMR) system has been abandoned.
Where there was difficulty before in
achieving a unanimity among the
nations to start a program, today the
flexible policy is that, “if any two
countries see fit to enter in a coopera-
tive R&D or production program, they
are free to do so, as long as they are
willing to pay the price.” Moreover, the
others are free to participate if they so
desire and are willing to share the cost.

There is one improvement that many
knowledgeable observers would like to
see and that is that more emphasis and
coordination power should be given to
the most active and interested monitor-
organ within NATO, the International
Staff/Secretariat. That.organization, and
especially its Defence Support Division,
has demonstrated a dedication that has
risen above national interests, the intel-
ligence Lo foresee the benefits of coop-
erative efforts from the very beginning,
and the flexibility to include industry’s
assistance when it became a key ele-
ment, They have carned the Lrust, con-
fidence, and cooperation of industry.
The Staff/Secretariat and its Defence

Support Division could be the keystones
for achieving greater cooperation in the
future.

One thing is clear. The scientific
revolution has made the pursuit of
special interests in weapons by the
separate powers a dangerous, unre-
warding, and costly game. This is espe-
cialy true for the lesser powers, but
apparently even for a nation as wealthy
and powerful as the United States.
Technological progress has placed com-
mon challenges before the nations and
created common interests far more sig-
nificant than their separate and often
conflicting desires. It has given them the
chance to pursue those common prob-
lems in international combinations for
their own benefit and for the benefit of
all other members,

The challenge is clear. The record
stands as proof that cooperative institu-
tions and programs can succeed in
meeting it. The possibilities are almost

limitless. The focus must be more and
more on concrele, attainable inter-
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national ecfforts such as have been and united community of the free world
cxamined in this study if real progress 8 nations of Furope and America and the
to be made toward a safc, prosperous, Far East,
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Decisions which determine the success or failure of the
strategic direction of global war have to be determined by the
meeting of a number of minds, each of which contributes its
own specialized knowledge, while also serving as a balance
and a check on the others.

James Forrestal: Testimony,
Senate Naval Affairs Committee,
1 May 1946
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Prior to World War II the people of Iceland were, to a great extent, isolated from
world affairs. The occupation of their island in 1940 by the British began three
decades of controversy in Icelandic politics over the presence of a foreign military
force. Today the continued presence of the U.S, Defense Force in Iceland—a key
facility for projecting U.S. antisubmarine warfare power in the Atlantic—is directly
dependent upon the interaction of this issue with internal domestic politics in
Iceland and the quality of the U.S. Armed Forces' community relations program
there.

THE INFLUENCE OF DOMESTIC POLITICS
ON THE DEFENSE POLICY OF ICELAND

A rescarch paper prepared
by
Lieutenant Commander Craig S. Campbell, U.S. Navy
School of Naval Command and Staff

In any political system, domestic
issues have an imporlant bearing on the
management and substance of foreign
policy. The internal and cxternal affairs
of nation-stales do nol exisl in scparate
comparlments hul are related products
ol the same leadership and have their
origin in the same basic national pur-
poscs.

Three groups of faclors are inherent
in the lormulation of national purposcs.
The first group comprises condilions
arising from a nation’s physical, cco-
nomic, and human geography; its com-
mitmenl to history and tradition or
ideology; and the status ol its tech-
nology. The second group involves the
internal condilions of a countlry; its
domestie, cconomic, and military poli-
cies; its public opinions and pressure

groups. The third group is concerncd
with such intangibles as the national
mind and national morale—factors
which make up the so-called national
character.!

In this study of the defense policy of
lecland, only sclected factors will be
considercd in  the examination and
analysis ol domestic politics on thal
policy. These factors arc:

(1) The physical and political geog-
raphy, Lhe slrategic significance of lee-
land and its role in conflicts between
other nations.

(2) The mititary and domestic poli-
cics and public opinion.

(3) The intangible known as the na-
tional mind and its associated complex
of nationalism, neutralism, and xeno-
phobia.
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Whether there is such a thing as an
identiliable national mind has long been
a matter of eontroversy. Yet a nation’s
history produces not only stercotypes
of behavior, but attitudes which com-
mon experiences amplily and which are
tranamitted (rom generation to genera-
tion. This behavior consists of national
likes and diglikes, do’s and do not’s, and
what peychologists term favorable and
untavorahle associations.?

The discussion of such factors is
intended, in this paper, to go bheyond a
mere calalog of matters over which
leeland bas heen divided in the period
under investigation. 1t will be cast in
sufliciently gencral terms to encompass
past and future conflicts as well as the
present situation. ‘I'he Tactors which
determine domestie political influenee
are derived [rom the history of Lecland,
and, after extensive cxamination, they
prove lo e more deeply interrelated
than is at first apparent.

The stereolypes of behavior contri-
butling to the national mind are the
conscquence of the natural and social
environmenl and the politieal atmo-
sphere which prevailed in history. They
are also the result of the physical and
political geography of the country and
its role in the coneert of other nations;
they are brought forth not only in
national customs bul also in fairly con-
sistenl altitudes toward the outside
world in general. Altogether this heri-
tage has produced friendships and enmi-
tics and has crealed dccpl; ingrained
predilections and prejudices.

Interrclationship ol {aclors is re-
flected in leeland’s geographic position
which has, ever since AN, 930, required
an arduous struggle (or survival because
of the harshness of the climate. This
struggle has been a strong hasis for
nalionalism, as the leclanders are a
people shaped not so much by their
enviconment as hy their determination
to overcome il. Their geographic posi-
tion has fostered an insulation from
cxternal contacts which is evidenced by
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a language and culture protected to this
day from the derogating elleets of
oulside influence, The isolated location
has resulted in a sense of security [rom
external aggression and, due to this, a
lack of any military [oree. Historic
prejudices due to these foundations of
nationalism thus shape the national
character of the leclandic people and
influence the views of the clite in
respousible policymaking positions, In-
lieritance ol atavistic attitudes, posilive
and negalive, cannot cagily be neutral-
ined by rational judgment.

We sce [rom the [oregoing discussion
that the seleeted lactors form, in cflcet,
a coherent system of phenomena. It
becomes apparent  that  the [oreign
policy problem of providing for the
delense ol this solated island is inextri-
cubly ticd with its geographic position,
its desired military policy, and a strong
feeling of nationalism.

After a visit 1o leeland in 1872, the
British  political  philosopher,  Lord
Bryce, observed: “lecland had & glorious
dawn and has lain in twilight ever since;
it is hardly possible that she should be
called on to play a part in Furopean
history.™ Indeed, the nation remained
far removed from the mainstream of
Furopean affaics and [rom Great Power
politics until the advent of the air age. If
Lord Bryce did not foresee the change
that technology would make upon the
leelanders, neither did they; for prior to
1939 Leeland had little interest in world
affairs and still less in matters coneern-
ing the defense of the country.

In 1940, therelore, Iceland was ill
prepared Lo carry the burdens which the
war thrust upon her, and, at the conclu-
sion ol the war, the nation was even less
willing Lo accepl the responsihilities that
its newly discovered strategie posilion
dictated. [t was incvitable that the
question ol wational defense should
heecome a major national issuc and that
politicians would scck to gain political
advantage by playing upon the strong
nationalistic seutiments of leclanders.
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Sinee the United States had become
the prineipal protector ol leelandic in-
Lerests during World War 1T, it was Lo be
expected Lhat U.S, leaders, roalizing the
stralegic importanee of Iccland in Lhe
developing  Fast-West  detenté, would
wish to have defense [acilitics in Tecland
Lo assure the security of North America,
When leelandie nationalism thus came
into coutlict with the strategic require-
ments of the United States, the ingredi-
enls were present for a momentous
debale within this newly independent
nation. The question was whether Lee-
lund shonld return to the defenscless
isolation of the prewar period and take
its chances with world politics or aceept
the proteetion of a {friendly, powerflul
ncighbor and the responsihilitics that
are nherent in a military allianec.

The role of domeslic politics in
defense policy hecomes apparent when
the course of leclandic polilics sinee
1940 is examined. The relevant factors
are best revealed in the vacillation of the
Progressive Party on matlers of national
defense. The parly’s hackground stems
from rural sources—eommonly aceepled
to be those associated with the clements
of nationalsim and isolationism in inter-
national polilicssfand it has been In a
position to influence the Government’s
policy throughout the period hy exer-
ciging velo power, whether as a member
of the Government ot when relegated Lo
the opposilion.6 This posilion stemmed
from the fact that, prior Lo 1959, the
Independence and Social Democratic
partics did nol have sulflicient strength
to overcomne both Communist and Pro-
gressive Parly  opposition in delense
mallers.”

Of extreme inlerest Lo those in a
position lo lormulate strategic policy
concerning the North Atlantic and West-
ern Lurope is whether or nol defense
support in leeland will conlinue to
provide NATO and the United States
with facilities in this urca. In the follow-
ing scctions of thig paper, the influcnce
of domestic politics on the delense
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policy of Iceland is analyzed in some
ietail in order to devclop crileria which
might help in determining what the
prospocts are for a continued leelandic
defense policy in line with NATO and
U.S. iulerests,

Out of Isolation. Tceland’s lack of
interest in forcign alfairs and defense
prior Lo 1940 has beeu cited previously.
As far as lectanders weee concerned, the
country’s stalus prior to World War 11
remained what il had heen for ceutu-
tics—a remote and forbidding counlry
about which the Great Powers could nol
have cared less, The neutrality policy
laid down by the Aet of Union with
Denmark i 1918 was thought Lo be a
course of aclion which would serve the
best interests of the country for years to
come,”

Fonr provisions of Lhis agreement
were ol special importance to leeland’s
Tuture foreign and defense policics:

(1) The eclationship between lecland
and Denmark was declared to be that of
“free und sovercign slates uniled under
a common king.”

(2) Denmark was to admiuister Tee-
land’s foreign alfairs on hehalf of lee-
land,

{3) The agreement was to run lor 25
years; alter 1940 cither nalion could
demand negoliations for its revision. 1f
negolialions were not fruitful, either
country could deecide, by a two-thirds
vole of ils parliament and a three-
fourths majorily of the cleetorate, to
cancel the agreement.

(4) The {inal provision dealt with
leeland’s international status. It pro-
vided thal Denmark would give notice
to forcign powers that leeland had been
recognized as a sovercign state thdl
declared itself permane nLly nentral.’

The advent ol war in Lurope forced
Lecland Lo assume Lhe responsibilities of
a fully independent nation carlier than
anticipated, although there was little
douhi among leelanders that their na-
tion would clect to eancel the Union
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agreement anyway when the 25-year
period had expiced. As carly as 1937 the
Ieelandic Parliament (the Althing) had
pussed a resolulion which authorized
the Government Lo begin preparalions
lor handbing Lhe nalion’s forcign aflairs,
“when leelanders make use of the abro-
gation clause of the Union Acl and Lake
over Lhe carrying oul of ali allairs of the
country.”!®

When Hider’s armies invaded Den-
mark and Norway in April 1944, lce-
landers became concerned  that  their
undelended counlry might also be al-
tacked. The country felt that the pro-
claimed policy of neutrality would not
be much of a delercent and one of the
belligerents might seize lecland in order
Lo gain a slralegic advantage, The lead-
ers of the Government, while expectling
an invasion, were complelely surprised
when British forees landed on 10 May
1940, The British Government adyised
them Lhat its {orees had occupied the
counlry lo prevent an invasion by Lhe
Germans and agreed Lo pay for any
damage that resulted from occupalion.
Although  the leclandic Government
formally protested this violation of its
neulrality, the Government and most of
the population were pleased that the
occupicrs were Brilish rather than Ger-
man.' !

The Teelandic Governmenl consisled
of 2 coalilion of the Progressive, Inde-
pendencee, and Social Demoeratic parties
under the premiership of the Progressive
leader, Hermann Jonasson. The senli-
menls of Lhe Governmenl parlies and
the large majority of the populalion
toward the oceupalion were summed up
in a radio speech Prime Minister Jonas-
son made Lo the nation on Lthe cvening
of 10 May. After reviewing Wbe events of
the day and assuring Lhe: nation that the
British Government had pledged not Lo
interlere in leelandic malters, the Prime
Minister asked the people Lo accept the
situation with calmness and patience,'?
The: three Government newspapers sup-
ported the Prime Minister and called the
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invasion a1 necessary expedient in Lime
of war. Progressive Timinn conlended
thal neutrealily was no longer [easible as
a nalional pnliuy.l3 Social Democralic
Althydubladid celorred Lo the occupa-
Lion as a “necessary cvil” and asked the
nation lo make the best of the situa-
tion.'* The Communist press, however,
strongly condemned the Government
for its policy. Thjodviljinn voiced ils
opposition in these lerms: “We did nol
ask for Lhis proteetion. We stand as one
man uguinsl this violalion of our coun-
lry.'nl

The Defense Agreement of 1941, As
German  forces swepl across Weslern
Furope in the summer of 1940 and gave
every indicalion thal they would al-
templ Lo conquer Greal Britain, the
leelandie Governmenl  became  con-
cerned over its delense. 1L became ap-
parent that British forees would be
recalled Lo lngland should the situation
in Kurope deteriorale Inrther. This led
Lo a frank and direet meeling in Becem-
ber 1940 hetween Stelan |, Stelansson,
the Minister of Foreign AflTairs, and the
U.S. consul in Reykjavik. Stefansson
pointed oul his fears of what would
happen il Greal Britain were overrun by
Geemany and speculated that the Brilish
(orces would be withdrawn, leaving Lec-
land wilhoul protection. He asked that
the United States consider laking over
the defense of the country from the
British and expressed the desire that
“feeland be included in the Monroe
Doctrine arca.”™® Aa a result of this
request and lurther diseussions belween
the Governments involved, the United
States and leeland concluded a defense
agreemenl on 1 July 1941, which pro-
vided a legal basis [or the prolection of
Ieeland by U.S. forces for the duralion
of the war.

This agreement contained eighl pro-
visions which deflined the saleguards Lo
Teeland’s sovereignly, The most impor-
Lunl dealt with the relationship belween
the military forees and the leclandic
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Government  and  staled  that, “the
United States promises nol to interfere
with the Government of leeland neither
while their armed lorees are in the
country nor aftcrwards. »17 In addition,
“the Uniled Stales promises Lo with-
draw all their military forees, land, sea,
and air {rom lecland immediately on Lthe
conclusion of Lhe present war.”'® This
provision turned oul to he the most
eritical due Lo a misunderstanding over
the interpretation of the term “present
war.” On all other points there is reazon
to helieve that the Teelanders were
satisficd over Lhe way in which the
agreement was implemented, cspeeially
the economic and political commit-
menls made by the United States.

Discussion in the Althing in July
1941 when the agreement was ratilied
showed that a large number of the
memhers helieved Lhal the Governmenl
had no choice but Lo conclude the
arrangement, hut there were [eelings
expressed that the Delense Agreement
signaled the end ol lecland’s neutrality
policy. The Communists were nol so
concerncd over the departure from this
policy as they were over the possihility
thal lecland might lose its independence
Lo the Uniled States. They felt that il
the counlry must accepl oulside lelp,
the Soviet Hnion should also he in-
cluded in the agreement.” °

The Defense Agreemenl was subse-
quently passed hy Lthe Althing with only
the Communisls voling apainsl ils ratifi-
cation, Desgpite their opposilion, the
Communisls [ell thal it was necessary Lo
assist in the cfforts lo defeal Germany
because of Litler’s attack on the Soviet
lnion.

Press reaclion lollowed the lines
Ltaken by the parlies in Lhe Althing. The
strongest supporl came (rom Timinn,
which slated that the Governmenl had
adopted the best policy for the nation
and il was perfectly natural Lo eonclude
an agreemenl with the nation in the best
position Lo guard lceland’s sccurity.?®
In a later edilorial, Timinn atlacked the

policy of nentrality and called on all
leelanders Lo turn their backs on isola-
tionism and aceepl the international
ohligations which had heen thrust upon
the nation.?' This Progressive Parly
atlitude will be seen Lo radically change
in fulurc cvents.

The impact of World War Il on
Feetand  was  enormons.  New-fonnd
prosperity had far-reaching effeets on
the cconomy, the attitndes of Lhe
people, and the way ol life. New polili-
cal lorees were emerging which catered
to popular demand and looked to the
future rather than the past for their
inspiration. In 1942 a docigive shifl
occurred in the lortuncs ol the two
contenders for supremacy in leelandic
politics—the Independence and Progres-
sive parties. While it was caused hy a
change in the electoral law rather than
the presence of foreign  occupalion
forces, the consequences in lerms ol
leeland’s postwar loreign policy were
great. The Progressive Parly, which had
dominaled leelandic polities since 1937,
was reduced Lo a poor second behind
the Independence Parly. The losses suf-
lered by the Social Democrals during
this electlion, which were traceable Lo an
inerease in Communisl support, redneed
that party Lo the smallest in the Althing
and deprived it ol its leadership of Lthe
leelandic labor movement. The elections
of 1942 marked the end of an cra in
leelandie polities, and Lhe delermination
ol the Progressive Party lo regain ils
preeminent political position has strong-
ly inlluenced ils policy ou hoth [orcign
and domeslic issues during the postwar
yoirs,

When the war in Furope came Lo an
end in the spring of 1945, leclanders
expeeled thal the military Torees would
he wilhdrawn in accordance with the
promises made by the United Stales in
194]1. Many believed that the nation
could relurn lo ils prewar policy of
nculrality and coneentrate on building a
prosperous socicly. Only a few agreed
wilh the later Prime Minister, Bjarni
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Benediktsson, who had written in 1943
that the Defense Agreement with the
United States marked the end ol lee-
land’s neutrakity and ushered in a new
ern wherein [celand would be Toreed Lo
choose between  compeling  blocs of
world powcr.22

The adaptation of the leelandic
people Lo the new condilions of the
postwar period was complicated by the
fact that the Governmenl consisled ol a
coalition of the lndependence, Social
Democratie, and Communist parties. 1t
could be expected that the Gommunists
would follow the desires of the Soviet
Union in [orcign allairs and oppose
additional security arrangements wilh
the United States. The Propressive
Party, which had championed the De-
fense Agreement in 1941, was now in
the opposition and would lake a more
critical view of [oreign policy commil-
ments, In view of this, when the United
States requesled base rights in leeland in
1945, the stage was sel for a diffieull
decision on Lhe part of the leclandic
governmendt.

Despite the clear pledge that the
United States would withdraw its forces
upon conclusion of the war, leclanders
had deubts thal the stralegic position
would be given up. The leelandic Gov-
ernment  position had been stated in
1944 by Forcign Minister Vilhjalmur
Thor: leeland would not grant any
nalion military bases, and the Govern-
ment expecled that the United States
would abside by its promise Lo withdraw
its forees as soon as peace was declared.
“We are o nation ol individualists,” he
added, “and we did not establish our
republic 10 become less independent.
We intend to own our own country, all
of it, without any foreign inter-
ference.”?

On | Qeclober 1945, the Teelandic
Government received a US, request lor
negotiations on the leasing ol military
bases under the jurisdiction ol the
United Nations Seenrity Council as lee-
land’s contribution to world peace when
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it was accepled Lo Uniled Nations mem-
bership. The United States assured lee-
land thal it would assnme all costs in
conneclion wilth the mainlenance of the
bases and [ully respecl the sovercigntly
and independence  of leeland.?? No
olficial announcement was made to Lhe
public, bul rumors soon spread that the
United States had oflered lecland a
huge sum ol money for a long-term
lease of bases. In the public mind the
question ol whether the small nation
would be foreed lo bow Lo LS, de-
mands assumed the role of a lest of
leeland’s independent status,

Political reacltion in Lhe
mixed. The papers of the two demo-
cratic parlies in the coalition were
silent, lollowing the example of their
leadership, The matter was lirst brought
Lo public altention hy the Communists,
who expressed doubt that the rumors
were true even Lhough cerlain leelanders
would be willing Lo sell Leelandie terri-
tory for cconomic gain.?®

The Progeessive Timinn criticized the
ofllictal silence and berated the Govern-
ment for leaving au opporlunity to the
Communists Lo jeopardize  lcelundic-
American relations. The silence of Lhe
Independents indicated o split within
the party over the U8, requaest.

The issue came to a head in April
1946, when the matler wag cventually
discussed in the Althing, The leaders of
the Yrogressive Parly altacked the Gov-
crament  Tor  ils  G-month  silence,
charging that the refusal to make the
facts known had harmed leeland’s rela-
lions wilth a [ricndly nation and indi-
cated that the Government was divided
on the matter.

The debate resulted in the lirst of-
ficial stalement on what had actuadly
occurred, Prime Minister Thors outlined
in detail the Government’s deliliera-
tions, the exchanges with the United
States, and the eventual decision to
refuse Lhe request, The spokesmen of

l]['CHS wiis

the other coalition partners supported
the Prame Minister and indicated that
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there was no hasic divergence of views
within the Cabinet.?® The crucial point
revealed in the Althing’s debate was that
the Government asserted lecland’s in-
dependenee, which had been challenged
by the most powerful nation in the
worltd. It was clear that the deeision had
the support of all Ieclandic political
parties—one of the few times that the
nation has been united on a forcign
policy issuc.

Aside from the substance of the
decision, three conclusions concerning
domestic  influence and  the future
coursc of lecland’s policy in sceutily
alfairs may he drawn from thig dehate:
(1) Although the Government had
agreed Lo refuse the U.S. request, there
was a disagreement on how Lo do it. (2)
The Prime Minister was in a difficult
position with respeet to the general
clections  scheduled for 1946; heing
caught hetween the need to uphold the
policy of his country and maintain the
friendship of the United States, (3) The
Government failed to keep the matter
oul of the public eye until after the
clections, due largely to the cfforts of
the Communists, who attempted to
exploit the silenece of the Government
Lo bolster their own clection prospects.
It is also of inlerest that the Progressive
Party during the dchate carclully
ayoided committing itsell to any deli-
nitc policy in security affairs, which
might have lessened its chances to par-
Licipate in a new government.

Membership in the United Nations
and NATO. The general clections of
1946 were cventually  decided on
domeslic issues alone, as the only for-
eign policy issuc had been eliminated by
the Governmenlt’s refusal to allow {or-
cign hases in lecland. The results of this
clection were [avorable to the Indepen-
denee and Social Democratic partics,
increasing their representation in the
Althing.

The major task of the Government
after the clections was Lo work oul an

arrangement with the United States that
would bring about the withdrawal of
the remaining military forces and give
some assurance that an undefended Lee-
land would not beeome a power vacuum
that would invite political and economie
pressurc from the Soviet Union.

The Progressive Party, after suficring
serious losses in the clection, found it
increasingly difficult to keep in check
those clements within the parly that
desired a strong nationalist/ncutralist
poliey in forcign atfairs. An important
debate on [oreign policy now occurred
over the details of U,S. withdrawal,
which ¢nded in the dissolution of the
Government and cnabled the Progressive
Party to join the new Government. The
first round of this dcbate came in
conneetion with the Althing’s diseus-
sion, in July 1946, on the possibility of
membership in the United Nations, This
question had a dircet bearing on the
problem of defense, as Icclandie leaders
belicved that United Nations member-
ship would be an aceeptable solution to
the problem of defense incurred when
the request Lor bascs was refused.?”?

At issuc in the Althing debate was
whether membership in the United Na-
tions would entail an obligation on the
part of Tecland to aceept foreign troops
during peacctime, Most outspoken on
this point were the leaders of the
Progressive Party, who requested that
the application [or membership be ac-
companicd by a deeclaration to the
cffcet that “membership would not
require lecland 1o station foreign troops
on its soil.”?® Although this proposal
was dcfeated, Prime Minister Thors
agreed to send an explanatory note to
the United Nations which would outline
the position of the leclandic Govern-
ment with regard o article 43 (3) of the
United Nations Charter.

The political significance of this
debate was the shift in Progressive Party
policy. The neutralist/nationalist faction
of the Progressive Parly, whose strength
had greatly inercased, helicved that the

https://digital-commons.usnwc.edu/nwc-review/vol23/iss10/11

84



War College: December 1970 Review

maintenance of Progressive influcnee
relative to that of the Independence
Party required a more dynamie policy
which would attack the Government
sirongly on domestic and foreign policy
matters.

It was the sccond round of the
debatc that led to the collapse of the
Government. At issue was the “Keflavik
Agreement,” which acranged for the
final withdrawal of all U.5. troops from
Ieeland.2® The political discussion that
took place during Octoher 1946 over
the ratification of this agrcemenl was
one of the most intense national debates
ever witnessed. The positions adopled
by the four political partics indicated
how greatly domestie political factors
influenced the nation’s decision. Unlike
the earlier question of granting hases,
which had found all parties in agree-
ment with the Government’s decision,
the “Keflavik Agreement” split the
Progressives and  Social Democrals
whercas the Communists strongly op-
posed it. Only the Independence Party
was united behind Prime Minister Thors
and supporled the ratification on the
provision thal the agreement was the
best that the Government could hope to
achicve and still maintain {riendship
with the United States,

The agreemenl was in the end ap-
proved, only beeause several Progressive
Party members voled with the Govern-
ment. The immediate effeel was the
withdrawal of the Communists from the
Government. Prime Minister Thors sub-
mitled his resignation a few days later,
and the resullant quest for a new
governmenl was one of the longest in
Ieelandic history. It was not until Feb-
ruary of 1947 that Stefan J. Stefansson
succeeded in bringing together a coali-
tion of the Social Demoerats, Progres-
sives, and Independents—the same par-
ties that had governed lecland during
the years 1939-1942. There was, how-
ever, a significanl differcnce in this
Government’s attitude on foreign and
defense policy. Whereas in 1941 the
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Government  had taken a forthright
stand, the Cabinet formed in 1947
found it difficult to agree on foreign
policy issues. The change in political
fortunes during the war and (he actions
of the Progressive Party when it was in
the opposition contributed to this dis-
unity.

By 1949 the international sitnation
had deteriorated  considerably, The
Communisl coup in Czechoslovakia and
the blockade of Berlin had made a deep
impression on the leelandic public and
again raised the question of whether
[ecland could afford to remain defense-
less, When it beeame known that {ee-
land would receive an invitation to join
the proposed North Atlantic Allianee,
most [eelanders had little doubt that
acceplance would have [ar-reaching ef-
fects on the nation’s future relations
with its Furopean and North Ameriean
ncighhors, Yet the Progressive pro-
ponents of neutralism and nationalisim,
whose influence had strengthened since
1946, were determined that the nation
would not abandon its traditional neu-
trality to become a partner in the cold
war. The elash of the internationalists
and the neutralists on the issuc of
membership in NATO constituted the
climax in the postwar debate on lee-
land’s policy of neutrality,

The debale on NATO was primarily
concerned with the question of sla-
Ltioning troops in leeland in peacetime.
The question had become a matter of
principle for the Progressive Party and
eventually became the adopted policy
of the leclandie Government. A major
factor in the decision to explore the
possibilities of NATO membership was
an announcement carricd by The New
York Times on 9 February 1949, that
membership in the North Atlantie Pact
would not reguire the establishment of
bases in Scandinavian countries,?®

In essence, there was no difference in
the position of the three Governent
parties al the end of February: Al
three, at the insistence of the Progres-
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sive Party, had agreed Lthat Lecland could
nol accept foreign troops in peaceiime
but were nol opposed 1o joining the
alliance. Only the Communists were
opposed, stressing a policy of complele
neutrality.  Consequently, unlike the
situation that existed in the 1946 de-
bate on the “Kellavik Agreement,”
there was little doobl that il NATO
accepted  the  stipulation on  troops,
entry into the alliance would be ap-
proved in the Althing, The cssential
differcuce lay in the Progressive Party’s
support, When the stipulated assurance
was received, voling on the treaty took
place, and the Governmenl’s molion
was carvicd on the alternoon of 30
March despile a (jmmnunist-prcui})itutc(l
riot outside the Althing huilding,

The major internal political develop-
menl that followed fecland’s decision Lo
join the North Atlantic Pact was an-
other change in the Althing representa-
tion of Icelandic political partics as a
result of the general clections of 1949,
In a campaign dominated again by
domestic issucs, the Independence Party
and the Communists held their strength,
while the Social Demoerats lost support
and the Progressives ganed.

AL the end of 1949, three important
resulla of the eleelion were cvident,
Comnunist strenglh lay in supporting
Lthe causc of Lhe workers. This strength
had nol heen impaired during the period
1946-1949 even though the party stand
on foreign policy had not always been
appreciated.  The  Social Democralic
Parly, due Lo Lhe loss of the labor vote,
was a declining lorce in leclandic poli-
tics. The Progressive Party was onee
again a contender for leadership. The
Progressive Parly’s leaders were con-
vinced thal they had {ound the formula
for polilical success—supporling a pro-
West forcign policy but opposing the
cstablishment of military bases in Lhe
uounl,ry.32

The Defense Agrecinent of 1951,
The onthreak of hostlities in Korca in
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the summer of 1950 produced a change
in Leelandic public opinion on the gues-
tion of national delense. Following the
Chinese intervention in that conflict,
leelanders began Lo show  inereasing
concern over therr exposed and un-
delended country in the case of an
outbreak of general war, The fcar Lhat
had been expressed in 1949 —that inem-
hership in NATO would nceessitate the
stationing of foreign troops on leclandic
soil—was now giving way to the convie-
tion thal heing without delenses in such
critical limes was a tisk thal lecland
conld not allord. The domestie politieal
situation [facilitated  this  change  of
opimion. The Progressive Parly had
cmerged [rom the elections of 1949
with inercased political strength and had
joined with the Independence Party Lo
form « strong coalition Government.
The influenee of the nationalist-neu-
tralist faction wilhin the parly had been
reduced, and the parly’s leadership was
in a position lo assume a more positive
altitude in defense matlers than had
been the case carlier.®?

During the first 4 months ol 951,
Lthere was speculation outside of Goy-
ernment circles thal an American de-
fensc Lorce wonld be sent Lo leeland. A
resolution passed by a group of aviators
and air enthusiasts pelitioned the Goy-
ernmenl Lo ask the Wesl to provide
leeland with defense and deelared: “Tee-
land is a defenscless country and open
to aggression. This meeting held by
proponents of delense calls upon all
loyal Ieelanders to launch immediately
an energelic campaign for the dispatch
to lecland of a military force from our
allies in the Atlantic Alliance.”* A
similar statement made I year carlier
would have drawn immediate denuncia-
tion from mosl political quarters; in
1951 only the Communists criticized it

Duc Lo the existing inlernalional
situation and the expectalion by the
Leclanders that some kind ol NATO
Delense Foree would be sent to protect
the island, the arrival of the lirst con-
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lingent of a military foree al Keflavik
on 7 May 1951 came as no surprise. On
the same day the leelandic Government
made pnblic the text of a defense
agrecement  with  the  United  States,
gigned in Reykjavik 2 days carlier. In
addition, Lhe Government explained ity
desirc for U.S. proleclion in a news
release. This release was an obvious
elforl Lo obain public support for an
agreement, Lhe legality of which was
somewhal in doubt because Lthe consent
ol the Althing, required by the leelandic
Constitution, had not been obtlained.??

The Defense Agreement of 1951
stated in general terms Lhe ohlifali()ns
assumed by the lwo countries.*® The
Uniled Stales would carry oul the de-
fense of leeland in accordance with ils
responsibilities under the North Atlantic
Trealy, and the composition of these
forces would be under Lhe control of
the leelandic Governmenl. The nited
Stales agreed thal it would keep “al-
ways in mind thal lecland has a sparse
population_and has been unarmed for
cenluries,™ 7 Vinally, provision for re-
vision or lermination of the agreement
was provided:

Fither government may, al any
lime, on noliflicalion Lo Lhe other
governmenl, request  Lhe North
Alantic Trealy Crganization lo
review Lhe conlinued necessily for
the [acilities and their utilization,
and Lo make recommendalions Lo
the wo governinenils (:unccrning
the conlinnalion of his agree-
menl. Il no understanding be-
lween Lhe Lwo governments s
rcached as a result ol such request
for review within a period of six
months from Lthe date of the
original request, cither  govern-
menl may al any Lime therealter
give nolice of ils intention Lo
teeminale Lthe agreement, and the
agreement shall then cease Lo he
in [orce lwelve months from Lthe
date of such notice.>®
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This section proved to be a key when
subsequenl actions by the leclandic
Government resulled in a request for
termination of the agrecment.

The agreement ol 1951 was unique
among all concluded sinee 1941, be-
cause il found the three non-Communist
Partics in complete unanimily on de-
fense mallers. As Lhere was,
quently, no reason for a public debale
on Lhis agreement between Lhe demo-
cralic parties, the reaclion of the press is
ol special inlerest. 1L was Lo give (ull
sapporl Lo the Government’s decision
and ignore the arpuments of the Com-
munists. In doing so, Lhe non-Commu-
nisl press prevented the presence of Lhe
Delense Foree Irom hecoming a public
issuc. The views of Tininn are of
significance becanse they refllected the
unity of the Progressive Party. The
newspaper cmphasized the grave inler-
national situalion, leeland’s obligations
lo its Scandinavian neighbors, the un-
animity ol the democratic parlies, and
Lthe necessity of aceepling loreign lorces
despite  the personal [eelings of lee-
landers. Scldom had the case for delense
ol Lecland been slated in clearer terms.

The Defense Agreement was finally
submitled to the Althing for ratification
in October 1951, Compared lo the
heated debates on securily alTairs which
ook place in 1940 and 1949, ihe
discussion on the agreement lailed Lo
atlract much public allention—an in-
evilable siluation, as Lhe Althing was
ralilying an accomplished fact whereas
in the carlier debates it was delermining
national policy. The vole ended in a
legal sunclion for the entry of [oreign
military forces, The action amounted Lo
tacit approval ol the same issue which
had caused the collapse of the Govern-
ment in 1946 and disgraceful riols in
1949,

Contimued cooperation of the demo-
cralic parlics in defense policy became
diflicult as the impact of Toreign Lroops
on Lhe ealture and people of leeland
increased. This impacl resulted in a

consc-
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srowing allitude of resentment and hos-
tility Lo the 1.8, forees. In 1952 the
nationalistic clements of Lthe Progressive
Parly became more opposed to Lhe
conlinued presence of troops on the
island, and the Covernment leaders saw
that they would he allected politically
il tighter controls were nol Laken Lo
reduce Lhe effeet of the Defense Foree
on the national culture, The Pr()grc.qsiwe
Parly may have had reason by 1953 Lo
regrel Lthe political risks assumed in
1951, when a slrong posilion relative Lo
the lndcpc,,udcn(,(- Parly enabled it Lo
deal effectively with its nationalistie
clement. Due Lo increasing nalionalisin,
the Progressive Party was forced Lo
reconsider its position on delense.>”

The Request for Withdrawal. During
1955 il becane inercasingly apparent Lo
many leclanders that the threat of war
was receding. This new oplimism led
there Lo gpecualate that the United States
might be persuaded o withdraw the
Defense Foree. As a resull of nalionalist
pressure, Lhe Progressive Party changed
ils attitude toward defense in anticipa-
tion ol general elections in 1950, Social
Demoeratic  leaders, likewise, belieyed
thal opposition (o the Defense Foree
would be a good polilical move.

The crosion ol popular support for
defense was accompanied by o signifi-
cant alteration in the balance of politi-
cal forees within lceland. The Social
Democratie Tarty had come under a
new radical leadership. A newly formed
neutralist parly, which campaigned ex-
clusively on a platforin of opposition Lo
the Defense Voree, had received enough
clectoral support in the 19534 cleclions
Lo clect two members to the Althing.
The Progressive Pacly, which had sul-
Lered a loss of strenglh in that election,
ageeed Lo enter a coalilion goyernment
wilth the Independence Parly only on
the condition that there would be a
sharp revigion of the Delense Agreement
Lo resbricl the [reedom of the Delense
Force, Thus, hy the end of 1955 the

ingredients for a change in polilical
alignments were presenl. Finally, the
changing [ortunes of domeslic polilics
had forced the Progressive Parly Lo
adopl a posilion opposed to providing
lor defensc in peacelime altogether,

When the Progressive Party decided
in Marech 1956 to withdraw supporl
from the Government and seck new
clections, its new stand on delense
mallers was oxpressed by the leader of
the parcty, llermann Jonasson, as fol-
lows: "It is important Irom Lthe nalional
poinl of vicw, thal we hold Lo the
previous deelarations that we have made
in conncelion  with our foreign
policy.”™? The Progressive leader was
relercing Lo his party ’s opposition to the
Delense  Agreement. leeland’s  future
policy was to be based on the declara-
tion ol 1949 (that there would he no
loreign teoops in Leeland in peacetime),
and the indelinite continuation of the
Defense Agreement would have heen in
conflict with Lhat policy.

The Progressive Party adyvised the
Prime Minister on 20 March 1956 of its
decision o withdraw supporl from the
Government. Alter the Government had
submitted its resignation but prior to
the final adjournment of the Althing, a
resolution on defense was submitted lor
adoption in the Paeliament. It cead,
pacl: “I'he Althing resolves o declare
that the forcign policy of leeland should
as hitherlo be formulated so as Lo
ensure the independence and seeurity of
the country ... |and] that the Delense
Foree be withdrawn.™' The reasons
Lor bringing up this explogive malter at
the last mowmnent are nol clear, Kvidence
points Lo the [act that the two parlics
(Progressive and Soecial Democratic) be-
licved that it would he politically advan-
lageous during Lhe eleclion campaign,
insofar as nationalist voles were con-
cerned, Lo show some iniliative re-
garding the future withdrawal of the
Defense Foree,

After healed dehate and a great deal
of hedging on the part of the Indepen-
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dence Parly, which wished the subject
defayed until alter the election, the
resolution was passed. Support for the
nation came from the Progressive, Social
Democeratie, and Communist  partics,
and the passage insured that defense
policy would remain an important issue
during the election campaign.

The election results of June 1956,
with delense the primary issue, were an
unmistakable indication that public
sentiment in favor of defense was much
stronger than anticipated by political
lcaders. The Progressive and  Social
Democralic parties received the largest
bloe of scats, but the prodefense Inde-
pendence Party tost only slightly, The
slight loss of the Independents indicated
that only a few supporters of a pro-
Western delense policy were swayed by
the Progressives nationalism.

Following the clections, a coalition
wus [ormed which included the Progres-
give, Social Democratic, and Communist
partics. The principal problem ahead of
the new Government was the implemen-
tation ol the withdrawal of the Delense
Foree in the lace of the facts that
popular support for its retention had
continucd and that other NATO coun-
trics had hecome alarmed.

When the Government notificd the
United States that it wished te hegin
negoliations on the revision of the
Defense Agreement Lo implement the
Althing resolution, it also asked the
NATO Council to study defense require-
ments in leeland. The Council was not
expected Lo take a firm stand in favor of
the continuation of the Defense Agree-
ment nor challenge the substance of the
resolution. The Couneil’s reply was a
concise and carclully worded statement
ol the strategic importance of leeland in
the defense of the North Atlantic:

The North Atlantic Council,
having carelully reviewed the po-
litical and military situation, finds
conlinuing need for the stationing
ol forces in leclund. The Council
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carnestly recommends that the
Delensc Agreement hetween lee-
land and the United States be
continued in such form and with
such practical arrangements as will
maintain the strength of common
defense.?

The Council’s unanimous conclusion
lad a profound cffeet on leclandic
public opinion and the domestic politi-
cal situation, causing the Government Lo
seek a face-saving formula Lo reverse the
withdrawal resolution,

The solution was offered when the
Soviet invasion ol Hungary reluted the
view that the world situation had be-
come peacelul enough to demand the
withdrawal of the Defense Foree. The
new public mood caused the leadership
of the Progressive and Social Demo-
cratic parties to undertake to persuade
their followers that a change of course
wis rcquircd.43 The Mirst clear indica-
tion of this ehange came (rom an article
in Timinn which admilted that the
international situation had changed and
that it was essential for all nations to
reconsider their policy.**

Ieeland’s  PForeign  Ministry  an-
nounced in December 1950 that accord
had heen reached coneerning the prob-
lemn of the Defense Force. The Govern-
ment stuted that the “recent develop-
ment of world alfairs and the con-
tinuing threat to the security of leeland
and the North Atlanlic Community call
for the presenee of defense lorees in
leeland under the cxisting Defense
Agreement.™3  Thus, for the time
heing, the Althing resolution of 28
Mareh was ignored. liach of the Govern-
ment partics had o retreal on the
defense issuc to preseeve the coalition,
but, compared o a collapse of the
Government, this stralegic retrcal was
by far the least unpulatable of the
alternatives available,

The Siluation in 1968, The Progres-
sive govermment ol Hermann Jonasson

Published by U.S. Naval War College Digital Commons, 1970

89



aval War College Reyie ' No. 10, Art.
88 NAVAL WAR COLLEGE Rty 127 M- o4 v

collapsed in December 1958 because it
could no longer cope with the nation’s
growing economic problems. After clec-
tions in 1959, a new Government was
formed consisting of the Independence
and Social Democratie parties. Until
1968, dcfense issues were secondary to
cconomic issucs, which remained be-
neath the surface of leelandic polities,
waiting Lo be scized upon by political
forces at the next opportunily.

The Sovict invasion of Czechoslo-
vakia and the approaching 20th anniver-
gary of NATO caused the gnestion of
delense Lo be raised once morce. The
majority of leclanders cxpressed shock
and dismay at the Czech invasion, and
this public feeling indicated to the
Government the need for membership
in NATO and the continuation of the
Defense Agreement. The Communist
press, however, stated that what had
happened in Czechoslovakia was an indi-
cation of the dangers inhcrent in mili-
tary alliances and urged both the with-
drawal of the Defense Foree and the
termination of NATO membership.*®

The Progressive Party, hoping Lo re-
eruit support from that portion of the
population that retained misgivings
ahout the need Lo mainlain the alliance,
enconraged donbts about the cffeetive-
ness of NATO and denouneed the De-
fense Force. It was evident that the
Progressive Parly was atill basing the
need for defense on the existing degree
of world tension. The Progressives com-
pletely disregarded past mistakes by
resuming the stanec that international
tension had diminished and that it was
no longer neecssary Lo maintain military
defenses,

The Government’s conviction that a
majority of leclanders desired retaining
the Defense Foree was substantiated by
a public opinion poll conducted by
Visir, an Independence Party news-
paper, in whieh 57 percent of those
queried favored the eontinuation of the
Defense Agreement.*” The internal con-
Lroversy raged, and the Progressives con-

tinually insisted that “the development
ol international affairs has been, and
will remain, such that it is urgently
neeessary to work towards the with-
drawal of the Defense Foree from lee-
land.”™?

The debate reached its peak in 1969
when, on a radio program, one Aron
Gudbrandsson proposed that the lee-
landers should (ry Lo make money out
of security alfairs by leasing the defensce
facilitics in leeland to the United States.
He proposed an arrangement similar Lo
the trcaty between the United States
and the Spanish Government. The Pro-
gressive Party immediately came out to
urge the Government Lo give considera-
tion to this plan, arguing that its adop-
tion would benefit the nation’s ccono-
my. There were indications thal public
supporl could be generated by stressing
the cconomic aspect. In the Progressive
view the proposal would also give lee-
landers another wedge to foree the
Defense Foree out of lecland at the
country’s pleasure.

The Progressive Parly realized its
error when the nationalistic senliments,
which the parly had so loudly cham-
pioned, reacted adversely to the pro-
posal. A poll conducled by Fisir indi-
cated that therc was no majorildy of
fecling either way on the matter.*” Bul
the Social Democrats called the plan a
“dismal theory which aims at dcstroying
the cthies and honor of the nation,”
and the Communists attacked it as
“indicative of the eorruptive infincnee
of the long lasting Amecrican oceupation
of leeland.™ ! The Independence Party
closed the debale when it stated in
Morgunbladid, “lcelanders parlicipated
in the founding of NATO in order to
insure their sccurily and admitted the
Delense VForee for the purpose of
strengthening the mulual defenses of
the alliance. We have done this beeause
of our own vital interests and not to
make money out of it.”5?

The importance of the defense issuc
was  thus reduced again, and the
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atlempts of the Progressives Lo ulilize it
to consolidale Lheir domeslic posilion
backfired, The appeal to the national
interest did nol take inlo account Lhe
faclor hat [celanders would rather
renounce the money and the Defense
Force than allow Lhe foree Lo remain
under conditions supgesting national
susceplibility Lo bribery.

Summary and Analysis. The review
of Leelandie policy sinee 1940 shows a
definite pattern of [luctuations in Gov-
ecrnment and party altitudes loward
providing for an elfective delensc, This
pattern is graphically portrayed in ligure

leeland  followed o policy of neu-
trality until 1941 when it signed the
first Delense  Apreement  with  the
United States Lo provide protection
during World War I, At this time the
Progressive Party was the largest party
in the Althing, and it strongly supported
the agreement. After the war the Gov-
ernment rejected a continuation of the
Defense Agreement and refused a U5,
request [or bases, The Progressive Party
was in the opposition during this debate
and strongly objected to the use of
bases and the stationing of foreign
troops in the country. In 1949 leeland
joined both NATO and the United
Nations. The Progressive Party was in a
weak parliamentary position, but, as a
member of the eoalition Government, it
opposed membership in NATO by with-
holding support from the Government
until it was assurcd that foreign troops
or bascs would not be located in lecland
in peacetime. The Progressive Party, on
the basis of this issue, gained support in
the clection of 1949 and subscquently
formed a Government with a Progressive
Party member as Prime Minister,

In 1951 the lack of adequate defense
was recvaluated, and the Progressive
government supported a new Delense
Agreement which allowed the United
States to station forces in lecland. The
clections of 1953, however, indicated to
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the Progressive Parly that the leclandic
public was becoming increasingly dis-
salisficd wilh the presence of the De-
fense Foree, and the Governmenl was
forced Lo reconsider its delense posi-
tion. In anticipation ol the 1936 clee-
tions, the Progressive Party joined with
the Comnwunists to ask lor the with-
drawal of the Defense Foree, only to
rcconsider this request a few months
later when the world situation made the
[eelandic publie aware of the need for
defense once again. Alter a period of
relative quiet in defense alfairs, the
Progressive Parly was quick Lo jump on
the guestion of continued membership
in NATO in an attempt to win domeslic
supporl and make possible their return
into government, This attempt, as we
have seen, failed when the nationalistic
sentimenl  overruled  the  Progressive
aclion in a manner Lhe party did not
cxpeel. The record thus shows that the
Progressive Parly has played a key role
in the fluctuations which bave occurred
in leelandic defense poliey. This role has
been determined largely by domestic
political factors.

Prospects for the Future. Two as-
pects of leelandice delense policy will
now be considered. Ifirst, what is the
strategic importance of [ecland? Has the
need for bases there been reduced by
improved teebnology? Are there aspects
of the defense problem which require a
U.S. presence in the North Atlantic
arca? Second, what is the relationship of
present domestic polities to the defense
policy of leeland?

The problem of defense in leeland is
related Lo the fact that itis in the center
of an arca of great strategic importanee,
As a result of its position with respeet
to the North Atlantic scalanes, the
imporlance of leclund was established
priot to World War IL The Sovicts, as
carly as 1920, realized that the island
would be important. Lenin stated at a
meeting of the Comintern that “lecland
would have a strategic role to play in
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Fig. 1—-Comparison of lcelandic Political Party Positions on Defense Mattars, 1040-1068
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future wars, particularly as regards air
and submarine warfare.”*3

The Atlantic Oeecan is both a path
and a barrier—the connecting link be-
tween the NATO nations of Europe and
North America or a vast gap hetween
these nations if frec passage of the
Atlantic should be impaired. In the
northern reaches of the Atlantic, lee-
land represents the keystone in a defen-
sive arc enahling neecessary surveillance
to be condueted in the Iecland-Faeroes
gap. This surveillance is an cssential
function for the United States and
NATO in view of the expanding opera-
tions of the Soviet Navy. The ncw
policy of the Soviet Union, which en-
visions predominance in such aresas as
the Iceland-Facrocs gap, was announced
hy Marshall Zakharov, the Sovict Chicf
of Staff, at a press confercnce on 16
February 1968: “The time when Russia
ean be kept out of the world’s scas is
gone forever. We shall sail all of the
worlds oceans; no force on carth can
prevent us,”*?

Iceland’s strategic importance in the
present i8 duc to her geographical posi-
tion, which makes it possible for forces
operating from her territory to detect
and, if neccessary, attack Sovict suh-
marines and surface forces attempting
Lo gain access to the North Atlantie by
passing through the [ccland-Facroes gap.
The Ieclanders take small comfort in the
knowledge that whatever importance
they have in today’s world is not due to
who they are, but where they arc.

The survey of the history of Ieelan-
die defense policy has indicated that the
fluctuations in this policy can he attri-
buted to the eyclic attitude towards
defense policy of the Progressive Party.
This attitude, in turn, can be accounted
lor by the strategy of exploitation of
the changing moods and opinions of the
lIeelandic  people by the Progressive
Party in its continuing bid for control of
the Government.

To visualize the direction that future
leelandic defense policy will take, it is
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advantageous to utilize a linkage theory.
A modecl proposcd by James N. Rosenau
in his Jpaper, Of Boundaries and
Bridges,®® can he used to depict the
interaction of several political factors
and portray their effeets on the whole.
This modcl is used here to place the
political factions that make up the
political entity of leeland in an inter-
related ehain. The overall coneept of the
chain depicts defense policy and links
the defense ideologics of the political
partics. The theory also allows the
determination of the cffects of any
portion of the model by examining its
relationship to the basic issuc of defensce
policy.

From the analysis of past party
policics, it is apparent that the central
link of the modcl is the position oc-
cupied by the Progressive Party. From
this position the party’s influence in
defense matters may he casily applicd to
cither side of the defense policy spec-
trum. The other political partics are
distrihuted to cither the right or left of
the central link, based on their more
persistent  attitudes and past actions.
The fully developed model is depicted
in figure 2. From figure 2 it may be
determined that any faction or group of
factions which places control of the
Government to the right of the neutral
line will he amenable to a defense policy
favorable to the United States and
NATO. The position of these policics
within the entire spectrum will become
evident as the present attitudes toward
defense of cach are examined.

In the period encompassed hy this
study, it has been impossible for any
single political party to form an leelan-
dic Government. Thus, the discussion
relating to future prospeets for defense
will consider the possible combinations
capable of forming coalition govern-
ments. The first combination to be
considercd exists at the present time.
The Independence and Social Demeo-
cralic partics have maintained control of
the Government since 1959 and com-
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Fig. 2=The Linkage Model of lcalandic Defense Policy

prise the right side of the linkage model.

The Independence Party strongly
supports the maintenance of elose
NATO ties and Lhe continucd presence
of the Defense Force. The degree of
support is indieated hy remarks ol the
Prime Minister of Teeland, Bjarni Bene-

diktsson, in Junc 1968:

It is the overwhelming opinion
of lcclanders that the country’s
defenscs  should he secured
through continuing membership
in NATO, We hold the view that
distances have hecome practically
non-cxistent and, as a conse-
quence, there would he little or
no lime to make important deci-
sions. leeland eannot remain with-
out military forces any more than
other counlries. There is a con-
stant strcam of traffic by all types
of craft on the sea, helow the sca
and in the air surrounding Yceland.
There is, in effect, very little
difference than if the country
were placed somewhere in Central

Europe or in somc other similar
position which no one would
dream of leaving open and de-
fenseless.® ®

These views of Lthe Prime Minister re-
iterated his carlier statement in an ad-
dress to the Rotary Club of Sjocland in
Copenhagen on 20 February 1968,
when he said: “If the United States
were Lo wilhdraw from lecland a dan-
gerous vacuum would develop in the
North Atlantie in which ease the island
would beecome a eomplclelgf dismantled
and isolated advance post.”™?

The prodefense attitudes of the Inde-
pendence Party are thus rather elear.
Due to its long history of Western
cooperation and the complele em-
bracing of the aims of NATO, its atti-
tude regarding defense should be as-
surncd to continue. The oullook for the
future was expressed during a dcbate
hetween members of the Young Inde-
pendence Party and the Young Pro-
gressive Parly by Hordur Einarsson:
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Peace prospects are, unfortu-
nately, far from great today and
least of all do these prospeets
allow us to leave Iecland unde-
fended, for our own sake and for
the sake of our allics and their
interests, We leelanders cannot
maintain minimal defenses exeept
by establishing an leclandic: armed
foree which is a burden we have
nol been willing to undertake. For
this recason we must, for some
time to come, trust the American
armed forees which are here in
behalf of the North Atlantie
Trealy Organization to erovidc
defenscs for our country.’

The attitudes of the Social Demo-
cratic Party arc more diifieult to cate-
gorize. This is duc mainly to the fact
that the party has heen able, hecause of
its past vagueness in foreign policy
statements, io cmbrace whatever doc-
trine was required Lo enable it to have a
voice in the formation of a government.
It docs notl have sufficient support o
bececome a majority party, but its views
arc gencrally pro-NATO. The prescnt
Forcign Minister, Emil Jonsson, is the
leader of the Social Democrats, and he
best hrought out the party’s view in bis
Report to the Althing on Foreign Af-
fairs on 24 February 1969:

We lcelanders do not intend Lo
terminate  our membership in
NATO any more than other neigh-
bors, including our Nordic neigh-
bors whom we, as a rule, consult
when we try to judge the interna-
tional situation and form our for-
cign policy. We must constantly
reevaluate all aspects and consider
if changes arc desirable in the
handling of these matters. It is not
only the political situation in the
world at large which must be
walched carcfully and considered,
we must also consider the altera-
tions in the strategic imporlance

ICELAND 93

of Ileeland which are due to the
country’s location. The dccision
concerning the maintenanee of a
forcign armed foree in Ieeland and
also our partieipation in NATO is
a political deeision. On this, the
majority of the nation must rule,
if and when the Althing decides
upon a ehange in the policy so far
pursued in the security and de-
fense affairs of Iecland.®®

These then are the attitudes of the
governing partics. They indieate that the
dcfense policy established by their coali-
tion, despite the ambivalenee projected
by the Social Democrats, is likely to
coineide with the interests of the United
States and NATO. [t should be stressed,
however, that the ever-present factor of
nationalism has not heen disregarded by
these parties and, should it be required
Lo please the public opinion, the defense
arrangements could beeome a matter of
debate again,

What then would be the effect on
puhlic opinion should other political
parties become leaders of the Govern-
ment? The Progressive Party is the
sceond largest political party. (See ap-
peadix L) The possibility cxists that an
increasc in nationalist tendency or some
imporlant domestic issuc eould arise
which would enable this party to form a
coalition government with the Social
Democrats or Communists or both.

The 10-ycar period that the Progres-
sive Purty has heen in the opposition
with the Communist Party has had a
serious effect on the outloock of the
Progressives. As partners these parties
find more arcas in which they agrec
than disagree in their cfforts to upset
the Government and bring aboul a new
one. The slow drift 1o the left has had
the undesirable  effect  of  strongly
cementing the party’s views on defense
into a position of inflexibility. The
major political influence, should this
coalition cxist, would lic to the lefi of
the political spectrum. Radical changes
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in defense policy, similar to what oc-
curred in 1956, would then take place.

Evidence supporting this contention
can be scen in various statements made
by the Progressive Party on defense
matters. Thorarinn  Thorarinsson, a
member of the Althing for the Progres-
sive Party, delivered a rebuttal to the
Report on Forcign Affairs to the Al-
thing mentioned carlier. In this speech
he outlined the policy of the Progressive
Party on delense:

The Progressive Purty approves
of lceland remaining in NATO as
long as conditions do not change.
This must not prevent revision of
our disposition as regards NATO
in light of any improvements in
international affairs. The strategic
importance of lecland is diminish-
ing duc to new military tech-
nology. We have now had armed
forces in the country for thirty
years and this force will beeome a
habit if it continues, For this
reason we ought to start preparing
plans for the withdrawal of the
Defense Toree. The Defensce
Agreement and lecland’s member-
ship in NATO arc two scparate
issues.®©

The same attitude toward defense
hag become firmly entrenched in the
minds of the members of the Young
Progressive Party whieh would scem to
indicate that the prospects for the fu-
ture with a Progressive government
would be dim. Their resolution passed
at the 12th Convention of the Federa-
tion of Young Progressives stated: “The
12th Convention of the Federation of
Young Progressives is of the opinion
that the Defense Agreement with the
United States must be terminated as
soon as possible and that the Defense
Foree will leave the country.™' This
strong fecling toward defense has not
diminished. On 4 February 1969, a
Young Progressive lcader said: “The
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stay of the American armed forees in
lIceland endangers the political, ceo-
nomic and cultural independence of
lecland. It must be a matter of prineiple
for each independent nation to have no
forcign armed forees in its country in
times of peace.™?

As a result of this attitude on the
part of the Young Progressives and the
determination of the parly to insist on
the ohservanee of the NATO stipula-
tion, the following was published as a

portion of the platform of the Progres-

sive Party:

Politically, the Defense Agree-
ment has great influence towards
impairment of the self determina-
tion right of the leclanders be-
causc the defenses of the country
are placed in the hands of a
foreign state. With an unchanged
international situation wc are
solemn advocates of membership
in NATO, but we are against the
stay of the Defensc Foree.®?

It is thus apparcnt that the aims of the
Progressive Party collide with hoth the
intercsts of NATO and the attitudes of
the Independence Party insofar as de-
[ense policy is concerned.

The Communists have consistently
supported the Sovict party line, em-
bellished with a large dosage of lec-
landie nationalism to encourage popular
support. Their attitude has heen and is
likely to be developed around any anti-
NATO, antidefense theme. Thig may he
scen by a quotation from their latest
available diatribe:

In the spring of 1951, members
of the Althing were called to
Reykjavik and at sceret mectings
they agreed to make a treaty with
the United States on new military
stations and a new occupation.
These agreements were a violation
of the Constitution but regardless
of this an American armed foree
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stepped ashore here a few days
after the secret meetings were
held and this armed force remains
here today. The same people to-
day prefer that the country be
taken with aggression than have
its right guaranteed with the nego-
tiation of a treaty.%?

it may be seen from this examination
of the atlitudes of the partics that the
possibility of insuring an adequate de-
fense policy in Iceland would be greatly
reduced should these parties gain con-
trol of the Government.

One combination of political parties
has not been covered. Speculation exists
as to what would happen if the Progres-
sive and Independence parties were to
form a grand coalition. Although this is
theoretically possible, there are extreme
differences of policy that would have to
be overcome, as evidenced by the politi-
cal attitudes discussed ahove. In addi-
tion, a great amount of bitterness exists
between Progressive and Independence
party leaders over past battles that
would make any hope of reconciliation
difficult.

From the foregoing discussion of
what has occurred in the past in Iceland
and the prospects for the future insofar
as the political structure is concerned, it
is apparent that nowhere does the small-
ness of the state appear more signifi-
cantly than in foreign affairs, particu-
larly in the area of defense affairs.
Nations such as Iceland must realize
their weak points, recognize the facts
concerning their weaknesses, and then
manage their affairs in such a manner
that these weaknesses will not be ex-
ploited. Defense affairs are not a matter
where the consequences of a mistake
can be easily eliminated. In order to
maintain an adeguate defense posture in
Iceland, the domestic political situation
plays an important role. The attitudes
of the political parties, influenced by
the population from which these parties
gain their support, determine the degree
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to which NATO and the Defense Force
will be supported.

The Progressive Party has, through-
out the postrepublic period, exploited
these defense affairs and used declara-
tions on the matter as the sole means of
reconciling the diverse views of its mem-
bers and influencing public opinion to
gain support for political aspirations.

Icelanders have generally considered
that the continued presence of foreign
troops threatens important aspects of
their national life, and, like most cultu-
rally inbred peoples, they are jealous of
that way of life. These nationalistic
factors work to sustain a markedly
neutralist inclination in spite of the
declarations of the internationalists in
Iceland. An Icelandic move toward neu-
tralism is likely to grow, rather than
decline, unless the international situa-
tion continues to accent defense needs
in a manner that reduces other concerns
to secondary importance. The feeling
toward eventual neutrality can be found
in the attitudes of all political parties,
and even the Independence Party has
stated: “It is without a doubt healthiest
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for us to maintain a foreign armed foree
in onr eountry for as short a time as
possible, It is for this rcason that we
must constantly reevaluate all condi-
tions and study whether changes are
desirable in these affairs and their ar-
rangements. ™

Because [ecland continues to play a
key role in North Atlantic strategic
planning, defense policy remains an
important facet of leelandic politics.
Until a stabilized world political scene
or o breakthrough in surveillance tech-
nology allows the withdrawal of the
Defense Foree, the continuation of a

REVIE

prodefense government in power, pro-
viding NATO and the United States
with base facilitics, is nceessary. There is
litle doubt that domestic politics will
continue to influence the defense issne
if Ieelandic political leaders relate con-
trol of the Government, gained by
influcncing or exploiting the traditions
of the natiou, Lo the question of se-
curity.

The short-term prospeets for a de-
fense policy favorable Lo the interests of
the United States and NATO appear
favorable. The long-lerm prospects arc
difficult to predict.
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APPENDIX I-RESULTS OF ICELANDIC GENER AL ELECTIONS, 1942-1967

AHIATY AOATTOD YVA 'IVAVN 86

Althing Seats

July Oct June Oct

1942 1942 1946 1949 1953 1956 1959 1959 1963 1967
Independence 17 20 20 19 21 19 20 24 24 23
Progressive 20 15 13 17 16 17 19 17 19 18
Social Demoecrat 6 7 9 7 6 8 6 9 8 9
Communist® 6 10 10 9 7 8 7 10 9 10
Other — - - - 2 — — —_ — -

*Sinee 1936 the Communists have run under the label of Labor Alliance.

Source: Althingiskosningar, (Election Statistics), pubished by the Statistical Bureau of 1celand for each of
the general elections cited.
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APPENDIX II-ICELANDIC POLITICAL PARTIES

The partics arc arranged in order of their relative size.

Independence Party. Formed by a fusion of the Conservative and Liberal parties.
It stands for a liberal cconomic policy and a program of internal economic
stabilization. Represents primarily eommercial and fishing interests. In foreign affairs
it supports the continued presence in lceland of NATQ military forces and

international cooperation. Political views are cxpressed in the newspapers Morgun-
bladid and Visir (circ. 38,000 and 16,000 daily).

Progressive Party. Advocates improvement in agriculture and extension of the
cooperative movement. Represents rural and cooperalive interests. In foreign affairs
it expresses qualified support for NATO and advocates withdrawal of NATO forces
from Iceland. Political views are expressed in Timinn (cire. 18,000 daily).

Labor Alliance. I'ounded in 1956 when clements of the Social Democratic Party
combined forces with the Communists to run joint slates of candidates, the Labor
Alliance in late 1966 converted itself to a more traditional type of party. lts
domestic and foreign policies arc dominated by the Communists.

Communist Party. Advocates a radical, soeialistic program in internal policy. It
does not run candidates under its own label but offers joint slates under the banner
of the Labor Alliance. In foreign policy it advocates removal of the NATO forces
from Iceland and a return to “ncutrality.” Represents labor interests, Political views
arc expressed in Thjodviljinn (circ. 9,000 daily).

Social Democratic Party. Advocates a program of internal cconomic stability,
national development and increased social welfare, 1ts idcology is moderate socialism.
In forcign policy, it advocates continned support for NATO but eventual
replacement of the NATO forces. Political views are expressed in Althydubladid
{eirc. 8,000 daily).

y

The most sincere neutrality is not a sufficient quard against
the depradations of nations at war.

George Washington: To Congress,
7 December 1796
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