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ABSTRACT

The purpose of this thesis Is to answer the question
of how effective are current theater engagement / security
cooperation plans at supporting US national interests. The
examination of effectiveness focused on two theaters as
case studies during the years 1998 through September 2001.
This examination divided effectiveness down into two parts.
The first part was consistency. Consistency was
investigated by a comparison of the national priorities to
completed engagement activities. The second part of
effectiveness attempted to measure gains produced through
the executed engagement missions.

Following the case study analysis, key principles for
effectiveness are identified and a modified engagement
planning process proposed. The key elements of the modified
process are integrated interagency planning, objective
based engagement activities, and synchronization of all the
elements of statecraft. This framework 1is tested by
applying the modified TEP process to a sub-region of
Africa. The significance for this test 1iIs not only to
demonstrate the capability of the proposed TEP process.
This test demonstrates the potential fTor effective
engagement to assist in prosecuting the Global War on
Terrorism (GWOT).

In conclusion, this thesis provides an understanding
of what engagement is today, and what engagement should be
in the future. The principles of effective engagement
planning i1dentified herein should provide a framework for

future planners.
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1. INTRODUCTION

American leadership and engagement in the world
are vital for our security?!

-Bill Clinton

A. PURPOSE

Following the collapse of the Soviet Union the world
became far less stable. In reference to eastern Europe
alone, one political analyst commented, *“the Soviet
collapse has left behind significant and unbalanced
military forces and weapons inventories among nations
experiencing a wave of instability and conflict generated
by virulent nationalism”.2 Residual imbalances and ethnic
conflicts re-emerged throughout the world. In response to
the growing instability, the importance of global

engagement became a priority for US national leadership.

In the 1991 National Security Strategy, President Bush
initiated the US emphasis on global peacetime engagement.
It then took primacy with President Clinton’s 1995 National
Security Strategy, A National Security Strategy of

Engagement and Enlargement. The concept of regional 7/

global engagement 1is continuing to evolve and it has
recently been re-titled Defense and Security Cooperation.
The National Military Strategy of 1997 embraced a “shaping’

1 Bill Clinton, 1997 US National Security Strategy, (White House,
May 1997).

2 Ronald D. Asmus, “Building a New NATO,” The Shape of World Politics
(1997) 264.
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philosophy as one of 1its pillars in its three-pillar

defense strategy of “shape,” “respond,” and “prepare”.3

Global engagement includes the application of all four
elements of US national power: diplomatic, military,
economic, and information. One established definition of

peacetime engagement is:

Interagency activities of the U.S. Government,
either unilateral or undertaken 1In cooperation
with other national or non-nation state entities,
to influence international conditions iIn such a
manner as to protect or advance U.S. national
interests abroad.4

For the purposes of this thesis, engagement activities
include: all preplanned and long term efforts to establish
and improve military, diplomatic, informational and
economic ties with other nations to shape the world
environment Tfavorable for US national interests. This
thesis endeavors to analyze one critical aspect of those
peacetime activities, the engagement of special operations
forces (SOF) abroad.

This thesis analyzes the effectiveness of the previous
theater engagement plans and activities of both Special
Operations Command Europe (SOCEUR) and Special Operations
Command Pacific (SOCPAC) from 1998 through September 11,
2001. Following the analysis, the two cases are compared
and principles are 1identified that most contributed to
effectiveness. With these principles i1dentified, a modified

engagement planning process 1s proposed and tested.

3 John M. Shalikashvili, National Military Strategy, (Washington,
D.C., 1997).

4 Hy Rothstein, Regional Engagement: A Concept Paper, (Research
Planning Inc., 1999).
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B. BACKGROUND

The concept of peacetime engagement is nothing new.
Following World War 11 the United States was committed to
being the proactive leader of the world for the prevention
of future conflict. No longer could the US avoid foreign
entanglements. Many organizations and programs were
established to create interaction and stabilization. The
epitome of such an organization was the United Nations,
whose charter states, “United for a better world”.> All
elements of US national power have contributed to shaping
the global environment for our betterment. Examples for

each of the elements of statecraft include:

o The United States Military’s forward deployed
forces and military exchange programs (military).

o The Department of Commerce and i1ts programs such
as the African Growth and Opportunity Act
(economic).

. the Department of State’s network of embassies
and missions abroad (diplomatic).

. Radio Free Europe / Radio Liberty
(informational).

However, it is the interaction with foreign militaries
that possesses the greatest potential for regional
influence and stability. This potential was acknowledged in

a recent Washington Post article describing the shift in

international influence from the State Department to the
military. The article highlights Pakistani President’s,
Pervez Musharraf, relationship with the US government
following his military coup and rise to power. Instead of

communicating with President Clinton or Secretary of State

S “United Nations Charter” [http://www.un.org/
aboutun/charter/index.html] (27 November 2002).
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Madeline Albright, he chose to contact General Anthony C.
Zinni commander of Central Command to explain his coup.®
Coalition exercises with NATO forces to improve
interoperability and strengthen professional relationships
resulted in huge gains for the US during Desert Shield /
Desert Storm, and Northern / Southern Watch.” The
Department of State (DoS) acknowledges the military’s
importance to and influence on iInternational relations by
organizing and funding several military-to-military
programs. Examples of such programs include: International
Military Education and Training (IMET); Foreign Military
Financing (FMF); and Enhanced International Peacekeeping
Capabilities (EIPC) training. Additionally, the Department
of Defense (DoD) also funds its own programs such as:
Section 1004 Drug Interdiction and Counter-Drug Activities;
non-Security Assistance Unified Command engagement
activities (Junior officer exchanges, Subject Matter Expert
Exchanges, and the Joint Chiefs of Staff Exercise program).
There are also a variety of other miscellaneous DoD and
DoS, funded activities such as Regional Programs (e.g.
African Crisis Response Initiative), Regional Education
Centers (e.g- Asia-Pacific Center, Marshall Center, Center
for Hemispheric Defense Studies, and African Center for
Strategic Studies), and the Joint Combined Exchange
Training (JCET) program.8

6 Dana Priest, “A Four-Star Foreign Policy?”, Washington Post,
September 28, 2000, p AO1.

7 Ralph R. Steinke and Brian L. Tarbet, “Theater Engagement Plans: A
Strategic Tool or a Waste of Time?,” Parameters, Spring 2000, p70.

8 Foreign Military Training and DoD Engagement Activities of
Interest, Volume 1 Joint Report to Congress, March 1, 2000.
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As a participant in many of these activities, SOF has
always been a primary military-to-military engagement tool.
Army Special Forces (SF), created iIn December 1951, was
formed with a corps consisting of nearly half Lodge Bill
troops.® The Lodge Bill (Public Law 597) provided a means
for resident aliens to earn their citizenship quicker by
volunteering for military service. These new US-patriated
soldiers were quickly trained in unconventional warfare and
re-deployed to their ethnic homelands on SF A-detachments.
Their focus was to prepare for the perceived forthcoming
war with the Soviets. If war broke out they planned to
train, organize, and Qlead guerrilla operations behind
Soviet lines. They prepared for this mission in peacetime
by training with Allied militaries on unconventional
warfare. Thus, almost from its outset, SF has been engaging
with TfToreign militaries, iInfluencing their actions and
developing their capabilities in support of US security.
From this small scale beginning, SF has become the military
engagement tool with the largest “footprint”.10 This
description of SOF having the largest overall “footprint”
abroad correlates with SOF having the largest influence as
well. COL Jim Welsh, USMC, from the Office of the Secretary
of Defense on Strategy, has said that the benefit produced
by SOF engagement is by far the, “most bang for the buck.”11

Other members of the SOF community have become active
in engagement activities as well. According to deployment

9 Susan Marquis, Unconventional Warfare: Rebuilding U.S. Special
Operations, (1997), p 11.

10 Interview between CAPT Kevin Johnson, PACOM J56 and author January
24, 2003.

11 Interview between COL Jim Welsh, 0SD Strategy, and author January
23, 2003.
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reports maintained at the Special Operations Command
(SOCOM) Headquarters, all elements of SOF are contributing.
Although Army SOF elements execute the bulk of deployments
abroad, 67.3% of them, Navy and Air Force SOF have become
increasingly significant contributors to engagement,
executing approximately 16.8% and 15% respectively of all

deployments.12

Two key factors have led to SOF use as the primary
military engagement tool. First, SOF language capabilities
and cultural understanding, unconventional warfare tactics,
and operational versatility, all have made SOF the “force
of choice”.13 SOCOM’s historian explains the reason for SOF
receiving this title:

SOF were capable of operating in all politico-

military environments, skilled at peacetime

training, Tforeign 1internal defense, and nation
assistance operations as well as TfTull-blown
conventional warfare. SOF’s versatility was

particularly useful 1iIn areas where political
constraints prevented using conventional forces.14

Second, sustaining the necessary skill sets and regional
expertise requires consistent employment iIn the respective
theaters and potential areas of conflict. In almost a
symbiotic relationship, the need to deploy SOF units due to
their skills was welcomed by the SOF community that sought

to deploy to maintain those skills.

The unconventional manner i1In which these forces have
operated highlights their potential for high leverage

influence. Unconventional in that SOF execute missions in a

12 socoM deployment data for 1998-2001.
13 yssocom History, McDill AFB, FL, April 2002, p1l7.
14 pid.




very diffuse manner with little or no supervision. They
deploy teams of three to twelve men at a time to train with
foreign units of six to eight hundred. From 1998-2001, SOF
elements were deployed to about 150 countries with an
average of 4800 personnel deployed per year. A peak was
achieved in 1999 with 5,141 personnel deployed abroad.l5
Conservatively, nearly one quarter of a million foreign
military personnel can be estimated to have been trained or
influenced that year by US SOF.16 If one compares that to
the fact there are only about 4000 US State Department
Foreign Service officers deployed abroad who only interact
with a similar number of their diplomatic counterparts, the

influence SOF can have becomes apparent.l’

Beyond the operational advantages to using SOF for
engagement, there are also financial incentives. A quick
look at only one of the many SOF missions, the JCET,
underscores these fiscal advantages. The JCET was
authorized by section 10, subsection 2011 of the US Code.
This legal authorization allows SOF forces to deploy abroad
to enhance their unconventional warfare skills, and
language and cultural orientation. According to John Rudy
and lvan Eland of the CATO Institute, in “FY97 there were
231 deployments in 100 countries.” The cost of all 1997
JCET deployments was only $15.2 million (not including

transportation costs).18 This can be compared to a typical

15 1bid.

16 The estimate is based on taking the number of people deployed 5141
divided by an average of 12 men per deployment giving an estimate of
428 separate missions that years. Multiply that times an average unit
they would work with consisting of 600 men gives an estimate of 257,050
foreign troops trained.

17 Rudy, J. & Eland, 1, “Special Operations Military training abroad
and Its Dangers”, Foreign Policy Briefing #53, 22 June 1999, p.5.

18 Ibid, p3.
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Joint Chiefs of Staff (JCS) exercise. A JCS exercise takes
place overseas as well, and involves the training of US and
foreign forces. A typical Dbiannual exercise called
FLINTLOCK 1is scheduled to take place in South Africa at a
cost of $6.1 million.19 Comparatively, this JCS exercise
affects one country and costs $6.1 million while an annual
JCET program that has 231 separate SOF exercises in 100
countries costs a total of 15.2 million. The leverage of
the JCET program is arguably much higher compared to the
JCS exercise. Still, there is a second reason for the
popularity of JCETs. JCETs are funded by SOCOM through
SOCOM”s own Major Funding Program 11 budget. Thus, the
Theater Commander can bring SOF into his theater without
using his own limited resources and budget.

SOF activities iIn support of theater engagement plans
are many and extremely varied. As LTC Cox, former S0J-5 of
SOCEUR, puts it, “They (engagement activities) include all
planned and unplanned activities”.20 Obviously everything
that SOF does overseas i1s not driven by engagement, nor
should engagements benefits be expected from every
deployment. To clarify the governing characteristics of
engagement 1 use the following graphic.

19 «Exercises European Command” [http://www.globalsecurity.org/
military/ ops/ex-eucom_htm], 15 August 2002.

20 personal communication with LTC Cox, ESOJ5 SOCEUR, and the author
30 May 2002.
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Figure 1. Characteristics of Engagement

For the SOF community, Tfive activity areas exhibit the
characteristics of: preplanned, long term effort,
bi/multilateral, and focused on regional US interests. They
are JCETs, Counter-Drug (CD), Security Assistance
operations (SA), Humanitarian De-mining Operations (HDO),
and Subject Matter Expert Exchanges (SMEE). Counter-Drug
operations are missions designed to improve a host nation’s
ability to fight the criminal drug industry within Its own
borders. Security Assistance programs are Tfunded through
the State Department to develop a training cadre in host
nations. These training cadres could be used for anything
from fielding of US weapons sold to a country to creating a
regional peacekeeping force. An excellent example of the
latter was the African Crisis Response Initiative (ACRI).
ACRI1 trained regional fTorces in Africa to conduct peace
keeping operations iIn order to avoid US involvement. HDO
are also consistent with this train-the-trainer concept in
that they are designed to train a host nation cadre on de-
mining operations. Finally, SMEE 1involve military-to-
military contact designed to share expertise, develop
professional relationships, and foster mutual appreciation.



These fTive activities clearly demonstrate the core
characteristics of engagement as illustrated iIn Figure 1.
There are many other operations that are not engagement
activities by design, but Ilater evolve to become major
engagement  opportunities. Examples of such emergent
operations include Bosnia and Operation Focused Relief
(OFR) iIn West Africa. Both operations started as responses
to a crisis; Serbian offensive operations and the Sierra
Leone civil war respectively. Both evolved into a long term
commitment of training, diplomatic exchanges, and a
protracted US presence to help shape the region. Once these
US operations made this transition and became preplanned
activities, these operations changes from crisis response
to engagement activities.

Due to the nature of the US government bureaucracy, it
IS easy to 1infer a poor degree of coordination and
synchronization in engagement activities. One would expect
the opposite to be true of SOF engagement strategies.
Because SOF elements are small, versatile, and well trained
one would expect the character of SOF engagement strategies
to be well synchronized. However, this i1s not the case. Bob
Andrews, TfTormer Deputy Assistant Secretary of Defense
Special Operations / Low Intensity Conflict (SOLIC)
referred to SOF engagement planning with a joke. He mused
that SOF planners, when tasked with engagement planning,
look to each other and state, “lI thought you handled
that.”21 When questioned about coordination regarding
prioritizing countries Tfor engagement, LTC Cox commented
that it wasn’t until after 9/11 that SOCEUR synchronized

21 Robert Andrews, OSD SO/LIC, address to Naval Postgraduate School,
SOLIC Curriculum, 21 November, 2002.
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with its headquarters, European Command (EUCOM).22 Given
this, how could SOCEUR’s actions possibly have been well
synchronized with those of the Pentagon, the President, or
the interagency domain of Washington, D.C. if they weren’t
synchronized within EUCOM”’s own headquarters? Also, SOF
planners never connect the regional objectives to the
activities executed. Serving as both the assistant and the
primary operations officer iIn a SF battalion, 1 can
personally attest that not one JCET or other peacetime
engagement deployment order included any operational or
intelligence directives. These facts are the iImpetus for

this thesis.

C. SIGNIFICANCE

The need for an effective engagement strategy has
never been greater. With the United States fully committed
to the Global War on Terrorism (GWOT) and operations in the
Middle East, every mission executed by our forces must have
a purpose. As Professor Gordon McCormick of the Naval
Postgraduate School has suggested, the transnational threat
posed by Al-Qaida 1is 1in essence a type of global
insurgency.23 As such, a list of actions and requirements
can be created for the employment of SOF abroad to aid in
this protracted politico-military conflict. Yet, the orders
issued to SOF forces deploying abroad include no taskings
to conduct intelligence or operational preparation of
future battlefields. However, it the requirements

identified to fight the GWOT are overlaid on an effective

22 personal communications between LTC Cox, ES0J-5, and the author,
30 May 2002.
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Theater Engagement Plan (TEP) process, the long-term

strategy to fight transnational terrorism can be advanced.

IT the United States 1is to destroy this current
threat without creating future ones through the arbitrary
use of force, high-resolution intelligence 1is required.
This intelligence preparation of the battlefield must first
focus on generating accurate area assessments. These area
assessments must encompass a Tfundamental understanding of
the regional populations. Following this foundation of
regional expertise, information collection can then focus
on specific targets. As General Wesley K. Clark (Ret.)
asserts, “.the real key to effective operations will be
information about the terrorists: details about their
identities, locations, habits, logistics and aims.
predictive 1In nature.. best gained by well-positioned
observers.”24 This employment and placement of operators
lies at the heart of an effective engagement strategy and
strategy to defeat terrorists organizations with global
reach.

The benefits of having such detailed intelligence are
enormous. What must be highlighted i1s the fact that not
only can these forces employed abroad acquire the raw
information; they are also capable of discretely
interdicting select targets. They can operate 1In a
politically sensitive way unilaterally or combined with a
host nation military that was trained through effective

engagement activities. More importantly, with good

23 Gordon McCormick, Professor at Naval Postgraduate School, Lecture
on International Terrorism, 2002.

24 wesley K. Clark, “Waging the New War,” How did This Happen?, 2001.
12




information and intelligence provided by SOF, host nation
forces can execute their own operations with US assistance

only as required.

Maintaining effective military-to-military contacts
among both conventional and Special Operations Forces has
already been beneficial during the first round of the GWOT
in Afghanistan. It was due to military-to-military contacts
established by the JCET program that the US was able to
secure basing support in Uzbekistan to conduct combat
operations into Afghanistan.2s
D. METHODOLOGY

This thesis employs the congruence case study
approach. In essence, the characteristics of SOCEUR’s and
SOCPAC’s engagement planning and activities are evaluated
for effectiveness, and then compared to one another. By
comparing the two outcomes, a list of the most effective
engagement planning principles are i1dentified.

Effectiveness is defined as meeting two requirements.
The first 1s consistency. To obtain a measure of
consistency, a ratio is derived by comparing the number of
missions completed in countries 1identified as of primary
importance by the President in the NSS to the number of
missions executed in countries not identified. The analysis
will only look at preplanned exercises and training events
so a SOC is not penalized for having been directed to
execute an unscheduled mission In a non-priority country.
The second component of effectiveness is output. To place a

value on the products of the executed engagement missions,

25 Robert Andrews, OSD SO/LIC, address to Naval Postgraduate School,
SO/LIC Curriculum, 21 November 2002.
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all products of completed engagement missions must be
screened against the standard requirements identified both
by doctrine contained in Chairman Joint Chiefs of Staff
Manual (CJCSM) 3113.01A and relevant national and theater
level directives. If a particular case study accomplished
all assigned engagement tasks and produced results
beneficial to US regional security objectives, it was at

least partially effective.

The principles i1dentified as most effective become the
foundation for a modified Theater Engagement Planning (TEP)
process. In some instances, a complete Tfailure in both
organizations existed in dealing with certain TEP
challenges. Therefore, new concepts are proposed to Till
the voids.

This modified TEP process 1i1s then wused 1iIn an
illustrative case: Africa. This case 1Is a test of the
proposed methodology using a hypothetical scenario. But, it
also demonstrates the importance an effective engagement
strategy can have on the Global War on Terror (GWOT) as
well as on regional stability. The reason for using Africa
as the test i1s because of the future importance of Africa
in the GWOT. The presence of Al-Qaida operatives in Africa
is indisputable following the US embassy bombings iIn Kenya
and Tanzania in 1998. However, their presence isn’t limited
to offensive operations alone. Al-Qaida is using Africa to
traffic arms, and establish training bases, as well as to

generate and launder funds for future operations through
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the illegal diamond trade.26 The better our engagement
strategy is in Africa the less freedom of maneuver Al-Qaida

will have in the future.

As noted earlier, changes to engagement strategies
following September 11 are not included. New engagement
strategies have not had sufficient time to develop and,
consequently, testing their effectiveness iIs not possible.
However, the principles identified herein as necessary to

create effective SOF engagement plans should be timeless.

26 pouglas Farah, “Report Says Africans Harbored Al-Qaeda; Terror
Assets Hidden in Gem Buying Spree”, The Washington Post, 29 December
2002, pAl.
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I11. DOCTRINAL TEMPLATE

A. ESTABLISHING A NEW NATIONAL SECURITY POLICY

The rationale for a national security strategy based
on engagement has coalesced into its current form from a
unique concept called the democratic peace hypothesis. Its
premise i1s that democratic states do not go to war against
each other. Historical statistics supports this claim.

Democratic Dersus
MNondemocratic Wars 1816-1991

DTYADS [1] WARS [2]
democracies vs. democracies ]
democracies vs. nondemaocraciss 155
nondemocracies vs nondemocracies 1493

TOTAL 353

1. Stable dernocracies. This only excludes the war bebween an
epherneral republican France and republican Fomein 1849,
2. Defined as any military action inwhich ak least 1,000 are killed.

From Sralland Singer 1976, updatedto 19580 based on Small
and Singer[1952]; more recent estimak es from the authar,

Figure 2. Wars i1nvolving democratic and non-
democratic states?’

The More Democratic Two Regimes,
The Less Intensely They Fight Each Other

1988-1988

Dyadic Democraticness Dyadic Dead[al Number of Regimes
democracy-democracy 0 [b]
democracy-authoritarian 567,108 66
democracy-totalitarian

authoritarian-authoritarian 940,796 107
authoritarian-totatalitarian 1,664,220 40
totalitarian-totalitarian 2,560,202 11

a. This iz the mean of the sums of battle dead for regimes of the given
reqgime type that fought each other in wars.
b. There was no war between any dermocracies

Figure 3. Intensity of conflicts between states?8

27 Rudolph J. Rummel, The Democractic Peace, University of Hawaii,
[http://www.hawaii.edu/powerkills], 19 January 03, Tab 1.

28 |bid, Tab3.1.
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These tables clearly show the Jlogic behind the
democratic peace hypothesis and consequently the engagement
concept. Therefore, exporting and supporting democracy
throughout the world appears a rational policy to promote
international peace. There is some academic debate over the
attributes within democratic societies which foster peace.

As one political scientist contends:

[Non-democratic states] lack the internal
safeguards which assist in maintaining
international peace. Institutions enabling

leaders to maintain control by restricting or
eliminating independent iInitiatives also restrict
independent efforts towards defusing potential
conflict.?

Other political scientists argue it i1s the common set of
democratic norms shared between like countries that act to
stabilize international relations. Still others iInsist it
iIs the democratic fostered economic interdependence, which
makes war too costly. Regardless of the cause and effect
relationships at play, following the Cold War, an
understandable national security policy decision was made
to replace the containment policy with one that exported
democracy.

B. OPERATIONALIZING THE NEW POLICY

To implement this policy, a program of global
engagement was necessary. Engagement slowly and awkwardly
emerged as the new US strategy and was initially
highlighted by President George H.W. Bush 1in his 1991

29 Gus diZerega, “Spontaneous Order and Peace: Implications for the
Classical Liberal Critique of Democratic Politics,” The Independent
Institute Working Paper #20, UoCal. Berkley, January 2000, p.16.

18



National Security Strategy (NSS). President Bush sets forth
in this document a commitment to “enlarge the commonwealth
of free nations that share a commitment to democracy”.30 As
mentioned in Chapter 1, engagement was solidified as the US
strategy in President Bill Clinton’s 1995 NSS, Engagement
and Enlargement. This title exemplifies Clinton’s tying the
policy to enlarge the community of democratic nations with
the strategy of accomplishing this through global

engagement.

However, as was also described earlier, engagement is
not a new phenomenon. Many government agencies, including
the military, were involved with countries throughout the
world prior to a formally established engagement strategy.
The era of the Cold War and Super Power positioning drove
many government agencies to counter Soviet influence. For
the military, these activities focused on interoperability
and i1ntelligence sharing to prepare for a possible war
against the Soviets.

The so-called “peace” following the Cold War gave rise
to hope fTor peacetime dividend. The peace dividend was to
come from the vreallocation of funds away from the
Department of Defense. No single large threat loomed on its
horizon and America wanted to capitalize by downsizing the
military. The reduction of DoD’s budget was initiated by
President Bush in 1991 and continued under President
Clinton. The following chart reflects the budget trend. As
one can see, DoD’s budget has been declining. From the fall
of the Soviet Union in 1990 through 2001 there has been a

30 George Bush, 1991 National Security Strategy, Washington, DC.
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7.5% drop in the overall percentage of Federal outlays
(obligated funds) for the DoD and a 5.3% drop in Net public
spending on the DoD.

50
Q40
g a0 I\
c
g 20 .\:::\$=é=¢\’_’\’_‘_’_’_’_’
g 10
O T T T T T T
S A R S S
PRSI RN U
ear
—e— %Federal Outlays
—=— % Net Public Spending
Figure 4. DoD Portion of the Federal Budget3!

At the same time that the policy of engagement gained
prominence, the military’s operational tempo (OPTEMPO)
increased. According to Texas Representative Larry Combest,
the Army’s deployment tempo iIncreased 300% during the
1990s.32 As for Special Operations Forces, according to a
General Accounting Office report to Congress, “(a)
questionnaire Tfrom almost 200 senior-level officers and
enlisted personnel in SOF units indicated that they believe
the deployments of SOF units have increased to the point
that SOF readiness has been, or threatens to be,
degraded” .33 The three converging conditions of a shrinking

budget, increasing OPTEMPO, and 1increasing emphasis on

31 National Defense Budget Estimates for FY 2003, 0SD Comptroller,
March 2002, pp2-6-217.

32 Rep. Larry Combest, press release, 22 October 2000.
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engaging abroad led to the development of engagement plans.
By formalizing how the military would engage, the hope was
that the efforts would be synergized, producing better
results with limited resources. That requirement to produce

Theater Engagement Plans (TEP) remains today.

The formalizing of the TEP requirement came from a
series of iImportant documents that were either written or
updated to reflect the new vision. The updating of these
documents and the effect they had are a good example of how
US Defense policy 1is still created today. The National
Defense Authorization Act of 1996, Public Law 104-201,
Sections 921-926, requires DoD to conduct a Quadrennial
Defense Review and report it to Congress. The purpose of
the review is to, “include a comprehensive examination of
the defense strategy, force structure,.. with a view toward
determining and expressing the defense strategy of the
United States and establishing a revised defense program.”34
This review iIs to be completed at the beginning of the term
of a new presidential administration. The Ffirst QDR was
completed 1n 1997 and then-Secretary of Defense Cohen laid
the groundwork for iImplementing a strategy of engagement
and enlargement. Cohen stated:

.the U.S. military and the Department of Defense

must be able to help shape the international

security environment in ways Tavorable to U.S.

interests.. These three elements - shaping,

responding, and preparing - define the essence of
U.S. defense strategy between now and 2015.3°

33 GAO Letter Report, “Special Operations Forces: Opportunities to
Preclude Overuse and Misuse NSIAD-97-85", 15 May 1997.

34 public Law 104-201, Section 923, Subparagraph a.
35 william S. Cohen, 1997 QDR, Section 3 Defense Strategy.
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The report goes on to define “shaping” as a means to
prevent aggression, Tfoster relationships, and stabilize

regions through engagement.36

The first necessary update to a standing strategy was
to the National Military Strategy (NMS). Following the
publication in May 1997 of the QDR, the NMS was updated and
published in September 1997. The NMS 1is an i1mportant
document for it ‘“recommends military foundations and
strategic principles to support national security
objectives” looking 2-8 years ahead.3?” GEN Shalikashvili
reaffirmed the direction described in the QDR, reiterating
the three-tiered approach: shape, prepare, and respond. In
essence, this document raised engagement to the level of
being America’s Tfirst layer of defense iIn our nation’s

defense-in-depth strategy.

From these two strategic policy documents came written
guidance and plans i1ssued to the Regional Commanders. They
informed the Regional Commanders of their theater
engagement responsibilities, regional objectives, and
priorities. The TFfirst critical document came from the
Secretary of Defense’s (SECDEF) office, and was entitled
the Contingency Planning Guidance (CPG). This document is
the means by which the SECDEF influences the prioritization
and overall strategy of the Joint Chiefs of Staff (JCS) and
the Joint Strategic Capabilities Plan (JSCP). With the CPG,
the SEDEF establishes the Prioritized Regional Objectives
(PROs) which were then copied into the JSCP’s Annex E. It

36 1bid

37 John Pike, “Defense Policy,” [http://www.globalsecurity.org/
military/library/policy/intro.htm] 28 January 2003.
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is the JSCP that actually tasked the theater commanders to
create a TEP. This tasking to produce TEPs remains in the
JSCP today.

The JSCP is a TOP SECRET document distributed only to
senior staffs and the Regional Combatant Commanders. It is
a standing document focusing on the near term (next two
years); it is reviewed annually and updated as needed.38 The
following flow chart captures the sequence of events and

the relationship between documents.

QDR / NMS
CJCSM 3113.01A

CPG > e L > e
PR‘OS Annex E- PROs ;TEP

D le=zIiTEe-TTTTT » Guidance
QDR / NMS — Direction

Figure 5. DoD Strategy Flow Chart

Finally, a manual was created to provide the structure
and guidelines to prepare a TEP. The Joint Chiefs of Staff
(JCS) produced the Chairman Joint Chiefs of Staff Manual
(CICSM) 3113.01A Theater Engagement Planning. It was Tfirst
issued In 1998 and then updated in 2001.

C. THE PERSCRIBED ENGAGEMENT PLANNING PROCESS

The JCS manual 3110.01A describes a four phase process
for developing a TEP. Each separate Theater staff varies in

its planning process while still striving to achieve the

38 CJCSM 3113.01A, Washington DC, 31 March 2000, p. A-1.
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same prescribed endstate. It 1iIs these variations in
planning methodologies that have the most dramatic effects
on the outcome and success of engagement activities. It is
the effective variances between the two cases that 1 will

examine shortly.

The four phases of the TEP development process used
from 1998-2001 are: Initiation, Strategic Concept
Development, Activity Development, and Plan Review.3° T