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CHAPTER VI

Air War Over Serbia

Patrick Sheets

peration A 1lied Force, the afrw aroverSerbia, represents them ost
O significantm ilimry acion NATO hastaken in its50-yearhistory. Tt
also representsan nevitable shift in the R evolution of M iliary A fiairs.
Form any reasons, notto be discussed i this chapter, the N orth A tlantic
Treaty O rganization NA TO ) chose tousem iliary pow erto projgctis
politicalw illon another sovereign nation . The factthatN A TO and the
United States, as prin ary contributor, chose to use aerogpace pow er
exclusively w illbe discussed in depth in this chapteralong w ith several
other in portant ndicators about futurem ilitary operations.

Why an Air Operation Only?

In agine taking on the bully In your neighborhood and before the
confrontation w ere to take place, you told hin you w ere notgoing to
use your fists and that he probably would noteven see you. Y et you
told hin you would continue to punish hin untilhe stopped being a
bully. This isexactly w hatthe United Statesand NATO chosetodo n
its plan to save the Kosovar A Tbanians. W ithout debating the
connection betw een the Inhum anitestaking place mK osovoand U S.
national interest, w e can certainly tie our involvem entin the Bakansto
ourtiesw thNA TO and the European Union and fiom there, te them to
national interests. B ut this connection isone politically challenging to
sellto the A m erican people asa reason to have oursons and daughters
dyng In combat. So how do we go about doing both, stopping the
bully and not lose sons and daughters w hile doing it. The choice w as

aerOgpace pow er.

Tn the evolution of ournation and the revolution lnm iliary affairs, air
pow erhasbecom e the prin ary toolof choice. kdoesnotm atterw hether
this pow er is projected fiom the CONUS, from deployed bases, from
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98 Lessons from Kosovo

carriers, orfrom gpace; ithasbeen and w illatw aysbe them ostefficient
and effective way. It is this neviability that drove the N ations
leadership to choose aerogpace pow er to accom plish its political
cbjectives In the Balkans. The real question is: w hy tell the bully you
are notgoing to use ground forces to attack hin ?

The answ erm ghtpossibly be the fearof threateninghin w tham iliary
capability w e had now illto use.O ritm ightlbe w e had no Intention of
exerting the resources required to pose the threatw e had now illto use.
Eitherw ay, w e chose not to threaten M ilosevic w ith anything butan
asym m etric attack . A n aerogpace attack thattook 78 days to m estthe
political obectives sated at the begining. W hy it took 78 days and
w hy he capitulated are areas Tw illdiscuss latern the chapter.O nce the
asymm etric decigsion was m ade, the next m ost significant factor in
executing the airw arw as to do so in an alliance.

The difference betw een a coalition and an alliance is fairly significant
and certainly posed m any challenges to the execution of O peration
A Tlied Force.. Th a aoalition force, like the one used 1n O peration D esert
Shield and Stom , the relationship betw een participants is one
determ ined by the task athand and w orked outprior to the m em bers
Joining. The coalition exists because N ations have agreed to work
together to m eet a political objective and subsequently, agreed upon
m ilitary cbjectives. C oalitonsby thisdefinition are tem porary innature
and w ill com e and go as the m ilitary and brpolitical tasks are m et.
A Thances, 1ikeN A TO on the otherhand, are Jong standing relationships
am ong nations thatm ay orm ay nothavem iliary ties. NATO defniely
doesbecause itisan alliance ofnow 19 nations, orighally based on a
collective defense relationship . Specifically, afterW orldW arIl, NATO
becam e an alliance pre-establishing the com m im ent of the m em ber
nations to com e to each other’s defense n case of attack by any other
non-m em ber country. A Ithough there w ere m any other com pelling
politicaland econom ic factors thatm ade up the articles of agreem ent
betw een the nations, A rtcle 5, the article es@blishing collective
defense, isonem ostsignificantto them ilitary.

Collective defense has alw ays been the direction and focus of NATO

m ilitary equipm ent, taining and susainm entforthe past50 years.For
the alliance to choose t© go offensive and strike the firstblow wasa
huge paradigm shift for the alliance nations. A dditionally, the pre-
determ ned r=lationship of the alliance m em ber nations w as one of
consensus and equal voice, no m ater w hat the level of contribution.
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This too, provided additional coordnation and approval challenges to
issuesof targeting and em ploym ent, w hich w ould nomm ally notexistin
a coaliton.

The point to be m ade is, O peration A lied Force w as an extrem ely
frustrating m ilitary cam paign to w age because of the ntricaciesof the
NATO A Ihiance and its 19 nations. The political-m flitary stucture of
thisalliance required targetapproval from 19 separate national capials.
To thisend, w em ustacknow ledge the factthatthe NA TO A llancew as
much m ore challenging environm ent n w hich to operate a m ilitary
cam paign then itw ould have been in a coalition .

Incrementalism

The w ord incrementalism isnotone found in the w arfightersdictionary.
Tt falls som ew here nearthe w ord hope as som ething you neverw antto
beusad In the planning process. To have hope isone thing, to build your
plan around it is dangerous. O nce a decision ism ade to use m iliary
pow er to m ect the political obectives, the application of this pow er
should notbe Increm ental. Tncrem entalign is contrary to all the basic
principlesofw arfare, ke shock,m ass,andm om entum . crem entalism is
notcontary to the political decisionm akIng processes.

A cknow ledging the com plexity of the A Thance and the IndirectU S.
national nterestties to the B alkans, itiseasy to seew hy thispolitically
directed m ilitary application w as o controlled . Increm entalism ke any
otherism can be a double-edged sw ord that requires trem endous skill
o use. The perceived balance t© be m aintained :n this increm ental
application of m ilitary pow erw as the vulnerability of the A Tliance to
1em ain tactversus the tin e required forthe use ofm ilitary pow erto
e effective Tnm eeting the political objectives. This reality m anifested
it=elf n m any areas of the airw ar ke targeting and the m asterattack
plan.M ostw ould argue itcertanly w as responsible forthe 78 days it
eventually took aerogpace pow erto m ect the political cbjectives.

Command and Control

The strategic to operational comm and and control stucture for
O peration A 1lied Force w as centered on the existng NA TO channbut
had m any deviations thatproduced challenges both nationally and in
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force application. The theater U S. National and NATO chains of
comm and are depicted n Figure 1.The tw o chamns are Iinked w ith a
comm on comm ander, Gen W esley C lark w ho isboth Suprem e A 1lied
Comm ander Europe (SACEUR) and Comm ander-n-Chief of U S.
EuropeanCommand USCINCEUR).

1.5, National Morth Atlantic
Council

Command Authorities

] |

LIS, European Supreme Headquarters
Command Alled Powers Europe
Allied Forces
USAFE USAELR ] NAVELR Southern Europe
| MARFOREUR SOCEUR | AlR FORCES |‘_ STRIBE FORCES |
L : : : SULTHERN ELBOPE SUUTHERM ELHA PR

QOMIBINED ARR
CIPERATIONS CENTER

Figure1.U S.and NATO Chain of Comm and

Thearty 1999 U SC NCEUR created JontTask Force (JTF) N obleAnvil
to support the NATO operation. Figure 2 show s the addition of this
U S.only chain of com m and thatw as in place w hen thelbom bing sarted
on 24 M arch 1999.This isa non-traditional arvangem entand w asnew

bothNATO and theU S.A irForce.A dditionally, Figure 2 show sthe
com m and Inputs to the traditional aerospace tasking process thatresults
T theA IrTasking O rder.
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The first2 daysofbom bing thatconstgtited theU S.andNATO hidal
plan failed to produce its desired effect. Notonly did M ilosevic not
Stop his system atic operation to cleanse K osovo of allettinic A Toanians
butalso he intensified the operation. Thisw as vividly evident In the
ensuing refugee crisis facing NATO . W ih the num ber of refugees
m ounting in A Ibania and M acedonia, USCINCEUR tasked U S.A ir
Forces Europe to create JTF Shining H ope to conducthum aniarian
assistance operations supporting U S. govemm ent agencies, non-
govemm ental agencies and ntemational organizations. W hile JTF
Shining H ope w asbeginning to bring needed supplies to the refligees
A bania, USCINCEUR directed the deploym entof 24 U S.A pache
attack helicoptersand a flillcom m and and supportelem entfiom G em any
A bania, asTask Force H aw k. The addition of JTF Shining H ope and
TFHawk to theU S.chain of comm and added additionalelem ents to
the already com plex com m and and controlstmictureasseen nFigure 3.
Thisresulted in hundreds of fixed w Ing aircraft, helicopters, m issiles,
and unm anned aerial vehicles operating In the sam e congested airgpace
overSouthem Europe, butnotundera single chain of com m and.Both
NATO andU S.JonntD octrine callfora JFA CC tobeboth the A irgpace
Contol A uthority and the A rea A irD efense Comm ander t© ensure
coordinated and safe use of the airgpace through outthe JointO perating
A rea, ncluding A irD efense. By the firstof A pril the Jack of unity of
comm and based on this non-stendard and non-doctrinal com m and
stmictuire Jpopardized the JFA C C sability to perform these vialm issions.
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O f greater concem, w as the target approval process and this along
w ith separate U S.andNA TO airtasking orders led to the com plicated

and difficultairtasking orderprocess shown n Figure 4 .
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The com bhation of deploying forces from the CONU S, deploying TF
H aw k, and providing hum aniarin assisance through JTF Shining H ope
created trem endousm doility comm im entsforU S .airforces. A dditonally,
there w ere traditionalcom m and elem entsm issing from both the NATO

and U S.stucturesw hichm ade the execution of the afrw aroverSerbia
extram ely challenging fiom the aspect of supported and supporting
comm and elem ents. The key elem ents m issing w ere a Jont Forces
M aritimn e Component Comm and (JFM CC) and a Joint Forces Land
ComponentComm and (JFLCC ) .A Though therew ere comm and elem ents
forthese forces through the force providerchain of com m and underthe
European Comm and in the form of U S. Naval Forces Europe
USNAVEUR)andU S.AmyForesEurcpe USAREUR ) and these forces
participated In operationsw ithin the JointO perating A &3, there w asnot
an established com ponentcom m and relationship w ithin the operational
plans or the comm and stucture to provide direct support to the Joint
Foroes A rCom ponent Comm and (JFACC) as the de facto supported
com ponentcom m and . To exasperate the unity of com m and challenges,
TF H aw k,although operating asan A m y elem entw ithin the pintoperating
area, w asnoteven underthe com m and ofthe JTF N cble A nvilcom m ander
responsible forleading the execution of O peration A 1lied Force and N cble
Anvil. nstead TF H aw k reported ditectly to U S .A m y Europe and then
USCINCEUR com pktely bypassing the tasked w arfighters n both the
NATO andU S.chainsofcomm and.

78 Days of Aerospace Warfare

At7pm .Greanw ichM eanTineon24 M arch 1999NATO forcesbegan
airoperations overSerbia in O peration A 1lied Force . NATO ‘s opening
attack dem onstrated its technical sophistication . The inibal arget set
reflected the A Thance’sbelief that the w arw ould end quickly. NATO ‘s
aerial srike package included arcraft friom the 13 nations, ncluding B 2s,
B 52sand Tom ahaw k Land A ttack M issiles. The increm ental approach
o thism liary operation resulted in the ncrem ental flow of assets nto
theateroverthe next2 m onths.W hen the airw arstarted, the Com bined
A IrOperations Center, the comm and and control center for the Jont
Forces A irC om ponentCom m ander, had 214 com bataircraftunder its
aontol, ofwhich 112 w ere fiom the United States. These atrcraftattacked
fiom bages n Taly, G em any, the United K ngdom and the United States.
On the first day of the conflict NATO showed is air superiority by
shooting dow n threeM G 29s, Serbia’sm ostadvanced fighter.
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A sthe conflictgrew inearly April1999,m ore than 350 NA TO aixcmaft
w ere engaged w ith 200 of them being fiom theUnied States.AtNATO ‘s
50th A nniversary,held n W ashingtonD C .,23— 24 April1999,national
Jeaders expanded the target categories allow Ing intensified m iliary
actions that Increased pressure on B elgrade . N onetheless, NATO was
unable to Inm ediately coere M iosevic to stop Serbia’s cam paign of
ethnic cleansing.On 1M ay 1999, asrecom m ended by NA TO ‘s leaders
atthe W ashington Summ it, the N orth A tlantic C ouncil approved yet
another expanded target set. A t this pont, the JFACC was flying
approxin ately 200 com bat sorties a day. Targets such as petroleum
refineries, Inesof com m unication, electricalpow ergridsand dual-use
com m unications structures w ere now more readily approved and
system atically targeted . Strking them greatly Increased pressure on
the Yugoslavian population and, In tum, the Serbian leadership. A
better appreciation w as also em erging forw hatw ould be required to
bring the conflictto a successful conclusion . From thispomntforw ard,
objectives rem ained relatively constant forthe restof the w ar.

W ith this change In the war's scope, mom entum grew at NATO

headquarters to ncrease the num ber of fighter and bom ber aircraft
available to O peration A Tlied Force. SACEUR ‘s guidance called on
NATO to intensify the bombing and put pressure on M flosevic to
w ithdraw from Kosovo. This also began to accelerate the target
nom nation and approval process.H ow ever, NA TO aircraftoould sdll
destoy targets faster then argets w ere developed and approved. By
the laterstagesof thew arN A TO had enough aircraft In the theaterto
generate som e 1,000 attack sorties per day, but never did— largely
because of the 1im ited num berof approved argets.

The Com bined A irO perationsCenter (CAOC) atD elM oln A irField,
V icenza, Taly, w ent through a sim ilarm etam oxphosis based on the
ncrem ent@l grow th of the airw ar. A t the beginning, the CAOC was
m anned atapproxin ately 400 personnel capable of executing a 100—
300 sortie aday operation.By the end of thew aron 10 June 1999, the
com m and centerm anning grew o overl 400 personnel. Th concertw ith
this grow th w as a parallel requirem ent to com pletely reorganize the
airgpace and associated control procedures, which were origially
designed back in 1995, for O peration D elberate Foroe, the NATO
supportto Bosnia-H erzegovina.
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Becauseofthedualchain ofcommand, U S -onlyandNATO ,the CAOC
planned i a sin ilarm anner. A dditonally, because of thisdualplanning
and perceived O perations and C om m unications Security breaches, the
JFA CC approved a tw o-air tasking order process. This decision to
fence U S .high value com batassets on a separate airtasking oxder, in
retrospect, w as not w orth the confusion and execution challenges it
generated. Here is what Lt. Gen. Short said about this issue In his
addressto A irForce A ssociation 25 February 2000 . “Publish a single
ATO @A irTaskingO wer).Notdolng sow asam isgkewem ade.Onthe
firstnightofthew ar, asthe F-117 forcew as form ingup inH ungary w ith
its escott, a foreign nationalw as scream Ing from the NATO AW ACS
(A ibome W aming and Control System ), asking the Com bined
O perations Center ‘w hat w ere those planes doing In Hungary?’ W e
hadaU S.-only ATO andNATO ATO , and thatyoung m an on board
NATO AW ACS did nothave the U S -only ATO . Clearly we have
concems for technology, and w e have concems for tim ing. But you
don'teverw ant to be put In a position w here on the firstnightof the
w ar, sitting ata table of the JFA CC , and a flag officerfrom one ofyour
strongestallies says, G eneral, itappears to usw e are not striking the
SA 6satlocaton A ,B,and C ./ And thebestyou can do issay, A ir
Comm odore, ttustm e ”

A s the character and the direction of the war changed, so did the
restrictions on altitudes. B ecause the w ar's initial attacksw ere against
fixed targets, atnight, using precision-guided m unitions, G en. Short
orderad all attacking aircraft to rem an above 15,000 feet in orderto
negate the effectiveness of Serbia’s shortrange airdefense system s.
Thisw asconsistentw ith guidance fiom SACEUR .Bym d-AprlNATO
Jeaders had ncreased the em phasis on attacking fielded forces. This
comcided w ith an Increase in the num berofdaytim e sortiesand reduced
airdefense threatoverK osovo . A tthe sam e tim e, the Sertbian m iliary
had begun Interm ngling its forcesw ith the civilian refiigeesand hiding
In urban areas. A sa result, aibome forw ard air controllers requested
thataltbtude lin isbe low ered to positively identify vehicle types.G en.
Shortagreed to allow certan aircraftto fly at low eraltitudes. W hile
flying athigh altifiides had been cited by som e as the reason for the
Tnability to kill tanks and fielded forces, finding, fixing, tracking and
targeting dispersed forces proved a challenging task atany altitide.
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Targeting and Suppression of Enemy Defenses

The Jolnt Suppression of Enem y A rD efenses (JSEAD ) executed In
OAF w aseffective h allow Ing fieedom of airm ovem entin Serbiam esting
the aerogpace obective of air superiority, but w as not effective In
destroying allenem y airdefense system s OEAD ), which would have
led to airsuprem acy. There w ere tw o overarching reasons forthis reality.
The firsthas to do w ith the concepts and application of effects based
targeting and the otherhas to do w ith the adversary’s mtegrated air
defense system tactics leamed from previous U S. and Coalition
operationsgoing back as farasthe Gulfw ar.

The effects based targeting issue is one dealing w ith the difference
betw een developing a m aster air attack plan M AA P) w ith specific
m ilitary cbipctivesbased on sound w arfighting principles or justhitting
random targets for the sake of som e other effect. The M AA P takes
m ilimry objectives, derived fiom the politicalobjectives, and form ulates
an aerogpace attack plan w ith sequelsand braches. Thisplan is focused
on specific effects desired then designating the appropriate argets, to
reach the degired effect. The effects based approach uses a com plex
building block concept where one effect of successfully hit targets
flow s nto the nextsetoftargets. This sequential flow couldbem easured
1 hours and broverdays and w eeks, based on the size and ntensity
of theM A A P. The political-m ilitary process for targeting and target
attack approvalgenerated disconnectsbetw een effectsbased objpctives
and justsevwvicing a target listbased on w hatw as approved . The reality
of OAF was, m any of the key targets required for the air suprem acy
objective w ere notavailable to be struck, at the beginning of the w ar.
Som e of these targetsneverm ade iton the cleared list, even by the end
of the war. This happened because the hitial political cbjective of
NATO wastogetM ilosevic to cave-in and sign the agreem entand not
the aerogpace cbjective orair supram acy that isw ell founded in both
Jointand A IrForce D octrine. There are som ew how ould say the targets
o be struck to m est the effects based conceptw ere too risky in term s
of collateraldam age ordam age to the Serbian national nfrastructure.
N ot to argue this or the adverse effects of collateral dam age on the
A Tance, the reality is the political effects degired from  the ncrem ental
entry Mto the aerospace w arw ith Serbia w ere not forthcom Ing, yetthe
effects based opportunites desired from the Tnitial proposed argets
quickly becam e unavailable due to enem y reaction to the bom bings.
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A s for the adversary ntegrated air defense system , the Serbs have
Jeamed w ellfiom previousU S .and Coalition gpplication of JotSEAD

tactics and techniques. Even though NATO was faced w ith second
generation Sovietbuiltsurface to afrm issiles (SAM ), severalof these
system s stll survived and posed a sufficient level of threat to be
bothersom e to aerogpace operations and force the A Tliance o allocate
a trem endousnum berof sortes and m unitonsaganstthem ,alllbecause
of their tactics. The Joint SEAD concept of operations for OAF
consisted of tw o prim ary assets, the F-16 CJ, capable of shooting the
H igh-albitide AntRadiation M issile HARM ) and the Navy M arine/
A irForce EA 6B Electronic W arfare EW ) jamm er. Tn concett, they
provided pre-em ptive and real-tim em issile defense from the F-16 CJs
and radarfargettracking denialfrom theEA -6B s.The tactics the Serbian
SAM sused to survive and continue to pose a potential threat to NATO

aircraftare the sam e tactics thatm ade the Serbian SAM s meffective.
ThusNA TO operated atw 11w ith airsuperiority, butrequired the F-16

CJsand EA 6Bsto do s0.Had NATO achieved airsuprem acy by the
totaldestmiction of the enem y airdefense system O EAD ) and elim inated
allm edium and high altitide SAM threats, then the execution of strike
packagesw ould nothave raquired continuous SEAD .

Attacking Mobile Targets

The airw arover Serbia presented a com plex scenario foran aironly
operation o efficiently and effectively target fielded forces. The
com plexity of targeting both m oving and orm obilke targets can be broken
down o three ntenrelated com ponents. First is the tasking process,
second is the finding and fixing of the targets and third is the tactical
Jevelof com m and and control to positively dentify the targetsasenem y
and execute the attack .

W hetherM flosevic’s 3xd A my In K osovo, w as a centerof gravity or
not, the desire to attack these fielded forces n K osovo becam eam litary
cbjective. This objective m ay nothave been w ritten anyw here butthe
tasking of aerospace forces to attack fielded foroes n Kosovo was
cerainly the num berone topic in the com m and video teleconference
(VTC) after the nidal tw o days of air strkes did not produce their
desired outcom e. The tasking of asrogpace assets t© engage m obile
targets requires trem endous flexibility. From the targeting sandpont,
this flexibility is not inherent in the sandard fixed target planning
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process thathistorically sarts 72 hoursout from the airtasking order

(A TO ) day of execution . The assets used o strike m obile argets are
dynam ically tasked from pradeterm ined strikem issionsprogram m ed
Tnto the ATO . These strke m issionsm ay have had secondary targets
assigned to them to be hit if a m obile targetw ags notavailable during
thefrm isgion.Som em issionsdid nothave any secondary targetsand if
no targetsw ere available forthem to strike during theirm ission then
they w ould retum to base w ith thefrordance. The tasking process for
the 78 daysof the alrw arw asnota lin ithg factorto the JFA C C sability
o killm obile targets.

The finding fixing com ponentof attack ing m obile targets on the other
hand w as the toughestchallenge . The environm entin K osovo Inclided
unfavorable w eather, heavy foliage, variable terrain and lotsoflbuildings
o hide am ored personnelvehicles @ PV ), tenksand artillery n.W ithout
an opposing ground force, the 3rd Amy In K osovo did not have to
concem them selvesw ith a ground attack otherthan the sm all forcesof
theKosovo LibberationAmy K LA ) inM tPastric. Thustheirm aneuver
and defensive posture w as only against attack from the air. This
asym m etric alignm entofa fielded A m y w ith an neffective airdefense
system and an air force fiee to ram above them forced the Serbian
A m y to digperse and hide w hereverthey could to avoid being attacked
from the air. Thisdispersalw ould havem ade the 3rd A m y Tneffective
as a fighting force had they been opposed by a credible ground force.
But the reality of thefrpresence In K osovo w as not about defending
the area from attack butasa supporting force to the param liary police
executing O peration H orseshoe, w hich w as the Serbian operation t©
system atically purge K osovo of allethnic A Toanians. The asym m etric
alignm entofa ground force executing an operation ofharassm entand
tenoron the ethnic A Toanians and an opposing air force attem pting t©
strike them was suneal. But thiswas SACEUR 's expectation when
O peration H orseshoe ntensified afterthe second day oflbom bing and
it was evident the ethnic cleansing operation w as not going to be
stopped..

The JFA CC becam e very inventive and puta trem endous effort nto
attacking the fielded forces in K osovo .A com bination of flying aibome
forw ard aircontrollers @ FA C g) prin arily nA -10,F-14,and F-16 aircraft,
unm anned aerial vehicles UAV ) and a varety of other sensor
capabilitesw ere all focusad on finding and fixingm cbilem ilitary targets
to be attacked. The concept of operations em ulated the doctrinally
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founded close airsupport (CA S) conceptthatuses asrogpace pow erto
support the attack of fielded forces In contact w ith fidendly fielded

foroes.CA S usesboth aitbome and ground based forw ard aircontrollers
(FA C s) to provide the attacking fighters situational aw areness on the
Jocation of thefrtargets and the location of friendly fielded forces.CA S
provides close control ofairstrikes tom axin ize application ofairpow er
against the enem y and m inin ize the possibility of fiatricide killing
friendly forces). The JFA CC and hisA O C used airFA C s exclusively
during the airw ar because there w ere no friendly fielded forces in

contactw ith the enem y and subsequently, there w ere no ground FA C s.
W ithoutfirendly fielded forces n contactw ith the 3rd A m y ln K osovo,
the JFACC had to ®ly on cross cuing a variety of Inputs ke Joint
Surveillance TargetA ttack RadarSystem (STARS),w ith ism oving
target ndicator M T1) radar, UAV video, satellite w ith high alttude
In agery and hum an intelligence t© find and fix enem y fielded forces.
Finding the fielded forces was one task, but t© geographically fix

foinpoint the exact position on the earths surface by using Latitude
and Longitude n degrees) w aseven a greaterchallenge. TheairFACs
would fly over Kosovo to seek out and target fielded forces. Their
ability to do so was only as good as the cross cuing Inform ation they
took offw ith orreceived w hile atbome fiom eithertheA thomeW aming
and ControlSystem @AW A CS), the A irbome B attlefield Com m and and
ContolCenter RBCCC),orthe ISTAR S .0 utside ofgood cross cutting
the only opportunity airFA C shad to targetenem y fielded forcesw as
w hen the enem y show ed itselfw hile an airFA C sw as n the area. These
opportunities were few because of the Serbian A mmy’s situational
aw arenessof the NA TO airoperations and the asym m etric alignm ent
of airversus ground forces.

The miles of engagem entforattacking fielded forcesw ere as restrictive
as those wewould use forCA S . These restrictions applied because of
the possibility of inflicting collateral dam age to noncom batants In
Kosovo. These restrictions w ere the prin ary reason forthe perceived
success of the 31d A m y n K osovo . They continually used these mules
of engagem entto theirfavorby only m oving inm ixed fom ationsw ith
noncom batants and locating their m ilitary vehicles and am or
populated areasw here, if they w ere attacked, they knew therew ouldbe
collateraldam age . By 1 Apri, NATO w asstmugglingw ih 100,000 plus
refiigees who were being forced out of Kosovo nto A bania and
M acedonia and 40,000 t© 50,000 r=fugees w ho w ere digplaced from
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theirhom esand villages, butw ere notallow ed to leave K osovo. These
refugeesw ere referred to as intemally digplaced persons (ID Ps) . The
w hereabouts of ID Ps w ithin K osovo w as a continual concem of the
JFA CC and becam e an in portant factor to the process of attacking
enem y fielded forces in K osovo . The nadvertenttargeting of a convoy
of D Pson 14 A pril1999 nearD pkvica w asa painful exam ple of the
challenges of finding, fixing and attacking enem y fielded forces.Even
w ith all the mulesbeing follow ed, m isidentification can occur.

Why Did Milosevic Capitulate?

This isthem illion-dollarquestion every analystof the K osovo conflict
has been pondering. If you retrace the sequence of events starting
w ith the previous bom bing of the Serbs In 1995 over the atrocites
taking place n Boznia-H erzocoving, then recognizeM ilosevicbacked
down I the fallof 1998 to the In m nentthreatoflbom bing w hich led to
theR am boullettaks. kiseasy to ssewhy NA TO and theUnited States
expected a short conflict again. M ilosevic proved to be much m ore
com plicated and calculating thistim e .W ithouthearing the facts firom
M dlosevic, one can only attem pt to rationalize the factors and try to
theorize why he capitilated t© a m ore stringent agreem ent then he
w ould have had atR am boulett, after78 daysofbom bingby NATO .To
think itw as justthe bbom bing w ould be as foolish as thinking he w ould
have capitilated afterthe second day ofbom bing. To focuson centers
of gravity like the national nfrastucture, extermal political supportand
Tntemal political support w ould be m ore realistic. O ¥ look at in the
reverse, where our prim ary center of gravity the A lliance, which
M fosevic targeted n every w ay possible, did notbreak .W thNATO ‘s
resolve tact, M iosevic had only two options: continue to absorb
punishm ent, oracceptN A TO ‘sdem ands.H e chose the atter.

The Future

The true challenge of lessons leamed from such a geopoliticalm liary
operation is to visualize the w ay forw ard and notm ake itoutto be an
extension of whatyou just experienced orw orse, to use the previous
experience as self-justification . The flightpath of the A rForce isbagad
on a globalperspective outlined inJoint Vision 2010 and expanded by
the services Global Engagement: A Vision for the 21st Century Air
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Force. The operational concepts w ithin this vision w ill lead to the
ability to find, fix, tack, @rget, engage, and assess anything of
In portance n thew orld In 1 hourorless.



CHAPTER VII

Operation Allied Force: Air
Traffic Management

Paul Miller

Introduction

he conductofthe NATO O peration A 1lied Force againstthe Federal

Republic of Yugoslavia FRY ), coupled w ith associated air
operations, including hum anitarian airlift, highlighted the necessity of
close civilm ilitary A rTrafficM anagem ent ATM ) coordination atall
levelsof comm and and contol. Forthe firsttim e since the form ation of
NATO , large-scale offensive and com bat supportairoperations w ere
conducted in Europe thathad a significantin pacton civilairoperations
on a scale that farexceeded those of the B osnian cam paign . There have
been som e significant lessons leamed In term sof operating procedures
thatw illThopefully be applied in the future.

Background

The1990-1991 G ulfC risisrepresented the firstpostColdW arlbige-scake
m ovem ent of renforcem ent and com bat traffic crossing Europe In
significantquantities.G iven thatthisoccured a shorttim e afterthe fall
of the com m unist regin es of Eastem Europe and coincided w ith the
rhtively bw levelsof civilairtaffic during thew interperiod, the in pact
on the cviloute simicture of Europe w asm Inin al. Th addition, the area of
operations forthe aoalition forcesw as outside Europe and the m ilitary
taffic flow consisted of shategic afrassetsen oute to and from the area
of operations. W hile there w ere extra dem ands on the ATM systEm s
across Europe, they m anaged to absorb the extra traffic satisfactordly.

Tn the m id-1990s, the B osnian crisis generated a general increase in
m ilitary taffic over southeastem Europe. Th 1994, In supportof the
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United N ations Security C ouncilR esolitions establishing ano-fly zone
overBomia-H erzegoving, NATO forcesw ere comm ited to com batair
operations over the Balkans, w hich also entailed closing portions of
Talin afrgpace overthe A driatic. These operationsnaturally disrmipted
the flow s of civil traffic and forthe firsttim e saw significantshiftsto
the taffic flow s through the nations of the form erW arsaw Pact. n
addition, the Ivolvem entofnon-N A TO nations n thisform ofoperation
w asevidentforthe firsttim e npostColdW arEurope.

AsfarasATM wasoconcemed, the Bosnian conflictdem onstrated the
grow Ing requirem ents for closer mtemational cooperation and
coordination. 111994, the EUROCONTROL CentialFlow M anagem ent
Unit CFM U ) becam e operationaland, n due course, enabled a coherent
plan to e draw n up to coordinate both the re-routing of the civil traffic
and the sequencing of them ilitary supportairift nto the region.This
capability w as to prove Invaluable.

Operation Allied Force

O peration A llied Force w as conducted as a non-A rtcle 5 O peration,
w hich precluded the full Im plem entation of the NA TO Precautionary
System thatisplanned and ntended forA rticle 5 situations covering
only directthreatsorattackson NATO m em bernations. The operational
contingency planning thatw as nitiated in them iddle 0£1998 took little
acoount of the requirem ents of the com plex civil air route structures
that have evolved In Europe since the end of the Cold W ar. A s the
planning progressed to m atch the politicalm andates thatw ere being
esabliched, theNATO ItemationalStaff, n particularthe A rD efense
and A Irspace M anagem ent D Irectorate @DAM ), em phasized o the
NATO M iliary Authorites that it was essential that coordnation
m echanism sw ere put Into place to ensure that:

e m ilitary forceshad access to the required afrgpace to conduct
operations; and

e civilen route operations experienced them inin um ofdismption
comm ensurate w ith flightsafety.

To fithercom plicatem atters, a large-scale hum aniarian aidiftoperation
w as put into effect at a very early stage of the operation against the
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FRY .Since thisaidifttook place w ithin the area of com batoperations,
an already com plex airsituation w as com plicated even further.

Finally, the activities of aircraft operating Into and cutof B elgrade on
politcalV IP and hum anitarianm issionsrequired agreatdealofadditional
coordination to prevent any unnecessary air interception and possible
engagem ent. W hile itw ould appear that the provision of this kind of
operational support should be rlhatively staightforw ard, there were
several olganizational constants.A bove all, thew ay w hich civilATM
has evolved in Europe during the past decade, especially w ith the
centralization of airtraffic flow m anagem ent, hasm eantthatthe traditonal
concepts of a com pleely national or NATO m iliarly controlled air
environm entare no Iongervalid in the contextof such operations.

Participants in Civil/Military ATM Coordination

The civil-m ilitary coordination required to Integrate all the airtbome
participants in the operation w as not clearcut. A s a first step, the
organizations nvolved in the planning and subsequent in plem entation
of the procedures had t© be identified and then the inform ation flow s
and respective responsibility centers could be es@blished.

Civil Organizations

The civilorganizations involved in the civil-m flitary use of alrgpace are
placed attw o levels, ntemational and national.

W ithin the general fram ew ork es@blished by the Intemational C il
Aviation O rganization (ICAO), the principal European ATM

omganization at the intemational level is EUROCONTROL, whose
H eadquarters is located n Brmissels. The Flow M anagem entD ivision
(FM D) of the EUROCONTROL CFM U has the regponsibility for
m aintaining the coherence of the civil air oute structure and traffic
flow throughout som e 39 European countries and consequently, any
In pacton thatstructure has to be analyzed atthe pan-European level.
A san exam ple, ifanation requests a relaxation to the restrictionson its
airgpace or routings as agreed w ith NATO , the raquest would be
exam ned by the FM D t© assess the Inpact on the overall route
stmicture . EURO CON TRO L also coordnatesw ith the TTA O European
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Regional O ffice In those cases w here civilm iliary airgpace or route
issues m ay need to be addressed.

A nangem ents conceming the use of sovereign airgpace ofnon-NATO

Parmership for Peace N ationsby NATO forcesw ere negotiated on a
bilateralbasgisbetw een N A TO and the country concemed . The resulting
In pact of these activities on the airspace for other airgpace users
naturally had an effecton the overall ntemational ATM environm ent.

Military Structures

Them iliary stuctures thatneeded to be Ivolved M ATM  coordination
were, once again, both m ultinational and national. Th a NATO -kd
operation, theNATO A rComm and and Contol N A C2) oganization at
alllevelsm ustnteractw ithin the planning and coordination processes.
Tt is lnoonceivable thatany fiiture operation w illnothave an in pacton
the civil aviation environm ent and both the inital planning and the
execution of operationsw ill require appropriate degrees of cooperation
and coordnation . This cooperation required dialogue atboth political
and operational levelsw ith nationalciviland m flitary authorities.

Legal Aspects

The in portance of political and legal advice atall levels of planning
and during the operation w ascricial. From NATO HQ cam ethepolitical
guidance necessary for the application of legal contacts w ith those
nations nvolved in the operation. Thisw ashighlighted by the bilateral
agream ents thatw ere necessary betw esn NATO and non-N A TO nations
to establish a legalbasis forthe use of facilites and airspace. Ttisalso
apparent that nations have very differentm echanism s and tin elines
w ithnw hich to 1atify any agreem entsreached w thNA TO .These factors
becam e an essential elem entof the developm entof any m odifications
of the overall ntemational ATM airgpace/outing schem e during
O peration A Thed Force.

Legaladvice w as necessary atall levels of these negotiations fiom the
Legal Advisorat NATO HQ, through SHAPE and subsequently the
com m anderin theater. C onsistency In thisadvice w ascrucialand had to
reflectthe subsance of Intemational agreem entsaffecting civilaviation.
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Procedures for Civil-Military Coordination

T hitalplanning, the politicaland m iliary plannersnesded to be aw are
from the outset of the In portance of mvolving not only the nations
directly affected, butalso the intemational civil aviation com m unity
through either EUROCONTROL or ICAO . This relationship was
ncluded Mo the pertinent operations orders and subsequently in the
m ore detailed operationalplanning phases. A dditionally, directcontact
w as es@blished w ith these organizations t© pem it exam hation of
existing contingency amangem ents and to nitate any necessary
refinem ents on a case-by-case basis at short notice. A 1so,
Epresentatives of the ntemationalA irTrangportA ssociation (ATA)
w ere contacted to provide a liaison, w hen appropriate, w ith them ajor
civilopemators.

A s operational plannng progressed, the nvolvem ent of the various
evelsoftheNA TO C 3 chain relating to airoperations and the in pact
on ATM needsw ere continuously exam ned. These entities lncluded
the NATO A Ir Traffic M anagem ent Center NATM C) stucture, the
Intemational S®ff (partcularly the ADAM D irectorate), the
TntemationalM iliary Staff,and theNATO M ilitary A uthoridesdown
o the Com bined A rO perationsCenter (CA O C) .The ntenelationships
betw een the entities required a review of the definition and action
checklists. Tt was obvious during the operation that the personal
relationships developed betw een the eight or so players In the civil-
m iliary ATM coordination 1olesw erem ore in portantthan them nin al
procedures then In place. The pace of the operation, com bined w ith the
dynam ics of the overall air situation, called for continuous crisis
m anagem entactions to be in plem ented.

TheNATO ,partdcularty the NATM C, stucture hasgiven evidence of
its flexdbility and regponsiveness during the K osovo crisis. thas to be
said that as In m ost crisis situations, it is the personal relationships
betw een the key players that mfluence events. In the case of the
airgpace m anagem entduring O peration A Tlied Force thisw as crucial.
N o Individualcan be singled outbecause the entire team w ascrucialto
the success of O peration A 1lied Force. The team  ncluded individuals
w ihinthe ITTA O office n Paris, the EURO CONTROL Flow M anagem ent
division Incluiding R TA ,NATO NATM C saff, the htemationalM iliary
St@aff, SHAPE,AIRSOUTH ,and the CAOC .The team would notbe
com plete w ithoutthe nvolvem entofthe civilaviation representatives
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from the nations In the overallAOR . Ewas from this team thatthe
Jessons leamed forATM have em erged and are being addressed by all
concemed.

A s amle, the mvolvem ent of the NATO Intemational Staff should
nclude reacting t© requests from the M S forassistance at the policy
levelonm atters relating to ATM  issues. Them ore tacticalday-to-day
ATM issues should be conducted at the IM S/5C level w ith
EUROCONTROLALFM U LEU .To faciliate thistactical coordination,
the necessary task rlationships m ust be defined betw een the saffs
Tvolved . A ppropriate com m unicationsneed to be es@ablished betw een
NATO and EUROCONTROL, tgking all security in plications into
acoount. Tt is a fact, how ever, that until O peration A 1lied Force the
A Tliance has, generally, left ATM as a national responsibility, at least
from them iliary perspective.

O peration A 1lied Force dem onstrated that the necessary com m and and
control relationships, togetherw ith the appropriate com m unications,
arevialto the effectivenessof civilm iliary ATM coordmnation.Failire
o 1recognize this requirem entw ill meviably cause confiision and could
w ellcom prom ise flightsafety forbothm ilitary and civil operations, or
In pacton the efficientprosecution ofm ilitary operations in the future.

Experience has also highlighted the need for close civil-m iliary
coordination during the de-escalation phase of am ilitary conflictand
the nomm alization of airgpace m anagem entanangem ents. There w ere
m any requests at the end of the operation from nations and the civil
aviation com m unity regarding the status of airgpace. The necessarily
In precise w ording in Intemational agreem ents and protocols at the
conclusion of operations such as O peration A Tlied Force does little t©
aid thenom alization of the ATM  situation.O ngoingm ilitary operations,
the pressure from the civilaviation com m unity to resum e em ploym ent
of previously es@blished afrmoute stuctures, and the extrem e pressure
ofnationsw ithin southeastem Europe to resum e revenue eaming civil
overflights created conflicting priorities and frequentheated debate.

Lessons Learned for Air Traffic Management

In the afterm ath of Operation A llied Force, NATO conducted a
com prehensive lessons-leamt study t© identify those changes In
doctrine and new procedures required to conduct the next operation.
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The in pactofm ilitary operations such as O peration A 1lied Force on
the civil aviation environm entw as highlighted during the studies for
the firsttim e and received acknow ledgem entthat itw asan extrem ely
I portant issue. The im portance of nvolving the civil aviation
omganizations at an early stage, w ith the obvious security caveats, is
considered vial o preserving operational freedom and flightsafety for
allparticipants.

There has to be a setof procedures that establishes the fram ew ork of
how to conductan operation of thiskind, butthose procedures cannot
cover all eventualities. N evertheless, the NATM C presented a setof
1ecom m endations to theN orth A tlantic C ouncil in the chaim an’seport
of 2000 and they w ere acoepted . These actions should now have been
adopted and noorporated Nto NATO and NATM C procedures.

B riefly, the com ponents of the ATM lessons leamed resuled In a
contingency checklistto guide airoperation planners during and after
aperiod of crisis togetherw ith an iTlistrative setof recom m endations
forim plem enting ATM crisis cells. They highlight the requirem entto
Twolve the EUROCONTROL CFM U at the outset of the airgpace
m anagem entplanning phase.A dditionally, they also dentify aneed to
selectm ilitary ATM experts to be deployed at the earliest opportunity
to augm ent liaison team s n affected nations.

Tthas to be hoped that there isneveragain the need to m ountanother
operation such asO peration A Thied Force . H ow ever, there hasto be an
fimdam enal understanding that A ir Traffic M anagem ent is a civil-
m ilitary issue and, certainly in the greater European geographic area,
w illrem adn so forthe foreseeable future . A cknow ledging the sovereign
rights that Individual nations have over their airspace, the overall
m anagem entof the woute stucture and them ajprcivil traffic flow snow
Tiesw ith mtemational instdhutions nclidgNATO .

From a long-temm system perspective, developm ents are under w ay
w ihinthe EURO CONTROL European A IrTafficM anagem entProgram

and NATO 'sA irComm and and Control System  thatare designed to
ensure that the necessary Interoperability ises@blished and m aintained.
A s these operational and technical enablers are gradually fielded t©
suppozrt their own, differently defined comm and and control
envionm ents, theirinteractionsw illlbecom e ncreasingly crucialduring
periods of tension and crisis. This w il enable civil-m ilitary system s
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coordination to be effective nstead of the ad hoc anangem ents that
w ere used in O peration A 1lied Force.

The relationships thathave been builtup overthe lastfew yearsw ithin
the civilandm iliary ATM com m unitesand subsequently reinforoed by
the experiencesof O peration A Thed Foroe should ensure thatw e continue
o operate a safe and accidentfree airenvironm entthroughoutEurope.



CHAPTER VIII

The Forgotten Echelon: NATO
Headquarters Intelligence
During the Kosovo Crisis’

Patrick Duecy

his chapterfocuseson Intelligence atN A TO H eadquarters, before

and during the K osovo crigis. A s the chaptertitle In plies, NATO
H eadquarters intelligence w ag, and Inm any w ays rem ains, the forgotten
echelon of NA TO ‘s intelligence stucture.

NATO issom ew hatofan abstractconstuict, generally conjuring in ages
ofam ilitary force. n reality, NA TO isapoliticalandm ilitary alliance
w ith precisely defined structures and echelons each w ith sgpecific
authorities and regponsibilities. B efore focusing on crisis mtelligence
fimctions n B mussels, itis in portantto briefly describe w hatN A TO is,
where itis, how itw orks,and its intelligence finctions.

The Fundamentals of NATO

NATO isnota coalition and itisnota supra-national organization . tis
an alliance esablished by treaty forthe collective defense of irsm em ber
nations.By treaty, NA TO m em bernationsare pledged to the principle
thatan attack on one of itsm em bers is an attack on all. This requires
NATO mem bernations to 1ally to the collective defense.

Among is provisions, NATO ’s founding treaty esablished the N orth
A tlantic C ouncil, the highestpoliticalbody of the A Tliance . A 1lm em ber
nationsare represented in the C ouncilon an equalbasis. The Councilis
the ultm ate forum for political consultation and decisionm aking
conceming collective defense and otherm atters of comm on interest.
The C ouncil isgiven the authority to create subsidiary bodiesand virually
alINATO H eadquarters samicture flow s from this treaty provision.
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The founding treaty also m ade provisions for the Council to create a
M ilitary Comm ittee com posed of nationalm iliary representatives of
them em bernations.Am ong theM ilitary C om m ittee’svarious finctions
are formulating NATO M ilitary Strategy, ensuring that com m and
stuctures are In lne w ith NATO strategy and, m ost in portantly,
providingm ilitary advice to the N orth A tlantic C ouncil. B oth the Council
and theM ilitary Comm ittee, and virtually allotherN A TO H eadquatters
bodies and subsidiary groups, operate and take all decisions on the
basis of consensus. Exoeptions are the Strategic Com m ands.

NATO Headquarters Organizational Structure
and Authorities

NATO 'sm ostin portantechelonsand their ntenelated stuctures are
shown In Figure 1. The A Tliance’s highest political authority is the
North A tlantc Council. Tt is the principal body described in the
W ashington Treaty.A In ostallotherNA TO authoritesand stuctures
are creations of the Council. The Council itself is com posed of
representatives of the m em ber nations. D ay-to-day national
representation is vested in am bassadorial level perm anent
Epresentatives, but Council m eetings are convened at the levels of
Foreign M inisters, D efense M misters, and Heads of State when
appropriate. Presiding overthe Councilisthe NA TO Secretary G eneral
who is appointed by the nations. The Secretary G eneral speaks and
acts forNATO w ithin the guidance and authorities extended by C ouncil.
An Intemational S&ff of civilian personnel, organized as shown In
Figure 2, supports the Council.
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NATO 's senjorm ilitary echelon is the M litary Comm itee.Like the
Council, theM flitary Comm ittee is com posed of national three starflag
and general officerrepresentativesm eeting in perm anentsession . The
M iliary Comm itee routinely provides m ilitary advice to the North
A tlantic Council and conveys Council guidance and decisions on
m iliary m atters to NATO ‘s Strategic Comm anders, SACEUR, and
SACLANT .TheM ilitary Comm ittee periodically m eets at Chiefs of
D efense Staff level. The M ilitayy Comm ittee Chaim an isa foursar
officerappointed by the nations.H e represents theM ilitary Comm ittee
Tn Councilm eetingsand speaksand acts forthe Com m itee w ithin the
guidelinesand authorities extended to hin .The Intemationalm iliary
saffs supporttheM iliary Comm ittee, w hich Includes the telligence
D ivision as shown In Figure 3 .N eitherthe Secretary G eneralnorthe
Chaim anM ilitary Com m ittee have executive pow ers, but gpoeak and
actforNATO on the basis of consensus In thelir regpective bodies.
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The Council’s decisions, based on M iliary Comm itee advice, are
conveyed to NATO ‘s Strategic Comm anders— Suprem e A 1lied
Comm anderEurcpe SACEUR ) and Suprem eA Tlied Comm anderA thntic
(SACLANT)— nom ally through theM iliary Comm ifee oron certain
occasions, the Secretary G eneral on Council’s behalf. The Strategic
Comm anders are responsible foroperationalplanning, assem bling, and
structuring forces and executing operations authorized and directed
by the Council.

SA CEUR exerciseshiscom m and authority overA Thied Com m and Eurcpe
through Suprem e H eadquarters A 1lied Pow exrs Europe (SHA PE) Jocated
T Casteau,Belgim .SACLANT islocated mN orfolk V iginia, and is
supported by a headquarters for A 1lied Comm and A tlantic. Both
SACEUR and SA CLAN T have various subordinate com m ands.

NATO Strategy

Tn the inm ediate postColdW arperiod, NATO articulated anew stategy
w hich advocates a broad politico-m flitavy approach to security. Iskey
cbjctives are m aintaining sability, fostering the adoption of NATO ‘s
com m on values, and m anaging crises thatthreaten s@ability and peace in
Europe and adversely inpact NATO Interests. The stategy calls for
NATO 'sactive engagem entn cooperation and dialoguew ithnonNATO

nations, mcluding Russia, Ukraine, and other form erm em bers of the
W arsaw Pactand fom errepublics of the SovietUnion.

NATO , aspartof is sability enhancing strategy, offered these form er
adversary nationsm em bership n a cooperative association w th NATO

T pursuitof com m on obectives of peace and sability. This association
isknow n collectively as the Partmership forPeace, and isan in porant
feattre of NATO ‘s strategy and day-to-day political-m flitary operations.
Both Russia and U kraine have unique relationshipsw thNATO through
separate agreaem ents. N ew forum sw ere esablished to faciliate dialogue
and consultation w ith Partner nations, Russia, and Ukmamne. The
overarching body forNATO and Partnernation m eetings is the Euro-
A tlantic Parmership Council EA PC).TheEA PC and ssparate fonm sfor
Russia and the U kratne take place in atboth politicaland m ilitary levels.

NATO docum ents, including theNA TO Stategic C onceptand details
of the organization m ay be accessed through Intemet site htip://
WWW nato int/
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Intelligence at NATO Headquarters

Organization: A single staff draw ing upon the intelligence
contributions of the NATO nations and NATO comm ands provides
htelligence supportofNA TO H eadquarters. B ecause ntelligence isa
function of m ilitary comm and w ithin NATO , the H eadquarters’
ntelligence s@aff is ntegrated in the Itemational M ilitary Staff
subordinate to theM ilitary Comm ittee (see Figure 3).

Mission :A lthough itisam ilitary saff, the IntemationalM ilitary Staff's
Intelligence D ivision hasam ission of supporting the raquirem ents of
the Secretary G eneral, the Council, and allH eadquarters’ staffs and
comm itees, w hetherm dliavy orpolitical.

Intelligence Functions : hgeneral, the ntelligence saffperfom sthegeneric
fimctionscom m on to all ntelligence saffs. Intelligence fimctions include
sategic ndicationsand w aming, situation reporting (cunentitelligence),
strategic estim ates, m anaging telligence requirem ents, ntelligence
reporting, and dissem nation. I ecent years the ntelligence saff has
expanded its supportto take accountof NA TO ‘s stategic dialogue w ith
Parmership forPeace nationsand its nteraction and cooperation I crisis
m anagem ent operations w ith nonNATO nations in coalition w ith the
A Thance. Thishasbeen done w ithoutresource augm entation .

Indications and Warning :NA TO m anages them iliary indicationsand
waming fimction interfaces w ith the nations and contributes itsown
analysis to maintaining a waming status. NATO waming is both
stategic (ong-range estim ates) and, n recentyears, nclides insabiliy
w aming and w aming of in m nent threats to A liance personnel and
facilities, nom ally from tenorist groups. The waming finction is
federated am ong the nations, the M S Intelligence D vigion, the NATO

O ffice of Security, w hichm anagesNATO Counter ntelligence, threat
waming,and theNATO Comm ands.

Collection and Requirements Management :N ATO hasno ntelligence
collection resources of its own. It relies entirely on the nations for
contributions of Intelligence for NATO ‘s common use. NATO

Tntelligence authorities can request ntelligence from the nations, but
the nations are notobligated to provide it. D uring recentyears, som e
nations have transferred operational and tactical authority for the
direction of som e of their intelligence collection resources to NATO

field com m anders. Thishow ever, isnotdoctrine norare NATO nations
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obligated to declare ntelligence collection resourcesto NATO A legacy
of NATO ‘s reliance on nations forntelligence isa lack of saffs trated
and equipped to m anage com plex, m ultidiscipline ntelligence collection
operations. Th reality, NATO saffs and Comm ands are end users of
finished ntelligence products provided by the nations and NATO ’s
operationally deployed com m ands.

Management of the NATO Intelligence Production Program :Thisisa
key function through w hich N A TO nationsparticipate in a cooperative
production program o provide the A liance w ith strategic estin ates
and other basic intelligence docum ents on aspects of m ilitary
capabilities and risks.M ostproduction under this program isNATO
agreed mtelligence, which m eans the fomm al agreem ent am ong all
nations to the content of products w ith subsequent approval by the
M iliary Comm ittees.

Special Intelligence :NATO nations contribute special intelligence to the
A Thance to com plem entotherreporting . The Special ntelligence fimction
isan adjinctto the nom al collateral source contribution of the nations
and requires extraordinary handling and dissem Thation procedures.

Partner Dialogue and Consultation :A snoted, the ntelligence D ivision
has new tasks in providing a basis In intelligence for dialogue and
consultation betw een NATO and the Partnernations.

Intelligence Staff: The s@ff ism ultnationalw ith an average strength
of 25 m ilitary and civilian personnel. Som e m em bers of the saff are
Tntelligence professionals, but m ost are posted o the saff w ith no
prior ntelligence experience. Staff tasks mclude the production of
Tntelligence reports, briefings and assesam ents, them anagem entofthe
NATO htelligence production program  foerform ed n coordnation w ith
theNATO N ations), m anagem entof Inform ation system s, m alntenance
of an intelligence registry and m anagem ent, reporting, and
dissem ination of NA TO Special ntelligence.

Intelligence Information Architecture : D issem ination, handling and
m anagem ent of mtelligence Inform ation is now alm ost exclusively
conducted through secure digial inform ation system s mterconnected
w ith other headquarters saff elem ents through a local area netw ork .
Extemal intelligence connectivity w #hNA TO com m andsand national
capials isthrough an interoperable system of system s, allofw hich are
secure and offerbasic electronicm ailand W eb services. These NATO
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w Ide area netw orks extend from the strategic to the tactical echelons.
Intelligence core data and exchange transactionsw ith the nationsand
com m andsare protected fiom generaINATO accessby firew alls.D uring
the Kosovo crisis m ost m ainline intelligence inform ation
com m unications connections w ere 1im ited t© a 64kbps capacity. The
basic software standard is comm ercially available M icrosoft
applications.Ow Ing to NATO and national security boundaries, there
areno direct, digial connectionsbetw een NA TO com m unicationsand
Itelligence inform ation system sand those of the nations.

NATO Headquarters Intelligence and
Kosovo Crisis Operations

NA TO 's firstoperational com batengagem entw as In Bosnia, butw ith
the exception of 1im ited com bat air operations, deploym ent and
subsequent operations w ere predom nantly pem issive In nature.
Kosovo was a full specttum testof NA TO ’s capabilities and stategy
beginming w ith nsbility evolving ®© a crsis w ith an intensive
preventive diplom acy overlay, follow ed by am ajorair intervention and
deploym entof a sability and security restoration ground force.

As i the GUIfW ar, the strategic, operational, and tactical m ilitary
capabilities and technological art dem onstrated by the United States
com ponentofN A TO ‘s forces during K osovo w asa shock to European

NATO .M uch w as experienced, but it rem ains to be seen how much

was leamed. A t this w riting it is clear that the K osovo experience

com pelled Europe to at leastdem onstrate a unified political ntent to

1Em edy them any strategic capabilities shortfallsm ade evidentduring
K osovo crisis m anagem entand com bat operations. Tt isnotyetclear
w hetherpolitical intentw illbe translated nto m eaningful nvestm ent
and restructuring to advance Europe’sm ilitary capabilities, including
nationaloroollective stategic intelligence capacities.

NA TO ’s Insttutional intelligence functions— thatis, allthe capacities
tom anage, produce and report ntelligence w ithin the fram ew ork of the
NATO mnstutional m ilitary structure— were also tested. K osovo
revealed a num berof in porant findings:

First, NATO comm and and s@aff intelligence has not keptpace w ith
advances In com m unications, com puting technology, nfomm ation
m anagem entorstategic and operational intelligence art.
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NATO Intelligence functions and capabilities have not sufficiently
adapted to effectively support the politico-m ilitary strategy first
artculated by NATO 111991 and refined 1n 1999.

In provem ents in NATO Intelligence capabilities, such as they are,
have been driven by operational necessity, not by program m ed
Tnvesmm entIn regponse to NA TO guidance and statem ents of required
Tntelligence capabilities.

To illustrate the in pactof these shortfalls on stategic intelligence in
the Brussels politico-m ilitary headquarters, a brief synopsis of the
ntelligence challenges encountered is provided In succeeding
paragraphs.N A TO ‘s intelligence lessons leamed are provided in the
chronologicalorder in w hich they em erged, that is, during the phases
of InsEbility, crisis, conflict, and peace supportoperations. The reader
should keep In m Ind that the follow Ing nanative is strictly from the
perspective of NATO H eadquarters, B russels and does not take into
accountbroader ntelligence in plications forthe A Thance’scom m ands
orforcesw hich planned and executed O peration A Tlied Force.

Emerging Instability : Kosovo was on NATO ‘s Bakans agenda well
before the crisisof 1998-1999 .B ut, its visibility asa potential crisisarea
wasw ellbelow theA lliance’s concem threshold untilneardy the end of
1997.0 ther issues w ere dom Tnating the A Tliance’s tin e and energy
when the Kosovo sability equation began to change late that year.
Even though the K osovo Liberation A iy K LA ) had announced itself
som e tw o yearsearlier; N ovem ber1997 m arked thelbegining of avisibly
activistK LA program characterized by a seriesof sm allam ed attacks
on Setbian police and civil officials n K osovo. Those early Incidents
w ere recognized for theirpotential to generate broaderproblem s and
w ere reported In H eadquarters ntelligence briefings and assesam ents.

Initial NATO Intelligence Challenges : Tn the fallof 1997 little aboutthe
KLA wasknown ordiscoverable. L kew ise, NA TO ‘sknow ledge of the
dispositions and stengthsof the FederalR epublic of Yugoskvia FRY )
m ilitary and itsothersecurity forces In K osovo, particularly the various
categories of Serbian nteriorM nistry policeorM U P,w asalso slin .

Recognizing An Emerging Crisis : Th keeping w ith experience mBosnia
H erzegovina and Serbia’s past record of repression in K osovo, there
w as an expectation that Serbian security foroes would react to KLA
provocations forcefully and, by intemationally accepted nom s,
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disproportionately. A n escalation of tensions and a destabilizing spiral
to com m unalviolence w asa central scenario thatN A TO headquarters
saff ntelligence officersbegan to stress in theirreporting and analysis.

Establishing an Intelligence Foundation : Th the early daysofescalating
tensions and incidents, the first priority of NATO H eadquarters
Itelligence saff, aside from  situation reporting, w as to build abase of
data o draw upon t form a context for unfolding events and
developm ents. The sketchy results of NA TO ‘s requests to the nations
forgap filling mtelligence data suggested that the nations too w ere
operating from a slin intelligence infom ation foundation on K ogovo.
Thism arked the first signs that the doctrine of NA TO depending on its
m em ber nations for all of its strategic mtelligence needs would
eventually prove unsound . Forexam ple, the NATO baselne forFRY
orderofbattle andm iliary facilities in K osovo forexam ple,w as nidally
derived fiom Yugoslav CFE declaration data through the mitative of
an enterprising SHA PE Intelligence officer.H ow ever;, data on them ost
In portant Serbian security nstrum ent in Kosovo, the M UP, was
singularly lacking In soope and detail. D espite thefrcentraland notorious
wle n Bosnia, even lessw as know n about the unofficial instim ents
of the Belgrade regin e, theparamilitaries .

Providing a Strategic Intelligence Baseline for Decisionmaking :G fren
the potential for K osovo’s desabilization to intemal conflict and the
In plications forthe region, the NATO intelligence D irector mitiated a
request for the production of an ntelligence estim ate on Kosovo o
serve as a policy and stategic decision baselne for NATO ‘s ssnor
political and m ilitary authorities. Tn keeping w ith NA TO ‘s consensus
businesspractices, such Intelligence estim atesm ustbe NA TO agreed if
they are t be accepted as authoritative. NATO agreed m eans an
telligence product thathas the fiall concunence of allnations and the
approvaloftheM ilimry Comm itee. T this nstance, a draftw agsquickly
produced thatw as substantively agreed to by allnational B akansexperts.

N ational senior ntelligence approval authorities in capials how ever,
could not reach consensus and the estim ate w as not published . This
wastheonly timeNATO attem pted to produce an agreed ntelligence
estim ate on Kosovo as a fom al basis for A Tliance planning and
decisionm aking . A 1l other ntelligence conceming K ogovo w as staff
ntelligence. Staff ntelligence isproduced by NA TO ‘sow n nstituitional
ntelligence staffsbased on the inteTligence contributed to them by the
nationsandNA TO comm ands. Staff ntelligence isused forday-to-day
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NATO delberationsand decisionm aking, butdoesnotcanry thew eight
and authority of aNATO agreed product.

Strategic Warning of Crisis and Conflict : .Tn D ecember1997, NATO
H eadquarters ntelligence, based on national contributions and itsown
subsequent assessm ents and analyses of the developing situation,
issued a form al intelligence w aming to allnationsand NATO com m ands
thatK osovow asevolving fiom crisis tow ard conflict. N A TO ‘sw aming
pre-dated allotherw aming by any individualnation.A tthe tin e, the
NATO waming w as disputed and r=butted by severalNA TO nations.

The Beginning of Crisis and Conflict: Tn Febmary 1998, Serbian
security forcesundertook an anti-K LA operation againstthe prom nent
K osovar A Ibanian Jashari clan. The Serbs’ disproportionate use of
force w asw idely reported by the press. This lncident ignited K osovar
A Tbanian popularsentim ent filling the ranksofthe K LA .Ttw asTnm any
w ay's the pointofno retum forthe Serbs, K osovarA Ioanians, the KLA
andNATO .Tn gauging the in pactand portentof these developm ents,
NATO intelligencew asheavily dependenton open source Inform ation,
principally the m edia in and around K osovo and on the conflicting
clain sof the antagonists. Thisw as to ram ain the case throughoutthe
Soring and summ erof1998.

NATO Intelligence Challenges, Summer of 1998 :Because K osovow as
adenied accessarea YN ATO ,m onioring and assessing the developing
situation n K ogovo depended heavily on open sourcem edia and stategic
collection resources. A lthough strategic collection resources w ere
em ployed, they did notprove particularly w ell suited to m onitoring and
1eporting the édb and flow of em allam ed actonsby param ilitary groups,
goecial police, and KLA forces. M ajor challenges during this period
Tncluded assessing the severity of fighting, the m ethods, sengths and
dispositionsof FRY m ain forces, Serbian Special Policeand the K LA |, the
effectsof the Intensifying fighting on the civilian population , and gauging
the KLA ‘s supportand resupply infrastucture.

Humanitarian Dimensions of the Crisis :G row Ing num bersof refugees
and ntemally displaced personsbecam e am atterof great concem as
thew Interof 1999 approached .NA TO reliance on national ntelligence
contributions did notprove adequate to form an accurate appreciation .
Technical nteTligence collection proved only m arghally productive in
quantifying the hum anitarian dim ensions of the crisis. Thisw asnota
surprise, buta know n shortfall leamed from sin flarattem ptstom onitor
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displaced persons in Rw anda using othew ise highly capable tactical
aitbome in agery collectors.

Assessing the Fighting : Stategic technical collection continued to
prove nadequate for m onitoring and assessing the digpositions,
deploym ents, and operations of the opposing forces. The principle
In pedim ent, as discovered earlier in Bosnia Herzegovina, was the
unsuitability of strategic sensors for searching out, dentifying, and
tracking the am all am ed units em ployed by both sides. Som e overt
m ultnationalhum an ntelligence w as extrem ely valuable during this
period, buttoo lim ited in volum e and scope to enable NATO to form a
com prehensive, dynam ic picture.

Assessing Strategy and Intentions : Reporting from nations and
com m ands concentrated for the m ostpart on the m ilitary agpects of
events In Kosovo, not on assessing intentions, stategies, or future
prosoects. A s a consequence, NATO ‘s Insight into K osovo Intemal
groups, events and developm ents, and those In the FRY at lawge,
partcularly in B elgrade during thisperiod, w asextrem ely 1in ited. The
lack of politico-m ilitary assessm entsand shorttem forecasts from the
nationsw as a shortfall throughout the evolution of the crisgis to active
conflictwhen NATO forcesw ere comm ited .A sa consequence, NATO
H eadquarters htelligence produced itsow n assesam entsand nearterm
forecasts throughout the crisis and conflict.

Fially, itw asalso cleardurng thisperiod thatthe K LA , suyprised by
the large influx of volunteers to its then thin ranks, w as degperately
seeking am s, supplies, and the m eans to organize and train its new

forces. NA TO H eadquarters staff, w ith good Input from m any nations,
undertook an in-depth study of KLA financial netw orks and am s
procurem entand traffickingm ethods.A credible resultw asachieved,
butefforts to In plem entpractical counterm easures proved notw ithin
the NATO nations’ capacity to organize and execute.

Intelligence Challenges During Late 1998—early 1999:W ih the
approach ofw Interin 1998, ntemational com m unity concemsw ith the
hum anitarian consequences of large num bers of persons digplaced In
the K osovo countryside becam e acute. B elgrade, pressured w ith the
threat of NA TO punitive air strikes, acceded to a cease-fire, a partial
forcew ithdraw alfrom Kosovo,aNATO airsurveillance regin e and the
deploym entofan O SCE m onitoring m ission. The cease-fire w asalso

nom nally agreed toby the KLA .
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The OSCE Contribution to Crisis Management: Once the OSCE's
Kosovo V erification M ission KVM ) was In place, the O SCE began
1outinely reporting on com pliance of the partiesw ith the ceage-fire and
the provisionsof in plem entingU N .Security CouncilR esolutions.O SCE

com pliance cbservations provided firsthand hsights to the situation
and were a marked in provem ent over m edia and sketchy hum an
Tntelligence source pergpectives. A though intense diplom atic efforts
o reverse the course of the crisisw ere ongoing at the tum of the N ew

Year (1999), the picture em exging from Kosovo was unifom Iy
discouraging I temm s of progpects fora peaceful settlem ent.

In thebegining, FRY Federaland Setbian R epublic forcesw ere largely
1n com pliance, but ncreasingly sensitive to the K LA ‘s expansion into
areas vacated by VJand M U P forces.Early n 1999, the situation, as
reflected In O SCE observationsand m edia, w asone inw hich the K LA
had est@blished a presence on m uch of the key tervain and along lines
of com m unications in the province and w ere challenging theM U P.

A tthe sam e tin e, B elgrade’s forcesw ere notblam eless in contributing
o the deteriorating ceasefire and force w ithdraw al agreem ent. Tn late
D ecem ber and early January, they began a series of sorties fiom
garrisons under the guise of goring m iliary training, conducting
provocative live fire exercises. The Special Police n them eantin ew ere
continually rotating personnel n and outof the province on the basis
of resting their forces. Thisw as In parta cover forthe introduction of
larger num bers of M UP, som e of which were gpecialized in
counternsurgency and countertenoroperations. FRY m iliary training
grew In Intensity in conjunction w th M U P elem entsnearkey areasof
KLA concentrations m easurably ncreasing tensions and exchanges
of fire. NATO mtelligence concluded that both sides were fully
com m itted to resum ption of fighting in the spring 0£1999, and thatthe
Setbs w ere conducting reconnaissance and probes t© shape and fix
KLA forces.

Them ajprintelligence challenges and tasks during thisperiod Included :
e Credible com pliance reporting toNA TO authorities;

e Crafting reports to the United N ations on behalf of the NATO
Secretary G eneral;
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e Providing the KVM w ith intelligence support forthe protection
and safety of the m ission ; and

e M aintaining an appreciation of trends and events on the ground
and form ing a strategic assesam entof the mtentions of Belgrade
and theKLA .

Compliance Reporting : NATO com pliance reporting was aln ost
exclusively based on the OSCE KVM m onitoring supplem ented by
NATO Intelligence data.O SCE , operating under extrem ely difficult
conditions, provided a steady stream of extrem ely helpfulm onitoring
1epotts, although KVM m oniorsw ere mrely able to directly cbserve a
com pliance orcease-fire violation . KVM w asm ostoften on the scene
aftera violation w as reported by one of the parties and therefore becam e
hostage to the conflicting clain softhe adversaries.NA TO ntelligence
saff, in coordination w th SHA PE intelligence staff, com pared the KVM
reporting w ith otheravailable nform ation and produced com posite,
evaluated com pliance assesam ents for NATO political and m ilitary
authorities. PeriodicNA TO reports o the United N ationsdrew directly
from theNATO body of com pliance reporting although In som e cases
the lack ofaU N . Infom ation security regin e com plicated and in peded
transgparency. This was the case when NATO Intelligence sources
form ed portions of com pliance assessm ents, precluding som e
Inform atbon being shared w ith the United N ations.

Force Protection Support of the KVM : The lack of Infom ation security
anangem ents betw een NATO and nonNATO omganizations w ere to
prove a recurring and Intractable problem  throughoutthe K osovo crisis.

T firstbecam eam ajprissuew hen the O SCE took o the field in K osovo.
O SCE ‘s fully ttransparent infom ation doctrine, ke the U nited N ations's,
m eant there w ere no provisions for O SCE protecting any classified
Tnfom ation NATO m ghtotherw isebew illing to release. Therefore, In
the absence of a security agreem entbetw een NA TO and O SCE , sharing
classified nfom ationbetw een NA TO and the O SCE sV inna saff, the
KVM s@affin Pristna,andw thKVM field observersw asnotpossible.
The m ost serious agpect of this procedural and legal shortfall was
NA TO 's nability to provide classified inform ation directly to the KVM

o enhance the safety and protection of KVM personnel. The solution
was a NATO request to ndividual NATO nations to provide force
protection ntelligence directly to the KVM on a bilateralbasis. This
produced som e results n that relevant nform ation was conveyed
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directly to cetan NA TO m em bernations’ personnelw ithin the KVM
m ission. This enabled some KVM  headquarters personnel to m ake
Inform ed choices in directing security m easures and operationalplans
fortheKVM m ission overall. C om plicating the effectivenessof KVM
security and protection m easures further, the only secure
comm unications w ith KVM H eadquarters w as through a secure
telephone and facsin ile in Pristna under the control of nation saff
m em bers from NA TO nations.

Strategic assessment of the intentions of Belgrade and the KLA :
Crafting dynam ic NATO assessm ents of events and trends on the
ground in K osovo rem aned problem atic during the KVM m ission, but
disceming the Intentions of B elgrade and the K LA proved evenm ore
difficult. N A TO nation reporting provided few insightson developm ents
in Kosovo beyond those offered through the KVM . NATO

H eadquarters intelligence w as left largely to itsown devices to assess
Belgrade’s and the KLA's Intentions from a political and m ilitary
perspective NATO nationsprovided curentm litary intelligence reports
to the headquarters, butvery litfle In the w ay of ntegrated, stategic
politico-m ilitary assessm ents. n thisrespect, NA TO ‘s seniorpolitico-
m ilitary echelon w as sihgularly relianton its ow n s@aff resources for
strategic assessm ent and forecasting .

A key agpectofthe NA TO Strategic C onceptspecifically underscores
the ole of preventive diplom acy in defiising crisesand finding political
solutions.D uring the entire period of Intense diplom atic efforts to resolve
the K osovo crisis, NATO asan institution, certainly atthe saff level,
had very little Insight to the dynam ics of negotiations orprosgpects for
a political solution.NA TO had no Institutional representation at the
Ram bouillet conference and at the NATO s@ff kevel, nsights to the
progress atR am bouilletw ere obtained only through dividualN ATO
nations nvolved in the m eetings. N o national contributions of
telligence to the A Thance ncluded any detailsof preventive diplom atic
activity. Thisw asa serious telligence gap N NATO ‘spolitco-m iliary
strategic level to fully assess progpects for peace or conflict. n this
respect, NATO Headquarters Intelligence w as not only a forgotten
echelon, butan isolated echelon.

NATO Intelligence Challenges, Winter and Spring of 1999 :A Ithough
extrem ely valuable In observing and m onioring, tw asevidentthatthe
KVM w as Increasingly a bystanderin the face of the determ nation of
the adversaries to pursue theirstrategies n K osovo . Fighting continued
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o escalate w ith Incidents initated and provoked by both sides. The
killingsof K osovarA baniansatR acak and the KVM ‘sjudgem entthat
the Serbian specialpolice w ere regoonsible w asaw atershed afterw hich
Belgrade clearly considered the KVM  ashostile to its nterests. Sertbian
harasam entand threatening behaviortow ard KVM m onitors increased
butrem aned shortofoutrightviolence .M eanw hile, intense diplom atic
efforts continued atthe R am bouilletC onference in an attem ptto find a
political solution to thebuilding crisis. The FRY andNA TO w ere seadily
progressing from crisis to confrontation and conflict.

Intelligence, Spring—Summer 1999 :TheKVM w ithdrew fiom Kosovo
quickly and w ithoutincidenton 20 M arch.Coordinated FRY offensive
operations againstK LA strongholds began in m ediately w ith special
police n the vanguard and the V J, forthe m ostpart, in a security and
Supporting role. Param iliary forcesw ere also atw ork In the province.
D egpite seniorV Jand specialpolice predictions thatthe KLA wouldbe
sw eptfrom Kosovo Inam atterofa few shortw eeks, thisproved notto
bethecase.0n23M arch 1999 theNATO orerw asgiven to comm ence
NATO O peration A llied Force.

NATO Headquarters Intelligence Challenges During Operation Allied
Force : The principal saff ntelligence focus during the course of
O peration A 1lied Force w as strategic situation reporting to NATO ’s
seniorpoliticaland m iliary authorities n the H eadquarters B russels.
H ow ever, a variety of other fimctionsw ere also perform ed.

Situation Reporting : Keeping NATO seniors and staffs nform ed of
events, trends, and expected developm entsw as the M S telligence
D ivision’sprim ary task .A sO peration A 1lied Force began, the tem po of
H eadquartersm liary and political consultation had already reached a
high level, butagain increased by an oxderofm agnitide.

W ith the nitdation of the air cam paign the C ouncilm etonce perday,
everyday. The M iliary Comm itee endeavored t© do the ssme. In
addition to preparing separate daily situation briefings forC ounciland
the M ilitary Comm ittee, a com bined operations and mtelligence
situation reportw as produced tw ice daily begining and end of day)

providing am plifying details of current issues and developm ents not
covered Tn situation briefings.O ther ntelligence requirem ents included
Inform ation and curentsituiation briefs forPartnernationsand separate
briefings forParmernations in m ediately bordering the conflictzone.
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Council Situation Reporting :A pproxin ately 10 m nutesof com bined,
highly aggregated ntelligence and operations infomm ation, were
personally delivered by the Chaim an of theM iliary Comm itee asa
namative w ithout graphics aids, as is the usual practice Tn NATO

H eadquarters. In addition to coverage of key developm ents, the
ntelligence portion ncluded a short outlook on expected trends and
potential developm ents in both political and m iliary sectors. The
Councilw as ntensely hterested 1n afrcam paign trends, force protection
and Indicators of B elgrade’shending to the pressure of the aircam paign.
Collateraldam age and civilian casualtiesw ere critical nterestsow Ing
to the potential political im pacts. A s Jarge num bers of K osovar
A Tbanians began pouring nto A Ibania and the Fom er Yugoslav
Republic of M acedonia, the sability of those nations becam e a key
political issue. D igplaced persons nside K osovo also drove efforts to
quantify, Jocate, and describe the conditions of digplaced persons.

Military Committee Situation Reporting : Reporting to the M iliary
Comm itee was In the form of briefings. Intelligence and operations
presentationsw ere ssparate, each usually about10 m nutes in duration,
w ith acoom panying graphics. B riefings concentrated on the in pactof
the air ntervention on stategic targets In Kosovo, the FRY and
M ontenegro, the effects of tactical strikes In K osovo, the satus of air
defenses, dispositions and aspects of the adversaries’ operations in
Kosovoand the VI FRY atlarge and, as the cam paign w ore on, the
satus of digplaced persons and refiigees.Battle D am age A ssesam ent,
Tncluiding progress tow ard isolatihg FRY  forces n K osovo, w asam ong
the high interest issues.

Strategic Assessment Tasks : A ssessing the toality of political, m ilitary,
and econom ic agpects and In pacts of the conflict presented NATO
H eadquarters ntelligence saff w ith tasks notpreviously envisioned.

Military Assessment : A ssesam ent of m iliary agpects of the NATO

Intervention w asbounded by the classic challenges encountered in any
m ilitary cam paign; m easuring the residual capacites of the enemy t©
conduct defensive and offensive operations, gauging intentions,
estin ating adversary susainm ent and logistics and otherw ell known
factors. Ow Ing to the nature of the NATO Intervention, the status and
residual capabiliies of FRY airdefense w as of key in portance. In the
case of Kosovo iself, NATO waskeenly attumed to assesam ents of the
ebb and flow of fightingbetween FRY andKLA forcesand the effectson



142 Lessons from Kosovo

the civilian population and nfrastucture of the province. A ssesam ent
wasalso com plicated by FRY Inform ation denialand decsption and the
vagaries of w eather, in pedin ents to intelligence collection access and
the national lin itson the ntelligence reportingm ade avaibblke o NATO .
O verall, the H eadquarters intelligence saff’sm ilitary assesam enttasks,
although by nom eanseasy, w ere relatively soaightforw ard . Tn them ain,
they w ere accom plished In a m anner com m ensurate w ith needs at the
strategic echelon, although a higher level of resolution w ould have been
w elcom eby politicaland m ilitary authorities.

Political Assessment : Political assesam ent w as the critical factor n
NATO senjorauthorities’ calculusof the trends 1n the ntervention, n
thatthem ilitary operation w asam eans to a politicalend, notan end In
itself. D uring peacetin e operations, political analysis, assesam ent, and
reporting M NATO H eadquarters are the dom ain of the temational
S@aff.M iliary Iitelligence isexpected, and rem inded fiom tinetotine,
o rEm ain centered on m ilitary and related security factors. D uring
O peration A 1lied Foree tw o factors com bined to severely challenge the
Intelligence saff’s capacity. First, nations did not contribute strategic
political reporting orassesam entsto NA TO .Second, the Intemational
St@aff evidently becam e so burdened w ith m anaging NATO ’s own
political tasks, that it could not provide political situation reports or
assesam ents In support of the A Thiance’s senior political body. The
IhtemationalM fliary Staff htelligence saff quickly filled this soategic
telligence vacuum t© the best of its abilites relying on its own
resources forgathering and analyzing political factors and intentions.
V itually every IitemationalM ilitary Staff ntelligence situation report
to Counciland theM ilitary Com m ittee contained som e assessm entof
political factorsbearing on the conflict. Ttw as laterrevealed thatthere
w as a great deal of sub-rosa politico-diplom atic activity into which
NATO intelligence did nothave adequate nsightto evaluate and factor
nto itsassesam ents. Tn a conflictuniquely characterized by application
m ilitary power to foroe a favorable political outcom e, the lack of
sophisticated political assesam entw as a singularshortfall.

Economic Assessment : The shortfall In political assessm ent w as
com pounded by lack of nsight into the com plex econom ic factors
In pacting O peration A llied Force and NATO ‘s stategy. Again, the
lack ofnations’ reporting toNA TO and an initiallack of appreciation of
econom ic factors, In general, w as a challenge for the H eadquarters’
ntelligence staff. Ttsoon becam e m portantto have basic inform ation
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and understanding of FRY electrical pow er capacities, petroleum
suppliesand sources, m ilitary PO L storage (Srategic and tactical) , the
politico-econom icvulnerdbiliesoftheM ibosevic regin eand the in pacts
of the conflicton regionalm arketsand econom ies.Even the legalaspects
of energy comm exce w ith the FRY cam e to thw art efforts to inpose
whatw as Intended to be a strict energy blockade near the end of the
conflict. A sam iliary A ThHance, notyetadapted to the PostCold W ar
nature of com plex political-m ilitary conflicts, NATO was notwell
prepared forthe politico-econom icdin ension ofnew era conflict NATO
telligence was reactive In its consideration of econom ic factors
throughout the conflict.

Integrated Military, Political, and Economic Assessment :W hilem ost
capable n perform ing m ilitary assesam ents, it is evident that NATO

Tntelligence w as far less capable In political and econom ic sectors.A s
noted, the intelligence s@ff m oved o previously out-ofbounds
politicaland econom ic areas, but itw as largely a reactive, patch-and-
paste effort. These new challenges, com bined w ith the high tem po of
politico-m litary consultationsandm iliary operations, left little capacity
o perform a fullvange ofm ilitary, political, and econom ic analysisand
Indepth assessm ent. M ore in portantly, the skills, subject expertise,
and staff depth to Integrate these analyticaldisciplines nto a seam less
w hole w asnotsufficient. This is a significant shortfall, w hich isnow

being exam ned w ith nationsand w ithin the NATO gaff.

Informing NATO Partner Nations and Front-Line States :B riefings to
partner nations, and especially the front-line states bordering the
conflictzone, becam e a key com ponentofN A TO ‘sconsensusbuiding
and crisis containm entefforts. The front line satesw ere of inm ediate
and critical in portance ow Ing to NA TO ‘s needs for airgpace access,
overland transport, staging areas forthe A CE R apid R eaction Corps
(A RRC) and forvarious aviation and logistics operations. Them ission
of Inform ing parmersw as an egpecially difficult task for mtelligence
ow Ing to the lack of national ntelligence contributions releasable to
them . The solution w as the use of open source m aterial validated by
w hatw asknow n in intelligence channels.A though notdirectly draw Ing
on mtelligence sources, the briefings were accurate and tim ely
reflections of the situation.

NATO Public Media Campaign :0 ne of NATO ’sm ostcritcal stategic
politicalchallengesw as coping w ith the skillfiil inform ation cam paign
mounted by Belgrade. NATO inform ation and press officers w ere
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confronted w ith the need forextrem ely current, accurate, com m and-
validated m ilitary nform ation. This was egpecially the case when
1Ebutting B elgrade’svarious false clain sof collateraldam age, civilian
casualtes, and NATO aircraft losses. NATO intelligence and the
H eadquarters bureaucracy did nothave sufficientm echanism sto quickly
sanitize and release ntelligence data foruse 1n daily publicm ediabriefs.
Only SACEUR, taking advantage of hisauthoritiesasU S .European
Commander (USCINCEUR ), had the m echanian s to produce daily
m ilitary operations updates based on sanitized operational and
Itelligence reporting .NATO headquarters ntelligence requests to the
nations during the course of the air cam paign for sanitized data to
supporttheN A TO m edia effortproduced little response. This included
the NA TO nations presenting detailed daily m edia briefings in their
own national capitals. Undersanding and providing for the m edia
cam paign needsof NA TO headquarters during the aircam paign w asa
key shortfall, although the NA TO pressand infom ation officerbridged
NATO ‘s mitalvulherability w ith great skill and personal foroefirlness.
U 1tm ately, key nationsprovided expert supportand nputs to in prove
and add depth to the N A TO publicm edia cam paign.The lin iationson
Intelligence contributions are recognized and are high am ong the post-
conflictpriorities forram edialw ork .

Information Operations :NATO H eadquarters ntelligence had no wle n
Tnform ation operations In the context of m ore esoteric and high
technology form s.The closestN A TO Intelligence cam e to Iivolvem ent
T inform ation operations w ere its attem pts to support the A Thance’s
publicm edia cam paign .A snoted, NATO ntelligence could notrespond
adequately in the form ofpublicly releasable ntelligence facts, figuresor
data t© help counter Belgrade’s aggressive m edia cam paign. NATO
telligence isno m ore and no less than w hat the nations provide for
NATO to use. Sanitizing contributed ntelligence and =leasing it for
publicdissem Tnation isw ithin the authorty of N A TO , butthe coordination
m echanism sand gaffing requirem ents satisfactory fordeliberate, planned
ColdW arrequirem ents, w ere totally hadequate 1n the face of com pressed
tin e fiam es and high operational tem pos during the K osovo crisisand
ntervention . hfom ation operations isone of N A TO ’spriority areas for
In provem ent, egoecilly m edi operations.D evelopingN A TO capabilides
o perform m ore com plex nform ation operations m issions, given the
Jegaland political sensitivites, the technical com plexitiesand NATO s
Iack of organic intelligence collection capactty, isproblem atic.
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Release of Intelligence to NATO : A In ostallNA TO nations in proved
upon theirmtelhigence contrbutionsduring the crisisand airintervention,
butthe intelligencem ostregponsive to NA TO H eadquarters’ needsw as
contributed by a very am all percentage of nations. Tn addition, m any
parnernationsand N A TO ‘sthreenew estm em bernationsw ere extrem ely
generusand helpfiil in sharing theirregional nsightsand expertisew ith
the A liance. O verall how ever, the United States was by farthe main
contrbutorof ntelligence relevant o the needs of H eadquarters. Even
U S.ntelligence tended to focusm ostreporting onm iliary and operational
aspects.W ith the exception of U S . srategicbattle dam age assesam ents,
w hich had both technicaland som e strategic politico-m fliary-econom ic
dim ensions, U S . intelligence contributions did not include ntegrated
m ilitary, political, and econom ic assesam entsand forecasts. A side fiom
the cbviousneead form ilitary intelligence reporting, w hich w as largely
m etby theU S.D efense Tntelligence esablishm ent, stategic assesam ent
and forecasting w asnota strong suitof any contributing nation .N ATO
headquantersbenefited greatly from reporting on them iliary aspectsof
the crisis, but was essentially on its own in the key task of politico-
m ilitary and politico-econom icassesam entand forecasting .

Requirements Management : The volum e and content of htelligence
flow ng o NA TO cdoviated aheavy NATO H eadquarterseffortin evying
telligence requirem entson the nations. A though there w ere gapsand
NATO regisered requests for infom ation, nations forthem ostpartdid
not readily regpond to the requirem ents Jevied, egoecially in the short
tim e fram esrequired . Tn any event, requirem entm anagem entw thinNATO
is not centrally m anaged nor does NATO yet have m odem tools for
m anaging a high volum e of requirem ents. The NA TO nations’ slow or
Iack of regponsiveness to requirem ents cannotyetbe fally explained.

It is possible that the dem ands of K osovo sin ply left little capacity
w ithin m any national ntelligence organizations to respond to NATO

requirem ents. It is also possible that priorities In the m ore capable
nations w ere directed exclusively to the execution of the m iliary
cam paign . Forexam ple, am ong som e nations’ ntelligence organizations,
particularty the Com batSupportA gencies com prising theU S .D efenge
Intelligence com ponent, the understanding of the differentiated roles
of the NATO m ilitary comm ands and the NATO Headquarters in
Brussels is not well understood. Th addition, U S . Com bat Support
A gencies regard w arfighting supportofnational forces as theirmaison
d’ etre. Therefore, tcan be n agied thatsupportofthe NA TO politico-
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m iliary strategic echelon In B mussels ranked at least third in priority
aftersupportof SACEUR £ INCEUR as force com m anderand national
and NATO forcesengaged In com batm issions.

Open Source Exploitation : NATO ntelligence had neither the saff
capacity nor the expertise to Epidly assin ilate, analyze, and exploit
open source nform ation . Thisw asa key shortfallow Ing to thew ealth
of Inform ation available through m edia and othersources.W ithin saff
resources, NATO Ihtelligence m ade m axin um use of the Intemet to
m onitorand oorporate open source nto itsproducts, butttue NATO
exploitation of open source hasyetto be achieved . Them ost in pressive
contributorof open source nfom ation o the A Tliance w as, and 1rem ains,
theM ultnational Ihtelligence Ccordination Cell M N ICC ) m anned by a
selectnum berofN A TO nationson abilateralbasgisatthe U S .European
Comm and’sJdointA nalysisCenter.

Headquarters Intelligence as a Function of Planning : itelligence at
NATO Headquarters only Indirectly supported planning for K osovo
contingencies and operations. D etailed operational planning w as
perform ed atSHA PE T conjunction w ith the air, ground, and m aritim e
com ponent com m anders. In reality, the U S . European Comm and In
cooperation w ith saffs in the continental United States perform ed a
greatdeal of planning support. The telligence contribution to planning
w as alm ost exclusively fiom the United States w ith data released to
NATO fordmfting ofplans.Significantly, USEUCOM ‘sdointA nalysis
CenterM olesw orth, UK w asofficially designated inNA TO operational
plansastheNA TO Intelligence fusion centerforO peration A Thed Force.
NATO Headquarters ntelligence mwle was for the m ost part one of
review Ing SHA PE risk assesam entsundeypinning operational planning.
Ow Ing to the Jack of depth In Intelligence Infom ation available and
saff expertise, NA TO H eadquarters ntelligence review sw ere atbest
very broad.

Some Final Observations

It is useful to keep In m ind that m ission functions perfom ed
satisfactorily tend to generate little com m ent. C onversely, less than
fully satisfactory perform ance rightfirlly gets them ostattention in the
form of crticiam and lessons leamed analyses. O n thatbasis, NATO

ntelligence saff, on balance, successfully perform ed all the tasks
assigned to them and took a greatdealof nitative n filling needsnot
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nom ally w ithin theircharter. Tn too m any nstances how ever, NATO
depended on saff flexiobility, adaptability, and extrem ely hard w ork as
the form ula for m esting unprecedented m ission challenges. NATO
telligence saffw assin ply nottrained orequipped foraom plex politico-
m iliary crisism anagem entand an equally com plex, high tem pom flitary
cam paign w ith m ajorpoliticaland econom icdin ensions. Therefore, the
final cbservations and conclusions presented below are a critique of
deficiencies in NATO H eadquarters intelligence doctrine, stucture,
and its enabling nfrastucture and tools. A s noted, the headquarters
ntelligence saff bridged these shortfalls w ith in aghation, team
comm im entto them ission and hard w ork . T isbecause the A Tliance
and its intelligence saffsneed and deserve betterthat this chapterw as
w ritten, and it is n that spiritthat final observations are offered.

NATO Strategic Indications and Warning : NATO H eadquarters
telligence w amed of in pending crisisand conflictin D ecem ber1997.
There isnoquestion thatN A TO intelligence stategicw amingw astin ely.
How ever, i is questonable w hether itw as effective. A key issue w ih
waming’s elevance and effectiveness is its inpact on stmulating a
political orm iliary regponse. Tt is extrem ely difficult to m easure the
effectiveness of early stategicw aming in term sof NA TO ‘s subssquent
planning, decisionm aking, and foroe execution . Strategic polibco-m iliary
w aming is fardifferentthan w aming of attack orin m ediate threatsand is
thereforem uch less Ikely to generate a prom ptpoliticom iliary regponse
thatcan be directly conelated to the w aming given .N evertheless, in the
w ake of the K osovo experience, NA TO htelligence has restuctured its
w aming doctrine and procedures to focus notonly on traditonal and
asymm etric threats, but nstability and crisis. Furthemm ore, NATO
telligence isengaged w ith politicaland m iliary authorites to establish
Iinkages betw een w aming and precautionary m easures to be t@ken by
A Thance authoritesupon w aming .

Strategic Estimates : A's noted at the outset of this chapter, NATO

produces tw o grades of ntelligence.O ne isagreed intelligence which
has the full concunence of all the NATO nations. The other is staff’
intelligence which isproduced by NATO Headquartersand Comm and
ntelligence staffs and does notnecessarily represent the view sofall
NATO nations.NATO intelligence could notproduce a stategic estin ate
at the early stages of the Kosovo crigis because national defense
Tntelligence senjorauthorites could notform ally agree on the substance
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of an estim ate produced by a m ultnational w orking group of subject
m atterexperts.

There isno solution to producing crisism anagem entstategic estim ates
absentthe w fllofnations tom ove quickly and decisively to agreem ent,
w hich in pliesacoepting the expertise of their ntelligence expertsand
pethaps sacrificing som e precision in the hterests of regponsiveness.
N ations also m ust understand that, while such estim ates are indeed
stategic, the nature of crisisand conflicttoday is findam enally different
from thatof the Cold W arperiod. Today, events and factors driving
strategic estim ateshave am ajprpolitical com ponentand are, therefore,
voltile.D uring crisism anagem entoperations, estin ating w illprobably
have to be a 1ling processw ith frequentreassesam entrequired. The
NATO estm ates culture, esablished during the Cold W ar, m ustgive
way  a new intelligence culture regponsive to the dynam ics,
am biguities, and uncerainties of the new security environm ent.

Strategic Situation Reporting: NATO Headquarters intelligence
pexrform ed this function satisfactorily, supported by the reporting of
SHAPE OC J2,the NATO and selected Parmer nations and ACE

operational comm and echelons. M anaging, processing, and
com pressing high volum esof data Into highly aggregated,, stategically
relevant, politicaland m ilitary assessm entsw ith shortrange forecasts
w as am ajor challenge. The high dem and for situation reporting, the
pressure of tim e and the necessary intemal staff and com m and elem ent
coordnation w ere additional factorsm akng thisa high stessendeavor.
A Tl of these considerations dem anded a high degree of consistency n
all saffs m eeting thedr tim e w Indow s for reporting up echelon w ith
progressively higher degrees of data aggregation. This was only
possible through the use ofhighly reliable digital nform ation system s
capable ofhandling large volim esof textual and graphical inform ation

form ultple consum ers. A relatively high level of technical expertise n
the use of digital nform ation system sby allpersonnel, including flag
and general officers, w as essential to the m anagem ent, coordmnation,
and regponsive delivery of briefings and reports.

Strategic Assessment :NATO Headquarters htelligence ability to produce
strategic assesam ents was Inpacted by a number of factors; @)
hsufficientsaffw ith regionalpoliticaland econom o subpctm atterskdlls,
b) the tin e dem ands of accessing and m anaging high volum es of
nfom ation (ntelligence and open source), () the high tem po
headquarters situation briefing and reporting r=gin e, @) the lack ofan



Chapter VIII 149

Tntelligence basis in the form of integrated strategic assesan ents
contributed by the nations, and ) the Jack of culture and experience In
strategic crisis m anagem ent cam paign planning and m anagem ent n
NATO ‘s senior political and defence staffs to drive intelligence
1requiram entsand effectively use ntelligence asam anagem entinstum ent.

Information Architecture and Intelligence Information Management :
A lthough seem ngly conttadictory, NATO H eadquarters ntelligence
w as concunently starved for ltelligence and plagued by a glut of
telligence. From this contradiction arises the central issue ofhow t©
structure and m anage high volum es of ntelligence Inform ation,
reporting, and dissem nation using digital mfom ation system s and
netw orks.D egpite the challengesposed by digialsystem nform ation
m anagem ent, the use of such system sw asabsolutely centtaltoNATO 's
success nm aintaining high tem pos in operations, coordnation, crisis
m anagem ent, and politico-m ilitary consulation atallechelons. Unlike
NATO 'sanalog and new erdigital record com m unications system s, the
digitalw ide area netw orks Tn use during K osovo w ere notgovermed by
any hierarchical reporting responsibilitiesordissam natfionm anagem ent
schem e.Consequently, dissem ination of mtelligence reporting w as too
offen on the basis of w ho one know s, notw ho needs to know .

The am ount of duplicate reporting and circular addressing w as
excessive, creating a burden forusers and com m unications capacities.
There w ere no standards for textuial and graphical data kesping and
accessactossN A TO echelons. Intelligence hom epages often duplicated
data holdings and reporting . Proliferation of intelligence hom epages
w as,and continues to e, aproblem .Thenum berofhom epagesavaikbble
NATO andNA TO nation intelligence officers isnow In excessof40.

Tt is a fAllacious and dangerous assum ption on the partof ntelligence
producers that once a report is posted on a hom epage that ithasbeen
dissem hated to those in need of it. Tn crisis operations egpecially, tim e
doesnotpem itssarchingW eb pages forneeded data. K ey reportsm ust
e pushed to those w ho need them by e-m ail. Pushing intelligence by e-
m ailhow ever; isa slippery slope tow ard Infom ation overioad, egpecially
ifthere are no gpplicationsavailsble forprofiling and filtering e-m ail nto
a ocoherentdissem ination schem e atthe userend of the chatn.

Perwversely, the m ost significant In pedim ent to effective crisis
nform ation reporting and dissem nation operations during K osovo
was posed by the nation contributing the m ost Intelligence to the
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A Tliance, the Unied States. U S . intelligence producers persisted In
using U S .-only mtelligence inform ation system s o dissem nate
telligence released o NA TO . Therefore agreatdeal, ifnotthebulk, of
U S sproduced and released intelligence resided and continues to reside
T the electtonicm ailqueuesofU S .-only nform ation system ssuch as
dD ISS and SIPRNET .And, thebulk of U S. released docum ents and
products posted to hom epages can only be accessed through U S -
only system ssuchasINTELINK and NTELINK -S.0Only oneNATO
nation hasaccess to these holdings. Tt is the sam e nation w ho produced
and released them and doesnotneed them .Therew as, and r=m ains, no
way o digially and autom atically m ove released products across
nationaland NATO security boundaries nto NATO system s.D uring
Kosovo, som e U S.personnelhad the sole task of printing cutN ATO
releasablem aterial, digially scanning the paperproduct, and loading
the re-digitized docum ent Into a NATO infomm ation system . The
aw arenessofthisproblem isnow grow ing and hopefiilly w illbe lessof
a factorinhibiting future U S . supportofNATO operations.

Finally, NATO needs Infom ation tools.K osovow asaM icrosoftw ar.
Them ostsophisticated Inform atbion m anagem enttoolsavailable across
m ost of the A lliance Mform ation stucture were those found I the
M icrosoft O ffice application. Clearly, NATO needs more capable
Tnform ation m anagem entapplications.NA TO H eadquarters ntelligence
rEquirem ents In this sectorare docum ented, butby no m eans satisfied
ornecessarily agreed across the A Thiance as the w ay forw ard.

Conclusions and Prospects

In the end, NATO achieved its objectives through O peration A Thied
Force.But, itisclearthatthe stategic mitelligence contribution could
have been m uch m ore sophisticated, effective, and helpful to NATO

strategicm iliary and political authorities.And, asnoted, itisarguable
that the NATO planning and crisis m anagem ent culture w as not
sufficiently m ature to directortakem axin um advantage of mtelligence
asa crisism anagem ent instrum ent.

Tn the decade follow ing the ColdW ar, NATO H eadquarters ntelligence
w as Indeed the forgotten echelon and w asnotrestructured oradapted
to in plem ent the changing strategy of the A lliance or t m eet the
dem ands of the changing infomm ation technology or security
environm ents. C onsequently, NA TO H eadquarters ntelligencew asnot
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w ell postured for Kosovo crisis and intervention operations. An
ntelligence reform and m odemization strategy hasbeen adopted and
goproved by theM iliary Comm ittee. Tholds som eprom ise forrefomm ng
and restructuring the H eadquarters intelligence com ponent, but the
future of the A lance’s ntelligence capability isultm ately n the hands
of itsm em bernations.

There are no professional or technical reasons preventing NATO
telligence from developing the capacity to supportcom plex political,
econom ic, and m iliary htelligence operations. G iven the w ealth of
regional, functional, and technological expertise available across the
A Tliance there isevery reason to believe thatN A TO ntelligence could
achieve a levelof collective excellence and synergy exceeding thatof
any singlem em bernation . There are how ever, very serious reasons to
believe thatthere is msufficientnationaland NATO insttutionalw illto
reform , ivestin, and m odemize the A Thiance’s intelligence capability
tom eetthe dem andsofthe NA TO Stategic Conceptand the dynam ics
of the strategic environm ent.M eanw hile, as the debate on the futuire of
NATO mntelligence continues, national intelligence restructuring,
ntelligence technology and m ilitary art m arch on and strategic
environm ent challenges continue to change and develop.

'The dbservations, judgem ents, and conclusions expressed I this article are
the author's alone and do not necessarily represent those of NATO or the
author’s national intelligence authorities.



CHAPTER IX

The Kosovo Crisis and the Media:
Reflections of a NATO Spokesman?

Dr. Jamie P. Shea?

has often been pointed out that today w ars of Interest, today which
tries fightbecause theirvial hterests are at stake orbecause they
are directly threatened, orbecause of territorial ordynastic disputes, are
Jess fimquent. They are being replaced by wars of conscience. These
conflicts arise not because a country has any vial national hterest n
fighting, butbecause it feels a duty to uphold certain hum an rights and
socieal values against sates that abuse those values vis-a-vis theirown
citizens. Indeed, tisbecauseof the fact thatin today’sconflicts 90 percent
of the casualbesare civilians, com pared w th only 5 peroenth W orldW ar
Tand 48 percentiiW orldW arTl, that Hoeraldem octacies feelthe need o
beaom e Involved 1 orderto save livesby putting a stop to persecution on
grounds of ettmicity or religion. W ars of conscience pose considerable
problm s for the w esterm dem ocracies visa-vis the m edia. These new
typesofhum anitarian hterventions are allegedly conducted In thenam e
ofm oralvaliesand highersandardsof civilization .A sa result, them edia
Thcreasingly expects thatthe m ilitary cam paigns them selves should also
e conducted h am ore civilized w ay. This isclearin the grow Ing dem and
thatm ilitary nterventionsbe kgitim ized through aU N .Security Council
R esolution orothergrounding in ntemational law . Ttisalsom anifestn the
m edi’s expectation that the extrem e character of the use of force be
1ecognized by Hoeral dem ocracies and that they try o lin i effectsas
m uch aspossble.D em ocraciesexpectthem axin um political results fiom
them Inin um use of force. A sa reault, at the end of the 20th century the
principles of the justw ardearto A ristotle and St. Thom as A quinas are
m akingam ajpraom goack.

There are fourprinciples of the justw ar. The first is that the conflict
it=elfm ustbe a Jast resort. The second is that the m eans used should
e proportionate to the endspursued. The third is that there should be
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am axin um degree ofdiscrin hation betw eenm liary and civilian targets.
The fourth and finalprinciple is that the good that is procured by the
conflict should outw eigh the costs that nevitably have to be paid In
amiving at that end. Th otherw oxds, that the end justify the m eans.
Conflictsare alw aysm easured In term sof the quality of the peace that
they help create. The problem here is thateven conflicts conducted t©
the m ost exacting standards of civilized behavior dear to liberal
dem ocracies cannot conform entirely to those four principles of the
justw ar. It is the neviable gap betw een expectation and reality that
fuelsm uch of them edia’s anxieties regarding m odem-day w axfare.

The Theory of the Last Resort

O bviously dem ocraciesw ant to be able to dem onstrate that they have
exhausted all possible diplom atic m eans to solve a crisis before they
resort to am s. T the case of NATO ‘s involvem ent in Bosnia, this
m eant hesitating for the better part of 3 1,2 years before engaging
decisively In Septem ber1995 w hen the A 1liance bom barded Serbian
artillery positions around Sarajevo to bring aboutan end to the siege
of thatcity.M ore recently, In K osovo itm eanthesitating forthe better
partofayearbefore finally agreeing to Jaunch O peration A 1lied Foroe,
the 78-day bom bing cam paign against Yugoslavia. D uring that tin e
much suffering occurred, and it is a fairpoint to argue that had the
A Tliance acted in m ediately, both n Bosnia and In K osovo, m uch less
force w ould have been needed to secure the obective and m any lives
w ould have been saved.M any experts today pointoutthathad NATO

sentgunboats to in m ediately regpond to the Serbian artillery shelling
of the city of Dubrovnik In 1991, the m isery and destruction of the
subsequent break up of Yugoslavia could potentially have been
avoided. There w ould perhaps not have been 350,000 deaths, 2 12

m illion refugees, and untold dismuption to the socialand econom ic life
ofan entire region.

A Jlast resort, w hereby the Intemational com m unity exhausts every
conceivable diplom atic m eans and sends Inum exable envoys to the
target region before concluding that force is necessary, often m eans
thatm uch m ore force has to be used, In a m ore decisive way and In
m ore difficultcircum stances lateron tom ake up the Jostground caused
by allow Ing the conflict to exacerbate w hile diplom acy mns its course.
Tcan alsom ean forgoing the opportunity to strke an adversary w hen
he is athism ost vulnerable and w hen surprise w ill have its greatest
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Inpact.A lastresortpolicy gives an adversary m ore tin e to prepare—
forinstance in digpersing forces, hiding m ilitary assets, and deploying
decoys.N onetheless, an in m ediate m ilitary response isunlkely to be
acceptable eitherto politicians orto public opinion . D jplom atic efforts
are necessary to acclim atize public opinion gradually to the necessity
of the use of force. L Iberal dem ocracies cannot justify the use of force
on grounds of punishm entorretrbution alone . Foroe has to e another
way of achieving the sam e overall political objective. Failure of
diplom atic efforts also lends further legitim acy t© the use of force.
Conflictsare neverpopularw ith public opinion . The uncertaintes that
they cause can be countered only by the argum ent that there is no
otherchoice.

The Principle of Proportionality

The sam e problem s apply t© the principle of proportonality, or the
requirem ent that only m nimum  force be used t© achieve a certain
dbective. These problem sare allthem o acute w here, as In the case of
NATO s conflictw ith Yugoslavia, w arhad notbeen fom ally declarad
and the A Tliance stated that itw as intervenng notagainstthe people of
Setbia, w ithwhom ithad no quanel, butagainsta rogue regin e w hich
w asusing unacceptable levelsof violence to solve its ntemalproblan s.
Regin esthatacted I thisw ay did asm uch a disservice to the Interests
of theirow n pecpk asto the nterestof a rivaloradversary group, In this
case the K osovarA banins. The Serbs in K osovo also suffered under
M ilossvic’s cam paign of repression, both because of the violence that
the cam paign engenderad and as a resultof the w idespread desire for
vengeance follow Ing the retum of the K osovo refugees. Such doubk
hazard gives the Intemational com m unity all the m ore justification for
htervening as dictatorships tend to be a threat to theirow n citbizens as
w ell as to thefrneighbors. But once the decision to use force hasbeen
m ade, the pressure has to be decisive. Force has to m ake a significant
In pact and be effective to m ake a difference. If force isused 1 oo
gentlem anly a w ay, then itcould convey the opposite in pression to an
opponent, thatisto say ofw eakness, of lack of resolve, ofadefinite 1in it
o the am ountof foroe thatthe A Thiance isprepared to use. rcan therefore
even encourage the continuing defiance and resistance of the opponent.
The proportionality debate also extends to the choice ofw espons. C luster
om bs, for Instance, are highly effective against airfields and fielded
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forces, but 10 percent do not function and if they go astray they can
Inflictm uch ham on civilians. Should w e use them ?

C onflicts presuppose the w illingness to inflicta considerable levelof
dam age to be effective. Tn the K osovo conflict, M flosevic show ed an
unexpected w illingness to tolerate a very high degree of dam age before
being preparad t© m est the essential conditions of the Intemational
comm uniy. A s w ith other dictators, he did not have to w orry about
serious political opposition, and he could exploit his control of the
m edia t© hide hism ilitary losses in K osovo from his dom estic public
opInion. So itwas essential for the A Tliance t© be ready t© escalate
beyond the pointatwhich M ilosevic was w illing to surrender. This
Tvolved the ntensification of the air cam paign over 78 days during
which a num ber of strategic argets I Yugoslhvia w ere destroyed,
targets w hich w ere chosen specifically fortheirm ilitary rationale but
w hich also had am ajorelevance to the civilian com m unity, such as
1oads, railw ays, bridges, electricity sw itching stations, radio relay sites,
and petroleum  refineries. The irony here is that force has to create
disorder In orderto ensure oxder. O ften the situation has to getw orse
before itgets better. The m edia seizes on this agpectof conflicts. Tt is
easy to argue that the decision to ntervene has actually m adem atters
w orse, forinsance in tuming a hum aniarian crisis nto a catastzophe.
D uring the K osovo conflict, a fiequent question w as: "Hasn’tNATO
bom bing only provoked M ilosevic nto expelling hundreds of
thousands of K osovarA Tbanians? stead of stopping a hum aniarian
disaster; haven'tyou caused one Instead?” Them edia ism ore hterested
Tn shorttem consequences than long-tem obectives.Y etallm iliary
Tnterventions are based on the prem ises thatyou have to exacerbate a
crisis n oderto solve it. The problem isthatthem ediaw ishesto have
itboth w ays.B efore them iliary Intervention it focused on the risk of
Tacton. taccused NATO ofm aking em pty threats and of allow Ing
M fossvic to actw ith in punity. A fier the Intexvention had begun, it
concentrated Instead on the risks of action.

Every refiigee anriving Ina cam p InM acedonia orA Ibania said thatit
was not NATO which was the cause of their leaving, but ather
M fbsevic’s soldiers.Butiproved difficulttom ake the case thatNATO 's
action had notm ade an already bad situation farw orse.W hatpolicy
m akers needed to getacross to the m edia and public opnion at large
w as them essage thatsom etim es the situation even forthe victim sm ay
have to getw orse before it can getbetter. N ot to do anything would
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not have been t© save the lives of K osovar A Ibanians, but mather to
abandon them to pethapsa slow er, butatthe sam e tin e equally relentless
cam paign of persecution and denial of basic hum an rights.N ow , after
som em onthsof disorder, the refligee exodushasbeen reversed . Tndeed
over650,000 K osovarA Ioanian refiigeeshave retumed to theirhom es
w ith unprecedented gpeed.

The Next Principle Is That of Discrimination

There hasbeen spectacularprogress overthe pastdecades in refining
w egpons tom ake them Increasingly accurate againstm ilitary targets.
W enow have precision-guided m unitions, w espons guided by lasers,
and betterm apping and com puter technology to ensure thatw eapons
are deliverad to their targets w ith an accuracy that w ould have been
unheard of justa few yearsago.Com putersnow calculate the precise
ain points of m unitons to ensure that collateral dam age iskeptto a
Strictm Inim um . Forinstance, attacking the building from one side to
ensure thaton the otherside civilian buildings are leftas intactand as
unaffected aspossible orthatthe blastdam age iskeptto am Inin um by
precisely calculating the angle and the speed of the dm pact of the
m unitions. Thishasbecom e agenuie science and w ith very in pressive
results. Tn O peration A llied Force, NATO dropped 23,000 bom bs,
w hereasonly 30 w erem isdirected and failed to hitthe intended target
accurately. This isa fraction of 1 percent, a degree of accuracy thathas
neverbeen achieved before. The paradox here is thatas the w eapons
becom em ore accurate, them edia and public opinion in generalare all
the m ore shocked when things go wrong, as neviably they do In
w arfare. The incredible 99 9 percent success story is ignored; the 0 1
percentorfailure, satistically insignificant, becom esthe centraldram a
of the conflictand the yardstick forjudghgNATO ‘sm iliary andm oral
effectiveness.

Even the Best Training and Technology
Cannot Prevent Accidents Occurring

W ehad i O peration A 1lied Force the very in pressive video footage of
an afrcraftattacking a il ay bridge.. tw as clearthatatthem om entthe
pilot rrleased his bomb there was no ttrain on the bridge but a split
gecond afterthe bom b had been laumched, w hathappened? A passenger
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tran suddenly appeared w ith the tragic results that everybody know s.
Thatw as really som ething that could nothum anly or technologically
have been prevented. And o as public ophion becom es ncreasingly
used to the dea thatthere can e effective discrin nation betw esnm iliary
casualtiesand civilian casualtdes inm odem conflicts, the Iossof nocent
Iivesbeoom esall them ore scandalousand unacceptable. T ncreasingly
carriesw ith itthe risk thatan ntemational coalition like NATO ,because
Itarguably cannotavoid spilling a certain am ocuntof civilian blood during
a conflict, w illle seen as justasbad asan authoritarian regin e Iike that
of M ilosevic which has been delberately killing its own civilians.
D iscrim nation sin ply cannotbe 100 percenteffective, unless countries
refiain from sending theiram ies nto battle In the firstplace A lithem ore
0 ascertainm ilitary targetshave a civilian use, such asbridgesorroads
ormailw ays.Even lin ited force w illlbe meviably disnmipting the civilian
econom y causing unem ploym ent or shortages of electricity n schools
and hogpitals. This can atbest cause nconvenience to civilian activity
and atworst lead o civilian deaths or suffering. D uring the K osovo
crisis Tw as in pressed by an article n Le Monde by C laire Trean inw hich
she said, “So farthe problem w ith this conflict is that the only pecple
w ho are dying are civilins” W hatshem eantw asthatNA TO pibtswere
notbeing shotdown I the judgm ent of the m edia because they were
flying atan excessively high altitide .O n the otherhand, NATO wasnot
seen to be successfully attacking the Serbian units n the field n K osovo.
The m edia dem anded that the A Thance focus its air strikes on those
responsible forthe killing and the m ayhem , which w ere the Yugoslav
fielded forces n K osovo . Tn any conflict, canying convictions doesnot
onlym ean having a convincingly superiorm ol cause butequally being
m ilitarily effective n pursuing thatcause M omlity w thouteffectiveness
isasbad In the eyes of the m edia as effectiveness w ithoutm oality.

Butto my m ind itwould have been w rong to place the lives of our
pibtsatgreaterrisk by forcing them to fiyat10,000 or5,000 feet, sin ply
to dem onstrate thatthey w ere facing the sam e risksof casualtiesas the
Yugoshv soldiers in the field of K osovo oreven civilians. C reating an
artificial equality of suffering would have been absurd, not least for
psychologicalasw ellasm ilitary operational reagons. H ad w e Jostsix
plnesanightasM ilosevicboasted before the cam paign thathew ould
be able to achieve, public supportw ould have rapidly disintegrated 1
the A Tliance m em ber states for the continuation of this conflict. The
price would sim ply have been seen as too high. At the same time,
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M fosevic w ould have no doubtbeen encouraged to continue to defy
the International com m unity on the safe assum ption thathew as Inflicting
unacceptable m iliary losses againstus. U ltm ately one of the factors
that m ust have m ade life m iserable forhim was the fact that every
moming his generals would vist hin and t=llhin that during the
previous nightno NATO afrcraft had been shot down, despite their
very Intensive anti-aircraft fire from SAM 3 and SAM 6 m issilesand
other types of ant-aircraft that NATO pilots were subkcted t© on
practically every m ission thatthey flew .N onetheless them edia in the
Toeraldem ocracy find itdifficultto acosptthat ncreasingly them iliary
forces on either side can protect them selves through decoys ortactics
or training or technology, w hereas no such protection is afforded to
the civilians thatcontinue to sufferdisproportionately. This criticism is
allthem ore acute w hen the sole purpose and rationale of an ntervention
by the NATO A Ilies In a crisis lke that of K osovo is a hum aniarian
one.Them edia finds itdifficult to acceptthat som etin es civilian lives
w Illbeputatrisk oreven expended 1 accidental strikes In oxderto save
the livesand the w ellbeing of the overw heln ing num ber.

Finally Toom e to principle num berfourof the JustW ar: the notion that
the end justifies the m eans or that the good, which results from the
conflict, is greater than the price that had t© be paid. Here I think
nobody could deny today that this resulthasbeen achieved In K osovo.
Kosovo isnow free even if form ally it is sdll partof Yugoslavia. The
K osovarA baniansarenow able to go abouttheirlivesw ithoutfearof
persecution orat leastm ass persecution, even if we are sdllnotn a
position to prevent individual acts of revenge, Inflicted by one side
againstthe other, attacksw hich are understandable even if lam entable
afterthe terrble experience thatK osovo hasbeen undergoing overthe
pastdecades. The intemational com m unity is comm ittng itself to a
m ajr progam of reconstruction, not sin ply of K osovo but indeed
through the Stability Pact of the entire r=gion of the southeastem
Europe. The Yugoslav security forces have been forced to leave
Kosovo. The problem here is that while NATO ‘s cam paign w as stll
ongoing, itw asdifficultto prove to them edia thatthisresultw ould in
factbe achieved . This is mther Iike the analogy of an msurance policy.
Y ou pay yourm oney every m onth w hereas the benefits occuronly n
the future. Th otherw oxds, you feel the pain butyou don’tyetperceive
the gan. D uring O peration A 1lied Force the costs every day of the
conflictaould be palpably felt. They could be filn ed by the International
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m edia and transm itted In realtin e by satellite to TV audiencesacross
theworld.W e saw m ultple in ages of suffering, of reflugees In cam ps
having lIosteverything, of fam iliesbeing separated, ofw om enw ho had
been 1aped orbadly abused.And we saw of course whatM ilossevic
w anted A Thance public opinion to see: the NA TO m isakes, the Incidents
Tnw hich bom bshad hitthe w rong target, causing lossof life and njury
to m any Imnocent civilians. M ilosevic w as the aggressorbuthe used
the W estern m edia to portray hin self as the victin . The public was
clearly aw are of the conflictand of the in m ediate price thatw asbeing
paid.Butw e could notfilm the future.W e could notpresentthe result
thatnow w e see which w as at thatm om ent still hypothetical. Public
opinion inm odem conflicts ism uchm ore Ikely to be criticalbecause it
is presented by the m edia only w ith the shortterm side effects orthe
shortterm consequencesorthe shortterm costsofm ilitary action . tis
notpresented w ith the long-term benefits. C onflicts n otherw ordsare
justified only In retrogpect and in light of the final results. N othing
succeeds lke success and nothing fails like failure. You can only
convince the m edia by w ining. A conflict is deem ed justonly if it
succeeds. R esults in press the m ediam ore than reasons.

Them edia in Hoeralw esterm dem ocracies expect sendards of perfection
Tn the conduct of civilized w arfare that reality cannot really m atch,
notw ithstanding the enom ocusefforts of NA TO politiciansand NATO
m ilitary com m anders to take every conceivable precaution tom Inin ize
the harm fi1l consequences to civilians and t© the civilian econom y of
theiropponent.N otw ithsanding the factthat itw as the opponentw ho
w as the firstto resortto amm sand to break the code of civilized behavior.
There is In shorta perception gap betw een w hat is feasible and w hat is
desirable and itis into the gap thatthem edia pourw ith the results that
we saw onm any occasions In O peration A 1lied Force. This can take
several form sparticularly n an age w here them edia, via satellite and
cable TV and 24-hournew s channels can have the story In realtim e.
The m edia no Jongerneed spokeam en to present them w ith the facts.
They are fully able to find cutthose facts them selves and often m uch
fasterthan spokean en even can. 24-hourTV m eans thatevery event,
every Incidentcan be dissected,, analyzed, and com m ented upon alm ost
ad nauseam .A fterw atching a conflict 24 hoursa day on TV even the
shortestconflictin hum an history @nd w ith 78 day's Thelieve O peration
A Tlied Force w illgo down in history as one of the shortest conflicts)
can seem o the average view erto be lasting an etemity.



Chapter IX 161

The Media Likes Conflicts

The m edia are attracted to conflicts because they are larger than life
events. They generate dram atic pictures that speak forthem selvesand
m axin ize the appeal to the em otions of view ers. They also contain a
variety of different stories. There is the story of the ttanic stuggle
betw een nations, there are the hum an-interest stories of individual
tragedies, and there is the opportunity t© show extrem es of hum an
experience.A nd conflict, forunately forW estem liberaldem ocracies,
is sufficiently rare these days to be differentand new sw orthy. W hen it
happens it excites enomm ous nterest. Even the battle of the airw aves
can becom eam edia story In fsow n rightasw e saw during O peration
A Tlied Force; and asw e see In the desire now of som e TV channelsto
m ake program s entirely devoted to the m edia w ar. C onflicts Increase
the ratings and give m any foreign and defense cornrespondents a
tem porary upperhand overtheirm ore visible rivals covering dom estic
affairs.O n the otherhand, policy m akersdo not ke crises. C risesbring
anxiety, tension, and uncertainty.N one of usknow how w e are going to
perform ,w hetherw e are going to have agood war orabad war ,w hether
wew illbe up to the challenge orbe found to be deficient, w hetherour
decisions w ill prove t© be the right ones or the w rong ones, and how
thew hole thing isgoing to end .A bove all, w e neverfeel fially in control
of events. I’ snot suyprising thatpolicy m akers do w hateverthey can
notto find them selves caughtup In minning a conflict. That isanother
reason for them to exhaust all the diplom atic m eans of resolving a
conflict first.

The dbility of them edia to dram atize eventsand create a globalaudience
fora conflictputs policy m akers underpressure to take decisions faster
and w ith Jess tim e for reflection than at any previous tin e In hum an
history. This Increases the chances of those decisions being the w rong
ones. Because In today’s lberal dem ocracies the use of force is seen as
the ultim ate extrem e option available t© govemm ents and because
conflicts are rare, even justw ars do notexplan or justfy them selves.
They have t© be s0ld t© public ophion much more than the wars of
In perial conquest of the past. Hum anitarian nterventions are m ore
controversial and public opinion— not to m ention the press— is less
deferential. This isparticularly ttue w hen the conflict isagainstanother
European state atthe end of the 20th century. h today’s conflictspolitical
Jeaders spend asm uch tim e explaining or justifying a conflict to their
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public opinion and to them edia asthey actually do minning them A very
sen’iorB ritish defense official com plained tom e thathe spentm ostofhis
tin e preparing forhis daily press briefing and trying to anticipate the
difficultquestionshe w ould be asked .H e had Jesstin e to be Involved In
hisprin ary role of minning the conflictasa result.

D egoite allthiseffort, Foreign M higters, D efenseM inisters, orserving
Chiefs of D efense are ata disadvantage in that they can be portrayed
by the m edia as biased orunreliable w inesses because they have to
say that, don‘tthey? A nd as soon as the conflict isnottemm inated n 48
hours, outcom e the ek ng heads to say :w ell ithasn "tw orked w ith the
goeed of Insant coffee, therefore it is notgoing to work.And after3
days t© a modem m edia that dissects, analyses, and comm ents
extensively on every single lcident an air cam paign is already too
Jong. If you haven 't yet succeeded, you m ust have failed— although
any aircam paign isobviously aw ork In progressw hich w illtake som e
tim e to produce its filll effects. D uring A Tlied Force clearly itw asgoing
o take som e tim e to substantially degrade the Yugosiav fielded forces
T K osovo and generate them ilitary pressureonM ilosevic to pull them
out. Even if the air cam paign had been m ore Instantly effective,
M ibbsevicw ould sdllhave held ocutto testA Tlied resolve and t© see if
Russia w ould cooperate w ith the A Tliance agamnsthin ornot.Butthe
factthatM flosevic did notgive in on day one did notm ean thathew as
notgoing to give I the futlre.

Them edia isprim arily nterested In the Instantaneous in age, w hich
becom es the reality of the day. Tn otherw ords they are Interested In
new sand the problem here is thatnew s isoften not im portantorrather
because it isnew s does notm ean to say that it its alw ay's In portant.
The D jgkovica convoy incident n w hich perthaps 10 to 20 pecple died
becam e the dom Inantnew s story for five days. D uring those five days
200,000 people were expelled from Kosovo. W as that not more
new sw orthy than the 10 t 20 people who died because of a NATO

accidental strike againsta convoy? Iwould argue that itwas. twas
much more htrinsic t© the real story of what was going on inside
Kosovo.Butw hy did them edia notreport that? A nsw e~ no pictures.
And this isa imdam ental lesson thatw e are going to have to leam . Tt
is quite simple: no pictures, no new s. h other words I, as NATO

gookesm an, everyday w as using thousands of w ords to explain what
w asgoing on. Iw astaking aboutatrocites, aboutsum m ary executions,
about lootings, abouthouse bumings, aboutapes; Iw as talking about
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dentity thefts of people’s docum ents. N one of that w as believed
because Toould notpresent the photographic evidence. nm uch of the
press itw as called rum orand speculation, even though now jpumalists
are com ing up tom e and saying: “Sony, if anything you w ere fartoo
consevvative In yourestin atesofw hatw asgong on ” The Intemational
Crim nal T ribunalhas already discovered 200 m assgravesand crin e
gites and my estin ate of 4,600 K osovar deaths at the hands of the
Yugosilav security forces is less than half of the cunrent conservative
estim ate. But I didn‘t have any pictures and if you can’t provide a
picture, there is no story, even though you are describing the
fimdam ental reality ofw hatisgoing on.Butif TV can provide apicture
of a tractor, w hich hasbeen accidentally souck by NA TO aircraft, that
becom es the reality of w ar. The individual incidentisplayed up and the
generaltrend isplayed dow n.C ontextsuffers. The conflict isportrayed
by them edia as a series of Individualnew sw orthy hcidents, som e of
w hich are decisive to the outoom e of the conflict, others of w hich are
toally inelevant. There is little sense of findam ental dynam ics, of
underlying cunents orof probable outcom es.

Pictures Are Believed

I sum , pictures mile In these situations. Pictures are believed, even it
they are atypical or distorting; w ords are distrusted even if they are
te. I rem em berm any tin es urging the Pentagon (@nd other A Tlied
ocountries thathad satellite photography) to givem eapicture ofam ass
grave, orofvillages thatw ere buming, orof mtemally digplaced persons
Tnside Kosovo to show atmy daily briefing. O therw ise nobody w as
goIng to believe m e. I could even be accused of propaganda.

E ssentially thism eans thatyouradversary hasan advantage overyou,
atleastmitially.W hy? BecauseM ilosevic controlled the pictures. There
w as a group of w estem jpumalists in Belgrade. H e gave them their
visas. If they did notbehave, he took aw ay thefrvisas. n factover50
w estem pumalistsw ere expelled by the Serbs during O peration A 1lied
Force because they refused to be docile, or asked too m any
em barnassing questions. That is the big difference betw een theirsystem
and our system . Any Joumalist can com e t© one of the NATO press
conferences and ask every em banassing question he likesand stllbe
w eloom ed back the nextday. Ifa jpumalisthad asked the sam e question
atone of the non-existentdaily briefings In B elgrade of the Yugoslav
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official, the visa w ould have been rem oved . So in otherw ords, In oxder
tobeablk to gay n Yugoslavia and be able to report, jpumalistshad to
play by the mules and acoept certain restrictions.

Thatm eant thatM ilosevic, who controlled the pictures, could show
the w esterm m edia the pictures thathe w anted them to see of NATO ’s
collateral dam age and m ake sure thatnone of the pictures thatw ould
have em barrassed hin |, the real pictures of the w ar, the atrocities, the
m ass graves, the buming houses, w ere never filn ed or w ere never
1eleased because of censorship . Yugoslavia treated this asa warand
played by the milesofw ar- censorship, controlof them edia, pooling—
whereas we treated it as a conflict and played by the principles of
transparentopen dem ocracy in posing no restrictionsw hatever., tm eant
that we w ere dependent on a brave K ogovar A banian who m ade a
video filn of one particularm assacre and m anaged to an uggle itout.
W hen thatplayed on CNN , afferabout5 oré w eeksafterthe begiming
of A Tlied Force, itw as the very firstpictures thatanybody had seen of
what was actually happening Inside Kosovo. He who controls the
ground controls the m edia w ar, even though he who controls the air
controls the m ilitary strategy forw nning . O ne of the key challenges
during the K osovo crisisw as to convince jpumalists thatw e w ere not
Josing them ediaw arw hilew ew ere n factw Ining them ilitary conflict.
M flosevic’s controlof the pictures lent credibility to this— ultm ately
W I0Ng— peroeption.

Tw ould have asked m any of those pumalists n Yugoskhvia to have reported
openly thatw hen they w ere tgken 1n a closed bus to the site of a tractor
attacked by NATO thatthey couldn’tfilm allof the buming houses that
they saw on the way, orw hy they could not filn Pristina, or Pec, orthe
otherplaces em ptied ordecin ated by Serbian forces. There were som e
Iin p attem ptsbym any TV satons to puta kind ofhealth hazard w aming
at the begimning of the new s saying: O ureports fiom Yugoshvia are
subectto certain restrictions ” Butitw assaid n apro form aw ay thatdid
notconvey the reality of the censorship particularly forcefiilly.

Thisbrings usback to anotherproblem in dealing w ith the m edia in
tin esof conflict. The m edia believes thatcbiectivity requiresa debate.
Tfyou do notpresent contradictory view s, you are notbeing cbjective.
How ever, Iogically cdbpctivity isnotsin ply criticizing yourow n side all
the tim e.Butforthem edia itisoften precisely that. Them edia have a
tendency to believe thatevery timeaNATO spokean an appears there
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hastobea Yugoslav Foreign M inistry spokesm anon atthe sametin e.
A sifitissom ehow unhealthy to haveonlym egivingm y view sw ithout
the rebuttal appearing alongside m e t© ensure cbjectivity, oras if an
officialview hastobe Inm ediately contrasted w ith its opposite orelse
the m edia are not doing their Job. This lends credence to the notion
thatofficial view sare autom atically suspector, atthem Inin um ,partdal.

Som etim es this sense of truth (@s the system atic questions and
challenging of official view s) can e taken to extrem es. Iw as Invied on
to aprogram on the ITV channel in the UK called NATO on Trial—
NATO OnTral as ifwhatwew ere dolng fora hum aniarian cause
w asequivalentto a crim nalaction w hich had to be judged by putting
the NATO sgpokesm an lierally in this program In the dock. I found
myself n a kind of artificial studio court being cross-exam ned by
law yers as to the m orality of ouraction.A gain, this reflects a kind of
ncreaging distrust am ong m any m edia of governm ent officials, or
gookesm en, as if som ehow ourview s are autom atically suspect and
have to be either cross-exam ed by law yers oropposed by Yugoslav
ForeignM mistry spokean enw ho, ncidentally, cam e outw ith farm ore
outrageous statem ents than Ieverdid.

So how are we going to dealw ith this? W e have to develop what T
w ould calla com pensation strategy fordealing w ith thew ay ln w hich
the m edia selects am all stories and presents them as the w hole truth,
confiises the sym ptom s and the causes (ie., the refiigees pouring out
of Kosovo are the result of NATO air strikes, not the reason why
NATO feltobliged to becom e involved in the firstplace) and construicts
the story from the picture, ratherthan the otherw ay around .W ehave
o confronthead on the tendency t© use the concepts and language of
m oralequivalence, orto present the view s of the adversary-sggressor
assom ehow justas in portantorw orthy of attention as those of w estem
dem ocracies them selves.

The answ er is t© use tw o types of argum ent and to use them all the
tim e. The firstone isto stress repeatedly thatw e arem oally right. Even
if w e haven'tbeen able to gpare all civilian lives that doesnot in any
w ay detract from the m oral superiority ofw hatw e are doing.W ehave
right on our side that is clear. A1l the tin e we must retum to the
fuindam entals. W hy are w e there? Because M ilosevic isa certain type
of individual. Because he has been minning his cam paign of ethnic
cleansing fora long, tim e. B ecause he has expelled o m any people.
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U Itm ately, NATO ‘s greatest em barnassm ent also proved t© be its
salvation. Tn expelling hundreds of thousand of K osovar A lbanians,
M fosevic cruelly expossd N A TO ‘s strategy to preventa hum aniarian
disaster; buthe also highlighted the barbaric nature of his regin e and
solidified W esterm m edia and public opinion pressure againsthin . tis
essentialto continue to restate all the tim e w hy you have righton your
side and to continue to reierate all the tin e w hatyourobjectives are,
and that you are notgoing to give up untl those objectives are m et.
Thism ay be extrem ely repetitive. tm ay be even boring .M y colleagues
used to Jaugh when every tim e In a briefing Twould repeat NATO 's
objectives. They would say: "D on’tyou get tired of sayng that?” The
answ er is no because the m ore often you say it the m ore the m edia
believe that you are not going to back down.And the greater the
m edia’sbelief n youroverall resolve and determ Tnation, them ore allof
yourm essages and statem entsw il1be judged as credible and reported
atface value.

Tisequally in portantto usepecplk lkem g, oratleastto rely exclusively
on pecple kem e.Thism ay strke you as som ew hat ronic because you
have Invited m e here today because you think Iplayed arole nNATO ‘s
m edia operations. M y 1ole w as very m odest. The in portant thing is
that govermm ent leaders go on TV and reach out t their public
opInions. They are the elected people. They are the people w ho have
the voters’ trust. They are notpaid com m unicators likem yself. Som e of
theirperform ancesw ere absolutely critical. President C linton, Prin e
M misterD ‘A Jem a,and C hancellorSchioederallengaged theirnational
audiences on a constantbasis. V irtually every A Tliance leaderbecam e
Twolved in thiseffort. They w ere on TV practically every day. This is
In porantbecause visible keaders ingpire public confidence. lvisble
ones suggest that som ething is going seriously w rong . Leaders have
to dom ate them edia and notbe dom ated by it. Successfiil conflicts
cannot be m edia driven. Too m any decisionm akers w ake up In the
m oming and if the editorialsand colum ns in the new spapersare critical
they think they are losing the m edia war. km atters t© us because
new spaper colum nists w rite colum ns forus m ainly, not to nfluence
public opinion butto mnfluence politicians, opinion leadersand notthe
Jeastofalleach other. The op-ed page of the itemationalH erald Trioune
is w here elites com m une w ith each other. N obody else reads it. Tt is
very Interesting n temm s of debate. But one advantage of TV over
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new spapers is thatw e w rite the scriptand m illionsm ore listen to itthan
is the case w ith new spapers.

The channelsare now temational, 24 -hours-a-day channels, w hich
1epeat theirnew s at Jeast every hour. And one advantage of 24 -hour
TV isthatthey have a Iotof gpace to fill, and they w antto do itcheaply.
The bestw ay of filling an hour virtually costfree is to putNATO ‘s
daily briefing on thebox . ksuits CNN orBBC W orld perfectly to have
adaily show .They don’thave tom ake an E lizabethan costum e dram a
and spend m illions to entertain the view ers. I you give thatbriefing at
3pm .mPars, tis9am .mNew York, nHongKong 9pm .,and n
Sydney pecplem ay be having aw hisky toddy nightcap at1lpm .,and
sdlltme in.At3pm .Paristim e itis6 30 pm . 1n Calcutta and across
m ostof India when m ostpeople are aw ake In theworld.3 pm . isthe
tim e when the largest num ber In the world is watching TV . So you
achieve aw orld audience . Tn otherw ords, concem yourself principally
w ith TV and radio.The w ritten pressw illalw aysbe the w ritten press.
Treatitw ith regpectbutin a crisis orw arsitiation do notw orvy unduly
aboutw hatitsays.TV isthem edim ofw ars lke new spapers are the
medium forpeacetin e debates. So use your leaders and use TV and
1adio firstand forem ost. That is the recipe forsucoess.

W iIming them edia cam paign is justas in portantasw ning them iliary
cam paign. W hy? Because you kesp your public opinion behind you;
secondly, you convince your adversary that you are not going to give
up. Ifyou are taking the m edia cam paign very seriously, itm eans that
you take w nning seriously. That is a very in portant part of the
psychological battle In convincing your adversary that under no
circum stances are you going to back down .M ilbosevicdid notsee atfirst
hand NA TO ‘sm ilitary cam paign In K ogovo and perhapsw asnotbeng
ol the tuth fiom his own generals as to whatw as going on. Buthe
watthed CNN every day and he saw ourbattle dam age assessnent.He
saw thepicturesofallof the bridgesand factories thathad been dam aged
Thhiscountry and forM ilosevicw atching every day thism usthavebeen
very depressing stuff lndeed. U Itn ately we w ere m ore successfiil n
using them edia to intin datehinm by presenting reality, than hew asable
o use them edia to Intim idate us, by presenting propaganda.

Tt is very Inportant to take the m edia as seriously as the m ilitary
cam paign.Y ou need therefore a properorganization .W hy w ould you
have a sloppy organization in which you allow President C linton to
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give am ajoraddressatexactly the sam em om entw hen PresidentChiac
is giving his address? If you can deconflict these events because you
have a good organization and persuade President C linton to give his
addressat4 pm ., and PresidentChirac at6 pm ., you achieve double
the airtim e. Y ou can also try to advertise these gpeeches In different
countries to m axin ize their im pact. Part of being convincing is to
saturate the aiw aves.O urcredo atN A TO w as justto be on the airthe
whole tim e, crow d out the opposition, give every hterview , and do
every briefing. It helps to have recognizable faces on the air that
consisently sym bolize the A Thance. The Yugoslavs, nm y view , w ere
less effective because they did nothave a recognizable Spokesm an of
theirow n.TheirleaderM ilosevic rarely appeared.

W ehadanM OD briefing from London late n them oming and justas
the audience w as sw itching off from that, on cam e the 3 pm .briefing,
and assoon asthe3pm briefingw asoffthe airup jm ped the Pentagon,
the State D epartm ent and the W hite House.W e occupied the whole
day w ith curinfomm ation .And them orew e did, the lessthem ediaput
on @king heads and others w ho could be nullifying ocureffort.

And finally, w hy do you need am edia organization? B ecause basically
you have to help otherA Thiesw hom ighthave difficulty w ith theirown
m edia, w ith their ow n public opinion. If you are mnning a coalition
m ilitary cam paign, if one country hasa problem itsoon becom esyour
problem . By having an organization in which you are In close co-
ordination w ith capitals you can w ork outw hatkind of m essage can
help a particulargovermnm entthrough a difficultperiod.

A tthe end of the day w hat is in portant? The criteria for success are
threefold. First of all, have you convinced yourow n public opinion?
Theansw eris, A Thed Forrew edid .0 urpublicsw ere notenthusiastic—
w ho isaboutam ilitary conflictafterall? B utthey did basically believe
thatultim ately, despite the problem sand the upsand dow ns, we w ere
justified in doing w hatw e did.Because w e told them and w e kepton
telling them that.And even ifthem ediaw asnotparticularly convinced
by NATO 'soperation, w e used the m edia to com m unicate to them an
on the Clapham om nibus. H e is the person w ho counts In these types
of operations through his support n opnion polls.

Secondly, did w e convince ouradversary? C learly w e did because the
factis, w hetheryou lke itornot,M flossvicgave In;thatisthe fact, that
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is the bottom line and clearly Twould lke to think that ourm edia
operationshad am norrole inbringinghim to that.

And then finally letm e tellyou the bestthing ofall.D id w e convince
the victin s, the Kosovar A Jbanians, to sy the course? W e did.
W hen Iw as in Pristina w ith the Secretary G enerala lady cam e up to
m eand said: "M r.Shea, you w ere our lifeline to optim ism "— Lifeline
to optim ism .Every day as the K osovarA Jbaniansw ere hiding in their
gpartm ents, too frightened to com e out; they could watch TV and
listen to the radio . The one thing thatM ilosevic could nottake aw ay
from them w astheirsatellite dishesand their TV s.And w hatdid they
watch every day? At3 pm . the NATO briefing. People cam e up t
and told m e that those briefings, not justm Ine but the briefings by
the Secretary G eneral, and otherA 1liance leaders, hasallconvinced
them that they should notdespair, they should hold on, that NATO
w as going t© com e and help them . In fact Veton Suroi, one of the
m ost In portantpolitical leadersw hom Im etbriefly, toldm e thathe
was hiding In a basem ent w ith 19 others and every day after the
briefing he had t© translate every single w ord I gpoke except, he said,
form y terrble jokes thathe couldn’tm anage to tranglate .W em anaged
through our briefings to m orally sustain those K osovar A Tbanians
through w hatm usthave been an ordeal forthem , to give them hope,
tom ake them trustw estermn dem ocracy.

And therefore despite the problem s that the K osovarsm ay be having
atthem om entw ith the transition to anew society, the factthatwew ere
able to bring NATO Into theirhom es for78 daysgivesm e som e hope
thatthey w l1build a future consistentw ith NA TO values.

Lessons Learned

Tn conclusion, w hatare the key lessons thatw e have Jeamed atN ATO
H eadquarters from our experience in dealing w ith the m edia during
O peration A Tlied Force?

Lesson One

D o notexpectperfection n dealing w ith the press in a crisisorconflict.
C rsesand conflicts mevitably polarize positions.A critical pressdoes
notmean that NATO is failing ® put its m essage across as we
discovered during the K osovo air cam paign. Conflicts especially
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produce m ore than their fair share of confiision and uncertainty.W e
w ill probably neverhave enough accurate Inform ation In realtm e to
keep the presshappy. There w ill neviably be accidents and unintended
casualtes thatthe m edia w {llhighlightdespite NATO ‘sbestattem pts
to keep them focused on the big picture and on the m oral justification
forouractions. n a conflictthere w illalw ayslbe an opponentand that
m eans a certain am ount of propaganda, disinform ation and sin ple
counterargum ents thatw ew illhave o dealw ith .Fnally, them ediaw i1l
give plenty of prom nence to the alking heads, those retired generals
and adm fralsasw ellasacadem ics, who w illclain to have a superior
strategy and who w i1l judge that Jack of instant success represents
failire. W ith 24-hourTV, every eventw illbe dissected and analyzed n
every detailand any conflictw illbegin to seem lengthy afterjusta few
days.M oreoverasNATO isan open instituition w here the press can
gather strength and w rite w hat it lkesw ithout fearof sanctions, our
activites are bound to be subjected to m ore critical scrutiny than those
of our opponents where press freedom s are likely to be curtailed.
B elgrade during A Tlied Force w asa case npoint.

D uring tim esof crisisand conflictN A TO ‘spresseltionsw ill neviably
e m ore difficult than during peacetin e.W e are cbliged to send strong
m essages and stay on-the-record w hereas the m edia want m ore
backgrounders and the nside story.M oreover, conflicts are notpopular
w ith public opinion even atthe bestof tim es. Publicopinion w illlbem ore
1obustn certain A Thed countries than In others. Therefore N A TO ‘spress
strategy has to be geared tow ards the optim al selling of the A Thances’
basic argum ents and dbjectives and the optim al down playing of the
m anifold critician s fiom them edia thatthe resortto amm sand the alw ays
Jess than ideal conductofm fliary operations are bound to endanger.

How can thisbe done?

Lesson Two

W e need to strengthen our press and m edia organization from the
moment NATO s Involvem ent In a conflict orm ajor crisis appears
Teviable. Setting an organization up only during them iddle of the air
cam paign and in response to ourearlierm isakesw asbetterthan nothing,
but far from ideal. The NATO Press Sewice is saffed for nom al
peacetin e operations. C learly itw illneed reinforcem ents to handle a
new s story of global significance and formore than a few days.
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Therefore, som ething like the K osovoM edia O perationsCenter M OC)
should be established as quickly as possible.

Atthe ssme tine, theM O C has t be seen as the creation of NATO
H eadquarters and not som ething that is in posed on usby capials.W e
do notw antto see agan headlines such as “Spin doctors fiom No.10
tekeoverNATO infom ation effort” D uring A Thed Force the perception
that spin doctors, m ore Interested In m essage than accuracy, w ere
mnning ocurpublic infom ation activitdesw asdam aging and rem ainsa
Stereotype in pression.

The essential functions fortheM O C are:
e Grid— plnning events, coordination, deconfliction;
e M ediam onitoring— allm edia— hom e and opponent;
e Rebuttals;
e SHA PE liaison/f ilitary Inform ation ;and

¢ D mafting, research, and analysis/m essage form ulation .

Lesson Three

D uring the crsisperiod the provision ofm ilitary inform ation from SHA PE
must be inproved. M uch of the dam age to our credibility during
O peration A 1lied Force w as Inflicted during the first few weekswhen
the SHAPE NATO inform ation netw ork w agnotfimctioning optim ally.
The press criticized us not so m uch for the fact of causing collateral
dam age but forthe confusion and delay 1 explaining exactly w hathad
happened . The SHA PE infom ation netw ork has to be institutionalized .
D uring A Tlied Force w e w ere fartoo dependenton one ortw o people
from capitals w ho happened providentially to have a good source at
SHA PE andw eredble via theback channel to dbtain Inform ation quickly.
T the future there has to be a unitat SHA PE that is responsible for
Tnvestigations and rapidly answ ering requests for inform ation from
NATO .W e found ocutduring A 1lied Force thatw hen w ew ere unable to
explain an ncidentbecause of a Jack of inform ation the story would
play fordays in them edia.W hen tow ardsthe end w ew ere able to give
nform ation quickly, the story disappearad alm ostin m ediately.
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Lesson Four

W eneed to know m uchm ore aboutouropponent n a crisis orconflict.
During O peration A Thed Force itwas several w eeks before we had
people know ledgeable about Yugoslavia n the M OC or started to
m onitor the Yugoslav press or TV closely. M flosevic’s propaganda
som etim es caughtusby surprise. Iffw e had had this expertise from the
beginning, w e could have anticipated som e of M ilosevic’sm ovesand
Jeamed to counterthem better. Equally, the Intelligence com m unity has
o provide usw ith m ore Inform ation aboutouropponents thatw e can
use to supportourcause. Fartoo often, w hen Icam e across nteresting
Infom ation, Iw astold that itw as classified and therefore could notbe
used publicly. This did notm ean that itdid notem erge an houror so
laterin the Pentagon briefing.

A tthe sam e tim e, if our opponent has free and unin peded access t©
ourm edia, w eneed to bem ore dynam ic and creative Th cbtaning access
o his public opinion to level the playing field. This isnoteasy In a
dictatorship w here them edia is tightly controlled .D uring A 1lied Force,
w e had ideas to setup a radio sation to broadcast into Yugoslavia, to
useaircafttobeam 1n adio program s, orto help existing radio and TV
stations w iden their spectrum In Yugoslavia. H ow ever, none of these
deas w ere exploited before the end of the air cam paign.W e need to
have m edia planning for such a pro-active approach better prepared
nexttime.

Lesson Five

In the TV age, pictures are crucial. The Serbs had the advantage over
us In that they could generate pictures from the ground, usually of
NATO ‘s collateraldam age, w hereasw e often could only counterw ith
w oxds. The press often believed M ilosevic’s pictures m ore than they
believed NATO 'sw ords.O f course since W esem m edia have entered
Kosovo on the heels of KFOR w ith their cam eras we have been
vindicated. But it would certainly help if we could show more
photographic evidence to support our allegations (for nstance m ass
gravesorbuming villages n K osovo) .W ehad som e of thisduring the
conflict, and itw asgenerally effective, butm ore isalw aysuseful.
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Lesson Six

O ne thing thatw e did w ell during the K osovo crisisw as to occupy the
m edia space.By having am oming briefing and an afternoon briefing at
NATO headquarters, and having also every lunchtim e London M OD
briefing and the W ashington briefings In the aftemoon, w e created a
situation In w hich nobody in thew orld w how asa regularTV w atcher
could escape the NATO message. Tt is essential o keep the media
pemm anently occupied and supplied w ith fresh nform ation to report
on.Thatw ay it is less inclined to go in search of critical stories. The
off-cam era briefingsat11l am .and ovemightw ritten updates certainly
helped in this connection .W ew ere also alw aysable to have a briefing
on hand to reactto breaking new sorSerbian disinform ation thatm ght
otherw ise have rem ained unconected until the follow ing day.H aving
Jeaders of one country address public opinion in other countries via
TV appearances, goeeches, O p-Ed articles, and Interview scan help in
this respect.

One thing that we could have done better during O peration A 1lied
Forcew as to track public opinion trends in those A Tlied countries that
did not have a supportive public opinion and devise m ore active
strategies to reach them edia In those countries. Tw o of ourthree new
A TlHeshad certain difficulties In this respectw hich w e did not really
respond to asw e m ighthave done. A 1so key neighboring sates such
asRom ania, Bulgaria, and FYROM had m edia and public opinion
problem sthatcould have In pacted negatively on theirsolidarity vis-a-
vis the A lliance. W e could have done m ore to support them in our
pressactivities.W ew illneed n futurea team tom oniorthe sitation n
certain sengitive A Tlied and parmer countries and to devise specific
m edia cam paigns In cooperation w ith the national authorities.

A Final Thought—Crisis Management Exercises

Theprom nence of them edia during A Tlied Force clearly Indicates that
the all-intrusive nature of press relations to an A 1liance in conflict is
stllunderplayed and underexploited NN ATO ‘s crisism anagem ent
exerciges.W ehave to redefine these to givem edia activitiesand m edia
taining a much m ore central wle in line w ith reality and our own

experience. Them edia isnotan optionaladd-on; itiskey. The NATO

Press Service has to be m ore involved in the scenarios and planning
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for crisis m anagem ent exercises. W e could also consider recruiting
Joumalists t© create a m ore real-life atm ogphere w ith actual press
conferences, m edia reporting, and feedback .A flatre a suivre.

A ddress to the Summ er Form on K osovo organized by the A tlantic Council
of the United K Ingdom and the Trades Union Comm itee for European and
Tnsatlantic Understanding. Refom Club, London, 15 July 1999.

*The view s expressed I this chapter are those of the author alone. They do
not represent an official position of NATO .



CHAPTER X

Operation Allied Force: The Media
and the Public

Pascale Combelles Siegel

A m id the discussions of A Tlied Force, both during and after the
cam paign, m any have argued that NATO constructed an
Tneffective Inform ation strategy and conducted itpoorly. Som e assert
thatM ilosevic— notNA TO— provided thebestrationale forsupporting
the cam paign through the m ass deportation of ethnic A Toaniansbegun
tow ard the end ofM arch 1999 ! O thersargue thatM ilosevic’s courtship
of the ntemationalm edia allow ed hin tom anipulate A lliance resolve
and strategy. From his vantage pont in M acedonia, one U S . officer
view ed the sitiation as follow s:

Milosevic is winning the information ops, the
perception management. He's the underdog and
everybody else looks like a bully ganging up on him ?

Subsequently, official lessons learmed effortshave dentified infom ation
operations and M ilosevic’s ability to puthism essage In the W estem
m edia as a source of vulnerability and reason for concem . Testifying
before C ongress, Chaim an of the JointChiefsof SEff G eneralShelton,
USA , and Secretary of D efense Cohen com m ented that “the conduct
of an Integrated Infomm ation operations cam paign w as delayed by the
lack of both advance planning and strategic guidance defining key
dbjectives!”? A dm raldam esE1lis, U SN ,Comm anderdTF N cble A nvil,
argued thatSerbiaw asable to launch itsow n disinform atbon cam paign
via the Intemationalm edia to gain sym pathy forits cause and dismipt
NATO ‘s inform ation superiority. “The enem y w asbetterat this.. and
farm orenim ble ”* T theirlessons leamed, the French Chief of Staff
gim flarty concluded that M flosevic successfully targeted specific
W estemm edia to foserhisgoals® A llof this suggests the In portance
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of them edia as a battlefield In today’s operations and each suggests a
beliefatseniorm ilitary levels thatthe A Tlhiance loston thisbattlefield.

Priorto A Thed Force’scom m encem ent, NA TO Jeadersknew the fateof
the operation w ould e at leastpartly decided In them edia arena .NATO
iscom posad of dem ocraticnationsand, in dem ocracies, m edia reporting
can greatly Influence policy m akers. W ith com bat operations, the
m edia’s non-stop coverage of operations exerted tense pressure on
W estem officials to docum ent their actions and release nform ation
rElevantto the conductof operations. This Intense pressure som etim es
ocollided w ith concems over protecting operational security. Finally,
m edia coverage of collateral dam age incidents allow ed tactical issues
to have stategic, w orldw ide political repercussions to the point of
threatenng coalition resolve to continue the cam paign.

A sthe Yugoslav authorities could not @nd apparently did not) expect
to win In a conventional confrontation of forces lined up on the
battlefield, they exploited every possible issue In the m arketplace of
deas to threaten the viability of the coalition . Th that respect, the w ar
w as asm uch about the perceptions of w eapons dropped as itw as the
actual physical affects achieved by those weapons. (Thus, is battle
dam age assessm ent BD A ) a question of analyzing physicaleffectsor,
m ore appropriately, of undersanding psychological in plications of
the perceptions of those attacks?) O ne could argue thatK osovo wasa
deconstruictionist w ar since perceptions m attered as m uch— if not
more— than reality. ;i fact, one could argue that n A Tlied Force arguing
for a distinction betw een perception and reality m ight be atbest a
coffeehouse argum entas, fordecisionm aking, perception is reality.

Infom ation stategy containsm any elem ents, including intelligence
gathering, psychological operations, and public affairs. Form uch of
this, the m edia is a battlefield, w ith the com batants engaged In both
open and secretive clashes. This chapter focuses on thataspectrelated
o open relationsw ith them edia, com m only refered to asPublic A fiairs
n the United States, butcalled Public lhform ationw thinNATO W ihin
the context of the m edia as battlegpace, Public Infomm ation is thus a
w espon In the com m ander’sarsenal. This chaptereview sthisparticular
w egpon system ‘suse and effectiveness during O peration A 1lied Force.

This chapteranalyzesNATO public hfom ation during O peration A Thed
Force. Contrary o offichl foklore, Targue thatNA TO won thatw ar- the
battle forpublic cpinion w ithin NATO and around the w orld despite the
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many shortoom Ings and enors of NATO and NATO nations’ public
Ihfom ation efforts. Talso argue thatm any NATO enors could have been
preventedhadN A TO adopted altemative policy and orgenzationalm eagires.

To clarify how NATO could have betterm anaged itsm edia relations,
the chapter is organized so as to provide a guide to the challenges the
A lliance faced. The chapter first exam ines how today’s m edia
functioning provides challenges to any m ilitary endeavor. Second, it
analyzes the challenges stemm Ing from the coalition nature of the
operation . Finally, iranalyzes the challenges stem m ing fiom theNATO ‘s
policies and organization. Ik finally concludes w ith lessons and
recom m endations for future engagem ents.

Changing Media Environment Creates New
Challenges

Today’s m edia environm ent provides som e enduring challenges for
the conductofm ilitary operations. hcreased com petition, creasing
num bersofm edia actors, continued (Ifnotncreased) antagonism tow ard
officialdom , and fastpaced technological developm ents are only a few
of the challengesNA TO had to prepare for i its inform ation policy.
These changesare Iikely to continue nto the future and are challenges
m ilitary comm anders and political leaders w il confront in future
operations. This section w illreview som e of these challengesand how
they affected NATO during A Tlied Force.

Facing the Fast-Paced Media Cycle

W ith the exponentialgrow th ofm edia outlets, all-inform ation netw orks,
round-the-clock operations, and the Intemet, the new s cycle has
expanded o a constantstream of Inform ation . Thitty yearsago, officials
dealtw ithm ediadeadlines.N ew spapersw entto printonceaday (either
T the early aftermoon orn the Jate evening) , radio had twom ajprnew s
program saday,and Am erica’s three television netw ork new sprogram s
had therm ajordeadlines in the late afternoon forthe 6 o’clock evening
new s. Public A flairs w as organized around these deadlines. Tn those
days, a story line could be expected to live at least 24 hours, if not
Jonger. In today’s environm ent, the num berofm edia outlets devoted
foartly orentirely) to new shas vastly expanded firom three television
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netw orks In the seventies to at least nine m ajor broadcast and cable
outlets today? Toally new m edim shave em erged, such astheW orid
W ide W eb w ith literally thousands of sites w ith constantly updated
new s— both fiom reputable new sorganizations W hetherbroadcastor
printorW ebbased)— createnew dem ands for nfom ation and create
difficulty fortargeting public inform ation efforts. This proliferation of
m edium s and new s vendors have rendered the conceptof deadline as
viruallym eeninglessoutside very Iim ired contexts. T thisenvironm ent,
the new s busiess is consantly on deadline. D ripping like an open
faucet, the m edia are nsatiable consum ers of nfom ation, placing
Intense pressures on officials, as Jam ie Shae, NATO ‘s chief
sookesperson during A 1lied Force, attested :

One afternoon, I received a respected
international correspondent in my office. He
asked me for new information. Frankly, I was
stunned, I asked him whether he had attended the
briefing that had just ended. The correspondent
responded that he had attended the briefing, but
that was history. He was on at 5 and needed
something new !

This environm entalso places great pressure on reporters and editors
o uncover and report Inform ation as soon as possible. n this quest,
the necessity for filing under deadlines (Oor on constant deadline)

som etdim es supersedes the need forverifying stories. The pressures of
com petiton and theneed to fillan everexpanding artin e (fortelevision)

m eans that “oeing firstm attersm ore than being right,” and thatreporters
can go on the airw ith little to no inform ation provided thatthey are on

the air. n thatoontext, mm ors, half-uths, and unchecked nfom ation

quickly becom e new s. This frequently occurred during A 1lied Force.
V irtually any politician or m ilitary official could be assured that
comm ents would get coverage— som ew here. The environm ent of
w arfighting often led to unquestioned acceptance of asserted facts
that seem ed convenient. For exam ple, throughout the w ar, m any
joumalists repeated W estem officials’ assertions that Serbian
rEpression in K osovo had killed tens, if not hundreds, of thousands
K osovarA Iranians- ashorrific asSerbia’sactionsm ighthave seem ed
then or In retrospect, this w as not true nor truthful nform ation. n
anotherexam ple, N A pril1999,Am erican m ediaw rongly asserted that
NATO had softened the conditions for stopping the airw ar?
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Battlefield Transparency or the impact of
New Technology

A second challenge form ilitary officers and otherofficials stem s from
the threats posed by m edia access to m odem technology. The m edia
now have access to cheap and reliable (essentially) instant
com m unication capabilities.W ith a portable phone, a 1eportercan report
on events fiom essentially anyw here In thew orld. Th 1998, even K osovo
w aspartofthe European G SM  satellitedased com m unications system ,
offering reporters In Pristina tim ely and reliable com m unication w ith
the outside w orld ? Th addition, w ith a digitalvideo cam era and a satellie
dish, a reportercan provide live footage firom anyw here n thew orid to
audiencesw orldw de nrealtime.

These technological in provem ents are starting to blur Ines betw een
Joumalists and spectators. Anyone w ith a digial hand-held cam era
and access o the Intemet can becom e a photojoumalist under the
right conditions. The W orld W ide W €b provides any Individual the
m eans to have— literally— w orld-w ide access to describe thefrview s
of the situation. Thus, technology further expands the proliferating
m edia spectum by offering the opporunity to cheaply and, potentially,
effectively selfpublish w ith m assive, rapid reach .

The Increased availability of com m excially-available satellite in agery
m eans thatthem edia hasaccess to high-definition satellite pictures—
surveillance capabilities betterthan any governm enthad justdecades
ago . G overmm ents have little t© no control over these fim s and the
m edia’saccess to such m aterial. That form ofbattlefield transparency
can quickly becom e worrisom e o the m ilitary, as m assive troop
m ovem entsm ay be vigible to jpumalistsw ho could reportthem to the
enem yw hile reporting them to thepublic. Technology ism aking itm ore
difficultto hide activity from jpumalists.

This technologicalevolution hasw orrded the Pentagon brass forquite
som e tin e.Underthe chaim anship ofG eneralH ugh Shelton, the Joint
Chiefs of Staff has sought to protect operational inform ation by
Tncreasing the controls of inform ation and tightening guidelines for
1elease of operational Inform ation . A coording to Pentagon’s spokesm an
KemnethBacon:



180 Lessons from Kosovo

The leadership is taking a more conservative
approach. Both Secretary of Defense William
Cohen and Gen. Henry H. Shelton, chairman of the
Joint Chiefs of Staff, think we ought to be as stingy
as possible in giving out information, which means
we have to be restrained with the press *°

A tthe onsetofthe afrw aragainstYugoslavia, NA TO and the Pentagon
w erew orried thattoom uch Joose tak m JhtendangerA Tliance personnel
and threaten operational security O PSEC).CapainM ichaelD oubleday,
U SN , a Pentagon spokean an, explained that:

We 're very concerned about the capability of
[Yugoslav President Slobodan] Milosevic to
assemble and to aggregate information that could
be used to the detriment of our forces *

Bacon com plained that the Yugoslavs w ere able to get m eaningfiil
tactical nform ation from the m edia. He argued that they used this
nform ation to take actions that threatened NATO s OPSEC or
undemm ined the results of NATO ‘s operations. For exam ple, Bacon
argued that live coverage of Fts tgking-off from NATO bases in Taly
gave the Yugoslavs early waming nform ation and helped them
understand NA TO ‘s operating pattems?? In another exam ple, the
Pentagon accused the m edia of allow Ing Serbia t© em pty its hterior
M nistry before itw as stuck by aNATO bomb afterThe Washington
Post Indicated In a story thatN A TO w asgoing to expand its target list
to include various officialbuildings, including the nteriorM histry ™
This lJastexam ple, how ever, Indicates the com plexity of som e finger-
pointing. Tn fact, NATO officials (ncludingm any A m ericans) had been
taking w ith m any joumalists aboutexpanding the target lists in what
W as seen by m any as an attem ptto use them edia to send am essage to
(end hopefully ntim idate) the Serbs thatNATO w asnotaboutto end
the bom bing and that the situation w as about to becom e m uch w orse
on the recetving end of NATO afrattacks.

The Cycle of Media Punditry

Cunenttrendsofm edia reporting also create som e enduring challenges for
m ilitary com m anders. A s operations com m enced against Yugoskhvia, the
Pentagon quickly faced a wave of critical m edia assessm ents. Critical
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assesam ent refers o the m edi’s hcreasing tendency not only to 1sport
facts, butalso to nterpretand analyze those facts forthe public. Tn the post=
VEnamn W aegateem, them edi’seffortto analyze and docum entthe issues
oftheday is hcreasingly m arked by antagonism and cynicism .Thenesd for
antagonism sem sfiom arom anticized vision of pumalism where:

... the press is completely independent of
government in its quest for news, that it routinely
searches out vast amounts of hidden, jealously
guarded information, that it is constantly defying
persons in high office, that it is the day-in, day-out
adversary of the “Establishment” and the equally
Jaithful defender of the People.**

Tn thisadversarial tradition, jpumalists treatofficial clain sw ith suspicion,
consider it their duty to find out w hat is really happening under the
surface, and second-guess officials, official statem ents, and m otives.

Exam ples of this suspicion-filled, antagonistic approach happened
throughout the w ar against Yugoslavia. From the onset of the war,
1Eporters openly questioned NATO ‘s strategy. R eporters and pundits,
who had expected (pased m ainly on com m ents by officials) a short
show of force, questioned w hether the strategy was a success.
Comm entators both nfom ed and r=latively unschooled) In m ediately
voiced concem aboutw hetherN A TO had the fortitude tom aintain its
cohesion until victory, considering it likely that the coalition would
collapse underthe w eightof public pressure egpecially h G reece and
Taly) . Reporters crticized NATO forits lJack of planning and lack of
regponsiveness to the reflgee sitiation afterK osovarA Tbaniansbegan
Stream Ing Nto M acedonia and A bania.

C ritical assessm ents of the w ar’ s progressand NATO ‘s strategy w ere
com m onplace across the m edia gpectrum . A coording t© research
conducted by the Center forM edia and Public A fiairs, the debate n
the nightly new sm ostly focused on w hetherthe bom bing w as rightor
w rong, w hether itw as achieving its stated goals, and w hetherground
troops should be sentin.From 24 M arch to theend ofM ay, 68 percent
of all quoted sources opposed the bom bing cam paign ® How ever,
throughoutthe sam e period, reporters and pundisalke w ere convinced
thatNATO would ultim ately prevail (if forno otherreason because it
could not afford to fail) O verall, 62 percent of all sources quoted
thoughtN A TO w ould prevail.O nly during the firstw esk of thelbom bing,
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did a clearm ajority think PresidentM ilosevicm ightprevail (71 percent) .
A sthew arlingered on, reporters and punditsm ore and m ore favorad
NATO astheprobablew Iner.R eporting on w hetherN A TO ‘s sategy
w as successfil w as balanced . A bout 50 percent of those judging the
effectiveness of NA TO ‘s policy pronounced ita success?’

Every Story Has Two Sides

Fora variety of reasons, today’s joumalistic ethic In the United States
seem s to assum e that there are at least tw o sides to every story and
that these view s deserve a balanced hearing. Thus, in discussing
H olocaustdenyers, m any new soutletsw illgive equaltin e to renow ned
scholarsand H olocaustsurvivors, on one side, and N azis, on the other,
as if they have an equal basis to gpeak authoriatively and as if this
issue of factisopen to debate. Thus, In them urkierarena of an ongoing
m ilitary operation, itshould notsurprise anyone that pumalists view
m atters of national security and defense as areas w ith at least two
sides to the story. In this context, m edia organizations feel free to
nterview the other side, seek and gain access to the battlefield from
the opponent, and report on w hat the opponent side puts forw ard.
This, of course, is com plicated by the changing m edia environm ent,
whereusand them isfarfrom asclearadistnction,w ith the blunring of
nationalboundaries In m edia organization stuctures, ow nership, and
reporting . Steven Erlanger, The New York Times corespondent forthe
Balkans, defined this philosophy as follow s:

1 think journalism has an obligation to not think
that every story must be told from a single side
only, which is your own, and I think we also have
an obligation, as Western journalists did and do
in Iraq also, to listen to the officials of the other
side, to try to get their points of view fairly
expressed into the paper, into the kind of
Jjudgement of public opinion, and part of that is to
actually go out and see bomb damage.*®

During theV ietnam W ar, Am erican reporters took yearsbefore finally
deciding to reportfiom H anoi.D uring the Persian GulfW ar, although
m any new s organizations tried to obtain raq’s authorization to report
friom Baghdad, irag (Saddam Husseh) granted only CNN thisprivilege.
Throughoutthe w ar, PeterA mettregularly fed reports from Baghdad.
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(A ndm any Am ericans considered thisA ustralian reportera traitorto
the United States forthis.) D uring the w aragainst Yugoslvia, m ary
new s organizations left reporters In B elgrade to report the Yugoslav
pontofview .

Bmad access oy historical com parison), if not unrestrained, o the
Yugoslav side allow ed the m edia t extensively report on the
consequences of the bom bing on the Yugoslav population . By reporting
from Belgrade, the W estemn m edia also played into the hands of
M flosevic’s strategy t© undemm ine the political w 111 of the coalition.
Tndeed, theW estem m edia becam e a resounding board forYugoslavs’
clain sagainstN A TO ‘sharbaric actions.

Before thew ar; the Yugoslav authorities agreed to have severalW estem
netw orks (ncludingCNN ,BBC ,SkyNew s,ABC ,French,G em an, Ialen,
and G reek televisions) say and operate from B elgrade In the eventofa
conflict. Thisaccess cam e ataprice and w asnot- nanym ajprw ay—
unoonstrained . R eporters n B elgrade operated under severe restrictions
and som etim es under duress. Several reporters w ere roughed up,
hternogated by police, and, in som e cases, expelled from Yugoslavia
CNN ‘s starw ar reporter, C hristane A m anpour, left the country after
M ibbsevic’s forces ransacked her hotel room and the ndicted war
crim TnalA rkan show ed up Jooking forher? R eportersw ere notfree to
1eport on issues of their choice, but t@ken to m edia opportunites
controlled by the B elgrade authorities. Even undersuch circum stances,
how ever,W estem m edia felt thefrpresence w as valuable to docum ent
an essential agpectof the story : the consequencesof NATO ‘sairstrkes.
This coverage w as view ed by m any NA TO and national officialsasa
key toolforM ilosevic having the upperhand in the informm ation w ar, as
he could control access to the ground and— by definition— the best
photos. Joumalists only got to photograph and report on those
situationsand in ages to w hich Serbian authoritiesw erew illing to grant
them access.Joumalists received viatonsvirtually on a silverplatter
w hen bom bshithospials, butevents sunounding a destroyed surface-
to-airm issile (SAM ) site w ere a private affair. Thus, even the m ost
tuthfulW estem reporting from Yugoslavia w asatm osta partial, and
thus distorted, lens on events during the conflict.

European Broadcasting Union (EBU) technical support greatly
faciliated W estem m edia coverage from Yugoslkavia.The EBU ‘sall-
digital Eurovision netw ork m ade itpossible to offernew sbroadcasters
m ore than 30 channels fornew sbackhaul.M any transm issionsw ere
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routed through pem anent sations [London, Paris, W ashington), but
also through tem porary production and tranam ission facilities across
the theater® T addition, the EBU had ananged for reports t© be
broadcast from the hotel ter-C ontinental in B elgrade, a perm ission
Yugoslav authorities suspended on 24 M arch 1999. How ever,
notw ithstanding the revocation of license, EBU w as able to continue
providing broadcasting opportunities through the R adio-Television
Serbia RTS) (which isam em berofthe EBU ) and through itspem anent
stations n Budapestand Sofia.EBU m ultbplied the new sbroadcasters’
opportunities to feed reporting back to theirheadquarters. In the first
24 hoursofA 1lied Force, EBU handled 1,000 tranam issions, and over
10,000 through the first2 w eeksof the cam paign 2

Coalition Challenges

NATO 's19 nationshad only aw esk consensus leading into the cam paign
against Yugoslkavia 2 T took a long period of ebb and flow in Serbian
aggression, follow ed by cooperation, then follow ed by renew ed
recalcirance to convinee all the nations that som e form of m iliary
operation had becom enecessary.N A TO nationsonly relictantly agreed
o use foroe againstYugoslavia. They w ere not In agreem entabouthow
o conductthe operation, on the am ocuntof force necessary, noron w hat
constituted legitim ate argets. Theironly shared view w as a hope that
M ibsevic would back down before any strke would be necessary or
aftera short, elatively painless (sym bolic) bom bing cam paign

From the begiming, the NATO m ission In Kosovo was besetby a
strategic Catch22.

NATO political leaders ruled out sending ground
troops to Kosovo because they believed their
people would not support it. Instead, they backed
a limited air campaign that used jets and Navy
ships to hit Yugoslav targets with missiles and
bombs from three miles up, a strategy designed to
limit pilot losses. They believed that such a show
of force would within days make Milosevic call off
the Serbian paramilitaries and the Yugoslav army
troops carrying out the “ethnic cleansing.”
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A saresult,m antaining strong sentim entam ong A Thied publics n favor
of the strategy and continuing the cam paign againstM flossvicbecam e
crticaltom aintaining the A liance cohesion . I public supportw aned,
then the comm im entof som e governm entsw asdeam ed to be n danger.
The perceived fiailnature of the coalition m ade itam atterofutm ost
In portance to m aintain stong public sentim ent in favor of the
ntervention 2¢ O n the otherhand, the very nature of a coalition created
m any challenges forNATO in attem pting to m aintain public support
and to speak w ith a unified voice.

The issue of speaking w ith a unified voice w as a key challenge .Even
w ithout the reality thatnum erous agendas existed w thin NATO and
N A TO nations, articulating a single coherent strategic vision appealing
o the brad specttum of relevantaudiences w ould have been am ajor
challenge. These audiences ranged from NA TO m em bernations, other
European nations, the w orld com m unity (©fficial and unofficial), the
K osovarA banins, to the Setbians M ilosevic, them litary, the public) .
These audiences (@nd, of course, each of the listed groups can be
broken up In alm ostendlessw ays to create a conflising anay of arget
audiences) had varying (if not diverging) nteypretations of events,
varying mterpretations as to the principles n question, and varying
degrees of lerance forthe use of force and forcollateraldam age.

W ihin the challenge of peskingw ith a com m on voice cam e the challenge
of accom m odating differing national practices and doctrines for
Inform ation release and dealing w ith the m edia. Every NATO nation
w anted t© handle nfom ation and inform ation wlease as tsaw fitto
accomm odate its national issues. W ithin the coalition, key nations
ncluided France, G em any, the U nited K lngdom , and the United States.
Each of these governm ents @nd, pethaps, m ore In portantly, key actors
T these governm ents) had greatly differentview sas to how to handle
elease of infom ation and dealing w ith them edia. The contrastbetw een
the United States and the United K ngdom well illustrates these
differences.

Asaways,U S.govemm entm edia activity seem ed m ainly focused on
dom estic political issues— degpite the factthatthe nation w asatw ar.
Num erous statem ents, leaks, and background comm ents seem ed
focused on Intemal political issues rather than their possible
htemational in plications. President C Iinton ‘s muling out the use of
ground forcesatthe outsetof A Thed Force isthem ogtprom nentexam ple



186 Lessons from Kosovo

of this tendency to focus on ntemal factors seem gly oblivious to
thefrextemal in pact?’

TheUK govermm ent, on the otherhand, m ainly gpoke on the record and
the key com m ents seem ed designed to Influence isalliesaboutcam paiogn
strategy and t© convince M ilosevic thatNA TO did have the resolve to
see the cam paign through to victory. Prin eM higerTony B lair'spublic
advocacy of the use of ground forces and reporting on the preparations
tom doilize 50,000 m em bersof the Territorial A m y forapotentialground
w arare a good exam ple of the UK 's approach.W hile these comm ents
were surely designed to comm unicate to the B ritish public about the
seriousess of the endeavor; they w erem ore assuredly ain ed atallies (©
convince others thata ground w arm ightbe necessary) and M ilosevic
(o show resolve and, hopefirlly, push hin tow ard capitulation).

O fiicialpolicy and souctie forthe release of Inform ation also differed across
thenations. Three cases ilustate the difficuldes stem m ing fiom this.

The British M Tnistry of Defence M oD ) did not follow SACEUR ‘s
guidelnes to restrictcom m ents to s ow n national forces’ participation
and actions— w ithout providing too much detail. The British M oD
allow ed release of m ore Infomm ation on its operations than any other
nation. It encouraged UK subordinate comm anders to join national
press conferences (via video conference) to answ erm edia queries. The
B ritish allow ed a fairam ountof coverage of theirunits in theaterand
engaged In operations. The B ritish approach created tensionsw ith the
United States and som e other NATO nations as reporters asked the
Pentagon andNA TO forsim ilaraccess?

Throughoutthe w ar, m any differentnations, organizations, and units
issued different Public A flairsGuidelines PAG s)  These PAG swere
notalw ayscongistentw ith each other;, creating conflision atsubordinate
comm and kevelsasto w hatthe official Inew as.A ccording oalU S.A i
Force, Europe, USAFE) afteraction report, these PAG s som etim es
offered contradictory guidelines to public affairs officers (PA O s) In the
field. In som e cases, units received PAG s fiom organizations not in
their chain of com m and. The confiision w as som etim es com pounded
by the fact that units In the NATO chain of comm and som etim es
follow ed national ratherthan NA TO guidelines.

D ifferent nations had different concepts for nform ation r=lease and
the role of public Inform ation officers. Traditionally, U S .public affairs
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officers consider theirm ission to be t© “release com plete, accurate,
and tim ely Inform ation to the public and the media” Kesping this
standard is the key to credibility. W hile not trying to spread
disinform ation, the PAO ‘s Tob is to present, as cogently as possible,
them iliary’'spointofview and attem ptto have thisview reflected n
m edia reporting .N otallnations’ m ilitaries view public Inform ation in
this Iight. Som e see little distinction betw een public inform ation and
psychological operations, som e see public infom ation as a synonym
w ith advertising (getoutagood story nom atterthe truth, spin) , w hile
others view a public lnform ation officer’s responsibility as sin ply
keeping the m edia out of the com m ander’s hair?® Tensions arose at
NATO headquarters over w hich view of public infomm ation should
prevail. A sreports that the Yugoslav arm y n K osovo w as experiencing
m orale problem s surfaced, som e nationsargued thatN A TO shoulduse
the spokean an to em phasize the problem g, to nflate the consequences
of the attacks In Kosovo to further despen the opponent’s m orale
problem s. A m ajority of the participants, how ever, argued that this
would be an ill-advised approach. They argued that spreading false
Tnfom ation w ould ultim ately backfire. A sthe Yugoslavs could probably
able to assess the am ountofdam ageN A TO w asactually causing, they
would be ablke to @ke advantage of naccurate NA TO clain s.The latter
view wasupheld.

M antaining unity through the conflictw asnoteasy.Again, NATO

had only a w eak consensus for resorting t the use of force against
Yugoslavia and this consensus w eakened as it becam e clear thata
few daysof strikesw ere notsufficientto foreM ilosevic to sunrender.
A sthe conflictdragged on Iongerthan expected, U S .officialsbegan
to engage n ablam egam e.A variety of Am erican officials (civilian
and m ilitary) anonym ously accused the Europeans of foot-dragging
Tn decisionm aking in an effortto explain w hy the cam paign w asnot
yielding the expected results and to deflect blam e away from the
A dm mistation In the mtemalU S .politicaldynam ic.Bym id-April,
several articles in The Washington Post and The New York Times
appeared blam Ing the Europeans for exerting too much caution,
refusing to allow the use of ground troops, restricting the num berof
targets, and 1im iting theirassets in supportof the cam paign . These
‘sources’ rarely discussed the intemalU S .m iliary and govemm ent
processes that created sim ilardrag on the cam paign strategy and on
prosecuting the aircam paign . A s reporters dem anded accountability
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forthe slow progressofthew ar, U S .officials show ed little resistance
to the urge t© pomt fingers and allocate blam e on the Europeans,
w hile din nishing the regponsibilitiesof the U S .govemm ent?

Challenges Within the Military to Effective
Public Information

The ultim ate measure of merit M oM ) for any w arfighter m ust be
perform ance in conflict.D espite any problem s, the overall effectiveness
of NA TO ’spublic Inform ation m ustbe judged positivel— NATO wan
and the general w orld-w ide belief w as and r=m ains that NATO was
m ainly right during its conflict overK osovo. A tno pointduring the
cam paign did A iance public opinion W ith the principal exception of
G reece) undem e them iliary operation, giving govermm entsbreathing
1oom o continue @lbeitw ith problem s) prosecuting com batoperations
untdIN A TO decided PresidentM flosevichad com plied w ith isdem ands.

A greatdeal of the success, how ever, m ustbe Jaid on the opponent’s
lap .M fosevic’sm assive expulsion of ethnic A Toanians strengthened
the resolve of W estem publics. M eanw hile, the public m assively
supported the proposition thatM flosevic otNATO ) w as regponsible
forthe expulsion ofethnic A Toanians.U S .m edia (etw ork) references
to President M ilosevic were overw heln lngly negative, while their
references to President C linton w ere overw heln ingly positive.

A Tthough there w as a lot of discussion about the air strkes and the
strategy, them edia and the public both believed that, ultim ately, NATO
would prevail*

W hileNATO won the conflictand w on In the inform ation arena, this
victory occured despite a range of problem sand ata cost. The follow Ing
paragraphs exam ne som e of the weaknesses and shortcom ings of
NATO 's inform atdon policy. W hile these shortrom ngs did not cause
NATO tobsethem ediawartoM iossvic, they clearly affected NATO ‘s
ability to convey ism essage In an accurate and tin ely m anner. Th a
different environm entand w ith a m ore skillfi1l opponent, they could
lead o failure. A ddressing these shortcom Ings could help avoid such
a catastrophic failure n the future.
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NATO’s Organization

The PTorganization, m uch Ike the restof N A TO 'soperation, w ascaught
off guard by the extended bom bing cam paign, norw ere they prepared
for the m edia frenzy that accom panies m ajorm ilitary operations in
today’s w orld . A nticipating a shortand lim ited operation @nd, until
the Jast m om ent, uncertain whether it would even occur), the
organization w as not augm ented prior to the operation . Th addition,
due to som ew hatm odifying the NA TO process forpublic infom ation,
the undersaffed PI organization w as poorly prepared for discussing
actualm iliary operations (atherthan policy issues).

The follow ngw ere thekey NATO PInodesatthe sartofA Thied Force:

SHAPE :SHA PE PI,w hichusually handlesm edia rebtons forthem liary
headquarters, played no 1ole in the Infom ation policy forK osovo and
w astasked w ith conducting PI forallnon-K osovom atters** A tSHA PE

headquarters, an nform ation O perations (0 ) group underthe auspices
of D eputy Suprem e A Thied Com m ander; Europe O SACEUR ), thedeputy
O perations officer, G eneralD avidW iby, UK , chaired the 10 cell.The
cellconsisted of operations officers (CJ-3), ntelligence officers (CJ=2),
PSY O P officers, and them ilitary spokean an.The IO cellw as tasked
w ith issuing daily guidelines and supervising the daily inform ation
activities. The presence of the PSY O P and PIofficersenabled SHA PE

to unify the A liance’sm essages. A gain, how ever, the SHA PE PThad
no directrole in dealing w ith them edia on K osovo operations.

NATO Headquarters:A tNA TO headquarters, a five-person PIcellw as
tasked w ith Infom ation dissem ation, handling daily pressbriefings,
mantaning the NATO W eb page, and answ ering m edia querieson a
1ound-the-clock basis.TheNA TO PIomganization iscivilian and focused
on policy issues sunounding theN orth A tlantic Council NAC),which
govemsNA TO .They do notnom ally dealw ith the detailsofm ilitary
operations and do not have a stong link into fhor direct authority
ovey) the SHA PE PIs@&ff, nordo they have adirect link into the SHA PE
operations cell.

Other NATO and national comm ands: W hile virually all m ajor
com m ands have public inform ation (orpublic affairs) saffs, NATO
ordered com m ands to restrict theirdealingsw ith reporters, attem pting
o centralize the release of mfom ation.
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The hitalomganization did notensbleNATO PItoprwovidethem ediaw ih
tim ely and accurate inform ation . Shae and his saff w orked around the
clock to piece togetherthe relevantoperationalpicture o answ errsporers’
questionsasbestasthey could and prepare forthe daily briefing .H ow ever,
the peacetin e saff of five w as seriously overw orked to dealw ith the 600-
strong press corps crow ding the NATO headquarters >

The saffing problem w ascom pounded by a lack ofadequate relationship
betweenNATO PIand SHA PE Ops.NATO PIgaffwasnotallowed In
operationalm eetings (the V T C sbetw een various com m ands) norin the
SHAPE D group.A saresult, Shae found hin self:

...before a gigantic jigsaw puzzle. Every day, I had
to work hard to put the pieces together. I needed
to act as a journalist to reconstruct the story as
best I could >

The organization m arginalized Shae, putting hin in an in possible
siuation. He was out of the loop, unaw are of m ajor operational
developm ents, and too rem ote from  the com m ander’s thinking to be
able to effectively m anage them assivem edia presence to shapeNATO s
public in age during a com batoperation .

TheUnied K iIngdom drove a change I the situation . Tnm id-A pril,UK
Prin eM hiserTony B hiraskedNATO Secreary G encralJavierSokna
tom ake changes In the public infom ation arena to create am ore effective
approach. This led to an augm entation of the PI saff w ith over forty
additional saff (mainly UK and U S.personnel) . The additional saff
also cam ew ithm ore authority to have access to operational Inform ation
andNATO comm ands. The reorganization enhanced the satusof the
PT operation and enabled the PI t© work more closely and mor
effectively w ith the operational saff. A s Jam e Shae adm itted, this
reorganization and augm entation greatly in proved his ability to deal
w ith the m edia and gpeeded his ability to rlease Inform ation. These
In provem ents allow ed NATO to better satisfy the m edia’s quest for
Tnfom ation and enhanced N A TO ‘scredibility w ith jpumalists @nd, by
extension, the public atlarge) .

NATO Headquartersesablished aM edia O perations C enterto in prove
the circulation of Infomm ation betw een the operational side and the PT.
TheM O C consisted ofa tw enty person team (egan, m ainly Am erican
and British) .NATO form ed theM O C to srengthen tiesbetw eenNATO
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HQ PIand the SHA PE operations cell to get operational details n a
m ore com plete and m ore 1apid fashion nto the handsof the PIsaff.

NATO PIinproved islaison rhtionship w ith thekey NATO capials.
T the orighal setup, Shae’steam had neitherthe tin enorthe resources
to m anage sustained r=lationsw ith the m ajor capials involved In the
operation. The M OC had national liaisons built nto the concept.
M oreover, the Influx ofnew personnelallow edNA TO PItoprepareand
handle daily teleconferences which inclided the key spokesm en
NATO,U S.,UK ,French,Geman).

The CAOC form ed a crisis center in V incenza to handle inform ation
rlating to collateraldam age Incidents.

NATO’s Concept of Operation

To ensure effective dissem nation of the A TliEnce’s m essage, NATO
choseapro-active policy w herdoy NA TO and (som e) A Thiance spokesm en
w ould briefthem edia regularly and be available to answ ertheirqueries
amund the clock (or, to use the cunrentbuzzw ord, on a 24 /7 basis) 2*0On
a daily basis, reporters had access to NA TO ‘s version of events fiom 9
am.otheend ofa 9 pm .briefing Bmsskelstine) (e Tabk 1). Th
retrogpect, Shae com m ented on the m edia saturation strategy:

The one thing we did well in the Kosovo crisis
was to occupy the media space. We created a
situation where nobody in the world who was a
TV watcher could escape the NATO message >’

The strategy suited the cable new s form at. W ith the daily briefings,
NATO and the A Iliance’s m em bers provided cable new s television
w ith a series of (cheap) new sworthy daily show s that attracted
audiences. lhdeed, several all-new s cable outlets, such as CNN, C-
SPAN ,M SNBC ,and SkyN ew scarried one orallof the briefingsevery
day. The W estem ponnt of view was therefore w idely dissem nated
throughout the day. Evening new s program s, new gpapers, and
new an agazies regularly referred to m aterial released during these
briefings. The constant rollover of official briefings certainly helped
the A lliance setthem edia agenda forthe day and allow ed itto respond
fn ultiple tin esand I num erousw ays) to crtician sorquestions raised
by reporters.
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Time (Bruxelles) Location Audience
9:00 Background briefing, NATO HQ | Europe, Asia, Middle East
11:00 British MoD Europe, Middle East
15:00 Briefing at NATO HQ Europe, Americas, Middle East
19:00 State Department Europe, Americas
20:00 Pentagon Americas, Europe
21:00 White House Americas, Europe, Asia

Table 1: NATO ‘s M edia Saturation Stategy

To fillthem edia spectum ,NA TO and the capimls resorted to am x of
philosophical thetoric and operational nfomm ation about the air
cam paign.A sSA CEUR w asw ary thatrelease of operational data could
Jropardize operational security, he mitially nsisted on tightguidelines
forinform ation release w hereby “gpecific inform ation on friendly force
troop m ovem ents, tactical deploym ents, and digpositions could
Jeopardize operations and endanger lives.”*® T addition, to protect
pibts @nd thedrfam ilies) from e@latory actons, NA TO asked reporters
notto dentify m flitary personnelby nam e orphotograph them .Fnally,
SACEUR gagged NATO subordmate comm anders, ordering them t©
restrict their interactions w ith the m edia. For the first 3 weeks of
operations, NATO and the Pentagon contented them selves w ith the
vaguest statem ents about sortie num bers and their effects on the
Yugoslav m ilitary, m aintaining an optim istic outlook *

A s the war continued, how ever;, both NATO and SACEUR rlaxed
som e of the restrictions, Increasing transparency and allow Ing m ore
nfom ation about the argeting process and its results. SACEUR
explained that

... now that the Yugoslav understand the pattern of
our attacks, it does not make much sense to hold
such information.

As a reault, the press was Increasingly filled w ith m ore detailed
discussions about the prosecution of the war. To mark the shift in
strategy, policy and operational flag officers w ere added to the daily
Pentagon briefing, so as to presentam ore com plete operational picture
and release m ore com plete, accurate, and tim ely mform ation to the
public. Such efforts paid off.Jam ie Shae rem arked thatafterthem id-
April reorganization, he was able to give out six tmes as much
Inform ation asatthe begining of thew arby 9am *
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On the otherhand, NATO used every opportunity to press vimlent
antiM iossvic thetoric, dem onizing the dictatorand faulting hispolicies.
A s the conflict lingered on seem ingly w ithoutend, NATO stepped up
its thetoric, unveiled new evidence, and offered new testim ony of
M fosevic’'s brutal and m isguided policies n K osovo. For exam ple,
W estem officials lkened M ilosevic’s policies to the Third Reich’s*
W hen Inform ation supported attacks on M ilosevic or his policies,
restrictions on releasing specific types of inform ation w ere applied far
less stringently 2

A Flawed Pl Concept of Operation?

NATO ’s public infomm ation concept of operations had a num ber of
flaw s. Tn fact, three problem squickly em erged.

First, reporters In m ediately criticized the NATO restrictions on the
release of mform ation ** R eporters bitterly criticized NATO and the
Pentagon for rleasing too little inform ation, avoiding reporters’
questions, and kesping to general, optin istic, and vague statem ents.
A sThe Baltimore Sun'sEllen G am emm anw 1ote:

The crisis in Kosovo is described by NATO
officials with gung-ho sound bites, blurry aerial
videotapes of bomb drops (with the sounds of
pilots in combat politely left out) and occasional
aerial photos of bombed-out targets. In
Washington, daily briefings by White House
spokesman Joe Lockhart and Pentagon
spokesman Kenneth H. Bacon occasionally
release a bit of new information but they have
routinely allowed the briefings to remain vague.**

O thers feltthatN A TO w asunresponsive to questions®* M any reporters
feENATO lied in attem ptstom ake a fafled operation look lke a sucoess.
N ew somganizationsprotested the inform ation black-out. T early A pril
1999, seven new s organizations sent a letter to Secretary Cohen
denouncing the restrictions and urging hin t© rlax the rmuiles so they
could betterinform the public * T reaction to this, K en B acon convened
am eeting w ith the new sorganizations and agreed to r=2lax som e of the
miles.H ow ever, the bulk of the restrictions on operational infom ation
1em aned. The constant stream of antd-M ilosevic’s dem onization led
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many reporters © equate M ilosevic’s and NATO ‘s propaganda
m achines. C riticiam s subdued asNA TO becam em ore forthoom Ing on
the shortoom ingsof its cam paign and began to releasem ore nfom ation
afterseveralw esksofm ilitary action.

Second, NATO serously eroded its credibility when itreleased false
nform ation, unverified rmum ors, and exaggerated speculations about
w hatw ashappening inside K osovo .Jam ie Shaehasm antained thathe
paid extra attention to releasing only factually correct inform ation and
argued that he discarded m any mm ors and allegations that, he felt,
w ere not substantiated *” H ow ever, degpite Shae’s carefiiness, n its
eagemess t© convince the media, NATO did not always handle
Inform ation w ith the care itrequired and, on severaloccasions, released
false mfom ation.

On 29 M arch, NATO announced that Yugoslavia had assassinated
Fehm iA gani @dvisorto Torshin Rugova) and five otherm flitants.This
w asnottme and tw o days Jater; NATO had to retract its statem ent

In theirzeal to dem onize M ilosevic’s regin e, severalNATO leaders,
cluding Prim e M Inister Tony B lair, G erm an Chancellor G erthard
Schioeder; and the U S . gpecilenvoy forw arcrin es, allpublicly clain ed
thatM ilosevic’s forceshad killed tens (if nothundreds) of thousands
ofK osovarA Ibanians. The figures tumed outto be largely exaggerated .
A sofM ay 2000, the ICTY had exhum ed 2,108 corpses from various
m ass graves across K osovo.

Severaltin es, to avoid taking regponsibility forcollateraldam age caused
by its own forces, NATO 1eleased false and unsubstantiated
Infom ation . Forexam ple, w hen tw o F-16sm isekenly hittw o civilian
convoys nearD pkovica (14 April1999), SACEUR firstaccused the
Setbs.Lateron,afterN A TO killed 80 A Tbanian refiigees In the K orisa
com m and baracks, the A Tliance nitially blam ed the Serbs.

Third, w ith som e Inform ation releases, NATO m ay have eroded its
operational capabilities and given M ilosevic substantial advantage or
affected his decisionm aking to the detrim ent of NATO objectves.
Catering to various audiences fational audiences, Setbian forces,
Serbian leadership), the allieshad som e difficulties reconciling how t©
soeak w ith a single consistentm essage. A sa result, NATO may have
given the Yugoslavs equivocal signalsas to its intentions, capabilities,
and resolve— thism xedm essagem Ighthave extended the cam paion’s
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duration . For exam ple, at the opening of the w ar, President C linton

announced he had no intention t© send ground troops Into hamm ‘sw ay.
The President w as catering to the Am erican audience who did not
support losing too m any lives forK osovo .M eanw hile, the satem ent
m ay have led M flosevic to conclude thatN A TO ‘s effortw ould sin ply
e half-+hearted and encouraged hin t© adopta posture of w aiting out
theA Hiance #

N A TO ‘spublic announcem entsof its Intended targets, attin es, allow ed
M flosevic to m anipulate the situation to his benefit. A fier NATO
announced it was ready to stdke the radio-television station, the
Yugosilav authorities orderad a few w orkers into the targeted building.
These w orkersw ere am ong the casualties of the bom bing >°

Public announcem ents of disagreem ents betw een A Tliancem em bers—

T particular on the need for planning a ground operation or on the
Jegitim acy of goecific targets— m ay have enticedM Tosevic nto believing
that his strategy of division may work. M ilosevic lkely entered the
cam paign kaming a lesson fiom Saddam Hussein’s experience w ith
Operation D esertFox 1 1998— thatthem osttheW estem A Tliance could
m ountw ould be a short, relatively painlessbom bing exercise thatw ould
leavehin In a stongerposition ntemally and extemally afterthe dust
settled . Them xedm essagesm ay have keptM ibosevicholding onto this
In age and kepthin from entertaining serious peace discussionsm uch
Jongerthan ifNA TO had been ablke to spesk w ith a tmily unified voice.

Countering Serbian Propaganda

M uch of the criticiam addressed by officialsto theNA TO ‘sPIstucture
focused on its perceived hability to effectively counterM flosevic’s
propaganda and efforts to degtabilize the coalition .M ilosevic’sregin e
propagandam ostly consisted of describing K osovo asan intemalaffair
and denouncing N A TO ‘s barbaric aggression aganstYugoslkavia.

A tthe start, NATO and itsnationsw ere curiously illequipped to deal
w ihM fosevic’'spropagandam achine.Early I thew ar, and w ith a saff
of five, NATO PI did not have sufficient resources to m onior the
Yugoslav m edia. n addition, the A Tliance w as shortof saffw ith local
Tenguage capabilites.N otuntilm 3-A pril1999,w ih the reorganization
ofNATO PI,didNATO havequalified personnel tasked w ith m onitoring
the Yugoslavm edia.By the sam e token, NA TO ‘s ntemetW eb siewas
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not translated nto Serbo-Croat due t© a Jack of resources’™ Even
w ithout Serbo-C roat language m aterial, NATO W €b sites reoeived
frequent hits from w ithin Yugoslavia— though how effective or far-
reaching English (orFrench) m essagesw ere isunclear.

NATO also had difficulties reacting to Yugoskhvia’s exploiation of
collateral dam age. The m edia devoted considerable attention to the
collateral dam age issue. A lthough only 20 bom bs w ent astray w ith
deadly consequences (cutofa totalof23,000 ordnance dropped) , stories
aboutcollateraldam agem ade up t© 23 percentofw arcoverage on the
three netw orks. (Table 2 summ arizesCNN coverage to som e collateral-
dam age Incidents.) A gain, itw as the Setbsw ho controTled on the ground
access, thus itw as fareasierto get filn footage of alom b thatstuick a
hom e than one thathita com m and bunker.

Date Incident # of stories
7M ay 1999 Chinese Em bassy 212
14 April1999 D jkovica 60
13 M ay 1999 K orisa Comm and Post 31
12 April1999 G redlica 25
23 April1999 RTS Station 19
5 April1999 A leksina 16
1May 1999 Luzanne Bridge 13
27 April1999 Surdulica 12

Table 2:CNN Coverage of CollateralD am age

Collateral dam age coverage allow ed M flosevic to set the agenda.
Yugoslavs conttolled the scene of the incidents and they quickly
brought reporters to sites that told a good Yugoslav story (quch as, n
anon-collateraldam age story, the crash site of the shot-down F-117).
The Yugoslav authoritesw ould dissem inate mitial infomm atdon about
these Incidents, creating the first in pression, and let reporters tum t©
NATO foracoountgbility.How ever, NATO ‘s strategy in dealing w ith
nstances of collateral dam age did noteffectively counterM ilosevic’s
efforts. A G eneral, speaking on condition of anonym ity, confided t©
French joumalistSerge H alin ithat: “A llw e had t© do w as announce
thatw ew ere Jooking Into the Incidentand release the infom ation tw o
w eeks Jaterw hen nobody cared anym ore ”*? Butthatw asnotNATO ’s
approach to these ncidents.
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In fact, NATO regponded m an ill-advised and nadequate way to
collateral dam age incidents. NA TO ‘s approach only perpetuated the
storiesand gave B elgrade m ore credibility. Tn the case of the D pkovica
ncident, NATO firstdenied any Involvem ent @ccusing the Yugoslavs) .
NATO then asserted that A llied pilots had only bom bed m iliary
vehicles. Thenextrelease w asan acknow ledgem entthatone F-16 m ight
havelbom bed a civilian convoy. Thisw as follow ed by a press conference
focused on the tape recording of the voice of the relevant F-16 pilot
wkngw ith the CA O C to illustate the difficulbes of entifying targets,
and Jaterby an acknow ledgem entthatthe voice recording had nothing
to do with the Incident. It took 5 days for the A lliance t© finally
acknow ledge all the facts that had firstbeen released In a m atter of
hoursby B elgrade: thattw o F-16 had struck tw o civilian convoysN orth
of D gkovica, killing a num berof civilian refugees. n the case of the
Korsa comm and postin lateM ay 1999, NATO again firstrefused to
acknow ledge thatany civilianshad been killed . ttook NATO 2 daysto
acknow ledge the facts.

By delaying Inform ation, m akingw id @nd unfounded) accusationsand
dissem Tnating false infom ation, NATO dam aged its credibility. This
prolonged the story forasm any days as ittook NATO to fnally come
clean on the facts. NATO failuresgave som e credibility to the accuracy
of Serbian rEporting. A m ore effective approach would have been t©
readily acknow ledge m istakes, explain w hy they happened, and m ove
forw ard to the next issue. A s such, the story w ould have died a natural
desthm uch fager A case npointisthebom bing of the Chinese Em bassy.
Ttook only 2 days forthe U S .govemm entto find outhow them isake
happened. A s a reault, the story about sorting out the facts died very
quickly andNA TO w aspraised forbeing forthoom ing.

Concluding Remarks

A stonishingly enough, as it prepared t© go t© war agamst another
nation in a difficult context, the A Tliance underestin ated and did not
adequately prepare for fighting them ediaw ar.

Enoneous assum ptions (such as the duration of the cam paign) and
Tnadequate planning handicapped N A TO ‘s public lnfom ation effort.
Asaresult, the NA TO public Inform ation office w as understaffed and
overw orked and could noteffectively ulfill tsm ission during the itdal
period of A 1lied Force.
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Public Infomm ation w as not closely linked to operations cells at the
begining of A Tlied Force . Liong experience has show n that PT canmnot
be effective In the context of m odem m ilitary operations w ithout a
close association and understanding of operations. A s the m edia is
part of the m odem battlespace, com m anders m ust integrate PT nto
battle plan, m uch lke any otherw espon .M issing ordeficient lnksw ith
operations leave PIofficials i1l inform ed, and therefore illequipped to
briefthem edia, asoccunred w th NA TO in A Thed Foree’s midalw esks.

Restrictive inform ation policy tamished NATO ‘s credibility and
provided fora confiised and unclearpicture of w hatw as happening,
fueling debate and controversy across the w orld.

NATO was illprepared to handle the civilian casualbiesflam ages issues.
Joumalists frequently found NATO unable orunw illing to quickly adm it
o the tuth,, leavingM ilosevic tin e to exploitfurthercollateraldam age
cidents t underm meNATO and supporthisagenda.

H aving m ultple briefings across the A lliance forincipally B russels,
London,W ashington) enabled the A Tliance to dom inate them edia gpace
throughoutthe day and to speak m ore effectively to differentaudiences.
H ow ever, this also opened the door form ixed m essages and required
significantresources forcoordnation that, agan, w ere notavailable at
the outset of operations.

A scalled forth above, the A Tlied Force experience suggests a num ber
of lessons identified for NATO and other coalitions for public
nform ation In future operations > W e can only hope thatNATO and
its constituent nations adopt these PI lessons so that an effective PT
policy can be a forcem ultpliermatherthan am eansof sim plym anaging
crses thatoccurduring operations. A sA dm alE Ilis concluded:

Properly executed 10 could have halved the
length of the campaign >*

Public inform ation isa critical com ponentof the soft=side of Infomm ation
operations and deserves serious focus before— rather than after
NATO ’snextm iliary operation.

*See forexam ple, Jam ie Shae, The Kosovo Crisis and the Media: Reflections of
a NATO Spokesman , A ddress to the Summ er Forum on K osovo organized by
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the A tlantic Council of the United K ingdom and the Trades Union Comm itee
for European and Tiansatlantic Understanding, Reform Club, London, 15
July 1999.See alwo, A lasair Cam pbell, “Com m unications Lessons forNATO ,
the M {litary and M edia,” RUSI Journal, August 1999, 144 /4, 31-36.
A s quoted 1n Bob Shacochis, “Pens and Sw ords: A Positive D ynam ic forthe
U S.M edia and M ilitary,” The Harvard International Review, W Inter-Spring
2000, p.26.
*Secretary Cohen and G eneral Shelton, USA |, Joint Statement on the Kosovo
After-Action Report, presented before the Senate A m ed Sexvices Comm ittee,
14 O ctober 1999. Available at www defenselink m i1:80 fhew s ct1999/
b10141999 bt#78-99 him 1
‘Adm iral Jam es Ellis, U S. Navy, Comm ander-in-Chief, Southem Europe
(NATO CINCSOUTH) and Comm ander-in-Chief, U S. Navy, Europe
(CINCUSNAVEUR), A View From the Top,” briefing, 1999.
°*M nisre de laD éfense, Les enseignements du Kosovo: Analyses et références,
Paris, D él&gation a la Comm unication de la Défense O ICOD ), novem bre
1999, p 38.Avaikblk atwww defense gouv fr
¢In the early seventies, only three netw orks existed: ABC ,NBC, and CBS as
well as a public network, PBS. Today, these netw orks are com pleted w ih
three CNN outlets CNN, CNN Intemational, and CNN ), three C-SPAN
netw orks,M SNBC ,CNBC , Fox new s channel. This, of course, does noteven
consider local stations, radio stations, nor Intemational netw orks and
programm Ing w ith reach nto the United States.
"Jam e Shae, Presentation to the United States Tnstitute of Peace Sem lnar on
“TheM edia and NATO in Kosovo: Partners or Partisans,” W ashington DC, 4
April 2000.
8Steven Brill, "W arG ets the M onica Treatm ent,” Brill’s Content, 2 /6, August
1999, p 101-103.
*The GSM system w as the only =lisble comm unication system in the country .
O themw ise, com m unications would have t© go through the state system ,
notoriously unreliable, but also under sate surveillance.
°A ssociated Press, “On the Tifo Front, M ilitary Plays Ik Consewative,” The
Washington Times, 12 April1999,p 11.
“ETlen Gamem an, “hfom ation About W ar Is Tightly Contiolled. R eporters
have to accept Pentagon'’s slanton action,” The Baltimore Sun, 7 April1999.
“There is anecdotal evidence that the Y ugoslv quickly leamed the pattem of
NATO ’s bombing mmns, as m any officers have acknow ledged, publicly or
privately.W hetherthe Y ugoslv leamned thisw atching CNN orw ith thefrown
soies sanding at the outskirts of the bases rem alns o be seen.
PThom as Lippm an and D ana Priest, '"NATO Agrees to TargetBelrade,” The
Washington Post,31 M axch 1999, p A1l. Several reporters disagree, arguing
the expanded list of target w as comm on know ledge.
*PaulH .W eaver, “Thenew Jumalisn and the old-ThoughtsA flerW atergate,”
The Public Interest, Spring 1974, p 74.
BSCenter forM edia and Public A fiairs, “Crisis In K osovo: TV New s Coverage
oftheNATO Strkeson Yugoskvi,” Media Monitor, X TIT/2,M ay-June 1999.
A s expressed by Brookings Tstitution specialist Ivo D aalder. See Tvo H .
D aalderandM ichaelkE .0 ‘Hanlon, Winning Ugly: NATO's War to Save Kosovo ,
W ashington, D C, The Brockings Tnstdhition, 2000.
YCenter forM edia and Public A fiairs, “Crisis In Kosovo: TV New s Coverage
oftheNATO Strkeson Yugoskvi,” Media Monitor, X TIT/2,M ay-June 1999.
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New York Times conespondent Steven Erlangeron CNN Reliable Source, 3
April 1999.

PFor exam ple, CNN lostabout $1 m illion 1 equipm entbumed, destroyed or
confiscated during the K osovo crisis. Peter Johnson and G ary Levin, “Costof
W ar,” USA Today,29 April1999,p 3D .M any reporters have been threatened
or abused by Y ugoslav authorites. Tialian joumalist Lucia A nnunziata and
French TV mporter M em ona H interm an w ere both (@m ong others) mughed
up and expelled by Belgrade authorities. See “Abuse of reporter cutrages
Talians,” European Stars and Stripes, 18 April1999,p 7.

“CNN refused to do any coverage of Am anpour’s ciroum stances. Eason Jordan,
CNN ’s executive In charge of globalnew s-gathering, explained that “the story
isnotwhathappens to CNN Joumalists. The story is the bom bing of Serbia,”
I CharlesLane, “A rW arSerbia SchaklesCNN ” The New Republic,10 M ay
1999. How ever, other new s organizations m ade Serbia’s m edia relations part
of the story. Both CBS and ABC interview ed their own conespondents after
they w ere detained, nternrogated, and expelled from Y ugoslavia on 25 M arch.
French television also broadcast several segm ents on the sam e theme.
“These cluded facilities n Aviano, Taly fear the Combined A irO perations
Center (CAOC) and a principal NATO airbase for the operation); NATO
H eadquarters In Bmssels, Belgim ; Skopje, M acedonia fear the borderw ih
Serbia Kosovo area) and w ith NATO forces in M acedonia); and Tirana,
A Tbania Wwith NATO and national relief efforts and the U S. Task Force
Hawk).

“That's m ore coverage on day one than on the first day of the ground war
during the Gulf W aror than follow Ing Princess D iana’s death n 1997.

A w de range of works have com e out Jooking at the path to the war. The
follow Ing three w orks represent a valuable (end hopefully representative)
ectum of W estem view s of events: Tin Judsh, Kosovo: War and Revenge,
New Haven and London, Y ale University Press, 2000; See also 'vo H .D aalder
and M ichaelE .O ‘Hanlon, Winning Ugly: NATO's War to Save Kosovo ,cp cit;
and, Barry R . Posen, “The W ar for Kosovo: Setbia’s PoliticalM ilitary
Stategy ”” Intemational Security, vol. 24, no. 4, Spring 2000, pages 39-84.
A common estm ate atNATO headquarters w as that the political consensus
for continuing the strikes would not last more than 4 to 6 days.A memo
circulated betw een the B ritish and G erm an NATO representativeson 20 M arch
1999, reflected that sentim ent: “Politicalw ill to see through NATO ’s threat of
m ilitary action is not guaranteed if it does not achieve results w ithin 4 t© 6
days,” quoted n Tin Judah, Kosovo: War and Revenge, op cit., p. 235.
*Dana Priest, "Rigk and Restrait: W hy the A paches never flew 1 K osovo,”
The Washington Post, 29 D ecember 1999. A rticle can be found at: htp:/
propl orgfucnew 59912 /H91229mn hitm  This is well discussed In: Ivo H .
D aalderandM ichaelkE .0 ‘Hanlon, Winning Ugly: NATO's War to Save Kosovo ,
op. cit.

*The nature of NATO decisionm aking, how ever, did ease this pressure
som ew hat. Thekey factorimnNA TO decisionm aking isunanin ity .A unanin ous
vote was required to start the bom bing cam paign. In theory, one m ght have
been required to stop it. Thus, as Jong as no clear-cutdecision w as required at
the N orth A tlantic Council NAC) rlated t© contmuing the bom bing, no
single nation (other than, perhaps, the United States) could easily end the
bom bing.W hile m ore than one NATO govermm entw as troubled by the course
the cam paign ook, noteven the G reek governm ent W ith the G reek population
the m ost pro-Serbian of any NATO population) seem s to have seriously tried
to end the cam paign w ithout som e degree of NATO victory in hand.
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#'This represents a great change In the m edia environm ent. Several decades
ago, politicians could speak w ith separate m essages to overseas and dom estic
audiences w ithout difficulty . Today, w ith the instant and w orldw ide reach of
the media (such as CNN ), Am erican politicians (end other significant
ndividuals, such as Pentagon briefers am id a conflict) do nothave the uxury
(ebility) to distinguish betw een audiences In this way . Thus, a m essage m eant
manly o foresall ntemal criticism ofm flitary action also hit foreign audiences
(such asM ilosevic) who m ay not have been an intended target.

%See forexam ple, D epartm ent of D efense, Briefing, 25 M arch, 26 M arch, 27
M arch, 29 M arch 1999. This situation is a real contrast to earlier NATO and
coalition operations mvolving the United States and the United K lngdom . Tt is
difficult to think of an operation prior to A Ilied Force mvolving UK and U S.
forces In which the siation w asnotreversed, w ith the United States releasing
m ore inform ation.TheU S .governm ent (especially the D epartm entofD efense)
adopted a m ore restrictive policy regarding inform ation release during m iliary
operations through the end of the 1990s w hile the United K ingdom seem s t©
have decided that m edia reporting is a key battlefield and that effectively
presenting and releasing nfom ation is a key tool n w iming that battle.
#public A ffairs Guidelines are nternal Nnstuctions detailing aking points
forpublic affairs officers to use w ith the m edia.

*N ot that there are not U S. officers who view public affairs i this light as
well. For a discussion of som e national differences during NATO ‘s inital
period on the ground n Bosnia, see: Pascale Com belles Siegel, Target Bosnia:
Integrating Information Activities in Peace Operations: The NATO-led
Operations in Bosnia-Herzegovina: December 1995-1997,W ashington,DC,
N ational D efense University Press, 1998.

*That process lasted after the war. For exam ple, In a long article on the
deploym ent of Apaches (Task Force Hawk) In support of the air war, The
Washington Post repeated clain s from unknown U S . officials that France and
Taly sionificantly delayed the deploym ent. O ana Priest, "R ik and R estaint:
W hy the A pachesnever flew in Kosoov,” The Washington Post, 29 D ecem ber
1999. The article can be found at: http://propl org/fucnew s/9912nn/
991229rmn htm Priest does not seem to have interview ed either French or
Talian officials. H aving spoken to num erousU S . and allied personnel involved
w ith A Joania operations, the clain ed problem s caused by alliesw ere exaggerated
as part of a process w ithin the U S. system to avoid blam e for Task Force
Hawk'’s troubled deploym ent.

*This is discussed I finther detail n Pascale Combelles Siegel, Did NATO
win the media and does it matter for C2 research? Presentation forthe CCRTS
sym posim , M onterey, June 2000 @vailable via: www dodccrp o1g) . For a
discussion of the air strke stategy, see, for exam ple: Daniel Bym an and
M atthew C .W axm an, “K osovo and the G reatA irPow exD ebate,” International
Security,vol.24,n0.4,Spring 2000, pages 5-38.

#The reasons for excluding SHAPE PI fiom the Kosovo PI operation about
Kosovo 1rem ain unclear.

*A lagairCam pbell, Prin e M hiserB lair'sm edia gum, describes the situation :
"W hen Isaw the NATO press service, Iwas am azed thatJam i w as stll alive.
He was doing his own scrpts, fixing his own Interview s, attending key
m eetings, handling every enquiry that cam e hisway, Jaxge and small. Hewas
the fiontm an for the w hole cam paign, yetw as expected to do his job w ithout
adequate support,” A lasair Cam pbell, Prin e M nister B lair’s press secretary,
recalled NATO ‘s press operation In the follow Ing term s: I “Com m unications
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Lessons forNATO , the M ilitary and theM edia,” RUSI Journal ,vol144,n°4,
August 1999, p 32.
*Jam de Shae, presentation to the United States Tnstitute of Peace, W ashington,
DC, 4 Aprl2000.
*NATO headquarters, the British M inistry of D efense, the Pentagon, the
State D epartm ent, and the W hite House briefed reporters on a daily basis.
Only the W hite H ouse usually does. O ther coalition m em bers (such as France)
chose a m ore subdued approach, m eeting w ith reporters on a as-needed basis
and holding only occasional press conferences.
*Dr. Jam i Shae as cied In M aj. Gary Pounder, USAF, “Opporunity Lost:
Public A flairs, Infom ation O perations, and the A ir W ar against Serbia,”
Aerospace Power Journal, Summ er2000,p 67.
*M aj. Gary Pounder, USAF,Op.Ci, p 66.As a rwsult, such form ation as
the num ber of aircraft mvolved in m issions, types of omnance dropped,
selected targets, w eather conditions, rough estim ate of dam age nflicted to the
Yugoslav forces and infrastructure w ere wutinely w ithheld fiom the press.
W ithin the United States, itseem s clearthatthis 1in ited release of nform ation
represents a clear change of policy and continues to affectpublic undersanding
of A Tlied Force. A s of this writing, alm ost 2 years after A Tlied Force, the
quality and extentofpublicly released infom ation is sparse and poor com pared
to the sam e types of nfom ation released during and follow Ing O peration
D esert Stom . Com pare the D epartm entof D efense’s official reports follow Ing
the tw o operations and this clear change becom es clear. Interestingly enough,
this seem s to be the reverse w ith at leasta few U S. allies, asboth the UK and
French afteraction and lessons reports from  the cam paign against Serbia are
m ore extensive than those welease after the w arw ith Traqg.
“Jam ie Shae, presentation to the United States Institute of Peace, 4 April
1999.
“Thism htnothave been necessary . B roadcastfootage of Y ugoslav authorites
(Including m ilitary personnel) shoving refiigees aboard tramns (ncluding cattle
cars) in Pristina w as enough to rem Ind Europeans of their darkest m om ent.
“For exam ple, In early April, Gem an officials ndicated they had evidence
thatM flosevic had planned the m ass expulsion of K osovo A Iranians known
as Plan Horsehoe) and detailed the evidence that supported their clain . Later,
NATO docum ented m ass graves w ih satellite pictures.
A good summ ary of reporters’ discontentw ith NATO ‘s regulations appearsd
m: Jam es K itfield, “"Comm and and Contol the M essenger: The m edia feels
used and abused after Pentagon m anjpulations of nfom ation during the w ar,”
National Journal, 11 September 1999, pp 25-46.
“Ellen Gamem an, “Infom ation About W ar Is Tightly Controlled,” The
Baltimore Sun,7 April1999.
“For exam ple, M agaret Evans (C anada B moadcasting Com pany) : “I'd ke t©
have my questions answ ered, period. I'm tired of straightforw ard questions
being answ ered by a stream  of thetoric” Fora review of the m edia critician s,
see Jam es K itfield, “"Comm and and Contol the M essenger: The m edia feels
used and abused afterPentagon m anipulations of nform ation during the K osovo
war,” The National Journal, 11 September 1999, p.25-46.
*The follow Ing organizations signed the letter of protest to Secretary Cohen:
The New York Times, The Los Angeles Times, The Wall Street Journal , NBC
News, CNN and the A ssociated Press. For m ore inform ation, see Felicity
Barringer, “Ediors Seck M ore Tnfom ation On The A irW ar” The New York
Times, 16 April 1999.
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#7Jam je Shae, comm ents at the United States hsttute of Peace, 4 April 1999.

“M r. A ganiw as executed three w ecks later, in unclear circum stances. O thers,
such as Baton Haxhiu, editor of Koha Ditore , survived the war. See Paul
Quilts and Fran¢ois Lamy, Kosovo: Une guerre d’exceptions, Rapport
d’inform ation, Comm ission de la D éfense, A ssem blée N ationale, Paris, Les
docum ents d’infom ation, p90.

*“The President took a substantial am ount of criticism I the political arena
(from Senator John M cCain, forexam ple) and in the m edia on this satem ent
abandoning one m ilitary option. M any observed that announcing one’s
Ttentions w as not good stategy .

A detailed enquiry was conducted by the French NGO Reporters Sans
Frontéres Reporters W ithout Borders) . See R eporters Sans Frontiéres, Les

bavures médiatiques de I’OTAN, D ossiers et rapports de m ission, 1999.

10 ne could argue due o a lack of In aghation — how m any expatriate Serbs or
Serbo-C at speakers are there in NATO ‘s 19 nations who could have been
put on contract to translate NATO material? And how expensive m ight this
been 1 the context of a m uld-billion dollar operation?

*“La guerre du Kosovo ou Yescalade tous azimuts,” Stratégique, n° 74-75,
1999,p 12.

PTuse the temm lessons identified in preference to lessons learned .W e seem
not to leam m ost lessons, but to dentify them , forget m ost, to eleam them
again In another context. W riting lessons . an environm ent lke this or n
kssons learned reports) is only an hithl step In this process.

%A dm fral Jam es Ellis, U S. Navy, Comm ander-in-Chief, Southem Europe
(NATO CINCSOUTH) and Comm ander-in-Chief, U S. Navy, Europe
(CINCUSNAVEUR), YA View From the Top,” briefing, 1999.



