Civil Aviation and U.S. Foreign Aid:
Purposes, Pitfalls, and Problems for U.S. Policy

Hans Heymann, .

January 1964

R-424-RC

$700 MAIN ST. + SANTA MONICA « CALIFORNIA 90406 —m———



DDC AVAILABILITY NOTICE

Qualified requesters may obtain copies of this report from the Defense Documentation

Center (DDC).



Civil Aviation and U.S. Foreign Aid:
Purposes, Pitfalls, and Problems for U.S. Policy

Hans Heymann, Ir.

January 1964

R-424-RC

1700 MAIN ST. * SANTA MONICA + CALIFORNIA 90406 ———— e



Copyright © 1964

THE RAND CORPORATION



~iii-

PREFACE

AS PART OF ITS PROGRAM of self-sponsored research, The RAND Corpora-
tion has supported a study of United States experience and policies
in assisting the growth of civil aviation in underdeveloped countries.
This RAND Report presents some of the results of that study and dis-
cusses a number of major policy implications. Some of the views and
findings contained herein have already been made available to U.S.
Government departments and to other interested groups, particularly
in connection with the author's work with the Office of the Assistant
Secretary of Defense (International Security Affairs), with the
Director of the Bureau of the Budget, and with the Assistant Admini-
strator for Program, Agency for International Development. The
present Report, however, seeks to treat the subject in a more com-

prehensive and systematic fashion.

In connection with the present study, the author visited a
number of countries in Africa, Asia, and the Middle East in which
U.S. aviation assistance has played an important part. First-hand
observation of aviation development problems in Afghanistan, Ethiopia,
Iran, Pakistan, and Thailand proved particularly helpful. The author
obtained some insight into Soviet aviation policy through visits to
the Soviet Union in 1956 and 1960, the latter as a member of the U.S.

Air Transport Delegation.

Readers of this Report may find it helpful to refer also to a

related RAND-sponsored study by T. F. Cartaino, Technological Aspects

of Contemporary and Future Aircraft for the World's Less-Developed

Areas, RM-3060-RC, July 1962,
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The author acknowledges with gratitude the extensive help and
advice he received from numerous officials of the U.S. Government,
particularly from those concerned with international aviation matters
in the Federal Aviation Agency, in the Department of State, and in
the Civil Aeronautics Board. Officials of the International Civil
Aviation Organization, the Air Transport Association of America,

Pan American World Airways System, Trans World Airways, Inc., and
several European carriers also gave generously of their time and
experience. Names of the individuals to whom the author is indebted

are too numerous to list here.

The study has also profited from the critical comments of RAND
colleagues Armen Alchian, Francis T. Cartaino, James F. Digby, Leland
L. Johnson, Richard H. Moorsteen, and Harriett E. Porch. Conversa-
tions with Wilfred Owen of the Brookings Institution, Franz Wolf of
Robert R. Nathan Associates, Robert C. Lester, and Frank E. Loy were

also most helpful.



SUMMARY

OVER THE SIX-YEAR PERIOD 1956-1961, the United States provided almost
$300 million in assistance to civil aviation in underdeveloped coun-
tries. Export-Import Bank loans for the purchase of aircraft, Devel-
opment Loan Fund loans for airfield construction and improvement, and
Agency for International Development grants for a variety of aviation
purposes were the principal instruments of aid. Assistance was also
provided through the International Civil Aviation Organization and
through the U.S. international air carriers who played a significant

role in the development of local flag airlines throughout the world.

The dominant factor in shaping this aviation assistance, from a
public policy point of view, was the U.S. desire to promote the cause
of international air transport, to enlarge the American role in it,
and to derive some political benefits as a consequence. The last
purpose, particularly, has accounted for a very large share of U.S.
aviation assistance expenditures. The bulk of U.S. aid has been
directed to the international phases of aviation, to the relative
neglect of internal or regional air transport within the underdevel-
oped areas. U.S. preoccupation with international aviation has
struck a highly responsive chord among the political leaders of many
underdeveloped countries, whose desire for prestige drives them to
seek palatial air terminals, costly jet aircraft, and national flag
airline operations on international routes, rather than to pursue
the more practical and urgent problems involved in developing domes-
tic aviation. U.S. aid projects have not succeeded in discouraging
this trend, and in some major instances have failed to achieve the

favorable political effects that were sought.



Little support is found in this study for the belief that U.S.
foreign policy purposes are especially well served by an enlarged
American "aviation presence" in underdeveloped areas. In fact,
serious inefficiencies might be introduced by a "forced" U.S. air
carrier service. The lack of novelty of modern aviation in even the
remotest areas, the fact that Western aviation services are already
ample in most areas, and the potential conflict with local ambitions
suggest that in most underdeveloped countries the political value of
adding a U.S. carrier service would not be great and in some cases
might be negative. In spite of the dramatic and spectacular quali-
ties of aviation, the enthusiasm it evokes tends to be short-lived.
In the final analysis, its success depends on sustained, patient
effort over many years. Concentrating on the quick and spectacular
in aviation often leads to disillusiomment and frustration. Nor
should the United States look to civil aviation assistance as a
bargaining device in air rights negotiations. However desirable
from other points of view, aviation aid cannot be effectively used
as an object of barter or as an instrument of moral or political

suasion.

Soviet bloc air routes and aviation technical assistance have
expanded steadily but modestly in Asia, Africa, and Latin America.
While this expansion is, in some respects, an undesirable develop-
ment from the U.S. point of view, it also poses serious difficulties
for the Soviet bloc and promises in some degree to benefit the West
by revealing Soviet technical inferiority. The Soviets' competitive
performance in civil aviation has been poor, and the political bene-
fits to them have been trivial. Moreover, future Soviet civil avia-
tion expansion will be limited by a number of factors. In general,
it is difficult to see how these activities can be considered a
serious threat to U.S. interests in these areas, and there would
seem to be little cause for adopting a negative strategy aimed

simply at blocking this expansion.

On the other hand, this study concludes that U.S. aid programs

have given insufficient attention to the positive economic and social
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development possibilities inherent in aviation. With very modest
initial capital outlays, rudimentary fixed installations, and a
remarkably flexible production unit, aviation can quickly provide
transport capacity that can cut through the isolation that stems
from inaccessibility. Moreover, by linking air transportation with
important social services (agricultural, medical, educational, and
so forth), its developmental effects on remote areas can be greatly

enhanced.

A properly designed program of aviation development can promote
U.S. aid objectives in important ways. As a transportation mode,
aviation can provide a major supplement to a country's social over-
head capital. As an economic development tool, aviation can carry
out exploratory and pioneering functions that may help to establish
market relationships for isolated areas. As a modernizing element,
aviation can develop technological disciplines and human skills.
And as a political-security instrument, aviation can assist govern-
ments in extending and strengthening their effective control over
inaccessible populations. But aviation cannot be treated as an
isolated project or separate field of activity. It must be an
integral part of a country's development plan, and the relative
priority accorded aviation as against other kinds of activities
can only be decided in the context of the total situation in the
country concerned. Future aviation aid projects, therefore, to
have a reasonable prospect for acceptance and success, should be
based on a much more thorough country survey than has been under-
taken heretofore. A sequence of actions, beginning with the formu-
lation of ground rules and ending with the preparation of an

appropriate report, is proposed toward that end.
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1. TINTRODUCTION

CIVIL AVIATION in the United States today enjoys a technological and
economic pre-eminence that other countries have not so far been able
to challenge. Thanks to the almost legendary prowess of our aviation
pioneers, to the explosive growth of U.S. aircraft manufacture in
World War II, and above all to a long-standing U.S. Government policy
of special promotion and public support, our aircraft industry and

our global system of air transport operations are acknowledged to be
the world's best. It is hardly surprising, therefore, that there
should be a widespread and confident belief in the U,S. aviation com-
munity and in many parts of the U.S. Government that our civil avia-
tion resources constitute a major national asset that can be harnessed
to serve our broad foreign policy interest. The thought is that, in
some measure, the expansion of our aviation activities and influence
abroad will enhance the international appeal and prestige of the
United States and may serve important national security purposes.

More specifically, there is a feeling that, in a world eagerly search-
ing for possibilities of using technological ingenuity and superior
productivity to overcome economic backwardness, our civil aviation
skills may have special potentialities -- potentialities for promoting
the economic growth, the internal security, and the political cohesion

of the newly developing countries.

During the past several years there has been considerable dis-
cussion, both within and outside the U.S. Government, of the possi-
bilities and attraction of providing civil aviation assistance to
underdeveloped countries. 1In 1961, Project Horizon devoted consider-

able space to this issue, strongly endorsing the desirability of such



assistance.” More recently, a statement on international air trans-
port policy, approved by the President, urged that "more intensive
consideration shall be given in the foreign aid program to the con-

tributions that internal and regional aviation programs can make to

fadta

w

economic development in the less-developed countries.' At the same
time, a steady stream of studies, proposals, and urgings have been
directed at the Agency for International Development (AID) by various
other U.S. Government agencies and private groups, recommending spe-
cific aviation aid projects or calling upon the Agency to devote more
attention and larger resources to civil aviation in its assistance

program.

The government's concern with this issue has been sharply accen-
tuated in recent years by the expansion of Soviet bloc civil aviation
activities in the underdeveloped countries, particularly in Africa --
an expansion that is regarded by many as a serious threat to U.S.
interests and to Free World security. The view is widely held that
Soviet bloc "aviation penetration' must be countered or precluded by
vigorous American civil aviation actions, financed largely with AID
funds. Many counteractions have been proposed and some have been

initiated involving sizable U.S. financial commitments.

AID's reaction to these demands for a larger role for civil
aviation in its assistance program has been notably unenthusiastic.
AID officials are basically skeptical of the alleged superior quali-
ties of aviation as a policy instrument. They are unconvinced that
past aid programs in this field have been sufficiently rewarding to
warrant high priority being accorded to aviation as against other
fields of assistance, such as agriculture, health, and education.
They are opposed to the view that aid allocations should be made on
the basis of some fixed hierarchy of priorities among fields of

activity, and believe instead that the composition of aid programs

*Federal Aviation Agency, Report of the Task Force on Natiocnal
Aviation Goals (Project Horizon), Government Printing Office, Washing-
ton, D.C., 1961, pp. 28-31, 135-145.

e
W

Statement on International Air Transport Policy, The White
House, April 24, 1963, p. 1l4.




in different countries must depend upon the special conditions and
the particular development needs and possibilities of each country.
Most important, they are not persuaded that it is a matter of tran-
scendent national interest for the United States to counter Soviet
aviation activities in underdeveloped countries, nor that such
counteraction constitutes a feasible and effective U.S. strategy.
Thus the question of what sort of role civil aviation assistance
should play in the U.S. foreign aid program has become a subject of

considerable controversy.

There are sharply divergent views on at least three major ques-
tions: (1) Does past U.S. experience in fact suggest that civil
aviation assistance can be an effective aid to promote economic
development, bolster internal security, and evoke favorable political
responses in the aided countries? (2) How are American civil avia-
tion development efforts related to and, how well can they support,
broad U.S. foreign policy aims? (3) What, if anything, should be

done to mount a more effective aviation assistance effort?

The present Report is addressed specifically to these three

questions. The first part of the study attempts to review very

briefly the U.S. experience in extending aviation assistance to

underdeveloped countries. The purpose is to indicate the nature and
scope of this assistance, to clarify the aims that have been pursued
and to call attention to both the solid achievements and the serious

pitfalls that can be discerned. The second part examines the three

foreign policy areas that are most directly affected by and concerned
with the subject of U.S. aviation assistance: intermnational air
transport policy; foreign aid policy; and Cold War policy. The pur-
pose of this examination is to ascertain what guidance for the
conduct of aviation assistance can be drawn from these three policy
areas and what special contribution, if any, aviation assistance can
make to these policy areas. The simple categorization of policy into
such distinct areas is, of course, a highly artificial expedient that
neglects the extensive overlap and interrelations that exist among

them; but it may be a useful expedient if it helps to unravel and



clarify the several strands of policy that have become badly twisted

and intertwined. The third part of this study makes an attempt to

consider aviation assistance not as an abstract issue, but in terms

of some of the practical problems that must be overcome if acceptable
assistance projects are to be found that will fit the existing cri-
teria and established procedures of the U.S. foreign aid program. A
sequence of actions is suggested that will improve the likelihood that
an effective assistance effort will be mounted. Finally, some com-
ments on the role of technology in aviation development are contained

in the Appendix.



II. UNITED STATES EXPERIENCE IN AVIATION AID

Scope and Nature of Aid

OVER THE YEARS, the U.S. Government has extended considerable assist-
ance to civil aviation in a large number of underdeveloped countries.
This assistance has flowed through many channels and has been granted
under a variety of terms and conditions. Table 1 details the major
aid grants and loans extended by the United States to the various
underdeveloped countries over the six-year period, 1956-196l. The
total amounts to almost $300 million, but almost half of this was in
the form of Export-Import Bank loans to more than a dozen countries,
mostly to facilitate the purchase of U.S. long-range passenger air-
craft for their national air carriers. The Export-Import Bank was
thus the largest single contributor of U.S. dollar aid in the civil
aviation field, but its contributions can be characterized as aid in
only the most tenuous sense., The Bank's terms for aircraft loans are
only marginally better than credit available to airlines from commer-
cial sources: a standard interest rate of 5-3/4 per cent, a maturity
length of seven years, and a limit of 68 per cent on financing. More-
over, the Bank checks carefully into the applicant's credit worthiness
and extends loans only where prospective earnings are adequate for
amortizing the loan. Under these circumstances, the 'aid" element in
Export-Import Bank loans is surely a minor one. The Development Loan
Fund (DLF), on the other hand, made loans of some $53 million to eight
underdeveloped countries during this same period, and its contributions
clearly contain a significant element of "aid," in that they are typi-

cally very long-term, low-interest loans repayable in local currencles.
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As Table 1 shows, the DLF loans went largely for financing construc-

tion or improvement of international airports to jet-age standards.

The greatest range and variety of assistance in the field of
civil aviation has been that extended by the International Cooperation
Administration (ICA), AID's predecessor agency. From 1956 through
1961, ICA made grants of about $100 million to some 40 countries in
Africa, Asia, and Latin America. The more important projects are
shown in Table 1. They run the whole gamut from surveys of jet air-
fields to operational training for airline personnel and from con-
struction of én aeronautical facility to development of a complete,
modern airways system. For the implementation of many of these
projects, ICA has relied extensively on the technical expertise resid-
ing in the Federal Aviation Agency, whose overseas Civil Aviation
Assistance Groups (CAAGs), backstopped by FAA specialists in the
United States, provide advisory and other technical services to foreign
governments. FAA also operates a training program in the United States

KON

for foreign aviation technicians.

Table 1 also shows that a relatively small number of countries
account for a relatively large share of all U.S, grants and loans.
This concentration is shown graphically in Fig. 1. Although grants
and loans went to more than 40 countries, a dozen countries account
for more than 85 per cent of all such aid. Because of the question-
able relevance from an '"aid" point of view of the Export-Import Bank
loan category, we have shown in Fig. 2 the seven countries receiving
the largest amount of U.S, aid exclusive of Export-Import Bank loans.
Almost two-thirds of this aid was accounted for by only four countries:
Afghanistan, Ethiopia, Chile, and Pakistan, the first two of these

receiving almost half of the aid amount,

In addition to these direct bilateral forms of U.S. Government
assistance, the United States has supported and continues to contribute
financially to various United Nations programs of technical assistance
in the field of civil aviation, all carried out through the Interna-

tional Civil Aviation Organization (ICAO). The size and distribution

e

“During Fiscal Year 1963, these numbered about 175 students.
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Brazil
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Ethiopia [

Pakistan

Indonesia

Israel
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Tunisia
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(30 countries)
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Fig. 1 — Principal recipients of U.S. grants and loans for
civil aviation, 1956-1961

Source: Table 1
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All others
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Fig. 2— Principal recipients of U. S. civil aviation aid, 1956-1961

(excluding Export—Import bank loans)

Source: Table 1
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of ICAO's technical assistance effort is shown in Table 2, Again,
more than 40 countries are currently being aided by ICAO, although

not all of them are the same countries receiving U.S. grants and loans.
As a United Nations Specialized Agency, ICAO obtains its funds both
from the UN Expanded Program of Technical Assistance and from the UN
Special Fund. The former has primarily financed training of techni-
cians in basic and intermediate-level skills, but has also financed
some air transport surveys and other technical aviation counsel. The
latter, existing only since 1959, has supported the establishment of

a number of regional aviation training centers in Mexico, Egypt, Thai-

land, Tunisia, and Morocco and an aeronautical laboratory in India.

Finally, nongovernmental assistance has also played a significant
role. Several of the major U.S. international carriers, especially
Pan American World Airways System (Pan Am) and Trans World Airways,
Inc. (TWA), helped promote the growth of local airlines through affil-
iation, equity participation, or simply through management assistance.
Such developmental airline associations were formed by U.S. carriers
at various times in Greece, Turkey, Egypt, Ethiopia, Saudi Arabia,
Jordan, Iran, Pakistan, Afghanistan, Thailand, the Philippines, and
in many parts of Latin America. Only a few of these relationships
are still in effect: notably TWA's long-standing management assistance
to Ethiopian Airlines, and Pan Am's more recent association with Ariana
Afghan Airlines involving a 49 per cent ownership interest and a measure

of management control by Pan Am,

The U.S. carriers, it should be noted, have not been alone in
entering into such relationships. European carriers, particularly
British, French, Dutch, and Scandinavian, have long followed a policy
of establishing close ties, affiliations, or part-ownership associa-
tions with local flag airlines, and there have been some intense and

g

“The extent to which ICAO's efforts have supplemented and com-
plemented those of the United States becomes apparent upon examining
the details of ICAO's technical assistance program (see ICAQO Bulletin,
Vol. XVI, Nos. 1-2, 1961).
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Table 2

UNITED NATIONS TECHNICAL ASSISTANCE TO AVIATTION THROUGH ICAO

Total Annual Expenditures, 1951-1962
(thousands of dollars)

1951 - 302 1956 - 1,180
1952 - 942 1957 - 1,306
1953 - 1,008 1958 - 1,441
1954 - 754 1959 - 1,529
1955 - 992 1960 - 1,484

1961/62 - 2,976

Distribution by Country, 1950-1960
(thousands of dollars)

Indonesia 1,218 Middle East (regional)b
Iran 1,058 Guatemala
Ethiopia 810 Mexico®
Afghanistan 600 Pakistan

Latin America (regional)b 553 Indiaf

Lebanon 467 Greece

United Arab Republic® 446 Salvador
Thailandd 443 Yugoslavia

Iraq 397 Paraguay

Syria 361 Tunisia/Morocco®
Israel 265 Peru

Philippines 243 Otherh

226
225
217
215
189
159
146
146
128
112
106
825

Notes and Sources:
See next page.
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Notes to Table 2:

%planned outlays.

b . . . .
Total expenditures of regional teams responsible for technical
assistance in a number of countries within a region.

“In addition, during 1959-1964, a regional training institute
is being established in Cairo with a UN Special Fund allocation of
$1,040,000 plus $869,000 in local counterpart funds.

dIn addition, during 1960-1965, a regional training center is
being established in Bangkok with a UN Special Fund allocation of
$1,422,000 plus $1,656,000 in local counterpart funds,

®In addition, during 1960-1965, a UN Special Fund allocation of
$789,540 plus $1,192,000 in local counterpart funds are earmarked for
the expansion of the International Civil Aviation Training Center in
Mexico City (established in 1953).

fn addition, a UN Special Fund allocation of $1,439,000 plus
$6,657,000 in local counterpart funds has been made for the develop-
ment of a National Aeronautical Laboratory in Bangalore over the
period 1959-1964,

&In addition, over the period 1960-1964, a Training Center for
Civil Aviation and Meteorology is being set up cooperatively in
Tunisia and Morocco with a UN Special Fund allocation of $1,156,101
plus $2,205,500 in local counterpart funds.

hExpenditures in countries in this group amount to less than
$100,000 each.

Sources:

U.S. Department of State, Bureau of Intelligence and Research,
"Technical Assistance Programs of the United Nations,' Intelligence
Report, No. 8228, March 22, 1960; United Nations, International Civil
Aviation Organization, Annual Reports of the Council to the Assembly,
1956, 1957, 1958, 1959, and 1960 (ICAO Documents Nos. 7788, 7866,
7960, 8063, and 8140); ICAO Bulletin, Vol. XVI, No. 1-2, 1961, p. 8;
and Institut du Transport Aerien, ITA Bulletin, No. 33, September 11,
1961, p. 907. '




-15-

bitter rivalries among the Western carriers competing for the dubious
privilege of aiding the less-developed carriers in this way. But the
motivations have not always been identical. The British and French,
in particular, have generally pursued a much more openly national-
interest-oriented policy, Affiliation and other administrative or
financial arrangements between, say, British Overseas Airways Corp.
(BOAC) or Air France on the one hand and a flag airline of an under-
developed country on the other, have been encouraged by the British
and French governments as a means of enhancing their political influ-
ence in the aided country or with a view to solidifying metropole or
commonwealth relations with colonies or erstwhile dependencies. 1In
the case of U.S. carriers -- and this also holds true for the two
European carriers, Royal Dutch Airlines (KLM) and Scandinavian Air-
lines System (SAS) -- the motive for such associations essentially
has been commercial. In order to develop their global route systems
and gain "Fifth Freedom'" traffic rights* in an increasingly restric-
tionist world air transport environment, these carriers have often
had to offer technical, managerial, and financial, as well as other
special arrangements designed to offset a local carrier's fear that
its traffic would be pre-empted or its interests impaired by the
superior market power of the big carrier. And in order to make the
long-haul routes profitable for the large carriers, local airlines
have had to be developed and improved so that they might feed traffic
into the large carriers' route systems. But whatever the motives ~--
and they are complex and diverse -- the international air carriers

of the West have unquestionably played, and still continue to play,

“"pifth Freedom'" refers to the last of the "five freedoms of the
air" laid down at the Chicago Convention of 1944, providing technical
and commercial rights of access by carriers of different states to
various kinds of intermational traffic. "Fifth Freedom' traffic
briefly, refers to the right of a foreign airline to carry passengers,
mail, and cargo between two countries outside its own.
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a significant role in the development of local airlines throughout

g

the world.ﬂ

Purposes of U.S. Aid

To further investigate the question of motives, we shall con-
sider more explicitly, from the point of view of public policy, the
various aims and purposes that U,S. civil aviation assistance efforts

have embraced.

At least four major objectives may be discerned and are listed
here in the approximate order of their relative importance: (1) to
further the cause of U.S. civil aviation; (2) to promote the export
of U.S. aviation equipment; (3) to achieve certain short-run political
effects; and (4) to foster social and economic development in the
aided countries. In most instances more than one of these objectives
was pursued simultaneously, and thus an exact ranking is hardly pos-
sible. But at least impressionistically the order in which they are
listed may reflect the relative frequency and intensity with which

these aims were embraced.

(1) TFostering Aviation

There is a pervasive U.S. desire to further the cause of inter-
national civil aviation and particularly U.S. participation in it.
This promotional aim has been an underlying theme of U.S. civil air
policy for many years. It is expressed, typically, in the Federal
Aviation Act of 1958, which seeks to 'encourage and foster the develop-

ment of civil aeronautics and air commerce in the United States and

heate
W

abroad." Even though this statutory exhortation is hardly backed

ole
w

For a description of a variety of airline relationships, see
"Airline Commercial Agreements, Pacts and Consortiums," Aviation
Report Supplement No. 96, Aviation Studies (International) Ltd.,
London, November 1960.

*pederal Aviation Act of 1958, Public Law 85-726, 85th Congress,
$.3880, August 23, 1958, Sec. 305.
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up by Congressional appropriations to that end, the enhancement of

the U.S. role in international civil aviation has been both a prime

objective and a prime consequence of U.S. aviation assistance efforts.

{(2) Promoting U.S. Exports

Promoting the export of U.S. aviation products has also loomed
large as a motive for aviation assistance. There is an acute awareness
in the United States of the commercial advantage of having American
equipment, aeronautical procedures, and the English language accepted
as the world standard, and a desire that the leading position of U.S.
industry in the aviation field continue to make a positive contribution
to the U.S. balance of payments. Thus a certain mercantilist tinge
has been imported to U.S. aviation aid objectives. Insofar as Export-
Import Bank loans may be considered to have promoted U.S. aviation
exports, it is notable that they represent a very significant share

of total U.S. aid grants and loans in aviation.

(3) Securing Political Effects

Perhaps equal in importance to export promotion, or following
very close, is the broad category of political and security motives.
These include such diverse aims as influencing the political leader-

ship of a country, "improving the atmosphere' in a presidential nego-

tiation, achieving some favorable political "impact' on a nation,

bolstering its defense posture, securing a military or political quid
pro quo, and, not infrequently, reacting to or seeking to forestall
an actual or threatened Soviet bloc incursion. Though this is not

always boldly advertised, some of the largest U.S5. assistance proj-

Fante
W

ects were justified primarily on such political grounds; that is,

Through the provision of a modern air-ground environment
throughout the world and through improvement of accessibility of
underdeveloped countries to air transport,

LA
e

The $50 million Kandahar jet airport and Ariana airline
development in Afghanistan, and the $35 million jet tramsport and

airfield development loans to Ethiopia.
*
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they would not have been undertaken had it not been for the special
political considerations that were deemed overriding at the time.

In fact, if these big political programs are disregarded, the conclu-
sion concerning the share of U.S. aid resources devoted to civil
aviation would be revised drastically downward. One is left with the
impression that an unduly modest share of U.S. aid has been allotted

to exploiting the interesting development uses of aviation.

(4) Promoting Development

Last, and unfortunately least important in its effective influ-
ence on past U.S. aviation assistance decisions, is the much-touted
basic U.S. foreign aid objective of fostering economic and social
development in the aided countries, Formally, of course, virtually
all U.S. aviation assistance projects have somehow been justified
in terms of these beneficial development effects. But this formal
justification is all too often an ex post rationalization rather than
the real basis on which the assistance is extended. In fact, it is
probably fair to say that no U.S. aviation assistance project was
ever decided upon purely as a result of an analysis of priorities
among the various internal economic needs of a country. Typically,
aviation aid has been extended on a basis other than a consideration
of efficient alternatives for allocating aid so as to maximize the

developmental benefits.

In short, the desire to promote the cause of international air
transport, to enlarge the U.S. role in it, and to derive some politi-
cal benefits from it, has been a dominant factor in shaping the direc-
tion and content of U.S. aviation assistance to the underdeveloped
countries, Consequently, the bulk of U.S. aid has been devoted to
improving the international phases of aviation -- construction and
enlargement of international airports, improvement of facilities for
long-haul navigation, and financing the sale of U.S. long-range air-
craft -- rather than to the development of internal air transport
systems within these areas. There are, of course, some exceptions,

but by and large this aid has reflected our own governmental and
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industry interests and preoccupations rather than focusing the atten-
tion of the aided countries on their more arduous internal transport
problems. We have succeeded, perhaps too well, in drawing them into
our environment, but have largely failed to draw ourselves into the

task of transforming theirs.

Achievements and Pitfalls

Some Major Achievements

Of the several aims and purposes that U.S. aviation assistance
was intended to achieve, no doubt the most successfully accomplished
were the dual objectives of fostering civil aviation throughout the
world and enhancing the U.S. role in it, Because of U.S. Govermment
and private actions and support, the international air transport
industry stands out today as one of the most modern branches of the
world economy and certaiﬁly the most technologically progressive
element in the transportation sector., Particularly since the end
of World War II, American efforts to develop an efficient global
air transport system have borne fruit in important ways. Enroute
navigation aids, aviation facilities, and local ground environments
throughout the world have been steadily improved, American aeronauti-
cal equipment and standards have been almost universally adopted, and
links have been forged between the developed and the underdeveloped
world that, by now, are generally efficient and well established.

In the process, the horizons for tourism have been enlarged and com-
mercial intercourse quickened. U.S. aircraft dominate the interna-
tional carrier fleets, particularly on the long-haul routes. Aircraft
sales abroad during the period 1955-1961 amounted to $1.7 billion and
constituted the largest single export item from the United States in
some of those years. Foreign aid was a major factor in promoting
these sales (the main tribute should go to the competitive superiority
of U.S. equipment) but the ready availability of Export-Import Bank

credits surely facilitated these sales.
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The aim of fostering economic and social development in the aid-
receiving countries was attained to a much more limited extent. This
is so partly because U.S, aid policy generally espoused this objec-
tive only half-heartedly and partly because the developmental benefits
from some major aviation projects will be slow to bear fruit. But
some benefits are even now apparent. For example, the large expendi-
tures that have been made in many underdeveloped countries on facili-
tating and improving their international air communications have opened
up these countries to external tourist and commercial access, have
added to their foreign exchange earnings, and have had numerous, less
visible, indirect economic and social benefits. In some countries,
local flag carriers have been established or improved with the help
of U.S. aid and air carrier associations; in the outstanding cases
of Ethiopia, Pakistan, and Turkey, vitally useful internal and regional
transport networks were created that permitted new resources to be
discovered, people to move about more readily, and inaccessible regions

to be opened to development.

Some Serious Pitfalls

Unfortunately, these highly desirable internal route systems have
been developed to a far too limited extent. The fact that the pre-
ponderance of U.S. aid was oriented toward improving the international
air links has meant that relatively little energy was left over in
most underdeveloped countries to advance their domestic air transpor-
tation. In this respect, U.S. aid has undoubtedly fallen short of
extracting the full development benefits that may be inherent im
aviation. But it may have done worse than that. In some measure it
may actually have retarded rather than stimulated development, insofar
as it failed to discourage certain unfortunate tendencies that are
widely prevalent in underdeveloped societies: the pursuit of prestige

and the excessive stress on international aviation glamor.

It appears that our own devotion to improving and streamlining
international air travel has struck an all too responsive chord in

many of these countries. There seems to be an irresistible compulsion
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in many underdeveloped countries to pursue illusions of grandeur and
the trappings of national prestige. Their political leaders, being
under pressure to demonstrate quick, dramatic progress, lavish atten-
tion on the monumental development of their capital cities, An inter-
national airport, a palatial air terminal, modern jet aircraft bearing
the nation's flag -- these visible symbols of modernism are eagerly
acquired with little regard for cost or practicality, especially if

proffered under foreign aid programs.

The leaders of every newly independent country appear to feel
called upon to create national flag airlines in spite of grossly
inadequate technical resources and experience, but with voracious

appetites for engaging in long-range international air carriage.

An almost grotesque example of this is the case of Ghana Airways,
which came into being shortly after Ghana had gained its independence
from Britain in 1958, In defiance of British advice, it promptly
plunged into a costly and confused expansion program designed to make
the new airline into the dominant international carrier for all of
independent Africa. 1Its route ambitions extended across the North
and South Atlantic to the Americas, and East as far as Japan and
Australia. To make these airborne pipe dreams come true, Nkrumah
embarked on a buying spree, placing orders for sizable fleets of
turbine aircraft in the Soviet Union, Britain, and the United States,
without much apparent concern for the ability of his treasury to meet
such financial commitments and in the full knowledge that the proposed
air venture could not help but incur sizable annual deficits. Nkrumah's
unrealistic ambitions have already been trimmed somewhat by disillu-
sionment and budgetary stringencies that quickly developed. But it
is distressing to realize that, far from discouraging such resource
misallocation, the actions of the West (and, in this instance, those
of the Soviet Union as well) often tend to foster it, sometimes uncon-
sciously by our example, more often consciously by our export promotion

and aid policies.

Not all cases are as extreme as that of Ghana. Some emerging

countries have tried at first to keep their participation in
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international air transport to a modest minimum, just sufficient to
create an effective link with the outside world, and they have derived
real economic benefits from that link. But all too often the siren
song of aviation glamor and the intense pressures of service competi-
tion in international air transport impel political leaders toward

costly and reckless expansion.

The case of Ethiopia provides an instructive example. Some 17
years ago, Ethiopian Airlines was established as a national carrier
and was rapidly developed with the help of invaluable operational and
management services provided by a U.S. international carrier, TWA.
The arrangement proved quite effective, Domestically, an air route
system was created that has opened up Ethiopia's hinterland and has
provided an indispensable cargo and passenger airlift capacity for
this remote, isolated, and mountainous country, Internationally,
efficient access for Ethiopia to the outside world was created by
establishing a direct route to Western Europe, from Addis Ababa via
Cairo to Athens and Frankfurt., This route is Ethiopia's political
and economic bond with the Western world. Increasingly, however,
this European route has become the tail that wags the dog. Because
of the technical deficiencies of the airport at Addis Ababa, no other
international carrier of consequence operates into Ethiopia. As a
result, Ethiopian Airlines has enjoyed a virtual monopoly on this
route and it has provided the major profits of the carrier. But,
while the international operation has turned out quite profitably
for Ethiopia, the domestic routes never quite break even, and the
airline management looks upon its interior services as a socially
necessary loss operation, subsidized by the profits of the interna-
tional flights. Partly because of this, and also for the usual
prestige reasons, Ethiopia's attention has shifted more and more
toward the international operation, to the neglect of the domestic
transport development. As was bound to happen, in 1962 Ethiopia made
the fateful decision to ''go jet." Two Boeing 720B aircraft were
delivered in early 1963 for use on the international routes. These

aircraft, with supporting maintenance and shop equipment, represent
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a capital investment of approximately $20 million, financed through
Export-Import Bank and DLF loans., But the costs to Ethiopia do not
end there. The new jet operation will require more sophisticated air
navigation and communications facilities as well as a vast airport
improvement program, including the construction of a new jet airport
near the capital and major extension on three other domestic airports.
This adds another $20 million to the cost, and again U.S. aid by way

of a DLF loan supports the venture.

One might argue that, given the past record of profitability on
its international routes, Ethiopia acted rationally in investing
heavily in this area. But two questions might be posed: Is this
the best way for an underdeveloped country to use its limited human
and material resources from a development point of view? and, Is the
airline's past commercial record or its future profit prospects the

the relevant consideration?

In regard to the first question, one cannot help but wonder
whether the expenditure of some $40 million of jet prestige was a
well-considered U.S, aid allocation and whether it constitutes a
sensible investment choice for Ethiopia; and one cannot help but
suggest that alternative investment uses in transportation or in other
economic activities might have been considered and would have yielded
substantially greater returns. In a country where roads are still
appalling, railroads virtually nonexistent, the city drainage system
embryonic, and the agriculture medieval, where cattle dung is still
being collected for fuel, and the population has a 95 per cent illit-
eracy rate, one does not have to look far to find more economically

rewarding uses for $40 million.

In regard to the second question, it is at least debatable whether
the jet decision itself was justifiable even in terms of a commercial
calculus: the introduction of jet aircraft has approximately doubled
the previously available seat and ton-mile capacity of the airline on
its international operations., While some increase in tourism can be
expected, there is absolutely no prospect of increase in traffic suf-

ficient to fill the new capacity being offered., Moreover, establishment
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of adequate jet airports will bring competing international air serv-
ice to Ethiopia for the first time (Lufthansa has already announced
such plans, others are sure to follow), further diluting the airline's
load factor. The large indebtedness incurred by the airline will
place a heavy drain on future operating revenues in servicing and
retiring this indebtedness. More than half of the airline's inter-
national revenues come from official U.S. Government travel; therefore,
any change in U.,S. policy with respect to official travel on foreign
airlines could disastrously affect the fortunes of the Ethiopian
carrier. All these factors throw very serious doubt on almost every

aspect of Ethiopia's costly plunge into the jet age.

It is sometimes argued that the pursuit of prestige and the urge
to bolster national dignity by such gestures ought not to be criti-
cized, that it is a positive and legitimate expression of a country's

"nation build-

emergent nationhood and is necessary to the process of
ing.' But the question is: at what cost to the nation's larger
development objectives? The cost must be measured not only in mis-
allocated resources, but also in the detriment to other important
national goals. There is, for example, one unfortunate consequence
that flows from Ethiopia's decision on jets, namely the serious blow
that has been dealt the nation's desire for "independence'" -- to have
its airline operated and managed entirely by native personnel. Until
recently, Ethiopia had made much progress toward transforming its
airline into a completely native operation. Flight and ground crews
and even managerial positions were increasingly being filled by
Ethiopians, and it was possible to look forward to the gradual phasing
out of TWA's management role., But now the hope of early self-
sufficiency has been shattered. The task of operating the complex
new equipment efficiently and of filling a much expanded volume of
available seat-miles in an increasingly glutted market will impose

the most stringent demands on the airline's management skills and

will cause further neglect of the domestic sector. The transition

to jets will require yet another infusion of specialized assistance
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from the United States, and the goal of independence of Western
tutelage must be put off into the distant and indefinite future,

The hidden costs of prestige come high.

Political Impact

The point has often been made that, precisely because civil
aviation is a highly "visible'" activity that plays upon the urge for
prestige, this activity constitutes, for the United States, a par-
ticularly favorable instrument for achieving a quick political impact
in a country. The United States has, in fact, extended aviation
assistance in a number of important instances with primarily politi-
cal objectives in mind, and an effort was made to achieve favorable
effects by making the aid appear dramatic and appealing. Unfortu-
nately, the attempt to stress the dramatic and spectacular in avia-
tion is beset with traps, as was revealed in the ambitious U.S,

venture in Afghanistan,

When, in 1955, the Soviet Union made its first dramatic $100
million credit offer to Afghanistan, a quick and equally dramatic
U.S. countermove appeared to be called for. Afghanistan, being land-
locked, treacherously mountainous, and totally devoid of railroads,
is a classic case of a country that needs air transportation. Thus
it seemed both politically expedient and economically logical for
the United States Government to propose an ambitious scheme aimed
at propelling Afghanistan from the era of the camel caravan into
the jet age. A $15 million aid agreement was signed in June 1956,
under which Afghanistan was promised a full-blown international jet
airport at Kandahar, a handful of smaller domestic airports, a com-
plete airways communication and navigation system, a functioning
national airline of their own, to be equipped with "modern'" aircraft,
all complete with trained personnel, organization, depots, and ancil-
laries, And all this was to be put in place within three years, with
the help of a technical and airline management team furnished by

Pan American Airways.
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How striking were the results? For the first nine months after
the signing of the agreement, nothing at all happened. This time was
simply consumed in organizing the project and recruiting personnel.
When the first American technicians arrived in Afghanistan in April
1957, they encountered the familiar phenomenon of a total absence of
local resources and human skills necessary to conduct and support a
complex undertaking. Remarkable progress was made in the remaining
two years, despite the difficulties, but the achievements necessarily
fell far short of the original glowing promise. Aviation development
in an underdeveloped country simply cannot be a ''quick impact' activity.
Airplanes and airfields can be furnished relatively quickly, but these
represent only the foliage of the tree. The trunk and roots of avia-
tion, the aeronautical training, the navigational and meteorological
skills, the concepts, the rules and procedures must be nursed along
slowly and carefully over many years., This fact soon became apparent
in Afghanistan and the whole nature of the project gradually changed
from a hasty "spectacular'" to a much more deliberate, systematic,
cooperative venture between the United States and the Afghan govern-
ment. Little could be done about the unfortunate decision to build
an international jet airport in a traffic-thin region, but in other
respects the objectives were gradually redefined, the time horizon
was extended from three years to six years, and the price tag went
up from $15 million to a more realistic $50 million. The earlier
disappointment over the failure to realize the original promises is
beginning to fade, and in time, the Afghans will be able to point with
satisfaction to the transformation that will have been wrought in their
air transport position. The results, however, will have been achieved
not with drama and fanfare, but through patience, persistence, and

slow but steady forward movement.

It is hardly possible to assess, in a general way, what the
political impact of U.S. aviation assistance has been, as it is dif-
ficult to attribute a particular set of political consequences or
reactions to a single cause. But past experience does suggest that

there are important limitations to the use of this instrument for
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the purpose of achieving favorable political results. These limita-
tions are closely associated with attitudes and responses in the aided
countries:

o The clamor for internal air transport development in under-
developed countries is not nearly as intense as is often supposed.

As has been pointed out, the political leadership tends to direct its
interest toward projects of the monumental, 'showcase' variety rather
than to more modest undertakings having sensible aims but long lead
times. Programs of domestic air transport development, though aimed
at important development goals, do not always evoke the kind of enthu-
siasm and sustained support in the aided country necessary to the
successful completion of the project. Offers by the United States of
sound project assistance, therefore, far from being eagerly sought
after, must often be "sold"” to the country through some sort of proc-
ess of persuasion or education.

o Aviation aid of the "showcase' variety, though often urgently
and vocally demanded, has a tendency, in time, to reveal its white-
elephant character and has, on occasion, become a costly embarrass-
ment to both aid giver and receiver. At different times, both the
United States and the Soviet Union have been caught in this trap,
namely: the international airport built by the United States in the
middle of nowhere at Kandahar, Afghanistan, and now having no per-
ceptable air traffic to serve; and the eight I1-18 turboprop aircraft
furnished Ghana by the Soviet Union and now standing idle at the Accra
airport with no discernible route system to serve.*

o The preference in underdeveloped countries for grandiose and
elaborate projects is often accompanied by a gross underestimate of
the technical complexity of such projects and of the high levels of
human skill required to complete and operate them. The consequence
often is a costly and prolonged dependence on foreign technical and
managerial assistance in countries whose most impatient desire is to
rid themselves of such foreign tutelage., In the aviation field,

Al

According to a recent dispatch from Accra, some of these air-
craft have been returned to the USSR,
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perhaps more than in other fields of assistance, there is a history
of outspoken local discontent and wrangling between foreign technical
managements and local officials over this emotionally charged issue.
In varying forms and intensities, the U.S. aviation aid activities in
Afghanistan, Ethiopia, Iran, and Thailand have experienced difficul-
ties. The latter two cases resulted in a complete rupture of major

aid relationships,

To sum up, U.S. experience with past assistance efforts does not
provide much support for the view that civil aviation aid can be
counted upon to yield favorable political returns for the aid giver.
In the short run, token prestigious objects such as modern aircraft
or handsome air terminal buildings seem to have been most gratefully
received, though their impact on the nation's development may be
negligible. But projects that are most carefully designed to yield
favorable effects on the nation's development do not seem to evoke
much immediate enthusiasm. This dilemma is of course not unique to
the field of aviation, but it does typify the larger problem for U.S.
foreign aid policy as to the relative importance that should be
attached to immediate reactions versus long-lasting effects in the

aid-receiving countries.
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III. REIATIONSHIP TO FOREIGN POLICY

THE FOREGOING DISCUSSION suggests that civil aviation assistance
regularly claims substantial aid resources for which (as in many
types of aid) more highly valued alternative uses exist. Also, the
problems associated with this assistance often impinge upon important
U.S. foreign policy issues. This section therefore considers the
contribution that aviation assistance can make to foreign policy
objectives and whether these objectives, in turn, provide some guid-

ance for the efficient use of our aviation assistance.

The relevant policy issues seem to fall broadly into three
categories: (1) questions dealing with the role of aviation assist-
ance in supporting our world-wide air transport interests -- these
might best be discussed in the context of U.S. international air
transport policy; (2) questions concerned with the proper place of
aviation assistance in our foreign aid program -- that might best
be considered in the context of the objectives and purposes of U.S.
foreign aid policy; and (3) questions regarding the effectiveness
and appropriateness of using aviation assistance as a weapon in the
Great Power struggle -- that might best be examined in the context

of U.S. Cold War policy.

Separating the policy questions into such distinct categories
is a somewhat risky procedure as it seems to ignore the substantial
overlap and interrelations that exist between them. It is intended
merely as a simplifying expedient that may help clarify some of the

issues.
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U.S. International Air Transport Policy

In the sphere of international air transport policy, two ques-
tions frequently arise that affect the use of U.S5. aid resources:
(1) Are our foreign policy purposcs well served by the expansion of
U.S. international air carrier services into underdeveloped countries
and is the U,S. justified in using aid resources to support this expan-
sion? and (2) Is it possible to discourage or dissuade "underdeveloped'
carriers from expanding their air services on the international routes,

and can aid resources be used effectively for that purpose?

Expansion of U.S. Flag Carriage

An assumption that often underlies discussions of U.S. aviation
policy toward the newly independent countries is the thought that the
expansion of U.S. flag carriage into the underdeveloped areas would
serve our national interests by providing a valuable U.S. "aviation
presence' in the country and in other ways adding to our national
prestige. Thus it is argued that the U.S. Government should urge and
assist our international air carriers to extend their routes, say,

into or across Africa.

Some guidance on this matter is contained in the recent White
House statement on international air transport policy which attempts
to formulate clearly what the objectives of U.S. policy should be,
namely:

...to develop and maintain an expanding, economically
and technologically efficient international air
transport system best adapted to the growing needs

of the Free World, and to assure air carriers of

the United States a fair and equal opportunity to
compete in world aviation markets...wherever a
substantial need for air transportation develops.¥*

The statement is important for what it says: the United States

aims at an expanding, efficient world system of air transport and at

s

“Statement on International Air Transport Policy, The White
House, April 24, 1963, p. 1l&4.
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no more than a fair opportunity for U.S. carriers to compete within

that system, wherever the traffic demand justifies it.

The statement is also important for what it does not say: it
implicitly rejects the notion that it should be the U.S. Government's
aim to promote or protect "U.S. aviation leadership." Instead, it
places its reliance on the proven ability of U.S. aviation enter-
prises to secure a position of pre-eminence through their own
competitive vigor, provided only that they shall be assured adequate

access to the market, an adequate opportunity to compete.

To assure U.S. carriers adequate access to the market means
that the U.S. Govermment must vigorously assist them in the develop-
ment of their routes through bilateral bargaining in international
air transport negotiations. It does not mean that the government
must subsidize uneconomic operations. The policy statement appears
to recognize that in the final analysis the prestige of U.S. air
carriers rests not on their size or pervasiveness, but on their
competitive excellence and on the superior service they offer. The
prime consideration in providing additional air service, therefore,
should be whether the cause of an efficient world transport system
would thereby be served, that is, whether the traffic demand and the
existing conditions of service justify it. As a matter of general
policy, the decision should not be based on less tangible considera-
tions such as "U.S. aviation presence,’ "enhancement of U.S. prestige,"
and so forth.

Neither the interests of a sound transportation
system nor of the countries involved are served
when a route with little traffic is burdened by

a number of carriers greater than is economically
justifiable. The demand for swift, safe passage,
not forced flag flying, should determine the
services offered.*

When we look at the international air carrier services already
being offered in the underdeveloped areas and when we consider the

current demand for these services, it seems clear that little need

KN

“ibid., p. 8.
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for additional services exists at present or is likely to develop
for some years to come. A glance at the air route maps in successive

issues of the ABC World Airwayvs Guide will confirm the conclusion

that, even in the most underdeveloped continent of Africa, the exist-
ing international air route networks are extensive and growing at a
phenomenal rate, particularly the "life-line'" routes linking Africa
with Western Europe. 1In spite of the accelerating pace of political
and economic activity in Africa (and this is true also of parts of
Asia and Latin America), the air traffic demand will, at very best,
merely keep pace with the rapidly mounting capacity of passenger
seat-miles and cargo ton-miles being offered by the existing airlines
in these areas. For the present, therefore, there is simply no need,
in terms of commercial demand, for additional U.S. service on these

traffic routes.

But commercial efficiency cannot be the only criterion guiding
U.S. policy. On occasion, situations will arise in which the pursuit
of an efficient world system will not adequately meet some political
or military situation. There may be, for example, a military or a
political opportunity for a U.S. carrier to serve a particular route,
even though the route is not commercially profitable, but U.S.
carrier operations on the route may have some security or political
significance for the United States. Pan American service to Havana
in the period prior to the Cuban invasion may be an example of a
commercially unprofitable but politically useful operation. 1In such
cases it may be desirable to depart from the economic efficiency
objective, and it may be appropriate for a U.S. carrier to be
encouraged and perhaps even subsidized to provide such a service.
But clearly such an action should be recognized explicitly as a
deviation from the general policy and undertaken only after a weigh-
ing of the costs involved against the benefits to be gained. Whether

foreign aid resources could appropriately, or even legally, be used

“ABC World Airways Guide, published monthly by Thomas Skinner
& Co., Ltd., New York,

>
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to defray the costs of such operations is questionable, but in any
case it is too complex an issue to be considered in the present

study.

One context in which the problem of whether to subsidize U.S.
aviation expansion sometimes arises is when there is a carrier desire
to establish or expand its aviation influence in some remote but
politically important part of the world not presently served by a
U.S. carrier. TFor example, an opportunity may present itself to the
U.S. Government to encourage or subsidize an American carrier to open
up an East-West route across Africa, even though the prospective
traffic along such a route could not support such a service commer-
cially for many years. The problem of whether the political benefits
to be derived from such an action would outweigh its costs (including
both the direct cost of the subsidy and the indirect costs of the
inefficiencies that such an action would impose on the entire air
transport system) depends at least in part on specific political
judgments that can hardly be dealt with in generalities. But there
is reason to doubt the attractiveness of this form of '"showing the
flag" by way of an artifically stimulated U.S. air carrier service.

In this connection, several points should be borne in mind:

First, air transport service is no longer a novelty, not even
in remotest Africa where modern jet transports have by now become a
familiar sight. Airports like Accra and Lagos, the capitals of
Ghana and Nigeria, are currently being served by virtually every
type of long-range jet and turboprop transport in existence, includ-
ing Alitalia's DC-8's, Air France's 707's, United Arab Airlines'
Comets, Lufthansa's 720B's, Swissair's Convair 990's, KIM's Electras,
BOAC's Britannias, and Aeroflot's Ilyushin 18's. The marginal
"impact" value of an added display of jet aircraft with U.S. markings,

therefore, may not be an impressive one.

Second, there is already a heavy Western "aviation presence' in
the underdeveloped areas, partly stemming from former colonial rela-
tionships and partly resulting from the fact that the global air

routes linking the major capitals of the world form a thickly matted
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network across much of Asia, Africa, and Latin America. An added
U.S. aviation presence, therefore, could hardly be expected to have
much political significance. Its economic value might indeed be
negative, insofar as the added capacity, superimposed upon an already
glutted air transport market, could well undermine the commercial
viability of the existing carrier services. Moreover, its presence
in this context would be in contradiction to the policy statement

quoted above.

Third, the political attractiveness of a U.S. carrier service
in an underdeveloped country would be particularly questionable if
it came to be regarded as conflicting with the lecal government's
own ambitions for airline operations. One of the main reasons for
the reluctance of many newly independent countries to grant commercial
air rights to others is their fear that their own traffic may be pre-
empted or usurped by a superior foreign carrier. Thus, they often
insist on imposing capacity restrictions on foreign carrier operations

as a condition of granting such traffic rights.

In view of these considerations, it is at least possible that in
some instances a forced U.S. "aviation presence'" would impair rather
than serve U.S. political purposes; at the very least, the over-all
consequences of a synthetically stimulated American carrier operation
should be carefully assessed before it is assumed that any expanded
U.S. aviation activities would necessarily be in the interest of the

United States.

International Services by ''Underdeveloped' Carriers

Over the last few years, the international air transport scene
has witnessed the discouraging spectacle of numerous small countries
scrambling to push their flag airlines onto the long-range inter-
national air routes, preferably onto the prestigious and comparatively
profitable North Atlantic route. The situation becomes a serious
problem of international air transport policy when the United States
seeks to negotiate a bilateral air agreement with these countries.

The dilemma arises from the fact that, under the bilateral system,
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air rights are granted reciprocally. Thus a request to one of these
countries to grant traffic rights in that country to a U.S. carrier
(where that request may be fully justified in terms of the require-
ments of an efficient world transport system) will almost invariably
give rise to a counter-request by that country for traffic rights for
its carrier in the United States. Such a request can rarely be justi-
fied in terms of an efficient system, as it would add another operator
to an already overcrowded route. If the reciprocal right is granted
to the small country and exercised by its carrier, the country is

then drawn into an aviation activity that would not only be detrimen-
tal to the cause of an efficient world system, but would also be

contrary to the country's own economic interest.

The problem of how to dissuade governments of underdeveloped
countries from pursuing this course is one to which there appears to
be no ready-made answer. In some countries it may now be possible to
discuss the issue with the more sober-minded leaders, urging them to
consider realistically the heavy risks and costs they would incur with
their marginal international operation, for the economic cost of such
ventures is increasingly difficult to ignore. For example, it could
be pointed out that:

o At the current stage of international air transport develop-
ment it is most difficult to mount an efficient long-range air
carrier operation with two or three jet aircraft. A half-dozen
aircraft are regarded as a realistic minimum for a rational operation.

o With the market for long-range air transport already more
than generously supplied with capacity, to inaugurate substantial
additional services is to court financial disaster.

o Ability to originate traffic in, or to attract traffic to
one's home country has increasingly become the touchstone of commer-
cial success for flag airline operators. Underdeveloped countries
typically cannot generate such traffic. In this regard it is
instructive to point to the severe financial difficulties that
currently beset even the very large international carriers (such

as SAS and KIM) that depend predominantly on traffic originating
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or terminating in countries other than their own. It is now also
possible to point to the Ghana Airways misadventure as an even more

striking illustration.

It is probably true that such appeals to economic logic are
more likely to be heeded today than they were a few years ago, but
the competitive pressure for displaying "prestige' and for asserting
national identity may be too intense to be resisted by newly inde-

pendent countries on the basis of sober analysis alone.

There are some measures other than appeals that the United
States could take but they lie beyond the scope of this Report as
they do not affect U.S. aviation assistance policies. Such measures
include (1) the possibility of limiting the adverse effects of a
fledgling country's international arrangement, preferably a regional
one, between carriers in that area and a large Western carrier;

(2) the possibility of pressing for lower fares on the most lucrative
international routes so as to reduce further the financial attrac-
tions of these routes to the marginal operator; and (3) the possi-
bility of foregoing traffic rights altogether in countries where a
U.S. carrier service would represent a relatively small incremental
benefit to U.S. interest in relation to the potential detriment that
the country's reciprocal service might constitute for itself and for

the entire system.

Another alternative sometimes proposed, however, does affect
U.S. policies directly. This is the notion that the United States
might hold out programs of technical assistance to underdeveloped
countries to induce them to modify their ambitions for international
air service, or to dissuade them altogether from establishing a
particular service, or to give up unexercised rights to such service
under existing bilaterals. The use of aviation assistance offers to
other countries as a quid pro quo in commercial air-rights bargain-
ing, however, would appear to be an ineffectual and unrewarding
tactic for a number of reasons:

o U.S. technical assistance in the field of aviation, while

certainly welcomed in many countries, probably does not hold the
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kind of irresistible attractions for foreign countries or foreign
carriers that would induce them to forego a political or commercial
right that they regard as having very great value. The desire for
aviation assistance is not usually self-generated; it often requires
some educational effort on the part of the prospective aid-giver to
persuade the recipient country of the importance of the project and
to enlist its enthusiasm and support.

o Even where a country has a real desire for an offer of
technical assistance from the United States, the effective bargaining
leverage that such an offer provides may be somewhat deceptive. It
holds out something of temporary value in exchange for withdrawing or
denying a right that has continuing value. A technical assistance
project is normally of limited duration; the right to serve a particu-
lar route is a right of indefinite duration. This raises the spectre
of future dissatisfactions and the likelihood that the bargaining
will subsequently be reopened with the same privilege having to be
paild for perhaps several times over.

o The use of technical assistance as an object of barter in
exchange for commercial air rights would open the United States to
criticism from at least three sides. First, from the side of the
newly independent countries who could view this as neo-imperalism,
that is, the use of aid as a vehicle for securing unilateral economic
advantage for the United States, and as a departure from such disin-
terested, humanitarian motives as may underlie our aid policies.
Second, from the side of the American public who might see this as an
act of questionable propriety, that is, the use of taxpayers' money
to promote the commercial interests of a U.S. carrier. And, third,
from the side of the air transport industry itself, which would
recognize in this a dangerous precedent, for if it is appropriate to
secure an aviation benefit through concessions in other areas it
could also be appropriate to make concessions on aviation matters

in exchange for benefits in other areas.

For all of these reasons, it would seem that civil aviation

assistance, however desirable from other points of view, represents
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a less than satisfactory bargaining device in air rights negotiations,

either as an object of barter or as an instrument of moral or politi-

cal suasion.

U.S. Foreign Aid Policy

Objectives of Policy

Before appraising the role that aviation assistance might play
in the United States foreign aid program, we must take a closer
look at the objectives of this program. A point that is not always
fully understood is that aid objectives are essentially identical with
and a reflection of the aims and objectives of U.S. foreign policy as
a whole. The prime objective of both has been stated somewhat grandly
and immodestly as the creation of a reasonably stable community of
independent non-Communist nations capable of cooperating within a
viable world order. The assumption that underlies this objective is
that, in the long run, the development of such a world community offers

the best prospect for security and peace for the United States.

Such a statement, of course, merely expresses an ultimate aspi-
ration and tells us very little about the specific intermediate
foreign policy purposes that U.S. aid programs must pursue. Clearly,
there must be tactical and strategic flexibility in the execution of
policy, and no single grand concept or guiding principle can encom-
pass the diverse demands and opportunities of our international
relations. But the point is worth stressing that a close relation-
ship exists between aid policy and foreign policy as a whole. Aid
is only one of a number of foreign policy instruments, and it must
play its part alongside other imstruments including diplomacy,
military power, trade and commercial policies, as well as information,
cultural, and scientific programs, all aimed at furthering the
interests of the United States and, to some degree, those of ils
principal allies whose long-run interests and cultural traditions

more or less coincide with our own. The broad objectives of foreign
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aid are political, and aid programs in any country must be developed

within the context of the over-all foreign policy toward that country.

While aid is obviously a multipurpose policy tool having a broad
spectrum of aims to serve, it may be useful to distinguish clearly,
and to treat separately, two broad classes of aid objectives. Even
when kept distinct, these objectives have a tendency to contradict
and nullify each other and must be treated with extreme care. They

are:

(1) The underlying and enduring objective of developing
viable economies and stable, free societies in less-
developed countries.

(2) The more ephemeral, but no less compelling objective

of contributing to the solution of a wide variety of
shifting U.S. political and security problems.

One of the major recurrent problems that besets U.S. aid poli-
cies is the lack of agreement concerning the relative emphasis to be
accorded to these two types of objectives. Even more problematic is
the fact that they frequently clash in competition, and there is a
real need to reconcile the uncertain criteria that guide the politi-
cal uses of aid with the more precisely defined criteria that apply
to the development-oriented uses of aid. The persistent hope is
that the transient and enduring objectives can be pursued simul-
taneously without impairing the integrity of either. Clearly, the
integrity of the development objective is of real concern because it
accounts for the bulk of our aid expenditures and represents a vital,
constructive element of U.S. policy that has come to be widely
accepted in the public mind, in Congressional legislation, and,
hopefully, in the developing countries themselves as the central
purpose and philosophy of U.S. aid programs. That is -- to assist
in the creation of self-reliant nations, working to develop their
resources in the framework of their own cultures, as an essential

step in the creation of an enlarged community of independent natiouns.

To prevent this development assistance objective from being
compromised it must somehow be clearly identified and in some sense

"protected" from actions taken in pursuit of the other shorter run
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assistance purposes, and it must be kept in focus to permit some
consistency in development promotion. But the fact is that the
promotion of economic growth, social welfare, and political develop-
ment in the underdeveloped countries is inherently a slow process
that must be pursued consistently over a period of years. If our
development promotion activities were to rise and fall with the
rapidly shifting currents of international events, and were to be
tossed about by local crises, changes in power alignments, and shifts
in political leadership, they would not produce the effects they are
intended to have over a decade. Similarly, if the criteria applicable
to our development promotion activities are not defined with great
clarity and adhered to consistently, they will not provide the
intended incentives to the recipients to mobilize their own resources
more efficiently. Funds given as development aid have to be given
within a framework that at least aims at a strategy for growth. Thus,
development assistance must be governed by a set of criteria that
seeks to establish such a framework through long-range planning by
the recipient government, taking into account all aspects of a
developing society. AID's criteria attempt to do this. The relevant
Congressional legislation summarizes these criteria succinctly:

Assistance will be based upon sound plans and

programs, be directed toward the social as well

as the economic aspects of economic development;

be responsive to the efforts of the recipient

countries to mobilize their own resources and

help themselves; be cognizant of the external and

internal pressures which hamper their growth and

should emphasize long-range development aﬁsistance

as the primary instrument of such growth.”

The key point of these criteria is selectivity. Recognizing
that the aid resources of the United States and of the rest of the
Free World fall far short of the demand for such resources, selectiv-
ity is required in their allocation both among and within countries.
Priority should go to those countries that demonstrate the determina-

tion to mobilize their own resources, that are willing to meet their

1.

“Act for International Development, 1961, as cited in The
Department of State Bulletin, June 17, 1963, p. 943.
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internal responsibilities and that encourage social as well as economic
progress. And within countries, aid programs should be formulated
within the context of competent, realistic national plans that give a
full picture of the economy, establish clear priorities among the forms
of investment most likely to accelerate growth, and devise a financial
strategy for raising the necessary capital and channeling it into the
right enterprise. A country's plans should not be thought of as shop-
ping lists of desirable projects in which each project is simply ab—
praised on its merits. The developing countries have no shortage of
desirable projects -- but they cannot all be undertaken at once. The
important criterion of any project is not whether it is desirable, but
whether it is more desirable than anything else that could be done and
whether it is geared to fit in and interact with the other projects

being undertaken in the over-all development program.

There are also other more detailed and conflicting criteria for
aid allocation, such as the desire to grant high priority to programs
aimed at the welfare of the rural population, to programs of commu-
nity development that will promote responsible government at the local
level, to programs of reform aimed at a more equitable distribution of
income, and to the development of education and human skills. Great
stress is also placed on the coordination of U.S. assistance activi-
ties with the aid efforts of the numerous other non-Communist nations
who now have close working relations with the less-developed countries.
Inevitably, there are serious clashes and conflicts among these
various long-run aid goals and objectives and it is far easier to
state them than to implement them in a consistent fashion. But
stating them may at least help to indicate the broad logic with which

our aid activities are being pursued.

With this rather rudimentary description of U.S. aid objectives
and criteria in mind, we may now focus specifically on civil avia-
tion assistance and consider what contribution it can make to these
objectives and to what extent it meets or conforms to the indicated
criteria. We shall turn first to the development functions that
aviation may perform and consider subsequently its possible effective-

ness in furthering political objectives.
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Aviation Assistance and Development Objectives

At least three aviation development functions will be considered:
(1) its role as a transport mode, (2) its economic development uses,
and (3) its possible contributions to political cohesion and internal

security.

(1) Air Transport Possibilities. It is almost as easy to over-

estimate as it is to underrate the real transport contribution that
aviation can make. Because of its high cost, air transport simply
cannot be expected to replace completely other forms of transporta-
tion. It can importantly supplement, but never entirely supplant
surface transportation. The basic transport problem in underdeveloped
countries is typically a low-value, bulk-commodity, short-haul prob-
lem, for which aviation is not well suited. Given this fact, and the
present and prospective state-of-the-art in airlift technology,* air
transportation can hope for some time to be no more than a relatively
minor element in the over-all transport balance of these countries.
Nevertheless, it can be an important element. In spite of its rela-
tively high costs, and basically long-haul character, air transporta-
tion has demonstrated a surprising ability to perform a significant
transport function, even in the most primitive areas. In countries
where internal distances are great, where producing and consuming
centers are widely separated, where terrain and climatic problems

are exceptionally hostile, and where the flow of traffic is initially
too thin to justify the heavy investments necessary for road or rail
systems -- in such countries air transportation becomes an efficient
mode, capable of speeding up the development process with a relatively
modest drain on precious capital resources. In some of the poorest
countries, transportation in general often shows up as a particularly
weak element of the economic infrastructure, and internal and regional
aviation may constitute an economical, flexible, and immediately

available means of providing a measure of mobility.

*See T. F. Cartaino, Technological Aspects of Contemporary and
Future Civil Aircraft for the World's Less-Developed Areas, The RAND
Corporation, BRM-3060-RC, July 1962.
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Strangely enough, the place that air transport has made for
itself within the underdeveloped countries is a very uneven one.

In a few areas it has made remarkable inroads, mostly where it dis-

11 1

covered or took advantage of '"special situations.” In Colombia, for
example, the striking success of air transport is easily explained by
the dispersion of economic activity among a half-dozen major urban
centers, separated from one another by enormous terrain obstacles
that render other forms of transport practically unacceptable. 1In
Afghanistan, the lively air traffic in karakul skins from Kabul to
export centers such as Beirut is made possible because of the high
value-to-weight ratio of these popular hides. 1In East Pakistan, the
bold decision to establish a 2000-mile network of internal helicop-
ter routes may be fully justified by the tortuous physical geography
of the country -- "a series of rivers separated by strips of land" --
rendering surface transport impossibly circuitous and airfield
construction prohibitively costly. In the Chad and Cameroons of
Central Africa, the large-scale airlift of meat can take place
because of the existence of lush livestock-raising areas deep in

the northern interior, side by side with the protein food demands

of the southern urban centers. And in Ethiopia, the rapid air traffic
growth occurred largely because the airplane could reach previously

inaccessible areas and could airlift a coffee crop that would not

otherwise have been harvested.

The list of such success stories, however, is not a very long
one. In most of the emerging countries, what air transportation
exists does not appear to play a very lively role as a transport
mode. One wonders whether this is altogether due to the absence of
the right combination of circumstances and possibilities that would
favor air transport, or whether there might not also be a lack of

vigor in searching for such possibilities.

In part the fault may lie with the kind of air transport enter-
prises that are typically set up in underdeveloped countries and that
tend to "mirror image' the airline outlook and practices of the West.

Their standard organizational format is that of a profit-making
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commercial venture that must aim at a conservative feeder-type
operation along the lines of a U.S. local service carrier. They
operate conventionally along regular routes, but only where the
immediate traffic potential warrants it. Their main concern tends
to be with the passenger traffic, with break-even load factors, and
with on-time performance. As in the West, they try to operate at a

profit, although they rarely succeed.

This sort of approach is, of course, perfectly sound and it
fulfills the conventional airline function, but it is not sufficient
by itself to exploit the full possibilities of aviation in the
developing countries. For it is unlikely that a conventional air-
line would have the resources or would be willing to take the
financial risks of experimenting vigorously with new routes that
could be pioneered, isolated areas that could be opened up, and con-
tacts with the hinterland that could be established. From the
airline's point of view, although such activity would create impor-
tant external economies for the nation, it would never pay for itself
directly. But in the absence of such experimentation, air transpor-
tation remains essentially a passive element, merely responding to
the market rather than actively creating one, and it gets caught up
in the vicious cycle of underdevelopment: "there is no market because
of underdevelopment, development is unprofitable because there is no

market."

(2) Aviation as a Development Tool. To what extent can we look

to air transportation to "develop" a market? There is little evidence
that suggests that air transportation, any more than any other mode of
transportation, by itself, is capable of creating any sort of economy-
wide dynamism, that it could form a nucleus around which other
productive activities would develop, or that it could generate, by

its mere presence, a range of new and tradition-breaking economic
activities. Nor is it likely that, in an underdeveloped country,
vigorous productive activity can suddenly be created merely by flying
aircraft into previously isolated regions. It would surely make

little sense to open routes more or less indiscriminately into remote
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villages, in the hope that, by some magic, their autonomy would break
down and market relations with the economic system of the nation
would begin to form. The mere existence of a transportation route
does not mean that it will be used. The problem of incorporating
remote villages or areas into the nation is not solved simply by
establishing contact with these areas, however valuable such contact
might be to the govermment from a '‘political communication' point of
view. To be fruitful, the contact must also bring to the area a new
perception of its needs or the fulfillment of its demands that the
area was not previously able to meet autonomously. To make the con-
tact meaningful, the new transportation link must be closely asso-
ciated with new or expanded economic activity that the nation might
inaugurate or with useful social services that the government might

render.

Air transportation is well designed to serve a sort of dual role
of transport link cum socially useful function. Unlike other forms
“of transport, it does net require large initial outlays on fixed
installations, like a roadbed, to open a route. Primitive airstrips
can be quickly leveled almost anywhere. Thus a smaller amount of
capital is committed, and a modest volume of transportation can be
provided almost immediately. The size of the production unit can
be selected from a highly varied menu of aircraft types on the market,
ranging from "grasshopper' to flagship -- from small monoplane to
full-fledged transport -- to fit any particular type of task. With
this kind of flexibility, air transportation can make its contacts
with remote areas meaningful, especially if it associates such
contact with valuable developmental activities that directly affect
the life and work of the population. Activities like crop dusting
and insect control for agriculture, veterinary services for live-
stock, medical, educational, and even financial services for people,
the mapping and surveying of local resources -- these are the kinds
of activities that can be carried out from the air or promoted
through air transport. They would constitute the kind of radical
break with the established routine that is an essential ingredient

of social change.
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This broader social and economic development function of aviation,
of cutting through the isolation that stems from inaccessibility, is
not a normal part of U.S. local air carrier philosophy and has not
received much emphasis in our aviation assistance projects. The low
cost, simple development possibilities inherent in aviation could

surely be more vigorously exploited.

One other important advantage of aviation as a development tool
is the high order of technical discipline it demands of its practi-
tioners and, consequently, the important contribution it can make to
the development of native technological skills and attitudes. A
Pakistani, an Afghan, or an Ethiopian who receives training in an
aviation skill thereby joins an international technological club with
a special mystique. Aviation appeals to the imagination and can
evoke sustained enthusiasm in a way that road building or railroad
operation cannot. Moreover, aviation imposes almost uniquely rigorous
requirements for maintenance that forces underdeveloped countries to
come to grips with one of their greatest difficulties: the proper
maintenance of capital. The inadequate care of existing capital is
probably one of the most characteristic and paradoxical failings of
capital-poor countries. In most of the poor countries this failing
is spread over the whole economic landscape, but it is particularly
prevalent in the transportation sector. Albert Hirschman points out
that, whereas highways can be left to deteriorate for a long time
before they become impassable, and railroads can still struggle along
somehow even with frequent breakdowns, airlines have a requirement
for meticulous maintenance inescapably imposed upon them.fc Nonmain-
tenance here means certain disaster. Thus, Hirschman suggests,
underdeveloped countries may well make a surprising success of ventures
that have a complicated technology that must be maintained in top
working order. Aviation is certainly such a venture, and Hirschman's

hypothesis is in considerable measure borne out by observation. In

“Albert O. Hirschman, The Strategy of Economic Development,
Yale University Press, New Haven, 1958, p. 142.
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a number of countries the performance of airlines has been excellent,
while their railroads and highways have been allowed to sink into a

morass of disrepair.

(3) Political Cohesion and Internal Security. There is at least

one important non-economic role in which aviation can serve, and that
is as a vehicle for strengthening the political cohesion and internal
security of a nation. There are many examples -- perhaps most notably
that of Brazil -- in which air transport provides the vital thread
that ties the country together. In many areas of the world there is
only sporadic and infrequent contact between the government and the
people. This inadequate governmental communication with outlying
areas of a country is often a direct cause of government instability
and loss of control. Enhanced internal air communication, even if it
is nothing more than a rudimentary air transport link, would enable
the local government to make its presence felt more frequently and
impressively in remote regions of the country. This could enhance

its effective authority and might enable it, in other ways, to further
its security interests. For example, governmental concern for the
welfare of the people could be very effectively expressed through air
search and rescue missions, veterinary, medical, or relief services
provided regularly by the govermment's civil or military air author-

ities for these remote areas.

An interesting experiment along this line is currently being
conducted in six Latin American countries, where members of local
air forces are formed into five- or six-man teams trained to carry
out a wide range of preventive medicine measures. Each team is
equipped with a small Cessna aircraft and air-transportable medical
kits. Thus outfitted, they are able to fly into pastures, clearings,
or air strips constructed by local villagers in otherwise inaccessible
areas. The local people can then be instructed in fundamental sani-
tation and hygiene and can be assisted in carrying out water and milk

testing, simple inoculations, veterinary services, and other routine
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and emergency medical functions. The principle is of course not new.
It has been applied for decades by missionaries in many parts of the
world. But the use of local military establishments in this role is
a relatively new and promising departure in underdeveloped countries.
In a trial application of this approach by a U,S. Air Force Commando
Group in Panama recently, it was found that instructions for clearing
landing strips could actually be relayed to the villagers by loud-
speaker from the aircraft, and thus access could be gained to areas
that had previously been completely isolated. The project is an
interesting example of the imaginative use of aircraft in public
service to improve the image of the military and of governmental
authority in general in the politically vulnerable remote areas of

a country.

Turning now to a more direct military role for civil aviation,
it must be acknowledged that its contribution to direct military
action can at best be marginal. A modest airlift capacity provided
by a local airline could conceivably be of some help to a government
in responding to trouble before it gets out of hand, but other impor-
tant ingredients must also be present. Thus, if there are a sizable
number of airstrips favorably located near likely trouble spots and
an adequate communication system permitting the rapid deployment of
a few troops into these forward areas, even a small domestic airline
could be of some use in quelling an incipient uprising. And if
there is a basic aviation "infrastructure" -- an airways system,
weather forecasting, point-to-point communication -- this will no

doubt increase the feasibility of a major force deployment within

Alanta
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the country. However, normally neither the aircraft, nor the

airstrips, nor the infrastructure are adequate in underdeveloped

*The project is part of a program for civic action in Latin
America, carried out under the U.S. Air Force Military Assistance
Program. See U.S. Department of Defense News Release, No. 1130-63,
August 13, 1963.

laate
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During the Chinese invasion of India's northeast frontier areas
in 1962, Indian Airlines Corporation's entire transport fleet of 67
aircraft was conscripted to shuttle troops and supplies to the moun-
tainous battle area. 1India, of course, has an exceptionally well-
developed domestic carrier and airways system.
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countries, and it is necessary to be realistic about the transport
capacity and the level of technical sophistication usually associated
with a local civil air operation., Unless extensively and expensively
modified, a local airline can hardly be expected to be a major ele-
ment in suppressing border incursions, guerrilla action, or other
forms of insurgency -- to say nothing of facilitating the possible
deployment of U.S. or other major forces within a country. There

are, of course, important differences among local airlines, but the
typical pattern is a marginal operation equipped with a dozen or so
DC-3's or similar type of aircraft. Douglas Aircraft Co. estimates
that, of the more than 13,000 DC-3/C-47 aircraft produced, there are
still some 3,000 in use throughout the world. They operate over a
handful of domestic routes, fly only in fair weather and during day-
light hours, and serve a small number of airfields -- slightly
improved dirt runways -- near some of the larger population centers,
They utilize their flight equipment at most 2 to 3 hours per day,

have little if any overhaul facilities and are barely solvent finan-
cially. This is a long way from what would be required for a military
operation, and no simple low-cost measures would substantially enhance

their military contribution,

In other words, the possibilities of obtaining a significant
military airlift payoff from accelerated civil aviation development
are not promising. Relations between civil and military air authori-
ties in underdeveloped countries tend to be competitive, more often
overtly hostile. Generally, the military either look down upon or
dominate the civil carrier and, in their view, commercial aviation
is entitled to a priority status as low as its own prestige con-

sciousness is high.

Under these circumstances, if there is a serious interest in
creating a significant military or internal security role for avia-
tion, a more sensible approach in most cases would be a direct mili-
tary one; that is, to assist the local military establishment, through
the Military Assistance Program, to develop its own specialized air

transport and security force. This, of course, is what is being



-50-

done on a lavish scale in South Vietnam, and what has been done for

a number of years for many other MAP recipients on a much more modest
basis. The greater purpose, discipline, and esprit of the military,
and the larger resources of a military effort could make the task
more tractable and likely of success than an attempt to build real
military or security relevance into a purely civil operation. At

the same time, a purely military air transport operation could more
easily be made to yield significant benefits to the economy by
stressing, during 'peaceful" periods, the kind of economic develop-

ment and "civic action' activities previously described.

Conclusions

Two major conclusions emerge from the foregoing discussion,
First, it is clear that aviation development can further our long-
range aid objectives in important ways. As a transportation mode ,
it can importantly supplement a country's social overhead capital,
particularly once growth begins in earnest. As an economic develop-
ment tool, it can carry out exploratory and pioneering functions
that might open up and benefit remote areas of a country and develop
market relationships for communities now bound to subsistence farming.
As a modernizing element, it can develop technological disciplines
and advance human skills, And as a political—sécurity instrument, it
could assist governments in extending and solidifying their effective
control over scattered, inaccessible populations. While it does not
meet every single aid objective, some forms of aviation development
do seem to have close relevance for some of the key economic and

social purposes of our aid program.

But a second conclusion emerges equally clearly, namely that
aviation development, precisely because it is so intimately linked
with the economic and social fabric of the community, cannot be treated
as an isolated project or as a separate field of activity. Tt must
be an integral part of a country's development plan. The desirable
kinds of aviation development, its functions, timing, direction, and

size must be based on something more than an appreciation of the
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virtues of air transportation. It must rest on a detailed analysis
of the community to be aided -- its locational and regional develop-
ment problems, its total transport system, the social-cultural struc-
ture and dynamism of its population, the political and security
problems of its government, and so on. And the relative emphasis or
priority to be accorded aviation as against other kinds of development
activity can only be decided in the context of the total country
situation, and in the light of the long-range assistance strategy
adopted for that country, It should be based on the weighing of all
costs against all benefits, to assure that U.S. aid resources and

the country's own energies are utilized together so as to yield the
most favorable combination of effects for the country's over-all

growth and for U.S. policy objectives.

A determined effort to fit air transportation into a country
context can, of course, lead to a neglect of the broader regional
aviation framework. Air transportation can hardly be developed
rationally within the narrow confines of national borders and through
an uncoordinated country-by-country approach. But this is precisely
what has been done, not only in underdeveloped countries but also,
with very few exceptions, throughout the Western world, Today there
is much discussion in the underdeveloped countries, particularly in
Africa and Latin America, of fostering economic integration, of form-
ing ecomomic unions, and of developing greater complementarity within
regions. If this is a serious objective, it beccomes vitally important
to create improved regional transportation links. 1In the field of
air transport, this means combining the slender resources and inte-
grating the redundant route systems of the numerous individual national

flag carriers.

Regional cooperation in air transport development cannot, however,
be brought about through aviation assistance alone. It is possible
only where there are pre-existing political affinities among the newly
developing countries, or strong common interests that can be nurtured.
It requires a willingness on the part of the major aviation powers

to make broad concessions and adjustments in their over-all air
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transport relations with these countries. But where the ground is
fertile and these conditions can be met, even a modest amount of
aviation assistance can help the seeds of cooperation to grow and to
bear fruit. There is at least one outstanding example of a success-
ful effort in this direction. That is the action of the French
Government and of the two French carriers, Air France and Union Aero-
maritime de Transport (UAT) in assisting 11 of the 13 former French
African colonies that became independent nations in 1960 and 1961

to form a recgional association of air carriers, a multinational con-
sortium known as Air Afrique. Although formally an independently
operated African airline, Air Afrique remains very much a French show
and is thus vulnerable to the charge of "neo-colonialism.”* At this
stage it is by no means certain that such postcolonial political and
commercial relationships can endure. But to the extent that aviation
associations between the emerging nations and their former metropoles
lead to the formation of efficient regional air transport enterprises,
the preservation of such associations would seem to be very much in
the common interest of the West. Our own aid policies in these areas

should certainly seek to strengthen these relationships and to avoid

competing or conflicting with them.

Aviation Assistance and Political Objectives

The discussion so far has been concerned only with the long-run
development objectives of foreign aid, A few words are in order
regarding the shorter run political and security purposes that aid is
frequently called upon to serve., Does aviation assistance hold spe-

cial attractions for these purposes?

One difficulty in discussing this subject in a general way stems
from the fact that there is a large variety of political and security

aims that might be pursued and there are no well-defined, meaningful

ot

“Each of the 11 African countries owns 6 per cent of the stock
(a total of 66 per cent) of Air Afrique. The remaining 34 per cent
is owned by an Air France-UAT subsidiary called Société/pour le
Developpement des Transports Aériens en Afrique.
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criteria that can satisfactorily measure their attainment. For example,
aid might be given as a mere gesture to create a favorable atmosphere
for a Presidential negotiation or to give a visiting political leader
something to carry home; or its intended effect might be to influence

a country's political development in a particular direction; or its
purpose might be to respond to a Soviet challenge, to shore up a
teetering regime, or to secure rights for a military base or a space
program monitoring station in some strategic place. With such a wide
range of possible purposes to serve, political aid measures can hardly
be subjected to the same kind of general criteria as are applicable

to development aid. But while it may not be possible to devise general
tests of appropriateness for such aid uses, one can at least ask whether
a particular type of aid, such as aviation, possesses special advantages
over other types of aid, and whether these advantages might impair or

detract from the other benefits that are sought.

On the basis of previous U.S. experience, it is probably fair to
say that the attractions that aviation assistance holds as an instru-
ment of political influence and diplomatic bargaining are far from
impressive. There is no gainsaying the fact that, thanks to its
dramatic and spectacular properties, civil aviation is an object of
perennial fascination even in highly developed countries. In the
less-developed countries, an aviation project is perhaps more likely
to evoke enthusiasm than other more pedestrain pursuits. But in the
final analysis its success will depend on sustained, patient effort.
As was shown in Section II, concentrating on the quick and spec-
tacular in aviation tends to raise immediate expectations that often
end in disillusionment and frustration. In order to avoid the boom-
erang effect and to achieve something more than a momentary impact,
aviation development requires a well thought-out plan, including an
energetic and comprehensive program of training, aiming at complete
self-sufficiency. Prolonged dependence on foreign tutelage in an
atmosphere of intense nationalism creates resentments that can easily
wipe out whatever good will may have been created by the initial

gesture.
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Given the limitations of aviation assistance as a policy instru-
ment for immediately accomplishable objectives, the prime emphasis
focuses back upon the decisive nature of the long-run development
objectives, There is no reason why aid, motivated by political con-
siderations, should not contribute significantly to development aims,
but it will not do so automatically. Whatever the objective, a hard-
headed assessment must be made of the good sense and appropriateness
of the aid proposal so as to minimize the detriment it may impose on
other, possibly more important objectives. Thus, aviation aid projects
that are proposed with a view to political effects should be subjected
to the same kind of rigorous evaluation as is applied to development
assistance., Moreover, certain other questions might be raised that
would compel the proponent of an aviation project that is justified
on diplomatic or security grounds to assess explicitly the potential
benefits as well as the real costs of the project before it is adopted.
For example, one might ask whether, in fact, aviation is appropriate
to the purpose, whether the particular project is well-designed to
achieve the stated objective, or whether there are alternative pos-
sibilities for achieving the same objective at lower cost; whether
the cost of the project bears any reasonable relationship to the
benefits being sought; whether the project might inflict serious set-
backs on other objectives; and, indeed, whether the objective itself
is a feasible one. Confronting these questions explicitly will not
eliminate all of the problems of reconciling political aid actions
with the other purposes, but it will at least place costs and benefits

into better perspective,

One area where such perspective is badly needed is that of U.S.
aid actions taken in response to real or threatened Soviet bloc avia-
tion incursions into the underdeveloped areas. This raises larger

issues of U.S. aviation policy in the Cold War, and is discussed below.
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U.S. Cold War Policy

A recurrent question for U.S. policy is posed by the growing

interest and activities of the Soviet Union, the East European satel-

KN
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lites, and most recently, Communist China, in expanding their air
transport relations with various countries of Asia, Africa, and Latin
America, Within the past few years, the main effort has been that of
the Soviet Union and Czechoslovakia and has been focused primarily

on Africa, with an evident longer run ambition to extend their routes
into Latin America. This "aviation penetration" by the Soviet bloc
into these vulnerable areas has been regarded by many both within and
outside the U.S. Government with considerable alarm, Direct Soviet
civil air access to, and air transport relations with, these areas is
widely believed to offer the bloc unique opportunities for political
mischief and subversion and thus to constitute a serious threat to
U.S. interests and to Free World security, The view is often voiced,
therefore, that these Soviet bloc activities should be combated and
arrested by a policy of U.S. civil aviation pre-emption or counter-
action in the threatened areas. Indeed, actions toward this end have
been proposed and some have been initiated, involving potentially

large commitments of U.S. resources,

The adoption of a general policy of allocating aid resources
systematically to the purpose of interdicting or pre-empting Soviet
activities in civil aviation would, of course, raise fundamental and
troublesome questions for over-all U.S. strategy in the Cold War,
Moreover, orienting our aviation assistance efforts toward a policy
of pre-emption could easily wreck all attempts at developing programs

that would have beneficial long-run development effects. Before such

K

Communist China's recent activities are confined to a single
bilateral agreement concluded in August 1963 with Pakistan, the imple-
mentation of which, for various political and technical reasons, is
very much in doubt. China's civil aviation capabilities are as yet
so minuscule, its political isolation so complete, and its status as
a member of the "Communist bloc" so uncertain, that its possible future
role in this situation will not be considered in this Report,
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a drastic step is taken, therefore, it would be well to consider more
carefully whether in fact these Soviet activities pose a serious threat
to U.S. interests and whether pre-emption constitutes a feasible and

rewarding strategy.

The expansion of Soviet bloc civil aviation activities in the
developing countries has taken two distinct forms: (1) The extension
of air routes and acquisition of overflight and transit rights espe-
cially in Africa, but to some extent also in Latin America and the
Far East; and (2) the provision of technical aviation assistance and
sale of civil aircraft, principally in three African countries (Ghana,

Guinea, and Mali) and in Cuba,

Although the two types of activities arc closely related, they
are sufficiently different to merit separate consideration. To see
these activities in better perspective, several questions need to be
considered:
0 How extensive is the activity today and prospectively?
o In what sense and in what measure does it serve Soviet interests?
o How is it viewed by the recipient countries?
o How seriously does it impair U.S. interests?
o Can it be prevented, and at what cost?

0 If prevention is not possible, what alternatives are open?

These questions must be examined if one wishes to determine to what
degree, if any, U.S. aid policies should be adjusted or modified to

meet the special problems created by Soviet civil aviation actions,

Extension of Soviet Bloc Air Routes

Scope of Activity. Within the past few years, the USSR has

intensified its efforts, begun haltingly in 1956, to extend its Aero-

flot route system into the underdeveloped world -- first into Asia,

K
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now Africa, and ultimately Latin America,. International routes

KX
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For an analysis of the earlier Aeroflot international develop-
ments, see Hans Heymann, Jr., The Soviet Role in International Civil
Aviation, The RAND Corporation, RM-2213, December 1957,
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currently being flown by Aeroflot into these areas and hoped-for future
extensions are shown in Fig, 3. <Czechoslovakia also has been very
active in developing its routes. Ceskoslovenske Aerolinie (CSA), the
Czechoslovak carrier, has a route system in the underdeveloped coun-
tires that closely parallels that of Aeroflot, but is centered on
Prague rather than Moscow. With the exception of Accra and Khartoum,
it serves all of the same points as Aeroflot, but in addition flies
into Dakar, Beirut, Dhahran, Bombay, and Phnom Penh. CSA also has a
regular route to Cuba that operates via Shannon and Gander. Discus-
sions concerning overflight and landing rights for CSA and Aeroflot
are under way in a number of African countries and such rights have
in some cases been granted. Approaches for the exchange of traffic

rights have also been made to Brazil and Iran, so far without conclusion,

This very cursory summary may be sufficient to show that an effort
is now being made by the Soviet bloc to increase their direct civil air
access to the politically sensitive African and Latin American conti-
nents and to open up at least the possibility of substantial future
route extensions by acquiring the requisite traffic or transit rights.
The broadcast fashion in which the bloc is currently seeking these
rights in Africa does not necessarily reflect a Soviet decision to
blanket Africa with bloc air transport services, but may simply be
based on the sensible notion that in the initial drive for traffic
rights it is most economic to collect more or less indiscriminately

all of the rights that can be had for the asking, at near-zero cost.

What does not stand out from the foregoing summary, however, is
the extremely limited nature of the present bloc civil aviation involve-
ment in Africa, to say nothing of the other continents, particularly
when viewed in relation to the very extensive Western route systems
that crisscross these continents. The frequencies of service offered
by the Soviet bloc carriers also are uncommonly modest. While Western
carriers consider a three-times-a-week schedule rock-bottom minimum,
both Aeroflot and CSA are satisfied with once-a-week flights. With

this small number of routes and frequencies of flights offered, the



-58-

(€961 "1 98 40 sv)
D3143WY U4 puD *DOII4Y ‘DISY OF $84N0J Ibuolioudsul jojjosey — ¢ ‘Big

202! °G0) <06 0% oSl «0 oSl «0¢ oS¥ <09 oGL 06 oGO

]
— R

oGl 209 oS
T . ;/(\ﬂ _ ﬁ. A
e T T T
18qunu jubiyy jo1j049y 000 | ‘ w ). ,
40} P3dOY 40 PASOUOIY v v e o e e ; i _
S8IN0J 1DAYID jO[JOIBY = e i _ S B s A
i \
! puaba . i \ h i ,
._ . . ! R .h! [ A U “. — + 1 |
_ | m ﬁ VrIou S Mﬁ ! ~
! | |
| ; &8 |
S NVIJO NVIONY ° ! |
e S S VI 7 TAT N S
T s IS |
‘ ! ! HINOoS$ o NV3IOO
\1 NG 21419vd
. —— e b e— . L ———— ~ + - ——
P oo FATE KLHJ
0qwo|0) oY .\u\ 4«
aoos\J A1N0U0) e
i \ \\\T onpuiog 7 Loss) by
— ~n;
%M :ote..ﬂ Q1Y 4v ° 1030Q -+
n
\\ VIONI snosowng 7 Nr 700
gy | w\\\ )
2 94109 Ll nd
v L A
Bupsag VNIH o.:c..gln,w._. \
W’a/:zlf N\.
|V|Ir’.h N-O x )
ol Y\. DDy
proreNy N LERLE B opoidleg

VAQVYNYVYD

B

‘equzwaxa
]

NIF D0

+06 oGl oGP w08 oGl a0 oG} <0f oGP



-59-

bloc is providing neither a unique service nor playing a '"dominant
supplier" role. It is merely trying belatedly to break into what has

long been a more or less exclusive Western preserve.

Soviet Interests. In what way, and how importantly does this

route expansion serve Soviet interests? At the very least, the
prestige-conscious Soviet leaders would be likely to press in any

case for an enlarged Aeroflot role in international aviation if for

no other reason than the desire to have it be more nearly commensurate
with the position of the USSR as a world power. But beyond this there
is also some need to improve direct Soviet access to those parts of
Africa with which it now has substantial economic and political rela-
tions (significantly, virtually all of the places now served by Aero-
flot and CSA not only in Africa, but also in Asia and the Western
Hemisphere fall into this category). Regular, even though infrequent,
direct air service from Prague and Moscow to these key areas of Soviet
interest and influence facilitates the conduct and operation of its
aid programs, the rapid transport of its personnel, and the exchanges
of cultural, government, and student delegations. In a modest way,

it tends to tighten and strengthen such economic and political bonds
as may be developing between these countries and the bloc, and may
thus make its contribution to the Soviet objective of weakening the

impact of the traditional Western presence.

There are, in addition, the usual gains to Soviet prestige and
the opportunities to demonstrate its technological achievements that
are widely believed to be associated with the operation of a modern
flag carrier into an underdeveloped country. In the Soviet case it
may be more a matter of acquiring respect and stature in Africa, since
in the past it has been the total absence of the Red Flag that has
been so notable among the Caravelles, Comets, Boeing 707s and other

shiny Western equipment crowding African airfields.

Finally, there are the much-touted opportunities for mischief,
espionage, and subversion afforded by a direct Soviet air carrier

service into a politically unsettled, newly emerging nation. Evexry



form of Soviet presence affords some such opportunities and in a
crisis situation could be important. But it is easy to exaggerate
the special attractions of civil aviation for these purposes, and to
underestimate the political costs that may be associated with such
actions. Civil air transport operates under a system of international
rules, procedures, and controls that are not easy to evade or violate
on any scale. Traffic rights, overflight rights, or transit rights
authorize only the conduct of carefully specified civil air transport
or military aviation. Unless there is connivance on the part of the
recipient country, the shipment of arms, propaganda, or insurgents in
the shipper's flag air carrier is far from being a secure undertaking
given the nature of customs and entry controls. Detection of Soviet
malfeasance and public exposure of it by the local government could
be a politically costly blow to the Soviet image (assiduously culti-
vated in recent years) of respect for national sovereignty and non-
interference in internal affairs. At least in its economic relations
with the newly independent countries, the Soviet bloc appears to have

made an effort to avoid any overt conduct that would besmirch this
image.

While civil air access may not have magical qualities as a
vehicle for subversion, it does unquestionably offer some advantages
in this direction, beyond those provided by other forms of Soviet
presence., A direct Aeroflot flight to Guinea or Mali, for example,
enables Soviet agents to avoid an airplane change in Paris, where
they would be subject to a passport check by the French Sureté,
Under some circumstances, the lack of air rights into or through a
country could become a serious handicap. It has been suggested, for
example, that the Soviet inability to smuggle arms and materiel by
air to Stanleyville in 1960 and 1961, because the USSR had no civil
air transit rights across the Sudan, contributed to the isclation
and decline of the Gizenga regime and of the Soviet influence in the
Congo, Whether the Russians actually had any such intention is not
known. Conceivably, the desire to reduce such handicaps for the

future and to take advantage of such marginal improvements in
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clandestine access is one of the considerations in the present Soviet
drive to acquire civil air rights in Africa and elsewhere, but it
hardly seems plausible to ascribe to this a leading role in the over-

all motivation,

Interests of Underdeveloped Countries. While it is certainly

important for us to have a balanced view of Soviet interests in its
route expansion, it is perhaps even more essential to understand the
interests and receptivity of the leaders of the underdeveloped coun-
tries because their attitudes toward civil aviation relations with
the Soviet bloc are quite different from our own. Perhaps the most
obvious point is that most of the leaders of newly independent '"neu-
tralist" nations of Africa tend to look upon the creation of normal
political and economic relations between themselves and the Soviet
bloc not as a task to be shunned, but as a highly desirable and,
indeed, necessary policy if they are to acquire and preserve a truly
neutralist status., They do not want to take sides or become pawns
in the Cold War and believe that they stand to benefit from a more
nearly balanced position between the rival power blocs. This means
that they must "normalize" their relations with East and West, must
seek to reduce their heavy dependence on postcolonial Western influe-
ence and redress the balance, at least somewhat, by encouraging a

modicum of political and economic contact with the Soviet bloc,

If this earnest pursuit of nonalignment does not determine their
policy toward Soviet aviation, it at least affects it, and this becomes
apparent in their negotiations for bilaterial air agreements, Being
much impressed with the symbolic nature of civil aviation as a mani-
festation of nationhood, many African leaders tend to treat the
exchange of air routes and overflight privileges with the Soviet bloc
not as hardheaded negotiations over valuable commercial rights, as
they might in their dealings with the West, but they accept the Soviet
thesis that the exchange of traffic rights is an act of mutual respect
and an assertion of national sovereignty and independence. The very

process of receiving such recognition from a great power like the
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USSR, including the flattering grant (even if only symbolic) of an

air route of their own into Moscow, is in itself a favorable factor

in their consideration.

There is also another element at work, a kind of political com-
petition among the neutraiists, each trying to prove that he is no
less a neutralist than his neighbor. Thus, because of the political
symbolism associated with air agreements, if one African country
grants traffic rights to the Soviet bloc, it is difficult for others
not to follow suit. Otherwise they may be accused of being too

hospitable to a continued exclusive Western influence.

Finally, there is for every new African nation the hope (mostly
illusory) of potentially becoming a significant air traffic hub. This
surely was a real consideration in the Sudan's willingness, in 1962,
to grant the USSR traffic rights into and beyond Khartoum, as this
city sees itself as developing into a four-way crossroads between
East-Central Europe and the Middle East on the one hand, and between
East Africa and West Africa on the other. The real commercial traffic
potentialities of Soviet bloc air services to Africa are of course
minute, but the propensity of new nations (and old ones as well) to

harbor illusions about such things is boundless,

In this connection, there is a strong reluctance on the part of
many African countries who have aviation ambitions of their own to
grant traffic rights to others. By granting such rights they would
simply be promoting competition for their own present or contemplated
future carrier services., For example, Air Afrique refuses steadfastly
to accord any air rights to Aeroflot, and Ethiopia even refuses to
consider granting it overflight rights. These countries evidently
recognize the very limited traffic potential of air routes originat-

ing or terminating in the Soviet bloc,

However, the important point to be made about the attitudes of
the "third" countries toward Soviet air route expansion is that many
of them do have genuine and strong political incentives and pressures

upon them toward granting Soviet requests for air rights and entering
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into air transport relations with them, and that it is not a matter
of inexperienced African leaders being hoodwinked or swindled by
clever Soviet bloc negotiators into innocently signing away their

birthright.

Implications for the United States, How seriously does the

expansion of Soviet air routes into Africa and Latin America impair
U.S. interests? It is probably fair to say that an enlarged Soviet
presence in these areas is in some measure undesirable from the U.S.
point of view, given the politically unsettled and vulnerable situa-
tion in many of these countries, and given the Soviet political objec-
tive of encouraging further detachment of the former colonial countries
from their Western association. But aside from the fact that a flag
airline service into a country is a highly visible kind of presence
that plays upon the urge for prestige of these nations, it is not

clear that there is any specially grave danger to VU.S. interests

arising from a Soviet aviation presence,

In the first place it should be noted that the expansion of
Soviet air routes in Africa or Latin America in no way displaces or
detracts from the existing U.S. routes, to say nothing of the far-
flung route systems of the Western European countries, In Africa,
in Asia, and in Latin America, the West's aviation presence and influ-
ence will continue to be massive and predominant., The extent to which
Soviet bloc air services can realistically be cxpected to be introduced

in these areas is almost insignificant by comparison.

The predominant flow of air traffic in Africa is north-south to
and from Europe, because Africa's economic lifeline is the trade link
with Europe. Very few air routes cross the continent in an east-west
direction, The traffic demand today simply will not sustain them.
Even the most sanguine expectations of expanded economic and political
intercourse between Africa and the Soviet bloc is not likely to alter
that pattern in the foreseeable future. This holds even more true
for possible Soviet bloc air links with Latin America. The prospect

of flying Soviet transport aircraft almost empty on long, low-volume
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traffic routes all over Africa and Latin America can hardly seem like
an attractive one to the Soviet leaders, either in terms of a worth-
while expenditure of their limited resources (the costs would not be
inconsequential) or in terms of the unflattering "great-power" image

this would project.

Another point needs to be made. It may well be that, in at least
one regard, the extension of Soviet air transport operations into
Africa and Latin America might redound to the benefit of U.S. interests
in that it would require the USSR tc operate on very long-haul routes
in open competition with airlines of the West. This is an area in
which the West is superb, and the Soviet bloc has not proved itself
to be in a position to compete effectively. The USSR has not as yet
developed and placed into service a four-engine, long-range pure jet
aircraft for civil transport use. The I1-62 is still in the prototype
stage and is not scheduled to go into regular passenger service until
1965 at the earliest. The twin-jet Tu-104, which has been barely able
to hold its own in Europe, is too short-ranged for the job. The
medium-range I1-18 turboprop that Aeroflot uses extensively on long-
haul routes has become exceedingly unpopular among African air travelers
and its reputation for safety, whether deservedly or not, has been
widely impugned. The gigantic Tu-114 turboprop, which is being used
on the ultra-long-haul Moscow-Havana route and, once a week, on the
Moscow-New Delhi route, is extraordinarily unwieldy and had to
undergo a six-year shakedown process within the USSR before it was
placed into regular passenger service. The performance of Soviet air-
craft to date has been notoriously uneconomic and the reputation of
Aeroflot in Africa and elsewhere does not stand high. It might be
very much in the U.S. interest to have the 'glorious promise" of civil
aviation relations with the Soviet bloc translated into the less
glamorous reality in a few more unsophisticated places. 1In this
respect at least Soviet "aviation penetration" may serve rather than

impair U.S. interests.
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Possibilities and Costs of Preventive Action., The foregoing

discussion suggests that the extension of Soviet bloc air routes into
Africa and Latin America has been proceeding and is likely to continue
to proceed at a fairly modest pace, that in some degree it is an
undesirable development from the U.S., point of view, but that it can
hardly be appraised in general as a major threat to U.S. interests

in these areas. More important, the conclusion of air agreements
with the Soviet bloc is regarded by many neutralist countries as
politically desirable inasmuch as it expresses their independence
from exclusive Western influence and, on occasion, as economically
desirable in furthering their air transport ambitions. In view of
these considerations, a comprehensive strategy aimed at blocking this

expansion is likely to prove costly and ineffectual.

The United States is in a particularly weak position today to
oppose, as a matter of principle, the negotiation of air agreements
with the Soviet bloc, considering that the United States itself con-
cluded such an agreement with the USSR in 1961, True, the agreement
so far has not been signed. It was placed under indefinite suspension
by the President because of the deterioration in U.S.-Soviet relations.
It is being resuscitated currently, however, and the delemma remains
of demanding that underdeveloped countries abstain from a course of

action that the United States has itself pursued.

The course that has been followed for some years of urging other
governments in developed as well as underdeveloped countries to limit
or deny air traffic or transit rights to the USSR has met with little
success. Despite these U.S. urgings, backed up with considerable
diplomatic pressure, a steady extension of Soviet bloc routes has

occurred into most of the areas that were really important to the

USSR. An "aviation containment' policy requires the maintenance

e

“A possible exception is the case of Japan, where the USSR has
been eager to gain rights for Aeroflot into Tokyo to complete the
vital Paris-Moscow-Tokyo route. The negotiations, however, foundered
on the Soviet unwillingness to grant Japan Airlines reciprocal rights
into Moscow in exchange for Aeroflot rights into Tokyo.
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of virtually an unbroken front. This is a difficult enough feat where
there are solid common interests; it is a quite hopeless undertaking
in cases where there are important incentives and competitive pres-

sures at work in the oppbsite direction.

This is not to say that diplomatic representations to other
governments may not be worthwhile, explaining the implications of
their intended actions, stressing the dangers and underlining the
unfavorable view the United States would take of such developments.
It is also useful to make sure that the governments of the newly
independent countries are aware of their self-interest; that they
understand the commercial value of their air rights and the desira-
bility of striking a "tough' bargain in their dealings with the
Soviet bloc., But neither the seriousness of the threat to U.S,
interests, nor the probability of success of U.S. counterefforts
would seem to warrant adopting a general strategy aimed at blocking
Soviet airline expansion, to say nothing of offering aircraft, tech-
nical assistance, or other bribes for the purpose of dissuading coun-

tries from granting air rights to the Soviet bloc.

Soviet Bloc Aviation Assistance and Aircraft Sales

The discussion so far has dealt exclusively with the expansion
of Soviet bloc airline services., Much of this discussion is also
relevant to a somewhat different but related problem: the sale of
aircraft and the extension of technical aviation assistance by the
Soviet bloc to underdeveloped countries. Many of the points pre-
viously made apply to this problem as well, but there are some addi-

tional considerations that require separate discussion.

The first point to be noted is the fact that the Soviet bloc
has made only very limited use of technical assistance in civil avia-
tion, Only a handful of projects are under way: two Czech projects
in Guinea and Mali provide airline management, control tower services,
flight and maintenance crews, and employee training to the two national
carriers, Air Guinea and Air Mali. There is also a Soviet effort to

provide flight and maintenance crews for the I1-18 aircraft sold to
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Ghana, Guinea, and Mali, 1In addition, the USSR has assisted in the
construction of a jet air strip at Conakry, Guinea, has constructed

a civil airport at Kabul, Afghanistan, and is building a major inter-
national airfield near San'a in Yemen. The Soviet bloc's drive to
sell their civil aircraft is even less spectacular. In spite of
energetic efforts, only 18 four-engine turbine aircraft have been
sold for civil air purposes: 17 I1-18s, and one modified An-12., The
purchasers were Ghana, Guinea, Mali, and Cuba; in addition, about 15
twin-engine piston aircraft (generally Il-14s) destined for civil use
were sold to Mali, Cambodia, and Cuba. By all accounts, customer
satisfaction with these purchases has been abysmally low, evidenced
in part by the very low utilization of the aircraft (Ghana's 8 I1-18s
have been virtually idle) and by the reported efforts of Ghana and
Guinea to return the aircraft to the USSR, All of these activities
combined hardly suggest that the Soviet bloc has relied or is likely
to rely on civil aviation assistance as a major instrument of 'eco-
nomic penetration.'" The record certainly does not indicate that

Soviet offers of civil aircraft or aviation assistance have proved

e
w

particularly irresistible to underdeveloped countries.

Soviet versus Western Aid

It would have been surprising, indeed, if underdeveloped coun-
tries were to show a preference on any scale for Soviet bloc aviation
assistance over similar assistance from the West. This is an area
in which the West, and particularly the United States, is unequalled.
Soviet civil aircraft have not distinguished themselves and bloc
experience in international aviation lags far behind that of the West.
Other things being equal, if the decision were made on a technical

comparison of probable quality of performance, there is no doubt that

ol
w

In the case of Guinea, Sécou Touré'recently concluded an arrange-
ment with Alaskan Airlines to provide technical and management assist-
ance to Air Guinea, thus signifying his evident disillusionment with
the Soviet bloc performance,
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Western assistance would be preferred every time. But other things

are not equal, and the choice is not always made on purely technical

grounds.

First, the desires and ambitions of the developing countries for
rapid modernization are exceedingly large and the capital and skills
the West is able or willing to make available to them in the form of
aid are severely limited. Also, the West tends to be relatively
selective in its choice of aid projects or programs it will support.
Some countries, therefore, seek and welcome aid from almost any source,
especially if the source refrains from questioning the rationality for

the country's particular investment choice.

Second, the terms of Soviet bloc aid have, on occasion, seemed
attractive, insofar as interest rates on their loans have been low
and repayment could be made as part of a commodity trade agreement
in the traditional export goods of the recipient country., Also,
there is the artful Soviet technique of appecaling to the strong
nationalist sentiment in these countries. Soviet aid conspicuously
promotes the goal of 'mational independence' and freedom from foreign
tutelage. They make much of the claim that their training and tech-
nical support is designed to develop indigenous national enterprises
free of foreign control or domination, and thus draw a sharp distinc-
tion between their own "selfless aid'" and the ''predatory exploitation

of the imperialists."

Third, and most important, the decision to accept Soviet aviation
aid (and other forms of Soviet aid, for that matter) is seldom a tech-
nical decision, but a political decision. It is a calculated choice
by a government that ignores the question of where the most satis-
factory aviation assistance can be obtained. Instead, the decision
is based on the belief that, to rid itself of colonial heritage, the
country must to some degree turn its back upon the West and cultivate
closer links with the avowedly anti-colonialist East. Aviation
assistance has nowhere been the "opening wedge' to Soviet political

penetration, Aviation assistance, and other forms of economic
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assistance, have been a consequence of political 'penetration.”
Indeed, in many cases, as in Ghana and Guinea for example, the initia-
tive for the expansion of Soviet aid came not from the Soviet Union
but from the newly independent countries, Counteroffers of aid by
the United States or the presence of prior U.S. aid would not have
dissuaded these countries from their political choice. Ghana's
strident anti-colonialist and anti-imperialist emotions simply have

to run their course.

Attention should also be called to the fact that aviation plays
only a minor part in the over-all assistance that the bloc is extend-
ing to the three countries principally concerned, Ghana, Guinea, and
Mali. Ghana's heavy involvement with bloc aid now approaches the
$200 million mark and includes numerous industrial installations,
hydropower plants, hospitals, machinery, and factories. Guinea's
blessings from the bloc are not just confined to aviation, but com-
prise the entire transportation system, including the port of Conakry,
internal highways, and modernization of the railroad system, to say
nothing of such sensitive areas as the national printing office and
two broadcasting stations., Mali is now, for all practical purposes,
exclusively dependent on the Soviet bloc as the market for its only
substantial export crop, peanuts, and as the supplier of foreign news
for its information media, Clearly, the aviation projects constitute
only a small element of a much larger Soviet political-trade-cultural
presence, and to argue that the aviation element should be dealt with

as a matter in itself is hardly persuasive.

Countermeasures and Pre-emption

It has been argued here that Soviet aviation penetration is a
consequence rather than a precursor of a wider pattern of Soviet
penetration based on political rather than aviation considerations.
If this is true, then even the most extensive and pervasive U.S.
effort to pre-empt the field by undertaking every conceivable civil

aviation development project would not impair the expansion of Soviet
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influence (as distinct from aviation influence) in any country that
chose to have closer political or economic ties with the bloc. If
the United States for the last several years had had a Civil Avia-
tion Assistance Group in Guinea, had operated regular flights into
Conakry, and had provided an airline technical assistance team for Air
Guinea, it is doubtful that this would have in any way affected Sécou
Touré's decision in 1960 to purchase 5,000 tons of Soviet arms or his
willingness to be inundated by 1,200 Soviet bloc technicians. These
acts surely were the result of Touré's determination flamboyantly to
assert Guinea's economic and political independence from France. No
amount of U.S. aviation activity could have prevented this. This is
not to say that a well-conceived U.S. program of aviation assistance,
properly integrated into the transportation development of a country
and responsive to the political desires of its leadership would be of
no consequence, It undoubtedly would, over time, have a favorable
effect on the over-all attitude of that country toward the United
States and would in some measure benefit U.S. interests, but it seems
unreasonable to expect such gestures to arrest or reverse highly

charged political acts.

There are two other reasons why a policy of systematically pre-
empting civil aviation projects would be self-defeating, First, since
U.S. aid resources are limited, it would be impossible to undertake
projects wherever there appears to be a desire, A selection has to
be made. But if the prime objective were to forestall Soviet bloc
penetration, the selection would undoubtedly have to be made on the
basis of the likelihood or degree of danger of a country's being
receptive to Soviet offers, The adoption of such a criterion by the
United States would quickly become apparent in underdeveloped countries,
and would lead to a pattern of competitive bidding between East and
West that would encourage underdeveloped countries to seek or to allege
Soviet offers in order to elicit U.S., aid. Second, singling out civil
aviation assistance for special emphasis would mean neglecting other,
perhaps more significant kinds of assistance that might contribute

more to a nation's social and economic development, or might do more
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in eliciting a foreign policy orientation not hostile to the West. 1In
allocating U.S. aid resources, the benefits derived from expanded avia-
tion activities should be weighed against the costs of other alterna-
tives foregone. Even in a situation where a threatened Soviet bloc
aviation activity offers a clear and present danger te U.S. interests
(and it is not easy to visualize such a situation), it is by no means
obvious that the U.S. counteraction should be in the area of aviation.
An aid action in another field or a political or diplomatic act on an
entirely different front might be a more effective counterplay and

could possibly be undertaken at substantially lower cost.
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1V. MOUNTING A DEVELOPMENT ASSISTANCE EFFORT

Obstacles to Effective Performance

IN THE PRECEDING SECTIONS it has been argued that U.S. assistance in
the field of civil aviation can have a high degree of relevance to
some of the key economic and social purposes of our aid program.
Even though its usefulness as a political instrument may be more
limited than is often assumed, such aid can secure significant bene-
fits to U.S. policy aims, provided it is properly designed. The key
phrase here is "properly designed.," Many of the shortcomings and
disappointments in our past aviation assistance that have been noted
can be attributed to inappropriate or inept project design, selection,
and procedures. In this regard, a very serious consideration is
whether it is possible to improve performance in any major way., The

problems that confront us are formidable and the solutions not obvious.

Incommensurable Benefits and Multiple Agency Interests

One problem stems from the existence of a maze of U.S. Govern-
ment agency interests, each concerned with some aspect of aviation,
each pursuing its own special objectives, and each guided by its own
criteria. The State Department, of course, is responsible for all
foreign policy aspects of civil aviation; the Defense Department for
military aspects; the Federal Aviation Agency for technical and
promotional aspects; the Civil Aeronautics Board for regulation of
the domestic industry; and AID for the over-all conduct of foreign
aid. TIn spite of this complex structure, communication among these

agencies at the working level is surprisingly good, and "policy
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coordination' could work quite well if policies were developed that
needed coordination. Unfortunately, in the area of civil aviation
assistance there has been very little that can be called policy
development. Projects are normally considered only as particular

situations arise.

But even in this limited context, the main difficulty seems to
be one of fully recognizing and properly appraising the benefits that
may accrue from a particular project. As has been pointed out, avia-
tion assistance may yield benefits concurrently in a number of
different areas -- economic growth, social development, internal
security, and so forth. But benefits measured in each of these areas
alone may mnot quite justify the cost of the project. There is no
simple way of adding up the benefits in the different areas, particu-
larly since each agency evaluates the project only in the area for
which it controls the funding (AID for economic aid, the Defense
Department for military aid, the White House for the Contingency Fund,
and so forth). Each agency tends to appraise projects largely in terms
of its own "suboptimized" criteria. This is not to say that there is
no joint consideration or coordination of aid activities among the
various agencies, but rather that there is no way of adding up the
benefits; that is, valuing them in common terms and spreading the

financing among the various sources of funds.

This phenomenon is of course not unique to the field of avia-
tion, it occurs in other aid fields as well. But it does mean that
multipurpose aid activities of this sort will tend to be under-
represented in the aid program. Partly for this reason it is often
suggested that specialized interagency machinery be set up in
Washington for the express purpose of planning and programming
aviation assistance projects for various parts of the world. Such
a solution, however, runs squarely into conflict with the established
AID and MAP procedures of originating assistance programs at the

country level.
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AID's Method of Developing a Program

Because AID must apply a high degree of selectivity in the allo-
cation of its resources among various countries and among activities
within countries, it attempts to give priority to those countries
and activities that offer the best prospects for success. As was
pointed out previously, aid programs are formulated within the con-
text of country plans, and the character and composition of U.S. aid
in any country is determined in the first instance by the U.S. mission
in that country. It is not developed on the basis of a determination
in Washington that one kind of aid activity is better than another.
Except in very rare instances, therefore, it is simply not possible
to originate a project in Washington and to impose it upon the system
without first convincing the local U.S. mission that it is consistent
with the country's development program and that it is in tune with the
U.S. assistance strategy for that country. In practice this means
that the projects that will gain acceptance are those that contribute
especially importantly to the country's growth and stability and to
U.S. program objectives, The U.S. aid mission in the country must
be persuaded that the proposed project fits into their system of
priorities and that it can compete on its own merits with other

development projects that may be under consideration.

MAP's Method of Developing a Program

The Military Assistance Program is similarly resistant to spe-
cialized projects being introduced "from the top,'" because of the
sequence in which, and the institutional arrangements by which, these

programs are developed and implemented.

The process begins with the definition, in Washington, of cer-
tain force goals and military objectives for each theater and each
country. These are transmitted to the field along a line of author-
ity that runs from the President to the Secretary of Defense, to
the Joint Chiefs of Staff, to the area commander in the field, and,
finally, to the Military Assistance Advisory Group (MAAG) in the

country. By a process of communication up and down this line of
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authority, these goals and objectives are translated into specific
military assistance commitments to the country. But in recent years
there has been a declining trend in military assistance appropria-
tions. Consequently, commitments made in the past are now generally
well in excess of current MAP budgets. 1In the face of commitments
that regularly exceed available resources to fulfill them, local
MAAGs and area military commanders are extremely reluctant to diverge
from their already cut-to-the-bone MAP programs to accommcdate a new
project that was conceived in Washington. The local MAAG would tend
to view such a project as competing with and diluting its prime

-t
military tasks.”

Again, as in the case of AID's procedures, it is the U.S.
Country Team that must be persuaded. In order to surmount the built-
in resistance to a new project introduced from above, it is necessary
to convince the local MAAG, and through them the cognizant U.S.
military command channels, that the project is in fact consistent
with the military objectives laid down for the country or at least
that it can be accommodated without serious detriment to existing

commitments.

How Much for Air Transport?

What stands out clearly from the foregoing is that, in the
development of aid programs and in the selection of projects, con-
siderable reliance is placed on decisions in the field, and particu-
larly on decisions at the country level. Unfortunately, there are
at least three reasons why these decisions are not always likely to
be well-thought-out and, more specifically, why they are not likely

to lead to a rational and balanced development of air transport or

"It might be pointed out that such resistance is encountered even
by activities that have the strongest Presidential blessing, such as
the U.S. "Civic Action" program. This program, aimed at enhancing
through our military assistance the social and economic benefits that
can be derived from the activities of local military establishments,
has been vigorously pushed from above but has encountered significant
resistance from below because it is feared that it will detract fur-
ther from the already underfulfilled goals of the MAP program.
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to the discovery of the more imaginative uses of aviation. One is
simply the lack of trained and experienced personnel in our aid mis-
sions capable of assessing the potential developmental impact of
various transportation improvements, the special roles of and sub-
stitutability among the various modes, the choice among alternative
technologies, or the transportation needs for regional development.
Such transportation-economics skills are in short supply not only in
our aid missions in the field but also in the entire economic aid and
development planning field. A second reason is the relatively limited
character of most of the pre-investment transportation studies and
surveys that have been made for AID over the years. These surveys
have often been done by engineering firms that tend to treat the
transportation system simply as the sum of the various individual
modes -- road, rail, water, air, and so forth -- surveying each sepa-
rately without any serious effort to analyze their economic interrela-
tions or to relate them to the country's development perspective,
Third, and perhaps most important, is the inherent difficulty of
measuring the economic benefits of a transportation investment even
under the best of circumstances. Investment in transportation, as

in social overhead capital generally, constitutes diversified invest-
ment in the general growth of an economy rather than in the growth of
one specific activity. Such investment decisions ére impervious to
the kinds of criteria that are normally applied to most micro-economic
investment choices. Transportation is expected to have an igniting
effect on over-all productive activity, and the question of how much
of such investment should take place is often a matter of faith in
the development potential of a country or region, Economists know
that neglect of transportation can become a serious drag on economic
development. Conversely, they know that an effective transportation
system constitutes an important ingredient in economic development,
What they de not know is how much and what kind of such investment

is justified and what is the efficient sequence. A major research
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effort is now under way to grapple with these issues,4 but nevertheless
it will continue to be exceedingly difficult to evaluate objectively
how much transportation investment is really indicated in any given

situation.

Uncertain Reception in Aided Countries

The list of obstacles to an effective aid performance is by no
means exhausted. Another major imponderable in the execution of an
aid project is the degree of active interest and enthusiasm that can
be evoked in the recipient country. This is an indispensable ingre-
dient in the success of any aid project. Experience with foreign aid
generally suggests that the real scarcity in underdeveloped countries
is not the resources themselves but the ability to bring them into
play. A major concern of development aid, therefore, must be to
achieve a maximum catalytic effect of mobilizing internal national
effort. Although aviation has certain magnetic qualities that may
give it something of an edge over its less glamorous transport com-
petitors, it would be a mistake to think that assistance projects
in that field will always be received with great enthusiasm in
underdeveloped countries. All too often there is a deep gulf between
local ambitions for grandiose projects and the more arduous reality
of the slow, modest progress that can be realized in practice. An
aid project that fails to secure intelligent understanding and
sustained support locally will almost certainly not be carried

through to successful completion.

Again, what is required is an effort in the country itself to
design the project so that it will have real appeal, and to seek out
the responsible local officials who will accord the project the
necessary priority in local resource allocation and the indispensable

political support to bring it to fruition.

“The Brookings Institution, under a contract with AID, has
recently launched a Transport Research Program designed to advance
the state of knowledge concerning the role of transportation in
economic development.
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Conflicting Western Aviation Interests

One other problem might be mentioned briefly. The United States
is not alone in extending aviation aid to underdeveloped countries.
We must be aware of the prior presence, in many countries, of other
Western aviation links and influences. Such interests may view a
new U.S.-promoted air transport activity with less than complete
enthusiasm, as it may conflict with or undermine their own positions.
These existing Western aviation relationships are particularly prob-
lematical in Africa where many newly independent countries, though
strongly anti-colonialist, still preserve their heritage of effective
aviation associations with their former metropoles. The preservation
of these associations is often in the interest of the United States,
particularly if they involve viable regional arrangements. In other
parts of the world, such as in Latin America and Asia, where Western
international airlines are heavily represented, an attempt to under-
take a new air transport venture sponsored by the United States
might in fact disrupt such associations and thereby create frictions

that could be detrimental to larger U.S. interests.

A Recommended Approach

One conclusion emerges quite clearly from the preceding recital
of problems and obstacles: that it will be difficult at best to
undertake new aviation assistant projects that will not be subject
to the pitfalls described above. However, such projects will and
should be undertaken by the United States, but if they are to be
effective they must be based on a much more thorough analysis by
country than has heretofore been the case. Generalizations about
foreign aid or about aviation can carry us only so far. 1In order
to know what is really possible within a country or region, what
their most urgent needs and available resources are, and what kinds
of projects may secure the practical acceptance and support of the
U.S. Country Team and of the local government, a thorough survey

becomes an indispensable prerequisite. One or two good country
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surveys would not, of course, resolve all of the problems and
difficulties; nor could they transform a hostile local atmosphere
into a highly receptive one; nor would they be certain to lead to
the formulation of sure-fire, universally applauded assistance
projects. But at the very least they would yield high educational
returns as pilot studies in the field of applied transportation

development and as examples for other countries to follow.

How should such surveys be designed so as to produce useful
and actionable results? The following sequence of steps and con-

siderations might go into such an effort.

Formulation of Ground Rules

First, before undertaking any country exploration, it is
necessary to define and clarify the aims we wish to pursue and to
reach some agreement on the basic characteristics that the aviation
development scheme is to possess. A number of fundamental questions
should be considered in advance. For example, the importance of
moving forward from modest beginnings to ambitious long-term goals;
the importance of planning concretely the early independence of the
local aviation activity from American or other foreign tutelage;
the need to agree at the outset on a phased reduction and ultimate
withdrawal of the U.S. assistance personnel and thus to plan the
aid so as to achieve the rapid transfer of control and responsibility
to the aided country; the desirability of a high degree of versa-
tility and multipurpose use of the aviation instrument in the
country, so that the air transport function is tied intimately to
the country's development objectives. These ground rules should
also include a list of minimum performance criteria that must be
met if the project is to have some chance of success. These cri-
teria should reflect and be consistent with those adopted by our
aid programs generally (AID and MAP) and should be capable of

securing the understanding and acceptance of the local government.
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Selection of Promising Countries or Regions

Second, a selection should then be made of one or more coun-
tries where the extension of U.S. aviation aid looked promising in
several particulars: aid to the country would be of political
interest to the United States; the stage of institutional and politi-
cal development in the country is adequate to support such a venture;
there is a reasonable expectation of local interest and receptivity;
transportation problems generally, and aviation deficiencies in
particular, pose a real challenge to the country's development; and
the established aviation interests of other Western powers are not
such as to constitute a serious impediment to U.S. entry into the
field. The selection of a country or region for study should not
be based merely on a desire of the United States to extend its aid
or its influence, but also on the existence of the minimum conditions
within the country that would make the aid activity meaningful and

rewarding.

Selection of Survey Team

Third, a team should then be selected, containing within it
the following kinds of skills: general economic planning, transpor-
tation economics (with some familiarity with air transport),
technical experience in air carrier development and operations, and
technical knowledge of aeronautical infrastructures. In addition,
the team should have access to specialized knowledge of the country's
political, social, and security problems; such knowledge will
probably be available in the local U.S. Country Team. The survey
team should not be constituted as an official U.S. Government mis-
sion, since that would imply some degree of official interest in
extending aid, rather than merely exploring its possibilities. At
least, official missions tend to have an expectations-raising effect
upon aid receiving governments, and this might seriously hamper and
inhibit the survey team's freedom of action. Instead, the mission
should be a nongovernmental group organized under some form of con-

tractual arrangement with AID or with the local government or both.
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It should have no promotional stake in the project, that is, it
should preferably not be closely associated with the air transport
or aircraft industry. A university or private development advisory
service could probably organize an appropriate team. The team
should, of course, have the informal blessing of the Department

of State, the Department of Defense, and of AID, and should take
full advantage of the technical expertise residing in FAA and CAB.
It would be most advantageous if the team could be in the country
at the invitation of the local govermment, but at the very least,
the local officials must have a very positive interest in the

survey.

One possibly auspicious way of launching such a survey might
be to associate it or to coordinate it informally with one of the
larger transportation surveys undertaken from time to time under
the auspices of the World Bank, or to time it so as to coincide with
one of the Long-Range Assistance Strategy missions of AID. In this
way the aviation survey team would gain the benefit of the findings
of a more comprehensive concurrent investigation of the broader

economic issues.

Purpose of Survey

Fourth, the task of the survey team would be to undertake an
analysis of the present and potential role of aviation in the
transportation system of the country or region selected, looking
five or ten years into the future. It should concern itself espe-
cially with the problem of integrating the air transport function
into the economic and social fabric of the developing area and
should seek to derive appropriate collateral benefits for the area's
internal and international security. An important ingredient of the
study would be to explore not merely the physical possibilities for
aviation development, but also the adequacy of the human and insti-
tutional resources for gaining acceptance and support for the
venture and for carrying it to completion. The survey should deter-

mine whether and how a variety of aviation projects might fit into
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the U.S. country assistance program and whether they would be of

any value in easing or overcoming problems that may exist in the
country that impede the accomplishment of U.S. aid objectives.

There should, of course, be no compulsion to develop a project
whatever the cost. On the contrary, a finding that any aviation
project would be infeasible or undesirable, with an analysis of

the reasons for such a judgment, would in itself be an interesting
and useful product of such a survey. The study should be thought

of more as applied research in economic development than as a genuine

pre-investment survey.

Team Report

Fifth and last, the end product of the mission should be a
report that spells out, to the extent this is indicated, a set of
alternative programs that would make sense (along lines recommended
herein) and might be undertaken in the country. It should indicate
the degree, if any, to which such programs have the conditional
support of the U.S. Country Team and the local authorities. Obvi-
ously, several budget levels must be considered, with estimates of
associated timing and likely consequences. One of the issues the
report should consider, even if it may not be able to resolve it,
is the matter of what kind of professional group or team should be
organized to implement any project that might result. The question
of whether a particular U.S. airline technical assistance group
would be an effective and acceptable instrument, or whether a U.S.
aircraft manufacturer could qualify for the task, or whether a
special team of qualified U.S. or international technicians could be
organized ad hoc can be adequately considered only within the con-
text of the particular country situation under study. Needless to
say, the question of how to put together an appropriate, properly
motivated team that would give the project excellent performance as
well as the necessary cohesion and continuity is one to which
altogether inadequate attention has been paid in past aid efforts.
The team's final report should then be circulated among the interested

U.S. Government agencies for consideration and possible action.
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Appendix

A NOTE ON TECHNOLOGY

AVIATION ENTHUSIASTS, in thinking about assistance to the developing
countries, tend to devote inmordinate attention to the problem of
choosing "the best aircraft,”" and to the role of technology in general.
Their discussion of aviation aid centers upon the question of the
particular kind of aircraft the country should acquire. All too often
they place the gadget at the center of the stage rather than looking

more closely at the environment in which it must operate.

This concentration upon ''the machine' has had two consequences:
(1) it has lead to a simplistic faith that there is some magic vehicle

that the aeronautical engineering state-of-the-art will now permit us

to design (if only someone would take the trouble) that would "solve"

the problem of transportation in underdeveloped countries; and (2) it
has given rise to a widespread belief that we should look to "tech-
nology" as the mighty instrument that will overcome poverty and eco-

nomic backwardness.

The Magic Vehicle

The criticism is often voiced that the industrial West, being
thoroughly immersed in its own sophisticated and lavishly endowed
environment, has failed to design or adapt its technology so that it
will be relevant or function efficiently in the preindustrial world.
Specifically, the view is held that the only aircraft now available

to underdeveloped countries are either obsolete and inefficient relics
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of an earlier era (such as the DC-3), or large, speedy, expensive
vehicles designed for modern environments and requiring elaborate
ground facilities and complex supporting services. The "ideal" air-
craft for underdeveloped areas, it is claimed, has not been developed
simply because the West has paid no attention to this problem. What
is needed is an energetic design effort aimed at the problem of under-
developed transportation, and a truly remarkable technological break-

through could be achieved.

The real world, unfortunately, is not that simple. When we
compare our own developed air transport systems in the West with
those of the underdeveloped areas, we do indeed find fundamental
differences. Ours is primarily a high-density, passenger-oriented
system, competing against other highly developed forms of transport,
and operating within a sophisticated airways-supported environment.
In underdeveloped areas, aviation is primarily faced with the task
of overcoming inaccessibility under hostile terrain and climatic
conditions, having to perform a variety of tasks, including moving
outlandish cargoes, doing unconventional kinds of airwork, and serv-
ing as an instrument of communication and security as well as trans-
poration. Marginal improvements in aircraft speed are of no signi-
ficance because surface transport time in most of these areas is
counted in days, not in hours. Traffic demand is generally low,
irregular, and seasonal, and cargo flows tend to be unidirectional.
Air operations are limited to daylight hours and visual or contact
flying because navigational aids are usually inadequate. Ground
support facilities and fuel stores at outlying points are meager,
and efficient maintenance and operating personnel are rarely found.
Utilization rates for aircraft, therefore, tend to be pitifully low.
Great varieties of route structures are encountered, with a preva-
lence of uneconomically short hops. Runway lengths and surfaces are
almost universally marginal and often situated in high-altitude and

high-temperature locations that degrade takeoff performance.

Given such environmental conditions, it is hard to see how a

vehicle could be designed that would overcome all or even most of
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these handicaps and bring economy of operation and low initial cost

to such an arduous mission. In fact, as is the case with most design
problems, the desirable design criteria that flow from these condi-
tions (simplicity, maintainability, ruggedness, versatility, modest
runway requirements, low operating cost over short hauls, and toler-
ance of pilot error) are, in a sense, internally incompatible and pose
a formidable array of problems for the design engineer. Inevitably
his product must be a compromise among many conflicting design factors,

and numerous alternative engineering solutions are possible.

Tt is simply not true, however, that the West has made no effort
to develop such solutions or to adapt its technology to the specialized
problems of these areas. On the contrary, the number of ingenious
designs and proposals that have been put forward in this field is
surprisingly large, considering the limited market that presently
exists. A RAND study* of the present and prospective aircraft tech-
nology for application to less-developed countries found that a wide
choice of aircraft designs now exists that would be suitable for a
variety of tasks in these areas, and better aircraft still are in the
offing. Far from being a barren field, continuing evolutionary
improvements in design and efficiency can be expected in the future,
but given the inherent difficulty of the requirements, there is tittle
hope that some revolutionary breakthroughs are likely to occur that
would drastically improve the performance or greatly lower the cost
of aircraft suitable for these areas. The "magic vehicle' is almost

certainly a piece of wishful thinking.

Technology and Social Change

The other consequence of such gadget-oriented thinking is the

notion that technology should and can be relied upon as the primary

ol
w

T. F. Cartaino, Technological Aspects of Contemporary and Future
Civil Aircraft for the World's Less-Developed Areas, The RAND Corpora-
tion, RM-3060-RC, July 1962,
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instrument for bringing about the social transformation of the tradi-
tional societies. Western technology is, of course, most urgently
desired in most underdeveloped countries. To them it is one of the
most easily visible distinctions, the most apparent deficiency, that
separates thecir societies from ours. But in fact it is not tech-
nology, but the fruits of technology, that are wanted most of all --
industrial plant to enhance their productivity, modern weapons to
ensure their national independence, and education to transform their
1ife. These fruits of technology, however, imply much more than
merely the machine, the mechanism, the device; they imply an entire

cultural foundation.

What is perhaps not sufficiently appreciated, both in the indus-
trial and in the preindustrial world, is the enormous gulf that
separates these two kinds of cultures. In the developed world,
science and technology are taken for granted. We are born with it
and grow up in an environment suffused with it. The less-developed
world is saturated with non-science, and children grow up with a
view of nature that is nonrational and nonobjective, often steeped
in a religion that is a vital part of life and offers no motivation
for social change. Before technology can in fact be effectively
absorbed in many of these countries, they will need to have some-
thing of a cultural revolution of their own; they will have to
undergo the kind of profound cultural change that in the West was
spread over generations. If technology is seriously to be introduced
and effectively to be absorbed, these countries must undergo a revo-
lution not merely on the surface -- in work habits, hours, dexterity
and techniques -- but also more profoundly, in their philosophy,
their ethics, their property rights, their social and legal structure
and their status within the community. We must be aware of how pain-
ful and costly such changes must be,-altering as they do the cultural
foundations of the community. We must also be aware of how much time
such a transformation will take, considering the many-faceted nature
of the changes involved. In this context it hardly makes sense to

speak of technology as if it stood at the center of the stage in the
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social transformation we are trying to assist., Technology can play
a part in this process and, no doubt, aviation technology possesses
a valid claim for special relevance. But its role can be meaningful
only in a larger context of communication and interaction that will

overcome the barriers of tradition and culture as well as those of

technology.




<<
  /ASCII85EncodePages false
  /AllowTransparency false
  /AutoPositionEPSFiles true
  /AutoRotatePages /All
  /Binding /Left
  /CalGrayProfile (Dot Gain 20%)
  /CalRGBProfile (sRGB IEC61966-2.1)
  /CalCMYKProfile (U.S. Web Coated \050SWOP\051 v2)
  /sRGBProfile (sRGB IEC61966-2.1)
  /CannotEmbedFontPolicy /Warning
  /CompatibilityLevel 1.4
  /CompressObjects /Tags
  /CompressPages true
  /ConvertImagesToIndexed true
  /PassThroughJPEGImages true
  /CreateJDFFile false
  /CreateJobTicket false
  /DefaultRenderingIntent /Default
  /DetectBlends true
  /DetectCurves 0.1000
  /ColorConversionStrategy /LeaveColorUnchanged
  /DoThumbnails false
  /EmbedAllFonts true
  /EmbedOpenType false
  /ParseICCProfilesInComments true
  /EmbedJobOptions true
  /DSCReportingLevel 0
  /EmitDSCWarnings false
  /EndPage -1
  /ImageMemory 1048576
  /LockDistillerParams false
  /MaxSubsetPct 100
  /Optimize true
  /OPM 1
  /ParseDSCComments true
  /ParseDSCCommentsForDocInfo true
  /PreserveCopyPage true
  /PreserveDICMYKValues true
  /PreserveEPSInfo true
  /PreserveFlatness true
  /PreserveHalftoneInfo false
  /PreserveOPIComments false
  /PreserveOverprintSettings true
  /StartPage 1
  /SubsetFonts true
  /TransferFunctionInfo /Apply
  /UCRandBGInfo /Preserve
  /UsePrologue false
  /ColorSettingsFile (None)
  /AlwaysEmbed [ true
  ]
  /NeverEmbed [ true
  ]
  /AntiAliasColorImages false
  /CropColorImages true
  /ColorImageMinResolution 150
  /ColorImageMinResolutionPolicy /OK
  /DownsampleColorImages true
  /ColorImageDownsampleType /Bicubic
  /ColorImageResolution 300
  /ColorImageDepth -1
  /ColorImageMinDownsampleDepth 1
  /ColorImageDownsampleThreshold 1.50000
  /EncodeColorImages true
  /ColorImageFilter /DCTEncode
  /AutoFilterColorImages false
  /ColorImageAutoFilterStrategy /JPEG
  /ColorACSImageDict <<
    /QFactor 0.15
    /HSamples [1 1 1 1] /VSamples [1 1 1 1]
  >>
  /ColorImageDict <<
    /QFactor 0.40
    /HSamples [1 1 1 1] /VSamples [1 1 1 1]
  >>
  /JPEG2000ColorACSImageDict <<
    /TileWidth 256
    /TileHeight 256
    /Quality 30
  >>
  /JPEG2000ColorImageDict <<
    /TileWidth 256
    /TileHeight 256
    /Quality 30
  >>
  /AntiAliasGrayImages false
  /CropGrayImages true
  /GrayImageMinResolution 150
  /GrayImageMinResolutionPolicy /OK
  /DownsampleGrayImages true
  /GrayImageDownsampleType /Bicubic
  /GrayImageResolution 300
  /GrayImageDepth -1
  /GrayImageMinDownsampleDepth 2
  /GrayImageDownsampleThreshold 1.50000
  /EncodeGrayImages true
  /GrayImageFilter /DCTEncode
  /AutoFilterGrayImages false
  /GrayImageAutoFilterStrategy /JPEG
  /GrayACSImageDict <<
    /QFactor 0.15
    /HSamples [1 1 1 1] /VSamples [1 1 1 1]
  >>
  /GrayImageDict <<
    /QFactor 0.40
    /HSamples [1 1 1 1] /VSamples [1 1 1 1]
  >>
  /JPEG2000GrayACSImageDict <<
    /TileWidth 256
    /TileHeight 256
    /Quality 30
  >>
  /JPEG2000GrayImageDict <<
    /TileWidth 256
    /TileHeight 256
    /Quality 30
  >>
  /AntiAliasMonoImages false
  /CropMonoImages true
  /MonoImageMinResolution 1200
  /MonoImageMinResolutionPolicy /OK
  /DownsampleMonoImages true
  /MonoImageDownsampleType /Average
  /MonoImageResolution 300
  /MonoImageDepth -1
  /MonoImageDownsampleThreshold 1.50000
  /EncodeMonoImages true
  /MonoImageFilter /CCITTFaxEncode
  /MonoImageDict <<
    /K -1
  >>
  /AllowPSXObjects false
  /CheckCompliance [
    /None
  ]
  /PDFX1aCheck false
  /PDFX3Check false
  /PDFXCompliantPDFOnly false
  /PDFXNoTrimBoxError true
  /PDFXTrimBoxToMediaBoxOffset [
    0.00000
    0.00000
    0.00000
    0.00000
  ]
  /PDFXSetBleedBoxToMediaBox true
  /PDFXBleedBoxToTrimBoxOffset [
    0.00000
    0.00000
    0.00000
    0.00000
  ]
  /PDFXOutputIntentProfile (None)
  /PDFXOutputConditionIdentifier ()
  /PDFXOutputCondition ()
  /PDFXRegistryName (http://www.color.org)
  /PDFXTrapped /Unknown

  /SyntheticBoldness 1.000000
  /Description <<
    /FRA <>
    /JPN <FEFF3053306e8a2d5b9a306f30019ad889e350cf5ea6753b50cf3092542b308000200050004400460020658766f830924f5c62103059308b3068304d306b4f7f75283057307e30593002537052376642306e753b8cea3092670059279650306b4fdd306430533068304c3067304d307e305930023053306e8a2d5b9a30674f5c62103057305f00200050004400460020658766f8306f0020004100630072006f0062006100740020304a30883073002000520065006100640065007200200035002e003000204ee5964d30678868793a3067304d307e30593002>
    /DEU <>
    /PTB <>
    /DAN <>
    /NLD <>
    /ESP <>
    /SUO <>
    /ITA <>
    /NOR <>
    /SVE <>
    /ENU <>
  >>
>> setdistillerparams
<<
  /HWResolution [300 300]
  /PageSize [612.000 792.000]
>> setpagedevice


