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| This study is a revies of the Joint Chiefs of Staff
Exercise Program and evaluates its utility in helping achieve
readiness by warfighting forces. A description of the
program structure preambies a detailed discussion of the
program's historical transportation management probleas.
This discussion outlines mechanisms leading to msuch improved
program management. The discussion also describes three new
Title 10 funding prograoas that expand the role of the
exercise program. A survey of the findings of a 1988 JCS
Exercise Review Working Group is followed by discussion of
additional probiem areas and recommendations for resolution.
A concluding chapter outlines several theses that emerge from

the revies. ,/‘fc [ —
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CHAPTER |
INTRODUCT 10N

Federal low requires the Secretary of Defense to
exercise and evaluate our national mobilization capability,
to include both the active and reserve forces, with emphasis
on sustainability. The Congress alsc charges the Chairman
of the Joint Chiefs of Staff to evaluate the warfighting
readiness of the Unified and Specified Commands {U&S
Commands) and the Departaent of Defense (DOD) combat support
agencies, Exercises sponsored by the Joint Chiefs of Staff
(JCS) and the Commanders-in-Chief (CINCs) of the URS Commands
are the vehicles by which we meet these requirements. In the
process, military exercises also provide training for
commanders, staffs, and warfighters in joint (multi-service)
and combined (multi-nation) operations. An important goal of
these exercises is to uncover problems, and to separate thenm
into areas such as doctrine, planning, training, or materiel.
Then, through o vigorous corrective action program, the
problems are addressed. (5:2)

Exercises are planned and executed along the entire
spectrum of conflict in which US forces may be involved. The
context ranges from today's peace, in which our armed forces
maintain their presence arocund the world, to the spectre of

global nuclear war. {(See iliustration 1.) Regardiess of the
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impact of the Intermediate Range Nuclear Force Treaty,
Strategic Airms Reduction Talks, Glasnost, or Perestroika, our
troops will be operating somewhere on the globe along this
spectrum for the foreseeable future. They must develop and
maintain the necessary skills to be effective along the
continuum of conflict. (12:4-5)

The worldwide JCS Command Post Exercise (CPX) program
heips fill that need. HAlthough JCS has been conducting CPXs
since 1961, the JCS Exercise Program was formally established
in 1969 to provide a means to examine, at the national level,
the procedures, policies, plans, and systeas that support our
warfighting capabilities. JCS-sponsored CPXs--those planned
within JCS with Service and CINC coordination--have three
basic types of scenarios: nuclear war; general war focusing
primarily in the NATO arena; and mobilization exercises which
target actions prior to the onset of hostilities. These
three types of JCS CPXs are worldwide in scope and are
conducted in a biennial rotation, one every eight months.

At the low-level-of-violence end of the spectrum is
the newest JCS-sponsored exercise, the No-notice Inter-
operability Exercise, (NIEX). This type of exercise was
added by the Chairman of the JCS, Adeiral Crows, to address
more |ikely militaory responses at the lower end of the crisis

spectrum as well as to address significant issues of joint
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force interoperability. Approximately two NIEXK's are
accomp| ished each year. (25:2)

In addition to the JCS-sponsored exercises, each U&S
Command develops his own program of CPXs and Field Training
Exercises (FTX's) to support specific requirements in his
regional area of responsibility.

These exercises cover the entire conflict spectrum,
but they test only regional aspects of global war at the high
violence end of the spectrum. UWhile regional exercises
support all program objectives discussed earlier, their
greatest value comes from the actual deployment of forces for
training and are a visible reminder of our commitment to
maintain a worldwide presence and satisfy US treaty
obligations. These exercises are tailored to meet national
strategy in geogrophic regions and encompass specific
objectives from the JCS Exercise Planning Guidance.

The situation in the world todoy and the tempo of
worldwide commitments dictates that our forces be in the
highest state of readiness to react to the unexpected. Joint
exercises are the most effective forum for accomplishing the
readiness training which ensures the capability of war-
fighting forces to deploy and fight as a unified teanm.

This paper will revies the JCS-managed Joint Exercise

Program to determine how well it fulfills its goals. We will

1




begin with a look ot programs guidaonce and continue with a
look at the genesis and progress of the program since its
formal inception in 1969. RAfter we outline the program as it
current iy exists, we will summarize the findings of the 1988
JCS Exercise Review Uorking Group (JERUG). Then we will
ident i fy some additional areas we consider to be progrom
probleas. The paper will detail recommendations for
improvements to the exercise program with the goal of more
closely aligning it with joint readiness training objectives.
Finally, we conclude with a statement of the trends

highlighted by this review of the JCS Exercise Progras.




CHAPTER It
EXERCISE PROGRAN GU!IDANCE
The JCS Exercise Program has an important and

essential charter. In its broadest statement, the progrom
exists for the purposes of evaluating joint readiness for the
Chairman, JCS, and providing joint readiness training for the
forces of the CINCs and commanders of the URS Commands. The
JCS-directed and JCS-coordinated exercises consist of joint
and combined exercises that are scheduled by the JCS, the WS
Commands, and the Services to meet evaluation and readiness

training objectives,

Congressional Guidance
Congressional direction for the JCS Exercise Program

is provided by two sources. The first is the requirement

stated in the Defense Ruthorization Act of 1985:

The Secretary of Defense shall conduct at least one
major mobilization exercise each year. The exercise
should be as comprehensive and as realistic as possible
and should include the participation of associated active
component ond reserve component units. The Secretary
shall develop a plan by June 30, 19685, to test period-
ically each active component and reserve component unit
based in the United States and al! interactions of such
units, as well as the sustainment of the forces mobilized
as part of the exercise, with the objective of peraitting
an evaluation of the adequacy of resource allocation and
planning. (5:2)
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The second source is the DOD Reorganization fict of

1966 which states in part:

Participation in Joint Training Exercises. The
Chairman shall:

(1) provide for the participation of the combat support
agencies in joint training exercises to the extent
necessary to ensure that those agencies are capable

of performing their support missions with respect to

a war or threat to national security; and

(2) asses: the performance in joint training exercises
of each such agency and, in accordance with guidelines
established by the Secretary of Defense, take steps to
provide for any change that the Chairman considers
appropriate to improve that performance. (5:2)

Specific Program Guidance

Specific joint objectives are developed for each of
the 70-plus JCS exercises conducted each year. However,
these specific joint objectives fall within the parameters of
a broader statement of program objectives as contained in
SH46-684, ocedural Guidance for the -Direct and the
JCS-Coordi Exercise Program. This document states that
the JCS Exercise Program exists for the purpose of:

a. conforming to national policy and military strategy
guidance




b. conforming to guidance from the JCS or higher US
governaent authority

c. participating in autual defense arrangesents with
allied nations

d. testing operations plans or contingency plans

e. nmeeting command joint readiness and training
objectives as required by JCS Pub 2, 1 Decesber 1986,

Unified Action Armed Forces. (26:1)

Procedural guidance also specifies that the JCS will
onnually issue Exercise Planning Guidance (EPG) for a five
year period. This EPG provides a refinement of the broad
program objectives statement in the JCS procedural guidance
(S148-84) for the exercise progrom. This annual upgrade and
refinement serves as the single document for JCS exercise
planning guidance objectives and incorporates national policy
and military strategy as defined in the Defense Guidance os
well as readiness requirements defined by the Joint Strategic
Capgbilities Plan and the Unified Command Plan. (26:AR1-R2)

The EPG for Fiscal Year (FY) 19689-1993 has the
following refined statement of the purpose of the JCS
Exercise Program:

a. Improve coabat readiness and warfighting capabilities
of assigned forces




b. improve interoperability of doctrine, planning,
procedures, systeas, materiel, ond training omong joint
and coabined forces in conventional, nuclear, and special
operat ions environments

c. ensure existing military capabilities confora to the
national policy and military strategy guidance

d. ensure existing military capabilities confora to
guidance from the JCS and the National Command Authority

as described in the flefense Guidgnce, the Joint Strategic
Copgbjlities Plan, and the Unified Command Plan

e. satisfy treaty obligations to allied nations

f. test Operations Plans, equipsent and force
caopobility

g. maintain presence

h. meet &S Command joint readiness and training

objectives as required by the Unified Action Armed Forces
(JCS Pub. 2). (7:4-5; 11:1-2)

The EPG for FY 1989-1993 is a marked departure from prior
issuances. For the first time objectives were assigned by
the JCS to the URS Commands as command exercise objectives.
In prior years the JCS assigned specific objectives to
specific exercises. This change meant that the individual
CINC no longer had to tailor his specific exercises to meet
JCS-directed objectives. The CINC now has the flexibility to

adapt these objectives to aeet his exercise needs. HfAs stated
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in the EPG, "This change is intended to allow the CINC
exercise planners more flexibility in the objective-setting
process for each exercise and enable them to tailor their
exercise programs to meet annual command training goals and
objectives.” (7:5)

in other areas, the EPG lends eaphasis to the need
to incorporate joint tactics, techniques, cnd procedures in
all exercises as objectives for training, testing, and
evaluation. The EPG also refiects the constraints of a
aititary budget under stress and calls for efficiency in
exercise design and execution, {(7:5) The guidance calls on

commanders to consider:

a. relocation to less expensive locales

b. less frequent scheduling intervals
c. inexpensive transportation modes for equipaent and
personne!

d. reducing the number of personnel ottending

e. reducing the amount and type of equipment

-

reducing exercise duration

g. using outomated simulations for all or portions of

exercises in lieu of force and equipment movements.
(7:5-6)

10




In addition, the EPG calls on commanders: to avoid redundancy
in objectives and overcommiting forces; to combine and !ink
exercises shen possible; and to eliminate marginally benefi-

cial exercises. (7:6)

Having reviewed the general objective statements, a
review of how the JCS and &S Commands have designed their
exercise programss around these objectives is in order.
Specifically, this paper will revies how joint readiness
training and evaluation objectives are designed into JCS and

RS Command exercise prograas.

11




CHAPTER 111
STAUCTURE OF THE JCS EXERCISE PROGRAN
JCS Exercise Types

JCS-directed and JCS-coordinated exercises are the
primary vehicle through shich the theater coamanders meet
their regional readiness requirements and represent the
highest level of training possible for their warfighting
role.

JCS-directed exercises are those joint and combined
exercises that are specifically directed by the Joint Chiefs
of Staff ond have priority for funds, forces, transportation
and scheduling. Al} JCS-sponsored exercises are JCS-
directed. (7:2)

JCS-coordinated exercises are other joint and
coabined exercises whose scheduling requires coordination by
the Joint Chiefs of Staff. Both types of exercises receive
JCS funding for transportation and are Service funded for
Operational and Maintenancz (O&M) costs. (7:2)

By virtue of the 1986 Defense Reorganization fAct, the
Chairman, JCS, become responsible for development of joint
training policy. (5:2) The JCS Exercise Progrom is the
primary tool by which the Chairman, through the warfighting

CINCs and their components, accomplishes that responsibility.
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The JCS-directed and JCS-coordinated exercise program
includes three distinct types of exercises: JCS command post
exercises; no-notice interoperability exercises; and

field training exercises.

JCS Command Post Exercises
The first type of JCS exercise is the DOD-wide,

JCS-sponsored command post exercise which routinely involves
other federal departments and agencies and US allies. This
type of exercise has been conducted since 1961 and was the
first of the JCS exercise series. The JCS-sponsored CPXs are
held in response to JCS Hemorandum of Policy (HOP) 177 and
DOD Directive 5100.30, {(Horlidwide Hilitary Command and
Control System), "and to a degree congressional direction”.
(5:1) JCS CPXs are designed to exercise command, controf,
communications, and procedures inherent in managing military
responses to various crises along the spectrum of warfare.
They are globally oriented and are primarily focused toward
national-level-of-effort responses,

There are three different kinds of JCS-sponsored
CPXs. (See Chapter 1.) Each is held once every eight months
in a 24-month rotation. Each type of exercise provides a
different focus for the DOD community. The rational is "to

do the least number of exercises possible while touching upon
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as many policies, procedures, plans, and systeas as
possible.” (5:3)

The first is known o= the UINTEX-CINEX series and
tests NATO and US warfighting procedures in c simulated
context. The US has been participating in these winter NATO
CPXs since 1961. This exercise normally focuses on a
build-up phase, which cor.entirates on depioument, and a
warfight ing phase, which concentrates on sustainment. (4:6;
14:16-17)

The second kind of JCS CPX exercise is a nuclear
procedural exercise, or NUKEX. These exercises lock at the
execut ion of procedures related to use of nuclear weaponry.

A NUKEX CPX normally includes a scenario of increasing worid
tension, culminating in indications and warning that exercise
seapons employment decision matrixes. (4:10; 14:18-19)

The third kind of JCS-sponsored procedural CPX is the
Mobilization Exercise or HOBEX. This exercise not only looks
at aspects of mobilization that directly relate to conducting
military operations in a crisis, but also at civil sector
mobifization and its impact on our ability to conduct and
sustain a large force in a conventional war scenario. HNOBEXs
also serve os a test of the surge capacity of our industrial

base. (4:13-14; 14:14-15)
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Because of the large scale of JCS-sponsored CPXs and
the senior staffs involued, these exercises have been crucial
in training National Command RAuthority and senior military
decision maokers in managing military responses to global
crises. fis a resuit, evaluations of the exercises typically
result in macro-system and procedural improvements that focus
around Command, Control, Communications, and Intelligence

(C31), and contingency management systems.

-Hotic eropergbility Exercise

A second major type of JCS-sponsored exercise, the
No-notice Interoperability Exercise, or NIEX, was created in
1966 by Rdmiral Crowe, the Chairman, JCS, to bridge the void
between CPXs and FTXs. The NIEX scenario tests capabilities
and procedures to jointly respond to short notice
contingencies. This type exercise is designed to improve our
ability to respond without notice to a situation that
requires close-hold planning and a short-fuse coordinated
response by one or several CINCs. NIEXs normally last for
two to five days and may include the deployment of a
representat ive nuaber of forces and weapun systems. (25:2;
14:12-13)

The NIEX realistically exercises procedures and

capabilities while evaluating solutions to docusented
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problems in both the headquarters and the field components.
Therefore, the NIEX is a small, inexpensive exercise that
tests the CINCs' ability to respond to small regional

cont ingency operations,

The third major type of exercise is the URS
Command-sponsored Field Training Exercise. Thesc FTXs came
under JCS purview in 1969 and respond to DOD directives and
JCS Pub 2, Unified fiction Armed Forces. FT¥s are guidsd by
JCS SM46-84, Procedural Guidance for the JCS-Directed and
JCS-Coordinated Exercise Progrom. (22:4)

The FTX program is worldeide and is the most exten-
sive of all exercise types. FTHs within the JCS progran
include between 70 to 80 exercises per year with over 1.1

million US and 3.3 million allied servicemen participating.

Quer 48 foreign countries and every major region of the world

are represented annually. NHore specific and concrete issues

of joint tactics, technigues, and procedures, as well os
interoperability are found most often at the level of U&S
Command-sponsored exercises. These exercises may be either

JCS-directed or JCS-coordinated.(12:4-7)
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CINC- r rcise

Exercises of the &S Commonds range from theater-wide
FTXs to small CPXs and unit FTXs. These exercises are
designed to provide joint and combined readiness training, as
stoted in EPG objectives. These theater exercises also serve
to provide Service component commands sith opportunities to
test and train their own unique Service doctrine, tactics,
techniques, and procedures.

The Unified and Specified Commands exercises also
have several significant impacts on readiness that directly
support our nationol objectives uno foreign policy goals.
These objectives and ¢oals bring into focus reasons for CINC
exercises. These are:

a. in the exercise of war plans for feasibility and
proficiency

b. the benefit derived from joint training in
combination with our allies

c. familiarity and proficiency in operating in diverse
and particular terrains and waters

d. integration of new weapon systeas and equipment into
a joint and combined operational enuvironment

f. exercise of US and coabined cosmand and control
structures

g. fulfillment of international treaties and obligations

17




h. show-of-flag opportunities that demonstrate US
perogat ives and resoclve to protect thea. (7:A1-A3)

0f the CINC JCS Exercise Programs, the lorgest is the
US European Command, which reflects the high priority the
United States places in this theater. Exercises range from
those in the northern flank, with amphibious operations
supported by carrier battle groups, to the southern flank,
with an annual air-land-sea exercise with five other NATO
countries. The largest by far is the annua! REFORGER (BEturn
of FORces to GERmany) deployment exercise shich deploys
US-based forces to Europe in a NATO reinforcement scenario.
These “dual-bosed” forces are returned annually te link up
with their prepositioned combat equipment and in-place allied
and US forces. The REFORGER series has been an effective
display of the US military's ability to quickly build up
force levels in Europe to meet any Harsaw Pact threat.
(12:37-38)

But REFORGER is by no means the largest JCS exercise.
That distinction goes to TEANM SPIRIT, the US Pacific
Command's annual reinforcement of Korea FTX. Although US
level of participation may decrease in the future, this is
the largest military exercise in the free world and has

included over 130,000 allied and 70,000 US participants in an
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annua! demonstration of the US commitment to the security of
the Republic of Korea. (12:43)

The US Pacific Command's JCS exercise program is
centered around capability exercises demonstrating US commit-
ment to various theater treaty and defense obligations. For
example, exercises support our security pacts sith Japan,
South Korea, Thailand, the Philippines, and Rustralia. Sea
control and power projection exercises also figure heavily in
this oceanic theater with long sea lines of comsunication.
(12:43)

Closer to home, the US conducts coambined exercises
with 17 of 21 Latin American states, under the auspices of
the US Southern Command and the US Atliantic Command JCS
exercise programs. These exercises support the Inter-
American Treaty of Reciprocal Assistance (Rio Treaty) of
1947.(12:44-46) |n Central Americo these exercises rely
heavily on the US military Reserve Component forces. The
proximity of the region to the US and the heavy commitment of
active duty forces to exercises in other theaters provides an
ideal opportunity to provide realistic, short-tera deployment
and enployment training for Reserve Component forces in their
own “backyard”. Engineer construction and airlift/tactical
fighter Reserve Component Forces figure highly in these joint

and combined exercises. Specific humanitarian and civic
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assistance has also been funded in support of these efforts.
{See Chapter U.)

The US Central Comasand rounds out the final
significant exercise theater (aside from exercises within US
territory) with responsibility for readiness training and
operations in Southwest fAsia. United States interests have
expanded rapidly since the establishment of the US Central
Commond. Since there are no US bases in Southwest Asia,
these exercises are the only opportunity US forces have to
achieve familiarity with this remote region. Exercises in
this region are an extention of the Hation's commitment to
regional security and to insure US and allied access to the
region’'s oil supply. The centerpiece is BRIGHT STAR, a
combined air-land-sea exercise conducted biennially. Host
other exercises in this region are relatively small and are
tailored to host nation capabilities. During even years, US
Central Command conducts FTX GALLANT EAGLE and CPX GALLANT
KNIGHT within the continental United States. (12:39-41)

Hithin US territory, the US Forces Comamand conducts a
series of readiness training exercises designed to enhance
warfighting capabilities in any region of the world. Chief
amony these are BRAVE SHIELD and BOLD EAGLE, as well as cold
weather FTXs in Alaska, such as BRIN FROST. (11)

The extensive experience gained by the JCS and CINCs

20




in planning and executing JCS exercises to meet EPG
objectives has proven invaluable. These exercises are the
single best means to improve both short-tera readiness and
overall military capability. They train players from the
National Cosmand Ruthority down to scoldiers in the field.
Most importantly, warfighting CINCs get to work their
component forces in their aossigned combat roles. Perhaps
most important is the enhancement of readiness at the saall
cost of one-tenth of one percent of the annual DOD budget.

(8:14)
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CHAPTER |V
EXERCISE PLANNING CYCLE

The JCS Exercise Program has grown substantially in
recent years due to the concurrent increase in global
operational commitments., Besides the traditional NATO and US
Pacific Command exercises, tensions and developments in
Southwest Rsia and Latin America have placed additional
demands on exercising our readiness in these critical regions
and have tested the flexibility of program management.

An explanation of the planning cycle will aid in
understanding the overall complexities of progras manuagement.
The CINCs have the responsibility for planning and executing
the exercises with oversight, funding, and issue support
provided at the JCS level. fAs outlined earlier, continuity
for the exercise program from year to yeor is maintained
through the JCS Exercise Planning Guidance, designed to
provide the strategic setting and direction for exercise
planning over a five year period. UWhile the EPG is published

annual ly and is developed from the military requirements

stated in the latest Pefense Guidance, Unified Command Plan,
and the Joint Strategic Capabilities Plan, inputs from the

CINCs are aiso provided through their annual progroms
assessaents.

The EPG condenses national policy and military
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strategy relevant to exercise planning into a single
document, and transiates them into objectives and priorities
for the exercises. The primary purpose of the EPG is to
provide the CINCs with the guidance necessary to preclude
unintended redundancy in exercise object ives and over-
comsitment of forces. (7:A1-A2)

Taking the exercise process from planning stage
through execution to after action requires an imsmense
coordination effort through all levels beginning from the JCS
and CINC staffs to the operators in the field. (See
illustration 2.) The process begins with EPG distribution
each suasmer with exercise objectives. This is followed by
the CINC exercise conferences held in the fall of the year to
plan their exercises in line with the EPG. The CINCs then
submit their schedule in January to JCS for draft publication
to be worked at the annual worlidwide JCS scheduling
conference held in February. R1] porties with an interest in
the JCS Exercise Program are represented at this worldwide
conference. These include: the RS Commands, the military
Services, defense agencies and other appropriate government
agencies. (7:A2-A3)

The purpose of the conference is to field the
five-year draft exercise schedule to resolve conflicts,

coordinate the overall exercise progrom, firm up funding data
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for near-year exercises and to discuss future progrom
objectives. The conference produces a clean product that
needs one more iteration of CINC approval before processing
the schedule as a JCS NOP 132 action for JCS approval and
publication. (7:A3)

During the formal approval process at JCS, each
Service determines supportability of the schedule with forces
and 081 funds. I|f a reduction must be made, specific recom-
mendat ions will be made by that Service.

JCS approval and publication means that the first
fiscal year of the five-year program is approved subject to
congressional appropriations and final allocations.
Exercises in the second fiscal year are approved for
cont inued planning only, and units are identified to enable
coordination. The third, fourth, and fifth years into the
future aore approved for planning, refinement, and
development. (7:R5-A7)

The JCS-directed and JCS-coordinated five-year
exercise schedule transliates the EPG into a viable program
wshich contains dates, locations, objectives, and forces.
Annual transportation cost estimates are also incorporated
which tie the exercise program into the Planning, Programming
and Budgeting System and provides the CINCs a yardstick with

which to measure their budget.
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JCS provides assistance and works issues and
modifications as required during the planning phase. During
the execution phase, each CINC executes gs planned and JCS
monitors, Selected exercises are evaluated to ensure
readiness training is maximized. Exercise evaluations are
made available to the URS Commands and Services to prevent
recurrence of deficiencies. HAn after-action report to JCS
from the CINCs is required on every JCS-directed exercise and
those JCS-coordinated exercises each CINC deems appropriate.
Of particular importance are matiers of doctrine and tactics
that warrant attention; problems encountered and solutions
employed; problems requiring Service or JCS assistance; and
the extent to which the purpose and objectives in the EPG
were achieved. Significant problems are identified as
resedial action projects for resolution or presentation.
(7:A8-A14)

Along with the exercise after-action reports, the
CINCs are required to submit on annual program analysis that
assesses program cccomplishment and provides recomendations
to modify objectives. The JCS will also conduct an annual
analysis of the previous year's progrom. These analyses and
recommendat ions are the conclusion of the previous year's
progrom but aiso lead into the first step of the next year's

cycle. To complete the circle of readiness training, the
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lessons learned are incorporated into the Remedial Action
Program, analyzed and disseminated. The results are

incorporated in the annual update of the JCS Exercise
Planning Guidance for future exercise correction. (7:A4)
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CHRPTER U
FUNDING

Since formal inception in 1969, the JCS Exercise
Program has undergone a considerable period of growth--both
in nuaber and size of exercises and cost. The current JCS
Exercise Program exceeds $400 wnillion annually in direct
funding provided by the JCS and the Services. (8:1) This
section will trace the history of prograom funding, look at
some of the major funding management decisions, and assess
the impact that current funding hos on the JCS Exercise

Progran.

History
1969-1982:

When the JCS Exercise Progrom was formalized in 1969,
there was no centralized funding management. Each Service
budgeted funding requirements for their participation in
exercises., In addition, each Service provided airlift and
sealift transportation dollars to meet the joint community's
exercise transportation costs. For example, the fir Force
was responsible in its annual budget to fund for gll exercise
related airlift costs as well as Service-unique exercise

costs in support of Air Force forces.
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Lack of centralized funding management of the JCS
Exercise Program created a unique situation in which the
exercise requirements of the CINCs of the U&S Commands were
not always being met--primarily due to lack of funding to
meet their specific exercise needs, particularly airlift and
sealift transportation costs. At the same time, Service
exercise funding, which included airlift and sealift
transportation funds, went unused each year. This dilemna
had been created by major unprogrammed changes by the U&S
Commands to transportation requirements for their exercises
that caused significant fund misallocations, in turn
resulting in unused Service funding each year. (8:1-3)

By 1979, the JCS-directed and JCS-coordinated
exercise progrom had grown to approximately 39 exercises per
year. The CINC exercise requirements versus Service funding
dilemma became unaanageable. fs a resuit, o 1979 Government
Accounting Office audit of the JCS Exercise Program
identified several major problem areas. These included:

a. a need for JCS to assume a greater role in the overall
management of the program

b. a need to provide expanded guidance to the CINCs on
program direction

c. the need to develop and provide an in-depth evaluation
of CINC-sponsored exercises
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d. the need to provide a uniform systea to dissiminate
exercise lessons learned

e. JCS should have a larger role and participation in
exercise funding decisions. (8:2)

This chapter will deal only with the greater need for
JCS management and participation in exercise funding
decisions.

Buring the early 19803, the JCS Exercise Program
doubled in size. The number of exercises jumped from 49 in
1980 to 89 in 1981. Service transportation funding in
support of the exercise program increased from $114 aillion
to $199 million during the same time period. (17:6) This
groeth was primarily caused by expanded roles and missions as
prescribed by the Unified Command Plan and the creation of
the Rapid Deployment Joint Task Force (BRDJTF). RDJTF
exercises, with deployments to the Southeest fisia region,
were heavily transportation dependent {(primarily airlift).
The resulting heauvy increase in transportation costs to meet
RDJTF exercise requirements reduced the funds available for
the other CINCs' exercises.

This rapid expansion of RDJTF exercises had a
collateral effect on other CINC exercises schedules: they
expanded despite budget considerations resuiting in major

managenent problems for Service-funded transportation
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dollars. How CINC transportation requiremsents exceeded
Service-budgeted prograss. (16:9)

As a result of CINC transportation requirements
exceeding Service-funded requirements, the Services were
caught in the middle of competing CINC priorities. For
exomple, the Air Force, as single manager of airlift flying
hour budgeting, was often accused of not supporting one
CINC's needs in order to support another's requirement. The
some was so with the other Services as managers of their
respect ive Transportation Operating figencies (Hilitary
Sealift Command and Military Traffic Hanagement Command). |In
addition to shortage of transportation funding, exercise
scheduling conflicts impacted on the Services' day to day
"real worlid” mission requirements (ie, airlift and sealift).
(17:4)

1982 - Present:

Competition for funds, difficulties in prioriti-
zation, conflict of interests, and need for centralization
was behind the Department of Defense Appropriations Act of
1982. This fict mandated that JCS assume management of the
exercise program. Exercise transportation funding was

transferred froa the Services to JCS in order to provide
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central ized management and better oversight and control of
exercise resources intended for the CINCs. This strengthened
the CINCs' position in the Planning, Programming, and

Budget ing System process by moving their requirements out of
the Services’' control. Transportation dollars for the JCS
Exercise Prograom were now under JCS control, and they no
longer had to compete with Service budget requirements during
periods of austere funding. Service-unique exercise funding
remained the responsibility of the individu&#l Services.
{(17:2)

Under this new procedure, the JCS was now responsible
for the planning, prograomming, budgeting, and execution of
all transportation dollars required to support the JCS
Exercise Program. This included three catagories of trans-
portation funding: airlift, sealift, and port handling/
inland transportation. CINC exercise transportation and port
handl ing requirements were now submitted directly to the JCS.
Exercise transportation dollars were no longer in competition
with individual Service budgets, but now were subwmitted by
JCS as part of the overall DOD budget submission process.
(8:3)

Each Service was left with its own O&H funding to
support its respective force participation in the exercise

program. However, each Service 08&M account which supports
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the JCS Exercise Program is different. For example,
Temporary Duty (TDY) costs for Air Force participation
comprises approximately ?0 percent of the total Air Force
exercise budget. The Army exercise budget does not include
TDY costs for exercise participants. HfApproximately 30
percent of the annual firmy budget is for maneuver damage
incurred during FTXs. The Navy does not budget separately
for exercise costs. Costs incurred by participating naval
exercise forces are considered part of the day to day fleet
operations tempo.{13:5) !llustration 3 provides categories
of Air Force funding supported in the Rir Force program.

In addition to creating centralized management of the
exercise program under JCS control, the 1982 Appropriations
Bill intent was to add stability to the growth of the
program. However, the JCS Exercise Program continued to see
extensive growth during the 1982-1985 period. Program
funding, including JCS, Army, and Rir Force, increased from
$355.3 million in 19682 to $464.7 million in 1985, a 30
percent increase. (See illustration 4.) Impact from 1980 to
1985 on budgeted airlift requirements (as expressed in C-14}
equivalent (Eq) flying hours*--note next page) is shown by
the increase ‘rom 45,000 to 76,500 funded hours, a 67 percent

increase. (17:3) (See illustration 5.)
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In addition to the rapid growth that the exercise
program experienced during the first half of the 19680s, the
program also experienced management and execution probleas.
Rapid growth of the program was primarily due to the saturity
of the RDJTF into the US Central Command and changes to the
political situation in Central America. In addition, JCS
exercises became a vehiclie for political and national
objectives. Taskings from outside the control of the U&S
Commands, such as the Hational Command Authority, Departaent
of State, and Departaent of Defense added to the nuaber of

exercises per year.

*NOTE: The JCS Exercise Program is managed in C-141
Eyuivalent (Eq) flying hours vice airlift dollars. C-141
Eq hours are derived by dividing total budgeted airlift
dollars by the current C-141 Rirlift Service Industrial
Fund (ASIF) rate. The ASIF rate is the price that the
airlift user is charged per flying hour. Each airlift
aircraft has a different ASIF rate (19688: C-141, $2247;
C-5, $6588; and C-130, $1466). These rates change each
year for each type of aircraft. Since the majority of
airlift hours are actually C-141 hours (approximately 60
percent per year), it is easier for the CINCs to manage
the exercise prograom in C-141 Eq hours vice airlift
dollars. Probleas with using C-141 Eq hours as a
management tool are discussed in the text. (6:23)
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For example, in 1985 fifteen exercises were added to
the progras without any additional funding.*(see note bottom
page) Hith primarily o zero-based budget, this required the
sponsoring exercise CINC to reduce or cancel other exercise
commitments in order to free funding ond forces to support
these new exercises. (16:5)

JCS management of exercise transportation funding
during 1983 and 1984 (following DOD Rppropriations Bills)
warranted a follow-up to the 1979 General RAccounting Office
report. This follow-up report stated, “Hanagement has been
strengthened, but more needs to be done.” {19:16) (See
iltustration 6.)

Through 1984 the JCS managed the exercise program by
allocating funding on an annual basis to each CINC as a
proportioned share of the total exercise budget. This
provided each CINC the flexibility to manage their own
program. However, due to exercise cancellations and other
problems, the CINCs continued to under-use allccated funding.
For example, in 1983 the JCS returned $23 million (6,043
C-141 Eq hours) to the Office of the Secretary of Defense.
(See illustration 6.) Rlithough the CINCs' exercise

*NOTE: Sheer numbers of JCS exercises can be misleading
due to the range of exercise size and distance traveled.

flany smallier exercises may be supported by the same cost
of one large REFORGER or TEAM SPIRIT exercise.
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requirements now had visibility and were funded separately
from Service budgets, there was still excessive program
underspending. Programmatic oversight was minimal. (7:4;

6:18)

Underspending the exercise program compounded the
following year's exercise budget process. The JCS had to
fight program cuts (use it or lose it policy) in the five
year budget cycle each year due to the previous year's poor
program execution,

In 1985 the JCS changed its management policy. The
CINCs were now required to state requirements for each
exercise in terms of airlift hours and sealift doys, vice
dollars. This enabled the JCS and the CINCs to establish
historical records for each exercise. Thus each CINC was now
able to validate his exercise requirements based on
historical transportation allocations. (See illustration 7)
The JCS now maintains central management control, and funds
{in terms of airlift hours, sealift daoys, and port handling/
inland transportation) are prograamed and executed on an
exercise-by-exercise basis. (12:14)

In addition, a "use it or lose it"” transportation
monagement policy on a quarterly basis was adopted. If a
CINC underspent transportation allocations on a particular

exercise, these dollars reverted to JCS control at the end of
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each quarter. A CINC could no longer "bank" these dollars
for future exercises during the current fiscal year. ARl
funding recaptured by the JCS at the end of each quarter was
then used to satisfy unfunded requirements (those exercises
planned but not funded at the beginning of the fiscal year
due to low CINC priorities, and/or lack of adequate funding
ond forces to meet all exercise needs). (See illustration 8)
Al CIKC unfunded and/cr new exercise requirements were
prioritized, and recaptured funding was then re-allocated
quarteriy to the CIHCs for program execution. fs a result of
this new management policy, the program execution rate was
over 99 percent in FYs 1986 and 1987. (12:14; 17:19) (See
illustration 6.)

These new management policies resolved the program
execut ion concerns, but did not solve the CINCs' progroa
requirements. By FY 1985, identified CINC exercise
requirements totaled over 90,000 C-141 Eq hours. The JCS,
with Service concurrence, determined that the progros could
no longer continue to groe at an unconstrained rate. A
baseline needed to be defined for the exercise prograa.
8:5-7; 19:17)

Three primary constraints--funding, airlift, and
forces were identified. It waos determined that forces and

airlift were the limiting factors. (19:17; 8:6)
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The Services concluded that current force levels committed to
the JCS Exercise Program could not be increased without
interfering with unit training requirments. In adu.iivn,
some special purpose forces, such as Special Operations
Forces, were already committed to the maximum. Tie airlift
required to support the current level of force commitment was
approximately 75,000 C-141 Eq hours. The Hilitary Rirlift
Command (MAC) also determined that 75,000 airlift hours was
the maximum exercise commitment that could be made using
peacet ime operational planning factors. At the FY 1985
CINCs' conference, 795,000 C-141 Eq hours was established as
the JCS Exercise Program baseline. (17:9)

The 75,000 C-141 Eq hour baseline was further ad-
justed by the Defense Review Board in August 1986. This
basel ine was adjusted to 78,000 hours per year (starting with
FY 1988) in order to exercise the Maritime Prepositioned
Force {NPF), which became operational in FY 1986. This
additional 3,000 hours provides the minimum essential joint
readiness training required to exercise the NPF as stated in

the current Defense Guidance. (13:6; 16:5)

Department of Defense budget constraints, however,
haove prevented the JCS Exercise Program funding from reaching

this new baseline. Referring to illustration 4, funding for
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the program dips to the FYs 1982-1984 levels in 1990, but
increases to 74,000 hours for the fiscal outyears 1992-1994.
Operational and maintenance funding for the Army and fAir
Force funding in support of the exercise program reached its
peak (including inflation) in FY 1985. (See illustration 3.)
Although Army 08N funding shows growth for inflation only
throughout the Five Year Defense Plan, funding is still below
the FY 1985 level in which 75,000 C-141 Eq hours were flown
in support of the program. Air Force 0&N funding, on the
other hand, is at the FY 1980 level, in which 39,000 C-141 Eq

hours were flown in support of the program.

New Roles Funded for the JCS Exercise Prograa

Az a function of the experiences of conducting US
Southern Command FTXs in Central America, policy makers
gained an appreciation for the great positive impact these
small-scale exercises had on the development of military
capabilities by allied naotions and the equally positive
impact humanitarian activities by US personnel had on local
populations. fAs o result, Congress approved three new Title
10 authorities for the Department of Defense in the FY 1987
budget authorization bill. These initiatives were designed
to allow the CINCs to expand their cooperation with friendly

governaents.
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The first two of these progroms are managed by the
Office of the Secretary of Defense, with the JCS/J-5 Security
Assistance function as the executive agent for the JCS ond
the CINCs. These programs include Humanitarian/Civic
Assistance (H/CA) efforts and a program to fund the personal
expenses of foreign personnel. The H/CA program was
authorized $16.4 million over five years to provide medical
and dental care, construction of rudimentary surface
transportat ion systems, basic sanitation facilities, well
drilling, ond repair of public facilities. These must be
used in conjunction with authorized military operations. The
personal expense program authorized $800,000 a year for three
years to pay travel, subsistance, and similar expenses of
defense personnel of developing countries during ottendance
at conferences, seminors, or meetings. (12:16-17)

The third program is the Beveloping Countries
Combined Exercise Program, managed by JCS/J7. This program
authorizes the Secretary of Defense to pay the incremental
expenses of a developing country participoting in a combined
exercise, These expenses include such items as transpor-
tation, rotions, fuel, ammo for training, etc. The exercise
does not have to be a part of the JCS Exercise Program, but
it must enhance US security interests and the country must be

unable to afford to pay the expenses of participation. First
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year money spent was $1.3 million in FY 1987 for exercises by
five CINCs with 17 countries. $2.9 million was approved for
FY 1988 exercises with 30 countries participating. The
controls for this program are tight: prograoa initiatives
derived from the CINCs are submitted through JCS for
validation, then are forwarded to the Office of the Secretary
of Defense for coordination with the State Department prior
to approval by the Secretary of Defense. (12:18-19)

These three programs involve modest funds but provide
excellent dividends. They have enabled poorer nations to
participate in regional readiness training exercises that are
consonant with US security interests. For the first time,
many less developed nations are participating in joint and
combined exercises, developing new skills and capabilities

for self ond regional defense.
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CHRPTER VI
THE 1968 JCS EXERCISE REVIEUW
The JCS Exercise Program is the principal means by

which the Chairman's responsibility for joint training is
achieved. However, by the end of 1987 the program had grown
rapidly to a size and tempo that was being challenged by
declining fiscal, transportation, and manpower resources.
(22:1) (See Chapter U.) In early 1988, reflecting frustra-
tion from the growth of the number of exercise-related
funding and transportation issues, the Director of the Joint
Staff, 0JCS, directed a review of the progrom to provide
recommendat ions related to the following areas:

a. size and tempo of the progranm

b. airlift and support constraints

c. balance of JCS transportation and Service 0&H

funding, to include alternate funding of Service O&MH

support

d. flexibility of program to meet changing requirements,
priorities, and national strategy

e. administrative workloads
f. manning levels at CINC staffs
g. resource allocation by CINC

h. CINC/Service input (22:2)
48




After approval, recommendations based on the study by
the Joint Exercise Review Horking Group (JERHUG) were to be
incorporated in an update of two joint ﬁublications--the JCS

P i for -Directe
JC5-Coordinated Exercise Program, and the JCS Exercise
i uidance.

fi synopsis of the 1988 JERNG recommendations are as
follows: (22:atch 1-7)

. The current program funding baseline of 74,000
C-141 Eq flying hours (as validated by the DRB in 1968)
should be retained until o zero-based program can be
formulated based on total training requirements and
capabilities. The review group recommended that the URS
Commands develop Joint Hission Essential Task Lists (JHETLS)

to determine specific joint training requirements predicated

against the Joint Strategic Capability Plan force assignments

and missions.

B. The ann-:al cycle of large FTXs strain service
resources and precludes adequate planning both to incorporate
lessons learned from recently concluded exercises and to
prepare forces to take maximum advantage of the training
opportunity presented by the exercise. Scheduling of
large-acale recurring exercises on a biennial basis was

recoamended to allow time for lessons learned from the
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previous exercise to be incorporated into the next. Force
availability, transportation constraints, real world oper-
ational tempo, and geopolitical concerns must be given care-
ful consideration when changing to this biennial cycle.

C. The BS Commands should be required to list, in
order of priority, their JCS Exercise Progrom requirements,
including treaty obligations and regional initiotives. This
prioritization would make program objectives visible to all
parties and aid in determining resource allocations and
resolving conflicts.

D. Effective management of the JCS Exercise Program
and determination of the C!NCs' resource allocations require
visibility of all joint training and operational events that
can satisfy JHETL requirements. The CINCs should identify
all training events that met JHETL requirements. Hith the
requirements thus quontified, the establishment of a
zero-based JCS Exercise Program baseline and subsequent CINC
allocations should follow o review of all training events
agvailable to meet each CINC's approved JHETL requirements.

E. The JCS should retain the responsibility for
transportation funding with the Services managing ORI costs
for the progrom. These allocations must balance and the
Services must program, protect, ond provide adequate O&N

funds and forces to meet JCS five-year exercise schedule
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requiremsents. HWithdrowal of funding or force allocations by
the Services, for any reason, should be approved or
disapproved by joint action through the JCS.

F. The JCS Exercise Program requires greater flexi-
bility to respond to critical new requirements after funds
and forces have been allocated. Following the development of
a zero-based program, the review group recommended that the
teras "JCS-directed” and "JCS-coordinated” exercises be
discontinued. Rl exercises in the JCS progras would be
referred to as "JCS exercises”. Prioritization of re-
quiresents would be accounted for in the zero-based prograe.

G. To provide maximum efficiency, and preclude
unsupportable requirements, months with peak airlift taskings
aust be identified. This will require close coordination
between the CINCs and the Nilitary Rirlift Command prior to
the fall series of CINC planning conferences.

H. Commands should ensure that they have a progrom
to develop and evaluate exercise objectives. This will aid
in determining their joint training requirements and any
resedial actions needed to improve warfighting capability.
Uhile JCS may assist in some aspects of evaluation,
evaluation programs adainistered by the CINCs are necessary

to the JHETL development process, fulfillment of joint
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training responsibilities, and determination of other
requiresents.

|. The current JCS-sponsored command post exercises
as outlined in JCS NOP 177 satisfy national level require-
ments and should be retained on the current biennial basis.

J. Reporting requirements aore adequate. However,
some small changes are warranted to reduce administrative
burdens. Some reports may be combined and others are being
reviesed for reduced frequency. Teleconferencing was
recomnended for pre-exercise conference planning.

K. Hanning is adequate throughout the commands and
the Joint Staff for current requirements. Rdditional
responsibilities without concurrent offsets or additional
monning would jeopardize effective management of the program.

The JERWG acknowledged the training challenges faced
by the RS Commands and the severe resource constraints
placed on the Services. They felt that the implementation of
reconlendations would result in o progrom focused on Joint
Strategic Capability Plan force and mission assignments, with
quantifiable CINC joint training requirements and identifi-
able joint training capabilities. Hith the addition of
regional! and national priorities in the EPG, training

resources may be alfocated in the most cost-effective manner.

(22:13)
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This was an excellent, comprehensive revies by the
Joint Exercise Review Horking Group. However, subject areas
for further discussion and additional problem areas ameriting
resolution are outlined in the following chapter. He feel
these items warrant consideration by any group assigned to

oversee future reviews of the JCS Exercise Program.
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CHAPTER Ui |
ADDITIONAL PROBLEN ARERS
initi

The definition of a JCS exercise needs to be expanded
upon. Presently the definition lies with each CINC and his
interpretation of how to hest fulfill his region’s objectives
as outlined in the rcis lanni id ., For example,
a uni-Service exercise may qualify as a JCS exercise when it
best fulfills CINC readiness training ond geopolitical
requiremsents. Hith the current eaphasis on jointness and the
interest by CINCs in seeing their exercises included in the
JCS progras, there is almost an automatic tendency to think
every exercise must be joint. The danger in this type
thinking is that it leads to jointness for jointness sake
without regard to the best means to efficient iy accomplish
the CINCs' warfighting mission. This subtle distinction was
recognized when the JEH&G recosaended renaming the JCS-
directed and JCS-coordinated exercise program as the “JCS
Exercise Program® instead of the “"Joint Exercise Programs®.
(See Chapter Ul.) A better definition of a JCS exercise is

needed to clarify and legitimize this distinction.

Exercise Schedule Deconfliction
Although the 1988 JERUG recommended that exercises be
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scheduled on a biennial basis and earlier coordination be
effected with NHAC, the current development process for the
five-year exercise schedule has no wmechanisa for decon-
flicting one CINC's exercise schedule from that of another.
As a result, exercises are scheduled on top of each other,
creat ing peaks and valleys in terms of exercise transport-
ation and force requirements. The heavy spring and fall
timefraomes exceed MAC's peacetime airiift capabilities.

The Defense Resources Board (DRB) agreed to limit the
size of airlift in support of the exercise program in 1985.
However, it did not address the problem of overtasking air-
lift assets during the Spring and Fall timeframes. (17:9)
Historically, most JCS exercises occur during the February-
Nay and August-October timeframe, with very little exercise
activity during the months of June, November, Ulecember, and
Jonuary. Large scale exercises, such as the spring TEAR
SPIRITs and the fall BRIGHT STARs and REFORGERs, generate
smal ler supporting exercises which occur simultaneously. For
example, during the fall of 1987, 23 JCS exercises with
overlapping dates were scheduled during the same period.
Rirlift tasking requirements for the month of Rugust exceeded
13,000 C-141 Eq hours, neariy triple NAC's peacetime exercise
airlift capability. (6:34-35) Several independent factors

contribute to this problens:
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A. The "Bigger-is-Better Syndrome”, wherein
exercises tend to increase in size and scope each year. The
rapid growth of the exercise program during the early 1980s
saw the emphasis on making exercises such as the TEAN SPIRIT,
REFORGER, BRIGHT STAR, and GALLANT KNIGHT/GALLANT ERGLE
series expand rapidly in size. For example, REFORGER troop
deplioyment doubled during this time, culminating in 19687 with
the deployment of two division-equivalents involving over
31,000 troops. This corps size exercise represented a
three-fold increase over the 1977 REFORGER exercise. (27:3)
(See illustration 9.)

B. A decrease in organic airlift capability due to
the transfer of airlift airframe assets to the ARir Force
Reserve (AFRES) and Air National Guard (ANG). (See
illustration 10.) During FY 1985, HAC began to transfer C-5,
C-141, and C-130 aircraft to the AFRES and ANG. In addition,
aircrew ratios per aircraft for C-5 and C-130s were reduced.
By 1992, these reductions will reflect a loss of 58,000
flying hours per year for MAC organic (i.e., MAC-owned)
airlift. (29:1-6) (See iliustration 11)

Use of Rir Reserve Force (ARF: AFRES plus ANG)
assets during large-scale exercises is difficult due to
aircrew availability. Large-scale exercises usually involve

aircrew staging operations (where the aircres may be in the
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system for 10-14 days) to maximize airframe use and ainimize
troop/cargo mcvement times. RAF aircrees normally are not
available for these extended timefraomes. As a result, the
loss of organic airlift capability combined with the rapid
growth of the exercise progros severely overtasked MAC's
ability to support its peacetime, worldwide airlift
commitments.

C. Reliance on the purchase of commercial airline
augmentation to alleviate overtasking of NAC organic alrlift
during peak times has in turn overtasked the commercial
airfine industry. Historically, approximately seven percent
of the total commercial augmentation to WAC's organic airlift
is directed towards the JCS Exercise Prograa. The majority
of commercial lift has been used in the passenger carrying
role during suitable exercises such as REFORGER. The airlift
benefits NAC gains from the use of commercial augaentation
are limited to exercises such as REFORGER in which troops
deploy wit’out unit equipment and debark at suitable
airfields. Therefore, comsercial augmentation has utility
for only a specific few exercises. (1:1)

During the airlift spike in the Fall 1987 airlift
spike, (due to BRIGHT STAR and REFORGER), heavy airtift

tasking exceeded the availability of commercial augmentation
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os well as NAC organic airlift capability. This spike
reflected the largest airlift demand since the Uietnam Har.
(1:1)

D. Lack of adequate JCS transportation funding has
resulted in the Services using their own transportation funds
to purchase NAC's Special Assignaent Rirlift Mission (SAAH)
fiying hours in order to deploy additional exercise forces.
Funding for SAAN fiying hours derives from non-exercise
funding categories intended to support real worid
transportation requiresents. DOuring the Fall 1987 airlift
spike, neariy 4,100 C-141 Eq hours were flown as SAAHs in
support of one exercise alone. fs a result of the heavy
organic airlift taskings, MAC was unable to support 284 other
missions in support of Department of Defense requireaments
worldwide. (1:1)

Special Assignment Airlift Nissions also provide
direct support to Rir Force Najor Command training programs,
such as Tactical Air Command's CORONET/CHECKERED FLAG series.
These programs provide additional fighter and other forces as
augeentation to JCS exercises, but are Service, not JCS,
funded. Current figures are not available as to the total
contribution that SAANs provide to the exercise program.
However, what is known is that these requiresents compound

MAC's airlift problems during peak exercise periods,
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E. Exercise scheduling conflicts unique to each
CINC's region create special tise windows in shich to conduct
exercises. The majority of JCS exercises are conducted as
joint/combined exercises in conjunction with host country
forces auailability. Religious holidays, such as the Hosien
Ramadan, further complicate the scheduling process since the
dote varies each calendar year. Climate, wealher, planting
and harvest seasons also dictate exercise scheduling in order
to reduce collateral damage to crops and land. AfAnd in
certain coses, joint/combined exercises with one nation must
be de-conflicted with a neighboring country for political
reasons.

As a result, a CINC becomes somewhat |imited as to
shen certain exercises can be conducted. For example, the
spike of 23 exercises being conducted simultaneously during
the fall of 1967 was 2 result of many of the above factors.
{(11:1-C2)

In addition, US forces, primarily in the ARF
components, are only available during certain times of the
year. For exaomple, during exercise REFORGEA, many Army
Reserve component forces were auailable for only a 14-day
period. This severely constricts airlift deployment and
redeployment scheduling options, adding to airlift spikes.

The cumulative effect of these independent factors
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has seriously impacted MAC's capability to support the JCS
Exercise Program as well as its day-to-day airlift support to
the defense community. In January 1988, NAC imposed new
restrictions on airlift availability in direct support of the
JCS Exercise Program. These include a desired level of 3900
C-141 Eq hours per month, with the capability to surge to
5500 C-141 hours per month during peak periods. Due to
further transfer of organic airlift to Rir Reserve Force
units in FY 1990, the peak period effort is further reduced
to S000 C-141 hours per month. However, the current JCS
exercise schedule shows an airlift requirement of 12,295

C-14! Eq hours for the month of September 1990.(1:1; 30:18)

JCS and Service Exercise Funding Disconnects

The JCS Exercise Prograom funding process is dis-
jointed in that Service Progrom Objective Hemorandums (POH:
prioritized lists of Service, JCS, and CINC funding
requirements used to develop OS0's input for the President's
budget submission to Congress) ond the JCS POM are submitted
independent ly of each other although they support the same
exercise progrom.

As stated in Chapter U, the JCS has had the
responsibility for all transportation funding in support of

the JCS Exercise Program since 1983. The JCS develops and
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manages the progrom in terms of airlift hours, sealift days,
and port handling ond inland transportation dollars. This
provides a stable base from which the CINCs' forecast future
requirements. However, during the PON process, budget sub-
missions are expressed in dollars.

Airlift Service Industrial Fund rates for airlift
{used as the prime example since airlift costs constitute
approximately 90 percent of the JCS exercise transportation
funds used each year.) change from year to year for each type
of airlift aircraft. (i.e., fluctuating fuel costs cause like
fluctuations in the ASIF.) Funding is appropriated in terms
of dollars, not airlift hours. fAs a result, a given funding
level in dollars buys a different amount of airlift hours
each year, depending on the current ASIF rate for that yeor.
The turbulence created by fluctuating ASIF rates impacts on
the availability of exercise transportation for each CINC and
each exercise. Historically, ASIF rates are inflationary in
nature; thus increased funding is required to buy the same
amount of airlift hours from one year to the next. In as
much as the ASIF is a revaluing account (operating costs and
expenses equal the tariff rate charged to the operating
customer), new rates are usual ly not available to be included

in the Five-Year Defense Plan
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budget ing process. Thus, there is little stability to the
exercise prograam budgeting process.

Implenmentation of the 1982 RAppropriations Bill, which
transferred JCS exercise transportation funding to the JCS,
left Service-unique O&RN exercise funding the responsibility
of each Service. The JCS transportation and Service O&HN
exercise budget requests are subaitted annually as separate
documents. Service exercise budget submissions are part of
the individual Service PONs; thus they are susceptible to
independent scrutiny. There is no linkage between any of the
separate submissions in the Planning, Programming, and
Budget ing Systea. fs a result, JCS and Service funding may
not support other's exercise progras efforts. For example,
flir Force O&N exercise funding for FY 19689 ($29.1 aillion) is
the same amount as it was in FY 1983, However, in fiscal
Jear 1983, Rir Force 0&N for the progras supported 74
exercises; in fiscal year 1989, the some amount supports fAir
Force participation in 93 exercises. Obviously, if funding
is not increased to compensate for a larger committment, fir
Force's participation levels aust be reduced or the Hajor
commands are forced to use their own 0N funding to support
the same level of participation. Use of Major Command 0&H
funding to support the JCS Exercise Program adversely affects

unit basic proficiency training. (13:4)
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Exercise Planning Process and PON Desynchronization
The five-year exercise planning process is out of

synchronization with the PON process. Each February, the JCS
conducts an annual worldside exercise scheduling conference.
At this conference, the following fiscal year's schedule is
resoived. Confezrees discuss current issues, resolve
conflicts, and confirm exercise dates, forces, and
transportation allocations by exercise. However, the
corresponding President's budget for that fiscal year had
already been submitted the previous month. Therefore, the
JCS five-year exercise schedule under discussion was
finalized without any regard for the already subaitted

budget .

F -1 it li

The post-Uorld Uar |1 era has seen the steady crosth
of Low Intensity Conflict (LIC). MWith stability by virtue of
deterrence at the higher ends of the spectrum of conflict,
LIC has emerged as the form of warfare US military forces are
likeliest to see. Unfortunately, US military LIC force
empioyment doctrine, force structure, and training has yet to
face this reality in any significant way. (21:11.13) lie are

still focused on genera! war in Europe.
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Admiral Crowe recognized the important need to
develop a strong LIC warfighting posture when he directed
creation of the NIEX series of JCS exercises. In addition,
US Southern Command's series of Central American exercises
underscored the rich dividends from use of US forces in
husanitariaon and civic action progroms. These activities
teach some valuable lessons in proper use of the military in
LIC conflicts. Recognition by Congress of this fact resulted
in the Title 10 programs outlined in Chapter U.

Uhile these efforts have been useful, the fact re-
mains that the JCS Exercise Program does not have a con-
sistent LIC warfighting readiness training program that
encompasses all the warfighting theaters. Even in the
Central American exercises, US forces are employed in roles
reflecting conventional Uestern military models. This is a

repeat of the errors we maode in Uietnam.
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CHAPTER U111
RECGMMENDAT | ONS

This paper has documented an important readiness
training program that is still in a dynamic, evolutionary
stage, with all the inherent problems involved with progrom
maturation. Huch has been accomplished in identifying and
responding to problem areas. However, much more needs to be
done,

At this point, we will comment on actions taken by
the JERUG ond point out possible avenues of improvement.
Additionally, we will comment and recommend actions in
additional areas we hove identified in the previous chapter.

The JERWG has identified significant problem areas
and has recommended workable solutions. Much work and
scrutiny went into their review, ond it is not our purpose to
second guess their discerning examination. However, we do
submit comments on areas we think the JERWG needs to include

in their findings.

Exercise on g Biennial Basis

To prevent future airlift spikes, the JERHNG has
emphasized closer and earlier coordination betwesen MHAC and
the (RS coamands. In effect, littie has changed. The

recommended JCS prioritization of exercises by th: CINCs may
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alleviate some of the problems. However, less MAC orgonic
airlift in the future will compound the probliea and host
country date restrictions wili not go away. The biggest aid
to solving this problem is the recommendation that current
large-scale exercises such as REFORGER alternately be
large-scale one year and small-scale the next, or held on a
biennial basis such as US Central Command's BRIGHT STAR
Exercise. Due to future airlift problems and the benefit to
be gained from the time auailable to properly incorporate the
joint universal lessons learned from one exercise to the
next, we recommend lorge exercises be held only on a biennial
basis. Anything more frequent reduces the effectiveness of
training, overcommits forces, strains already declining DOD
budgets, and, in general, degrades the effectiveness of the
entire exercise program. Treaties such as the Tri-lateral
Agreeaent between the United Kingdom, Uest Germany, and the
United States for REFORGER need to be renegotiated to reflect

these realties.

Balanc| Ics 1 tatjon Fundi | Service 0&H Funding
Hhen reviewing the success JCS has had in recent

years in managing transportation funds for the JCS Exercise

Program, the question arises: can the same success be

duplicated by centralizing exercise Q&N funding under JCS
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management? The concept seems parallel. However, due to
inherent complexities in O&M unit funding management and
manning requirements at the JCS and W&S Command level, we
feel as the JERUG, that the JCS should remain charged with
transportation funding while the Services retain respon-
sibility for ORM funding in support of exercises.

A possible correction to the current budget dis-
connects between the JCS transportation and Service O&H1 PON
submissions may be possible without creating manning and
other problems by expanding the JCS program efement so that
Service program elements for RN are incorporated. This
could be accomplished similar to the current funding arrange-
ment for service port handling and inland transportation
accounts. Services would still manage the day to day use of
funding in support of their Service forces participation with
JCS oversight.

Regardiess of management, JCS transportation funding
and Service 0&N funding must remain in balance to maintain a
viable exercise program. Service 0&M funds supporting JCS
exercises should not be withdrawn without JCS approval. It
does no good to have transportotion funding without O&M

funding to support the exercise.
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JCS Exercise Program Development
Recommendat ions of the JERUG imply that the U&S

Commands are required to prioritize their exercise programs
based on JHETL criteria. (22:6) Funding for the exercise
progrom will then be allocated based on the priority of the
JHETL and training events to accomplish them. Historical
funding percentages will no longer be used by JCS to allocate
exercise transportation dollars to the URS Commands. Funding
will be predicated on the significance of the JHETL.

However, there currently is no procedure or precedence for
the JCS to determine which CINC's JHETL is more important.

He recommend the JCS conduct an in-depth review of
the prioritization issue and establish criteria and
procedures by which JHETL priorities can be established. In
addition, many CINC exercises are conducted primarily for
geopolitical reasons, not accomplishment of joint training.
These geopolitical exercises will also need to be prior-
itized, ond the order ot precedence must somehow be merged
with JIETL priorities.

The above three recommendations bear on the JERWG
findings. UWe offer below recommendations alsc on the

non-JERUG areas of concern outlined in the previous chapter,
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Definition

In our Chapter Ul| discussion, we argued for the need
for a redefinition of a JCS exercise. This new definition
would enable CINCs to identify single-Service exercises to be
incorporated into the JCS Exercise Program when they support
EPG and JHETL objectives. A definition is required that
acknowledges that joint exercises are not the only valid
means for a CINC to meet regional training and geopolitical

concerns that support national policy and strategy.

Exercise Scheduling Deconfliction

He recommend scheduling large-scale exercises on a
biennial vice an annual basis to alleviate much of the
current peak scheduling periods. Scheduiing of exercises
should be spread evenly throughout the year by o decon-
fliction session at quarterly JCS-hosted meetings. Any
scheduling conflicts which overtask transportation assets
(primarily airlift) can be resclved by the JHETL priority
system which JCS proposes to use in the development of the
new exercise program. Large-scale exercises should be
tailored to meet mission-essential joint training tasks and
economized to minisize the "bigger is better” syndrome that

spaens numerous collateral exercises.
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Forces which must use SAAN funding to support JCS
exercises should be considered as additiona! and not primary
forces, and a!located a lower priority than primary forces
for exercise movement. These additional forces must be
identified to HAC by the user soon after the deconfliction
effort. This will enable MAC to develop and efficiently
integrate SAAN and exercise deployment airlift flows, thus
reducing flying hours and airframe commitments. Addition-
ally, degradation of real world airlift support requirements

will be minimized.

Joint Exercise Planning Group

He recommend that the JCS form a Joint Exercise
Planning Group to meet on a quarterly basis. This group
would be composed of exercise planners from the U&S Coammands,
Services, transportation components of US Transportation
Command, and the 0JCS. The purpose of this gruup would be to
surface and resolve issues such as scheduling conflicts (both
forces and overtasking of transportation assets), geo-
political issues, etc., before they become major problems.
Currently these issues are not discussed until the annual JCS
Exercise Scheduling Conference is conducted when it is

usually too late to resclve conflicts. These issues need to
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be resolved prior to the conference in order to finalize the

five-year exercise schedule in a more efficient format.

Low Intensity Conflict Exercises Training

The lack of cohesive LIC doctrine and agreement on
LIC warfighting strategy and tactics precludes development of
a logical approach to LIC warfighting readiness training
within the JCS Exercise Progrom. This deficiency is systemic
and begs for o DOD-wide dedicated search for a new LIC doc-
trine that will give direction to funding, force structure,
strategy, tactics, and importantly, increased readiness
through exercise training.

He recommend a JCS-directed effort, with colfabor-
ation by the CINCs and Services, to establish LIC terms of
reference and doctrine. A subset of such an effort, and
necessarily sequential to the main effort, should be devel-
opment of LIC training doctrine based on the emergent basic
LIC doctrine. This training doctrine will be used to develop
JRETL criteria for prioritizing exercise activities within

the JCS Exercise Progranm.
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CHRPTER IX
CONCLUS 10N

In the course of this paper, we have outlined the
genesis and history of the JCS Exercise Progras since its
formal establishment in 1969, Ue have described the struc-
ture of the current program, the guidance that directs it,
and the purposes the different types of exercises serve in
meeting national policy and US strategic goals in promoting
military readiness. Turning to program dynamics, we outlined
the exercise progrom planning cycle and the key element for
JCS management of the program--transportation fund management
to enable the CINCs to meet their exercise cosmitments.

The final chapters of the paper outlined the findings
of the 1988 JCS Exercise Review Horking Group and !isted
additional areas of concern regarding the exercise program we
identified. Our recoamendations addressed these concerns.

This review of the JCS Exercise Program has surfaced
several themes. The first of these is that JCS Exercise
Program management has vastly improved since centralization
of program transportation funding under JCS in 1983. HWe no
.onger see non-expenditure of auailable transportation funds.
However, problems with uncentralized Service manageaent of
&N funds for JCS Exercise Progrom use are still ripe for

resolution.
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A second theme is the significant impact the 1986 DOD
Reorganization Act is starting to have on the direction and
refinement of the program. This act gave the Chairman, JCS,
the responsibility for: 1) exercising combat support units teo
ensure combat readiness; and, 2) assessing performance
against standards the Secretary of Defense and the Chairman
establish. The Chairman added the NIEX series of exercises
to the exercise program to help him in this assessment.
Establishment of a viable JNETL program will focus the
warfighting community on meeting specific prioritized
readiness training goals. The trend over time will be to
build efficiencies into the program that work io eliminate
nonproduct ive redundancy in exercises. No longer will an
exercise be conducted quarterly, semiannually, etc., unless
such frequency can be supported by the JHETL or another
geo-political requirement. This priority of essential tasks
to meet readiness objectives will determine allocation of
funds, forces, transportation, and scheduling priorities to
ensure the CINCs warfighting requirements are met. The
Chairman, in coordination with the warfighting CiNCs, will
have the key say as to how the JHNETL list evolues to meet
readiness requirements.

A third theme is the strain of exercise schedule

spikes on limited lift resources is being consciously
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addressed. Unconstroined exercise program growth has been
brought under control, easing the dileama MAC has in trying
to meet real world airlift demands concurrent with large
exercise airlift flows. Uhile the cap has been effeciive,
significant probleass with leveling the exercise load over a
12-month period has met with only limited success. Hany
diverse external factors, including geopolitical, climatic,
and force availability concerns, result in exercise clumping
and remain difficult to resolve. Attempts to do so at the
annual JCS exercise planning conferences are generally
fruitiess since this forum is ill-timed for that purpose.

i fourth theme is that long standing complaints by
CINCs over such issues as insufficient time between exercises
to incorporate findings, overcoamitment of forces to numerous
repetitive exercises, and low return in conducting large
scale exercises on an unvarying repetitive basis, are finally
being heard. The 1988 JERUG findings and recomaendat ions
will go far to end or reduce the level of these probleass.

The 1988 JERUG convened at a pivotal point in time
for the JCS Exercise Program. fils we enter an era of austere
budget ing and declining resources, initiatives to focus the
exercise program to meet specific readiness objectives and

eliminate redundont and nonproductive exercises will enable
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the program to continue to have viability despite reduced
funding.

In our view, the JCS Exercise Program is in good
shape and gettirg better. Steady centralization of programs
monageaent and the focus on productive warfighting readiness
training facilitated by the Chairman’'s new responsbiiity and
authority under the 1986 DOD Reorganization Act, are working
to identify and eliminate inefficiencies and nonproductivity
that long plagued the program. As the impact of the 1988
JERUG is felt over the next few years, we should see even
more evidence that the right forces are exercising the right
strategies, tactics, and procedures in the right exercises at

the right times and places--for the right objectives.
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GLOSSARY
Rirlift Service Industrial Fund
Commander-in-Chief
Command Post Exercise

Command, Control, Communications, and
Intelligence

Department of {lefense
Defense Resources Board
Exercise Planning Guidance

Equivalent Hours

Field Training Exercise

Fiscal Year

Humanitarian/Civic RAssistance

Joint Chiefs of Staff

Joint Exercise Review Working Group
Joint Mission Essential Task List
Low intensity Conflict

flilitary Rirlift Command
Mobilization Exercise
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nop

nPF

NATO

NCA

NIEX

NUKEX

o&n

0JCS

PON

RDJTF

SAAN

TOY

U&S Commands

us

Hemorandum of Policy

Haoritime Prepositioned Force

North Atlantic Treaty Organizotion
Nat ional Command Ruthority
No-Notice Interoperability Exercise
NHuclear Exercise

Operations and HNaintenance

Office of the Joint Chiefs of Staff
Program Object ive Nemorandum

Rapid Deployment Joint Task Force
Special Rssignment Rirlift Hission
Temporary Duty

Unified and Specified Commands

United States
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*NOTE: Only unclassified portions of classified documents

%4,

*6.

..

listed below were used for references in this paper.

"Rirlift Support for the JCS Exercise Program.”
Message. HMNilitary Airlift Command to Director for
Operations, Joint Chiefs of Staff, DO 1117002
January 1988.

"Rirlift Support for the JCS Exercise Program.”
Message. Joint Chiefs of Staff to Commander-in-
Chief to Transportation Command, CJCS 1217002
February 1968.

"Airlift Support for the JCS Exercise Program.”
NMessage. US Transportation Command to Chairman,
Joint Chiefs of Staff, TCCC 0316122 February
1968.

Clements, Major Denis T. "Speech for the Vice Director
of the Joint Staff to be given at the Capstone
Course.” JCS/J3-JED. Undated. SECRET

Cost/Benefit Study of the JCS-sponsored CPKs.
0JCS/J?/NETD/N0OB Fact Sheet, Jurne, 1988.

"Exercise Bigger is Better Syndrome." HQ USAF/X00
Report to the Air Force Chief of Staff, February 9,
19688. SECRET

Exercise Planning Guidance for FY 1989-1993 JCS-Directed

and JCS-Coordinated Exercise Programs, JCS/J7
SH?47-87 September 10, 1987. SECRET

*Funding.” JCS/J3-JED Information Briefing, 1986.
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10.

1,

12.

13.

14.

15.

16.

17.

18.

FY 1968-1992 Defense Guidance. Washington, D.C.

December 31, 1985.

"FY 88 and FY 89 JCS Exercise Program Funding Targets.”

Message. Joint Chiefs of Staff to the Services and
Commanders in Chief, JCS 0218522 July 1987.

CS-Directed and JCS-Coordinated Exercise Schedules for

"JCS

“JCS

“The

"The

"JCsS

"JCS

"JCS

FY 1989-1993 (U) and Updated FY 1988 Schedule.
JCS/J7? SH7B0-87, October 26, 19687. SECRET

Exercise Program.* 0JCS/J3-JED Briefing to
J3 Conference, Langley AFB, Virginia, May 16-18,
1988.

Exercise Program." HQ USAF/XO00E Information
Briefing to the Tactical Forces Panel, October,
1968.

JCS Exercise Program.” JCS/J? Information
Briefing, July 5, 19886.

JCS Exercise Program.” JCS/J? Information to the
Secretary of Defense, June 21, 1988.

Exercise Program Funding." HQ USAF/X000t
Information Briefing to the Tactical Forces Panel,
October, 1987,

Exercise Program Funding." HQ USAF/X00 Constant
VUigil Briefing to Rir Force Deputy Commander of
Operations, February, 1996,

Exercise Program Long Range Direction.” [essage.
Joint Chiefs of Staff to Chief of Staff, Air Force,
JCS 0916282 September 1985.
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19. "JCS Exercise Review.” MNessage. Joint Chiefs of Staff

to the Services and Commanders in Chief, J7
1602422 July 1988.

20. The JCS Remedial Actjon Program, MJCS 129-83, June 20,
1983.

21. Joint Low-Intensity Conflict Project Final Beport,
Uolume 1. United States Army Training and Doctrine
Command, August 1, 1986.

22. "Joint Staff Review of the JCS Exercise Program.” JCS/
DJS Memorandum 554-88, March 5, 1988.

23. "Joint Training Policy HOP." JUCS/J7 Action Number
J-70P1-90-88/1, January 24, 19869.

24. Nobility System Policies, Procedures and Considerations,
JCS Pub 15, September 19, 1983,

*25. "NHo-Hotice Interoperability Exercise Program.”
0JCS/J?JED Briefing, January, 1988. CONFIDENTIAL

26. Procedural Guidance for the JCS-Directed and JCS-
Coordinated Exercise Program, JCS/J3 SH48-84,
January 25, 1984,

27. "REFORGER ?7." HQ 21AF/D0O0 Briefing, August 23, 1977,

*28. Sigpificant Nilitary Exercise rrogram, NJCS 111-86,
May 21, 1986. CONFIDENTIAL

29. Significant Nilitary Operations and Exercises, Oraft
DOD Directive C-5030.XX Undated.
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30. "Support for JCS Exercises." HQ HAC/DO0 Briefing to
JCS Horidwide Exercise Scheduling Conference,
February 1, 1988,

31. Unified Action Armed Forces (UNARAF). JCS Pub 2,
October 1, 1974.

32. "Horidwide JCS Exercise Conference, 26-29 Jan 88."
JCS/J?-JETD Nemorandum for the Director, JCS/J7,
February 1, 1988.
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