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PREFACE

{)} This Report is one of a series that Rand is preparing under
che sponsorship of the Advanced Research Projects Agency of the Depart-
ment of Defense. The Overseas Defense Research Office of ARPA specif-
ically asked for amalysis to be focused on the strengths and weaknesses
cf U.S. Government organization and management in the broad field of
counterinsurgency and unconventional war.

()} The present case study deals with the U.S. experience in
Laos between 1962 and 1970. Although the United States has been actively
invoelved in Laos since 1955, the Geneva Accords of 1962 opened a sig-
nificantly new chapter from the point of wiew of both policy and organi-
zation —— a period marked by the effort tce avoid the mistakes of 1955-
-1962. After 1970, the pattern of the war in Lacs seemed to change once
more, with the large-scale uséd of Thai troops, an intensified bombing
program in North Laos, and employment of irregular forces away from
their home areas. These developments, which are difficult to evaluate
given the limited information available to us so far, have not been
taken into account in the present analysis, whose conclusions apply
solely to the years 1962-1970.

(u) \The focus of the study is on organization and management;
policies are described and analyzed only as they bear on organizational
and managerial problems. But in Laos the two have been very closely
related, as the 1962 Geneva Accords imposed major political constraints
on our subsequent defensive operations and on the organization necessary
to carry out such operations.

(U) The unconventional nature of the conflict, the constraints
imposed by the Accords, the consequent demands on U.S. agencies for
innovative approaches, and the-unusual manner in which these demands
were met make Laos in 1962-1970 a case study that should be of particu-
lar interest to those Department of Defense, JCS, and military service
components concerned with unconventional conflict in remote areas. The
lessons learned from this and other case studies will be summarized in
ancther Rand report, which will make specific recommendations on organi-

zation and management in this field.
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{U)} Published Rand studies illuminating other aspects of the war
in Laas include RM-5935-ARPA, Pevolution in Laos: The North Vietrnamese
and the Pathet Leo, and RM-568B8-ARPA, The Forth Vietnamese Military

Adviser in Laos: A First-Hand Account.
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SUMMARY

{U) If one grants that the U.5. purpose in Lsos has been to
Fight a low-cost, low-profile delaying action toe preserve the Laoc
huffer zone apainat Norch Vietnamese prexsures, then the United States
during 1962~1970 largely achieved its aim. Tt managed the unconven-
tional war in Laos through the unified civilian management of field
programs, delegation of responsibility to field operators, and adap-
tive response to the real—lifﬁ-nceds in that remote scene of conflict.

(U} The situation as it wvas in 1962 placed constraints on U.S5.
pelicles and operations. Hardly a country except in the legal sense,
Laos lacked the abiliry to defend its recent independence. 1Its econ-
omy was undeveloped, its administrative capability primitive, its popu-
lation divided both ethnically and regionally, and its elire disunited
corrupt, and unfit to lead. These failings had led to the collapse
of U.S5. efforts in the 1950s to help establish an anc¢i-Communist
ragime in Lacs, and convinced Washington that a neutral govermment
would be better suited to Lao conditioms.

(C) This solution was thereupon embodied in the Geneva Accords
of 1962. A cease-fire halted the fighting between Neutralist and
Neo Lao Hak Sat (NLHS) forces on the one hand and the rightist Royal
Laoc Government (RLG) om the other, and a coalition government of
Communist, right-wing, and Neutralist elements was installed, with
the Neutralist leader Souvanna Phoums as prime minister. The Accords
went formally into effect in October 1962. Only the United States
and the USSR, however, complied with them by withdrawing their forces;
the North Vietnamese kept a substantial military presence in Lacs.

Of the three Lac armles that had been contending — 10,000 Neutralists
under Kong Le, about 20,000 Communist forces in the Lao People's
Liberation Army (LPLA), and 48,000 in che rightist Forces Armées
Royales {FAR) -- the Communists retained a major advantage after the
ceags—fire by virtue of continuing, covert North Vietnamese support.

{C) For rthe United States this created the problem of how to
sustain a neutral ad fndependent Laos within the constraints imposed

by the Geneva Accords that Hanol was disregarding. The dilemma first

CONFIDENTIAL

P AR ey e mame - = o - - -



CONFIDENTIAL

vi

arosea with respect to the 17,000-man irregular tribal force which the
Americans originally had organized to assist the FAR. Washington
tentatively decided to continue supporting these units, though at a
reduced level and limited to defensive operations, while awaiting the
outcome of negotiations to unite and demobilize all the armed forces
of Laos.

{C) Prime Minister Socuvanca, faced with the need to maintain
the strength of the Neutraliasts and the FAR, next requested aesistance
for them as well. In response, the Imited States put together a rather
complex organization designed to avoid cutright conflict wich the
Accorda while providing aid to the Lao resistance effort. After suc-
cesaive military clashes in rhe Plain of Jars, in 1963 and 1964,
Washington adopted a posture that attempted to reconcile limited mili-
tary support of the RLG with the terms of the Accords. Departures
from these terms were to be stricely limited, carefully comtrolled,
kept incomspicuous, and undertaken only with the approval of the
Prime Miniater. An added conatraint derived from the U.5. view that
Lacs should remain a secoadary theater. Such a policy imposed a
reactive pattern on U.S. operations in Laos. Cowbined with the diffi-
culties of the envirommant, it forced the U.S. Mission to improvise
solutions to its operating problems at the same time that it freed
tl;e Mission from undue encumbrance by bureasucratic routines.

(U) In the so-called "quiet war" that followed the breakdowm of
the cease-fire, a pattern emerged that has persisted with only =minor
variationa. The fighting has been confined to areas that lie between,
and adjoin, the main territories of the tvo sides, and whose signifi-
cance is largely polirical. Most of it has been in the Plain of Jara.
The difference in the character of the opposing forces has resulted
in a seasonal cycle. The LPLA and North Vietnamese Army {NVA) forces,
originally lightly srmed guerrillas, had been forced to increaae their
size and weaponry and as a reault had become road-bound. In north-
eastarn Laos, they wvere now opposed by a popular guerrilla movement
couposed in large part of Meo tribesmen, who ambushed and harassed
the Communists"' more couventional LOC and were logistically supported

by air. In consequence, the LFLA/NVA was able to take the offensive
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only during the dry season (November to May), while the tribal irregu-
lars would try to recoup their dry-season losses when the rains all
but immobilized their enemies. Eventually, the Coamunists constructed
all-weather roads that allowed them to extend some of their aggres-
sive activity intc the rainy months. From 1968 on they made gains
every year, and in both 1970 and 1971 they threatened the heartland

of the Meo, including the headquarters at Long Tieng. But the Meo
st1ll regained much of the lost ground during the rainy season.

{(U) In this cyclical exchange, both sides seemed to be follow-
ing a taclt policy of mutual abgstention, as each avoided attacking
objectives critically important to the other. The U.5. purpose vas
to defend politically important areas without provoking powerful
enemy reactions. The Communiats, who had satisfied their minimum
objectives in Laos by controlling the corridor to South Vietnam and
maintaining a secure base for the NLHS, apparently made the additicaal
inputs required to fight the "quiet war™ in order to hold on to the
politically important terrain on the doorstep of Vientiane and pro—
tect a backdoor to North Vietnam.

(C) U.S. programs in this highly unconventional setting focused
on essentials for sustaining a Lac government caught up in incon-
clusive fighting. Small-scale and flexible, so as to fit the needs
of a low-profile delaying action, they comprised (1) rural resistance
and security activities, (2) supporting programs for such activities,
and (3} conventional military programa.

{(C) Most important in the first category vere the tribal pro-
grama conducted by CIA. They wvere, in fact, resistance movements of
the tribal populations againsr the NLHS, which was resented by the
tribes as a harsh ruler dominated by a traditional foreign enemy, the
Hlorth Vietnamese. The assurance of U.S. support, combined with cffec-
tive indigenoua leadership (particularly by the Meo general Vang Pao),
turned these attitudes into strong motivacion for a naturally warlike
people. The U.5. purpose was to create supplemental armed force with
which te help the Lao regulars defend critically important terrain.
Graduvaily, the number of tribal irregulars built up to abour 36,000,

of whom about half were organized into some J0 full-time battaliomns.
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At their peak, in 1967, the Meo occupled rerrain just outside the NLHS
headquarcers at Sam Neua. Other tribal groups fought in the norrhwest
and in the south.

{C} This effort was under close policy control from the American
Ambassador and the Department of State. CIA personnel were held to a
few hundred, many of them stationed in nearby Thailand. By agreement
with the Royal Thal Government, they were augmented by Thai special-
ists, vho were invaluable in facilitating communication between Ameri-
cans and tribesmen. In guiding the effort, the Embassy sought to avoid
overextension and overcommitment. N

{C) Parallel with the resistance effort went a limited rural
security program for the Lao-lnhabited lowlands, but it resulted in
only one major, multi-agency undertaking, in which villagers northwest
of the Bolovens Plateau, ,in Scuth Laos, were trained and armed and
some rural development and training was attemptred. After nearly three
yedrs, the experiment was curtailed, the Mission having decided that
inadequacy of leadership and lack of manpower argued against investing
scarce resources in this type of program.

(U} Although managed largely by CIA, the above programs received
a major contribution frem AID. "Refugee relief,” for example, was an
AID-spimscred program fully integrated with the tribal effort, which
sustained the families of the guerrillas and thereby provided a re-~
assurance essential to morale; AID's medical assistance program was
a simlilar, vital service to the irregular forces. AID also conducted
educational and minor development programs that buttressed the appeal
of vVang Pao to his ﬁeople. Thelr relationship eof mutual confidence
with tribal leaders helped AID's field representatives meet the
special needs of the tribes.

{C} Other U.S. programs focused on the regulsar forces but had
thelr ancenvenrlional aspects. Loglstic support for the Lao military
was the responsibility of the Requirements Office (RO), a civilian
" group within USAID that was composed of retired military specialists.
An augmented group of army and air attachés concuentrated on advising
the regular military forces at high levels. The Air Force group not

enly trained, assisted, and guided the Royal Lac Air Force {RLAF),
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put also provided links berween the Mission and USAF units in Thai-
land, thus facilitating the operations of these units in Laos.

Through the tribal program, the USAF also gained access to sifes [rom
which U.S. helicoptexrs could fly search-and-rescue (5AR) missions inte
North Vietnam, and where navigational aids for bombing operations
against North Viertnam could be installed.

{(5) As pressure from Hanol grew, USAF bombing became a sallent
fearure of the war in North Laos: sorties increased from just a few
in 1964 teo 42,000 {n FY 1970. For the first time, sophiscicated
high-performance aircraft supported a resistance movement of primicive
tribesmen, thelr choice of targets based in good part on intelligence
supplied by the tribal irregulars. Preplanned strikes were limitved
to targets that required final approval by the Ambassador himself,
and, in the early years, avolded the proximity of important centers.
(Later, a relaxarion in these rules resulted in some bombing of
civilians, an unfortunate =xcess in an otherwise carefully controlled
program.)

(C) Another unique feature of the war in Laos was the dependence
of the resistance movement on alr transport provided by private Azeri-
can contractors. Tvo firms, flying various large cargo planes, STOL
atrcraft, and H-34 helicopters, provided a most flexible and critically
important logistics capability.

{C)} The total coat of these efforts to the United States grew
with the intensaicy of the war, and in FY 1970 was estimated at soae
$260 m1llion {not counting the bombing of the Ho Chi Minh Trail).

{C)} The organization by which the Mission managed this array of
programs vas remarkable in that the Awbassador actually directed all
U.5. operations, Including (because of its political sensicivity)

U.5. military activity. One envoy, Ambassador William H. Sullivan,
later raported having arrived in Lasos with fim instructions to assume
authority over military as well as other operations, and having there-
after had no interference from Washington, vhose attention was taken
up by Vietnanm.

(U} The pattern that Ambassador Sullivan set ip his four years

in Laos was one of unified management, informality, and simpliflied,
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flexible procedures. le kept a close watch on operational derail,
and personally chaired the dally meecings of agency principals cthar
he had introduced. The Mission was strongly oriented toward the
flield, where representatives of the several agencies in turn cooper—
ated closely. Field initiatives received serious Cnnsideratién from
the Mission, and field personnel were supperted by Vientiane im cheir
sometimes unusual requests.

{U) The Lao govermmenr developed ne organlizational capability
for prosecuting the war. Its approach reflected the fact that the
controlling pelitical forces in Laos are regional, and that the
central government can take no effective action beyond the capital
without the concurrence of local chieftains. In effect, therefore,
the United States provided the skeletal structure that linked the
vartaus Lao clements nnd was able to gulde thelr operatlenal activiLy.
Certain critical ipputs, however, had to come, and did come, from the
Lac themselves: cthey wvere the initiative and strong leadership to be
found in some reglons of Laos. The Americans necessarily concentrated
their efforts in these regions, particularly in the Meo tribal areas,
and with the enterprising and well-led Lao alr force.

{U) The uncouventional military effort of the United States in
Laog, although inconclusive, thus achieved a significant part of its
goals at a relatively low cost, The constraints imposed by the primi-
tive environment, as well as those built into the Geneva Accords,
forced the U.5. representatives to improvise, to forgo large staffs,
to shun military involvement on the ground, and te rély on a small,
well-knit group of Americans to deal directly with ¢ne ancother and
with local leaders. Beyond this, rhey made a conscious decision in
favor of unified management of all activities under a civilian chief.
The resulting system, despite some wepknesses and failures, was well

suited to the particularities of the Lao situation.
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[. INTRODUCTION

(U) Since the 19405, Laos has been caught up in the wars which
have succeeded eacli other Ln che territory of the former French Indo-
china. 1In particular, North Vietnam has massively involved itself in
Laos through a client Communist party, the Phak Pasason Lac {People's
Party of Laos, or PPL), and the front group that represents Communiat
interests, the Neo Laoc Hak Sat (Lac Patriotic Front, or NLHS). This
involvement has frequently included a heavy deployment of regular
troops of the North Vietnamese Army (NVA), amounting on occaslon to
the equivalent of an army corps, in addition to various NVA service
and auwxiliary forces.

(U) In the first Indochina war, between the French and the Viet
Minh, Laos played only a limited role, although the war eventually
spread into its térritory, in 1953, vhen two columns of Vier Hinh
struck deep into Laos, taking Sam Neua town and threatening Luang
Prabang before the arrival of the rainy season forced them to return
to Vietnam. The French reaction was to reoccupy the base of Dien Bien
Phu Ln strength to guard the approaches te Lavs == with well-known
CONSequences,

(U) The Laos which emerged from the Geneva Agreements of 1954
lmmediately became the arena of an intense political conflict between
the Communists and the divided non-Communist political groups. The
Communist movement in Laos had existed obscurely since the founding
of the Communist Party of Indochina in 1930, but moved onto the scene
as an important factor in 1950 wvith the formation of the mass politi-
cal front initially called Pathet Laoc ("Land of the Lao,” or PL}). In
1954 it was wveak 1n numbers and {0 troopa (estimated at about two
thousand}, but the Geneva Agreementa included one clause which gave
it a sizable advantage in tha competition that followed. The Agree-
ments had identtfied Phong Saly and Houa Phan (San Neua), two northern
provinces bordering on Nerth Vietnam, as regroupment areas for PL
forces. After regroupment, all Lao forces were to be unified, elec-
tions held, and a united Lao government formed. However, the PL pro-

ceeded to establixh {ts owm povernment {n the rwo provinces and
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refunml 1o partlripate In the olactioma, prefnrelog Eo urpoatlate Tor
a coalition as a separate fcrpe wich its own, fully controlled geo-
graphic base.

(U} In emsence, the next eight years of political conflict re—
volved around the question of coalirion with the Communists. One
group of non-Communist politicians, led by Prince Souvanna Phouma

_(half-brother of PL leader Prince Souphanouvong), held that the
leaders of both the Communist and the non-Communist side, 1if lefr to
work out their problems, could settle thelr differences and unice the
country in a neutral framework. To the right of Souvanna were cother
factions, which argued -~ some with more and some with less fervor ——

that Laos must unite in opposition to the Communists.

U.5. INVOLVEMENT: 1955-1962

{(U) Beginning in 1955 the United States became deeply ilnvolved
in this internal conflfct. 1ts goal was to unify all non-Communist
political groups and to strengthen them militarily and economically
to the point where Laos would become a firm anti-Communist "bastion"
on the borders of China and Vietnam.

{(U) The policy had one cripping flaw. Its hidden assumption
was that Laos vas a nation with sufficlent national unity, leaderahip,
and polirical and social infrastructure to use U.S5. ald effectively
in a policy of firm resistance to its enemies. In fact, however, Laos
was and 18 not such a country. History and terrain kave divided the
lsaud into separate regions, with licttle to bind theae together. The
population is = mixture of races and religions, of primitive hill
tribes and lowland paddy-growing Lac peasants, who regard each other
with fesr and hostility. Alrhough in control of the government and
ite military forcee, the ethnic Lao comprise less than half the popu-
lation. The elite of this Lao minority is a collection of rival
clana, vho share litrle sense of national purpose but regard the
government and the public service sas an arena vhere they compete for
influence and pover to enrich themsalves.

(U} Tha country as & whole is underdeveloped in every way. A

limited road network connects the main towns along the Mekong but,
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with fev exceptions, avolds che hincerland, a rugged, roadless expanse
of jungled hills and limestone ridges. The economy is rudimentary and
incapable of supporting even the modest military and civilian services
normal to a country of three milllon, much lesa armies and clvil

services greatly swollen as a result of war. The civilian services

suffer from crippling deficlencies in training, in pay, and in tradi-
tions of service.

(1) In this envirorment, the United States found that all its
efforts to build a solid Lao government trickled off into the sand.
An atwy of 25,000 supported entirely by U.5. funds (against the advice
of the Joint Chiefs of Staff) proved gravely inadequate to 1ts tasks.*
Generous economic aid was provided, including a large commodity Iimpert
program, to pay for the cost of the army. But it was mired in corrup-
tion and bald thievery. On the political side, the guarreling non-
Communist factions refused to unite despite U.S. persuasion and pres-
sure. Afrer a number of permutations, including a short-lived effort
at coalition under Souvanna Phouma (opposed by the Unired States), an
attempt was made to create a new political vehicle, the Committee for
Defense of NHational Interests (CDNI), with covert American suppn:nrt:.mr
The CDNI had some Initial success but soon became me;ely another
factional grouping no better than the others -- and one that was widely
known to have a U.5. subsidy. Two elections took place, 1in 1958 and
1960, in both of which the United States sought by various means toc
energize and assist the nationalist candidatea, always pressiang for
unity among them. The second, In May 1960, was so blatantly rigged
by the right-wing forces. led by General Phoumi{ Nosavan, that a reac-
tion set 1n.*** This resulted in a coup d'&tar, in August 1960, by an

Y
(U) Because of the restrictlons of the 1954 Ceneva Agreements,

the Military Assistance Advisory Group (MAAC) in Laos vas designated
the Program Evaluations Office (PEQ) and was staffed by milicary
personnel in civilian clothes. In 1961 it was reconstituted as a
regular MAAG, in uniform.

*.(U) See Roger Hilsman, To Move a Nation, Doubleday, New York,
18967, pp. 114-115.

ki R
(U) See Arthur J. Dommen, Conflict in Laoas, Praeger, New
York, 1964, pp. 132-133.
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obscure paratrocop Captain named Kong Le, whose goal was the neutrali-
zation of Laos and an end to the interference of foreigners in Lao
affaira.

(U} Kong Le's coup brought Prince Souvanna Phouma back to power.
It also led rapidly te a polarization of forces and a military con-
frontation. With full U.S. support, General Phoumi rallied most of
the army to his standard in Savannakher, principal city in the south,
and marched on Vientiane. A battle in Vientiane in Necember 1960
caused heavy material damage but few casualties. Kong Le and his
Neurralist forces retreated northward, while Souvanna Phouma went into
exile in Cambodia, bitterly denouncing the United States for its fail-
ure to understand Lacs. Phoumi took over.

(1) PBRut Xong l.c was far from defeated. Beginning in Decemher,
vhen he had formally joined forces with the NLHS* against Phoumi, he
had been supplied by a Russian airlifr. Provisioned by Russian air-
drops, he led his forces in good order to the Plain of Jars, a wide,
rolling grassland controlling strategic road junctions in northern
Laos. There he drove the Phoumist garrisons from their bases and
selized the Xieng Khouangville airfield. With continued Russian assia-
tance, his forces and the PL unitgs allied with them began to grow in
strength, easily mastering the forces of the Vientiane factfon in
several skirmishes. A dangerous crisis loomed, involving not only
the various Lao factions but the Soviet Union and the United States

an wall.

SHIFT IN U.S. POLICY

{U} The new Kennedy Adminiscration opted for a revised double-
track strategy: a show of force to aasure the adversary that he would
have no eany victory, and a quletr effort to arrive nt an accommodn-
tion. Moscow, nc doubt aa dismayed as Washington at the prospect of

a confrontstion between the two countries in remete Laos, reacted

*
{) The Pathat Laoc reorganized themselves as the Neo Lao Haek Sat
{MLHS, or Lao Patriotic Front) in 1956.

UNCLASSIFIED



UNCLASSIFIED

favorably to the American initiative. President Kennedy anngunced

his new approach to Laos on March 23, 1961. Within weeks a cease—fire
had been arranged. On May 3 1t was officlally proclaimed, and an
international conference to neutralize Laos was convened in Geneva.

(U) 1In effect, U.5. policy had taken a sharp turn away from the
goal of a scrrong, anti-Communist Laocs toward the concept of a Laocs
thar would be neutralized, policed by international agreement, and
govemed by a coalition of the right-wing, Neutralist, and Communisc
factions. Implicit in the change was an acknowledgment that the
earlier policy had failed. Observers agreed that the failure stemmed
from inadequate appreciacion of the constraints imposed by the social
and political enviromment. The material from which to build a firm
opposition to communism wis uot to be found In Laos,

{U} In the course of its effort to make political bricks without
straw, the U.5. Misgion in Vientlane had been the scene of rather
bitter disagreements among various agencies -~ disagreements more often
about tactics than about policy, and often centering around the pros
and cons of U.S. support for specific Lao personalities. Roger Hilsman
says ". . . che tragedy was that neither the Leo nor our allies could
tell who really spoke for the United States -~ vhether it was the CIA,
the military, che AID officlals or the Ambagsador. In the end there
was open quarrelling among the representatives of the different
American agencies, and . . . the United States became the butt of jokes
among both friend and foe."*

(U} In sum, the policy, the programs, and the organization of
the United States in Laos in the period between the two Ceneva confer—
ences had been sericusly inadequate. Thereafter, major changes were
made {n all chree categories. In harmony with the shift from the
policy of huilding » bastion —= and In conirant to rﬂn earller willlog-—
ness to intervene vigorously im Lao politics, to aupport generously
those who assumed an anti-Communist stance, to encourage the import of

luxury items at U.5. expense, and to indulga in internecins conflict

*
(U} To Move a Nation, p. 116.

UNCLASSIFIED



UNCLASSIFIED

within the Mission —- the approach became discreec, flexible, and uni-
fied, with emphasis upon careful control and limited objectives. An
cffort was made to apply cthe lessons of previous failures.

(1) The Geneva Conference of 1962 did not, of course, solve the
aroblems of Laos. The United States again became involved in this
minviting military and pelitical terrailn, this rime largely in support
f the 1962 agreements, against renewed North Vietnam attempts to sub-
vert them. But the new Geneva Accords imposed certaln constraints upon
T.5. milictary and paramilitary activity which greatly increased the
‘lelicacy of this involvemeat and complicated the operational problems
It entailed. Nevertheless, a rather gsizable military response was
sigtered by variocus devices and expedients, all subordinate to limited
wolicy ocbjectives.

(U} The 1962-1970 Lao case Is significant because of the unique-
1e55 of the situation and of the innovative solutions attempted. It
irovides experience in the management of a novel group of unconven-
ional programs, some in the field of counterinsurgency, cothers going
eyond the content of that label as commonly understood. It also
'ncorporates nev organizational departures. In the process of de-
‘loying alrpower in support of primitive tribal irregulars, of bring-
ng about mutuyal support ameng three separate Lae ground forces and a
ao air force of independent tendencies, and of ensuring cooperation
mang a half-dozen U.5. civilian and military agencies, the United
‘tates Mission evolved empirically am approach to 1ts management tasks
hat should be of considerable Interest to students of unconventional

onflict.
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1I. THE SITUATION AT THE TIME OF THE GENEVA ACCORDS

(U) The era of the 1962 Geneva Accords formally began in Laos
with entry into force of the restrictions thact those Accords imposed
on the presence of foreign military forces. In the official view of
the fourteen participating powers, the Accords represented a new start
for Lasos, which for several years had been a cockpit of conflict be-
tveen foreign and foreign-backed military forces. That chapter of
Lac history was now officially closed.

. (U} The new chapter, which opened in October 1962, was based on
three factors, all the product of lengthy negotiations: a cease-fire,
a coalition goverpment, and the neutralizarion of the territory of
Laos. These three instruments were intended to protect the newly

pacified and stabilized country.

THE CEASE-FIRE

{U) When the cease-fire was declared on Hay 3, 1961, as a pre-
liminary to the Geneva Conference, Laoa had been the scene of an
active shooring war since Augusr 1960. There were numerous violations
of the cease—fire during the lengthy negotiations st Geneva, but most
fronts had been quiet for several months when the Accords went into
full effect. The cease-fire was not accompanied by a delineacion of
the boundaries of the areas controlled by the two sides.* It was to
be policed by an augmented Intermational Control Commission (ICC)
composed of contingents provided by Poland, Canada, and India and pre-
sided over by an Indian. Increased in size snd equipped with some
helicopters, the ICC was given the task of watching over the imple-
mentation of the Accords throughout the i{golated, rugged, and virtu-
ally empty back-country of Laos as well as in the areas aloag the
Mekong vhich wvere accessible but of limited importance. This was an
impossible task without the cooperation of the authorities in the areas
concerned. The NLHS very quickly made it clear that the ICC would not
be permitted access to territory it controlled excapt with prior

approval and under severe restrictions.

*
{U} See p. 13 for a description of the two areas.
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ZIE COALITION GOVERNMENT

(U} The second facror of importance was the coming inte office
of the coalition government composed of Neurralist, right-wing, and
Cormunist elements under the premierahip of the Neutralist leader,
Souvanna Phouma. The coalition purported to be the unified government
of Laos, and cabinet posts had been apporrioned among the various
parties after lengthy negotiaclons. In appearance Lt brought rogether
under the leadership of Souvanna both the veteran leader of the Lao
Patrioric Front, Prince Souphanouvong (Souvanna's half-brother), and
the military leader of the rightlats, Ceneral Phoumi Nosavan. This
appearance of unity was belied, however, by the de facto partition of
the country into two segments, one of which was governed by the NLHS
and the other by the central govermment of Souvanna Phouma. The NLHS,
despite its membership in che coalitfion, very rapidly took the posi-~
tion that representatives of the Royal Lao Government (RLG} had no
right to enter and travel in the portion of the country under NLHS
caontrol without NLHS approval. The nominally unitary form of govern-
ment was thus mere window-dressing for a de facto partition along the

linea of the cease-fire.

NEUTRALIZATION

{U} A key document of the Geneva Accords was the Protocol setting
forth 1n detall the terms that were to govern the neutralicy of Laos
and, most particularly, the limitatrions on any foreign military pres-
ence, "regular or irregular." The Protocol prohibiced any foreign
military activity, except for a French military training mission and
the normal contingents of foreign military artach&a. Its terms were
also to be enforced by the strengthened ICC. In QOctcber 1962, vwhen
the foreign governments which had previously deployed military elements
in Laos announced that they had withdrawnm all mil{tary persomnel not
permitted under the Accords, they had actually made rhe following new

dispoaiciona:

(U} The USSR. Soviet military activity had been limited to pro-
viding an airlifr of weapons and supplies to the NLAS and Neurralist
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forces beginning in December 1960. It operated via North Vietnam.

Very few Soviet personnel were stationed in Laos in this commection,
and lictle is known about them except that a small advisory mission
wag stationed on the Plain of Jars and that all were withdrawn before
the Accords went into full effect. The airlift was disecontinued in

December 1962. Training of the NLHS and Neutraliscas in the use of the

Soviet equipment brought In by the alellfe bad been provided not by
Soviet personnel but by North Vietramese.

(U} North Vietnam. VU.S5. estimares placed the number of North

VYietnomese Army troops in NLHS areas at 6,000 just prior to the
Accords. The NVA had complied in a merely token fashion with the re-
quirements of the Geneva Protocol on neutralizarion, officially putting
450 personnel through the ICC checkpoinr on the Plain of Jars and onte
aircraft for Hanol. Most of the rest were presumably disposed some-
where in NLHS territory, although some probably were withdrasm. In
view of the ease and rapidity with which NVA forces cpuld be shuttled
back and forth between Laos and North Vietnam, it was not necesgary

to retain a larger number in Laos than were immediately required.

(5) The United States. The Military Assistance Advisory Croup

(MAAG) was complecely wichdraun.* Alse vithdravn were several hundred
U.S. Special Forces personnel (designated White Star Teams) who had
been organizing trihal irregulars. A total of 666 American milltary
personnel lefr Laos, as well as 403 Filtpinos who had been brought in
to supplement the limired Lao capabilities for logistic support and
technical maintenince. Host Central Intelligence Agency personnel vho
had been working along with the Speclal Forces as advisers to the
tribal irregulars were also withdrawn. But a small nucleus in Thalland

reapined available on a standby basis for reasons explained below.

(S) Thailand. A special Royal Thai Army unit numbering a few
hundred had been established to work with CIA in the tribal areas.

They were withdrawn, but, as in the case of CIA personnel, some re-

mained available in case of need.

*
(U} The MAAC had replaced the civilianized PEQ in April 1961.
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{(U) There was no significant Souch Vietnamese, Chinese Communisc,
or Chinese Nationalist military presence in Laos at this time. Om
cccaslon, aome elements of the ex-Chinese Nationalist irregulars who

had settled down and lived by opiluwm—-smuggling in the tri-state horder

region of Thailand, Burma, snd Lsos would slip intu Lave. Thelr tley

with Taivan were tenuous, and they had little military or political

gignificance.

STATUS OF THE VARIOUS LAO ARMED FORCES

(v} As-for the armed forces of the variouvs Lao groupa, each
component of the coalition had itrs wilitary underpinning. The Neutral-
ist forces ware the least effective, having been hastily improvised
around the figure of Kong Le. They totaled about 10,000 men directly
under the former paratroop captain -- now promoted to general -— plus
another 2,000 in Phong Saly under a local "war lord"-whese loyalty to
Kong Le was doubtful. The 48,000-uan right-wing FAR (Forces Armées
Royales) was the largest component of rhe armed forces, but its fight-
ing qualities were unimpressive, it having been built up hurriedly
with inadequate leadership. Finally, there were the armed forcea of
the NLHS, which then bore the name Pathet Lao Fighting Forces and
wvere astimated to be in the neighborhood of 20,000. Some of theae
werse formed into companies and battalions; the rest were scattered
local forcea under the control of Communist provincial authorities.

A porrion of the BVA forces mentioned above were advisers and speclal-
ists sseigned to the NLHS military snd civilian commaonds.

{C} 1In addition to thege regular forces, the White Star Teanms
and CIA had recruited, and in 1960-1962 had hastily armed, sowe
irregular groups ia every saction of Laocs. At the time the program
was suspended, thesse groups numbered 17,000. They were entirely tribal
ad athnically non-Lao. Tha purpose behind their recruitment and
organization had been to provide the RLG with auxiliary units that
could confront the NLHS forces in mountainous aress, where the FAR
functioned poorly if at all and where, conssquently, the NLHS held
virtually uncontestad swvay. The most important group among these

armed tribeeman, both in terms of quality and i{n numbers, were the Meo.
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" Their commander was Colonel (later Major General) Vang Pao, an offi-
cer of the FAR who was also a Meo tribal leader and an able guerrilla
chieftain. Vang Pao had participated in French-organized guerrilia
operations durtng the Firet Tndochinag war aod had Impresssfee leader-
ship qualities. Others vho participated in irregular accivicy in-

cluded groups from the large Mon-Khmer complex of tribes called Laa

Theung In the north and Kha (a pejorative Lao designation meaning

slave) in the south. The Yao tribe in Northwest Laos was alsoe {n-

valved, through 1ts traditional leaders Chao Mal and Chao La.

{5) An apparatus which provided training, guidance, weapona, and
amsunition to the tribal groups and ipcluded an air delivery syatem
based on private American alr companies had been created by the United
States. (It will be described Iin some detail later.) The dispoesition
of this apparatus and the posirtion of the United States vis-i-vis the
tribal guerrilla movement had been the subject of intense debate
within the U.5. Government during the Geneva negotiations. Even after
the ceane-fire of May 1961, sporadic and occasionally heavy fighting
took place as the tribal forces came under NLHS attack. But the
tUinited States halted che program of arming additional tribesmen and
limited the effort to self-defense. By October 1962 a lull had fallen
over the battrlefield in the tribal areas, and the deciaion was made
to leave the tribesmen with a capability to conduct short-term defen-
sive operationa eonly. At the same time, certain standby arrangements
were made to facilitate a revival of support activity to tribal groups
should they come under Communiat attack. Souvanna Phouma was dis-
creetly advised of this decision. - He did not demur, although at the
time ha had no sympathy with the Meo and the other guerrillas, whom
ha viswed with traditional Lao suspicion aggravated by the facc thac
the program had been sponsored by his polirical opponents, the right-

ists under Ceneral Phoumi Nosavan.
{5) At this point, the various programs identified with tribal

irregulars wvere little more than relics inherited from an earlier set
of cbjectives and related policies. Indeed, they were something of an
embarrassment zince they ran counter to the objectives of current

pelicies. The hope was that they could be wound dowvn and temminated
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15 the RLG developed its capability to defend its territory, including
*he tribal areas. As we know, matters took a rather different turm,
"he principal reason being that the Communist side had distinctly
ontrasting objectives. We will therefore briefly describe the situa-
ion and background of the Communist movement in Lacs, to complete

ills sketch of the setting in 1962,
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1II. THE COMMUNIST SIDE

(1) By 1960, the Communist movement had reached the point uvhere
it disposed of an army of 20,000 and, nominally at least, controlled
a population estimated at between 800,000 and 900,000 -- out of an
astimated total of 2,750,000. The territory claimed by the NLHS con-
sisted of a wide strip that roughly -- but with some exceptions -~
-_-f_o.lloued the frontier of Laos with Vietnam and China. The depth of
the strip averaged 60 to 70 kilometers. In the northerrmost province
of Phong Saly (a kind of peninsula surrounded on three sides by China
and North Vietnam), a nominally Neutralist leader, Khamcuane Boupha,

wvas in power. He soon found it opportune to throw in his lot with

the pro-Communist faction of Neutralists.
{U) The portion of Laocs under Communist control included few

pepulation centers, none of them large. It was rugged and isolated,

and lighrly populated wirh an extremely varied ethnic mix, ian vhich

the Lac were a df{grinct minority. Indeed, the part of Laos under

Comnpunist control was not representative of a typically Lao culture
and economy. The Lao are a riverine people, who cultivate "wet" rice
and whose historic home has been the Mekong Valley lowlands. In the
mountainous area away from the Mekong, the inhabitants are largely
non-Lao, tribal, and non-Buddhist. They depend on upland "dry" rice
cultivation and glash-and-burn agriculture. As a cash crop, they grow
opium, because it iz easfly trransported by man or animal pack and thus
¢an reach the markets in this roadless land. The dependence of the
NIHS on foreign support decreed that this wovement, which claimed to
represent all the Lao, should be concentrated in areas where there
wvere few Lao, and few towns or roads or other development, but which
vere only a few days' march from North Vietnam and China.

(U} The NLHS government and its chief, Prince Souphanouvong,
together with the Lan Communist Parcy and its chief, Xaysone Phomvilan,
.had thetr headquarters in Sam Neus, 30 miles from North Vietnam.

After the intensive bombing of Communist-held Laos 'cmenced in 1965,
-"fovernment and Party moved into an extensive netvork of caves in the

limeatone karst a few miles vest of Sam Neua. From there Lt now
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controls in some degree more than half the land surface of lLaos, in
which about 40 percent of the population lives.

(U) It has been established through the questioning of defectors
and refugees that the NLHS is supported and sustained ac all cricical
points by the North Vietnamese, including civilian technicians,
Communist Party cadyres, milfcary advisers, and troops.* North Vietr-
namese advisers are actached to NLHS governmental and milirary units
throughout the area controlled by the Communist side. In additlon to
North Vietnamese advisers, tactical units of North Vietnamese troops
have spearheaded all important military attacks undertaken by the
NIHS. At least three different kinds of North Vietnamese military
presence have been distinguished by analyats: First, a network of
milicary advisers assigned to LPLA units dowm to battalion and to the
independent companies In each province; second, a permanent presence
of an average of one NVA company per NLHS province; third, the mobile
force of North Viatnamese brought into Lacs for a partlicular purpose,
and remaining only until that purpose 1a acconplished.** During the
height of the 1970 dry-season campaign it was estimated that some
67,000 NVA troops were operating on Lao nnil-*** Of these, large
numbers ware North Vietnamese laborers organized in construction
battalions that worked on the road networks which connect North Vietnam
with the battlefields in South Vietnam and also with those in North
Laos.

{(U) In addition, there have recently been 3 few thousand Chinese
Communist troops, organirad in construction battalions, vho are
building roada 1iﬁk1ng principal points in Northwest Laos with each
other and with China. This Chinese presence appears to be supportive
to the North Vietnamese rather than_cOmpetitive. Its significance
as a token of Chinese intereat in the area is potential rather than

actual.

*(U) P. F. Langer and J. J. Zasloff, Revolution in Lacas: The
North Vietnanese ond the FPathet Lao, The Rand Corporation, RAM-5935-
ARPA, September 1969, pp. 141ff. The author i1s indebted ro this basic
atudy of communism in Leos for much of the information-Iin chis aection.

AN
Ibid., pp. l41ff.

F1 T
President Hixon's statement of March 6, 1970.
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(u) The North Vietnamese have also assumed the burden of supply-
ing scarce and essential techmical skills (especially ia the medical
fLeld, technical training, and higher education} and a regular flow of
essantial supplies. The regime which they advise and guide is en-
deavoring to duplicate on Lao soil a rudimentary versiom of a Commu-
nist regime, but it has neither the administractive capability nor the
cachnical and economic base to permit full-fledged socialist policies.
On .the political side, however, the attempt results more nearly in a
faded carbon copy. The same network of front groups, covering all
the main interests of the cirizenry, has been set up by the NLHS under

tha senisecret direction of the Party. Propaganda themes closely

follow Radio Hanot.
{U) The attitude of the pecple under NLHS control toward that

regime 1s a subject about which licctle authoritative information is
wai.lal:le.1~ Among rhe tribal elements who make up a large part of
that population, loyalty is generally given to traditional chiefrains.
The Communists have recognized this factor, and at an early date were
able to recruit into their movement several Meo ieaders, among them
Fay Dang, a chieftain of stature. An even more important catch was
Sithon Khommadam, the tribal leader of the Loven people, who live on
and north of the Bolovens Plateau.

(V) But other important Meo tribal leaders refused to join the
movement ogtensibly led by Prince Souphancuvoag. These included Touby
Lyfong, the parsmount chief, and Vang Pao, a member of a high-ranking
family, both of whom remained loyal to rhe French and later to the
fuccessor state, the RLG, and to the King of Laos. The Meo were thus
divided in loyalty, but the majority ultrimately tock up arms against
the NLES. The latter retained its hold most firmly in areas where an
outstanding leader such as Sithon Khomxadam, a legendary hero to his

People, was able to sway their loyslties. In other areas large numbers

*(ll) Some very useful debriefing material based on questioning
of rafugees from the Plain of Jars who had lived under NLHS rule for
ten years was prepared by Mr. E. McKeithen of AID/Lacsa. These rafu-
gees had lived under close supervision and were not typical of the
Population in areas avay from main centers. They strongly resented
the hasvy exactions snd minute control to which they were subjectad.
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of cribespeople avalled themselves of the opportunity to take up arms
agalnst the NLHS. However, such opportunities could only he of fered
in areas where conditions were favorable.

(U} Communist-controlled Laos may be sald to be a terricory
where the NLHS has tried to duplicate in rudimentary fashion the
features typical of Communist govermment in Horth Vietnam, but where
it succeeds only partially because of the hackwardness and also the
[ndependent spirit of cthe people, the lack of development of the
councry, and the slenderness of NLHS resources. Such success as the
movement has derives in large part from the skills and rescurce

inputs of 1ts North Vietnamese sponsors.
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[v. POLICY AND PROGRAM CONSTRAINTS

Before deseribing the events which led to the breakdown of

n
the 1962 Accords and the resumption of fighting, it is essential to

develop more fully the unique context which accounts for the special

nature of the U.S. involvement In Laos. It derives from an array of

environmental and political coastraints within which U.5. policies

had to be shaped. The envirommental constraints were the familiar

ones already deseribed, which had brought the earlier policies to an
impasse and which were fully taken into account in the devising of
new policies. However, compounding the problems of implementing the
nev policies were the political constrailnts of the Ceneva Accords.
As the new phase began, in October 1962, the American posture was
determined by the fact that, although the United States had been a
reluctant convert to the policy of neuvrralization, it had opted
firmly for this position in early 1961 and had then become a prime

mover In the effort to neutralize the country. From the President

dewms, officials reiterated frequently that the objective of the United
*
States was Lo assure Laos' independence and neutrality. The govern-

ment of Souvanna Phouma was seen as the only viable vehicle through

which this objective could be accomplished. It therefore was to be

supported materially and morally by the United States and like-minded
eountries,

{I) But the United Statea experienced some difficulty in the

practical implementation of these general abjectivea. Survival of

the RLG required that it fulfill in some degree the minimum functions
of government, and this {t could only do with Foreign assisrance.

The United States therefore found itself fnvolved in educarional and
agricultural development programs, as well as in public works,

finance and budgering, public health, and the 1llke. Between the

a(U) For a recent reiteration, see United Stdates Securily
Agreemants and (cownitments Abroad: KXingdom of Laoa, Bearings Before
the Subcommictee on United States Security Agreements and Commitments
Abroad of the Compittse on Foreign Relations, United States Senate,
Hinety-firat Congress, First Semston, 1969 (hercafter referred to as

SFRC Rearings), p. 192. -
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extremes of token assiscance and g long-range basic reform—and-
development program by which to enable Laos to manage its own affairs,
the United Statea opted for an intexrmediate point which seemed
"reasonable’” according to some undefined, common-sense standard.
Affecting this decision were such factors as the difficulcy of per-
suading Congress to support ald to Laos in amounts which, per capita,
exceeded those accorded to far larger and more important countries,
and the extremely limited capacity of the RLG to absorb aid unleas

it included not only material resources but foreign advisers and
experts assighed to the Lao ministries and departments and working
aide-by-side with Lao functionariea. Also of importance in deter-
mining the acope of rhe effort was the necessity to keep the size of
the Amarican community in Laos to a minimum. JIndeed, thia consider—
ation was a major coastraint that {nfluenced the style as well as the
substmnce of the program in many large and some trivial ways.

(U) If the purpose of the policy was to avold the appearance of
tha Azerican gilasnt dominating and controlling events in neutralized
Laoa, a major complication in its implementation was the primitive-
ness of facilities in Vientiane, which required the Embassy to pro-
vide all essential services for its personnel. To avoid the prolifer-
ation of such services as medical care, powver, housing and furnishings,
physical security, transportation, food and other daily suppliea,
entertainment, and recreation, a tight ceiling waa placed on civilian
personnel. The aize of the AID program was thus determined by
practical calculationa, rather than by a clearly defined aet of
development objectives and a strategy to fit.

{U) Politically, the guiding principle was again aupport for
Souvanna Phouma a8 prime wminister and for the RLG as constituvted by
the 1962 Accords. This support required that the United States be
prepared to use ite influence with the right-wing element of the
coalition —- the military and political leaders grouped around Deputy
Frims Minister Phoumi and Prince Boun Oum, the traditjonal chieftain
of southern Laos —— to maintain their cooperation. Such cooperatiomn
was naver to ba other than grudging, having beaen obtained from Phouni

only afver a long period of pressure and suasion. Howevar, the
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:-Unitad States had little leverage which it could use vis-3A-vi3s the

left wving of the coalition should that facrion attempt te exploit its

improved legal and strategic position. At the same time, the hietory
of the 1954 GCeneva Agreements and of various earlier efforta at coali-
tion with the Communists did not inspire unreserved confidence in the
commitment of the NLHS to the triparcite policy. The United Statee
therefore telied upon the desire-of the Soviet Union to see the coali-
rion melution succeed, and on irts ability to influence the lefr wing
of the coalicion.

(U) Against the poasibility that the USSR would prove unwilling

- or unable to intervens if the coalition were endangered, the United
States deemed it important to ase to the development of an adequate
and competent RLG military force. The existing armed forces were
neither adequate nor competent and required foreign assistance to
achieve the desired level. After receiving a request from Prime
Minister Souvanna Phouma to provide the government's armed forces with
essential equipment and supply, the United States put together a
rather complex organization designed to avold outright confliect with
the terms of rhe Accords governing the presence of foreign military
personnel {(see p, 45).

(C) Thus, as NLHS/NVA pressures mounted, the U.S. position with
raspact to the Accords was thar, in order to preserve the easence of
an independent and neutral Laos, certain limited and carefully con-
trollad departures from the implementing protocols had to be under-
taken. These would be discuseed with Souvanna Phoums in advance, and
his views would be respected, since he was regarded as the keystone
for the highly unstable RLG structure. This approach governed poli-
cies relating to military activicies €rom the entry into Eorce of the
Accords onward.

(C) A major concern was to keep departures from the terma of
the Accords to a minimum and as Inconspicuous as ;:ma-i.l:le."I Thus ,
—— e

.(C) As to the reasons for this necessity and for maintaining
Secracy and discrecion, this paper wil)l assume familiarity with the

U.5. Government's rationale and will not discusg the matter other
than to state that it i{s based on asaumptions concarning (a) the
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while U1.5. military and paramilitary activities were to be undertaken,
an obvious and undeniable U.S5. military presence would clearly be an
embarrassment and would be avoided. In effect, all the functions of
a Military Assistance Advisory Group, some of the functioms of a U.5.
milicary command, and numerous unconveuntional activities in support

of irregular troops, including a requirement for alrborne logistics
adapted ra an area without alrfieldr or navigstlooal alda, would hove
to be effectively performed in circumstances which prohibited an
avoved military presence of the type normally considered essential.

{C} A further conscraint was the relegation of Laos to the
status of o secondary thearer where no final decision would be soughr;
ite fate was to be determined by the outcome in 6ietnau. In addicion
to the objectives related directly to Laos, post—cenev§ developments
in Vietnam brought into existence objectives related to the Vietnam
war. The existence of supply lines through remote areas of Laos
which were vital to the enemy in Vietnam demanded, in the view of the
United States, adjustments in Lao policy that would permit alr attacks
against chose lines. Tha cbjective became to interdict the use of the
corridor by the NVA while avoiding irreparable damage to the Geneva
policical arrangements.

{C) These policy coustraints were determined at rhe bighest
levels in Washington and were part of the "givens" with which the U.S.
Mission in Vientisne had to deal. They led to further program limita-
tions and constraints. Moat important, the policy of support for
both the RLG and the Geneva Accords imposed an exclusively reactive
pattern on the RLG/U.S. side: Departures from existing restrictiona
could not be expected to get Washington approval, except as a reaponse
to an immediate Communist threar to the RLG position in North Laos.

{0} Although burdensome, the range of constraints just noted

alaoc had positive aspecta. They, in effect, forced the U.5. Mission

value, particulsrly vis-d-vis the USSR, of preserving a fagade of
adherence to the Accorda; (b) the justifiability of departing from
tha tarms in ramction to massive violstions of the Accords, particu-
larly so when such intarventions are requested and authorized by the
RLG., which alsc makes secrecy a canditian of that authorization. Cf.
SFRC Hearings, p. 399.
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“to look In new directions for solutions. As vill be seen, they had
further beneficial consequences in shielding the Mission from the
standard institutional constraints which often tend to stifle inno-
vation and pur a check on adaptive response. The Mission in Laos

wvas impelled to pioneer and experiment in fields where precedent

offered no guide. As the result of the political and environmental

paculfaritien of tte job, sowe constroct fve appronches and b eve-

ments emerged along with much frustration and some fallure.
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V. BREAKDOWN QF THE ACCORDS AND THE "QUIET WAR"

{(U) Ar this point in time we can reconstruct speculatively the
Communists® strategy Iln attemptlng to take advancage of their gains
under the 1962 Accords. When the coalition was formed, they controlled
only one of the three groups thét comprised ict, but they had reason n
expect that the Neutralisc component could be brought substantially
under their control, with or without the cooperation of Souvanna Phouma.
They had penetrated both Kong Le's forces and Souvanna Phouma's imme-
diate poelitical circle in the person of Foreign Minister Quinim
Pholsena, a Communist instrument or ally.* The NLHS aiso controlled
all ammunicion and resupply for Kong Le's forces, which were armed with
Russian weapons. 1ts leaders thuas had substantial reason for believing
that in short order they would be able to bring a significant portion
of Neutralist assets under their control. This in turn would make it
possible for them, under the gulse of legitimacy, to move toward con-—
trol of the entire government.

{(U) The next eighteen months sav them atfempr numercus stratagems
aimed at bringing the Neutralists under their domination. They failled,
hecause Scuvanna Phouma and Kong Le remained committed vto Neutrallst
Independence and were able to obtain essential material assistance from
several foreign sources, notably from the United States. There i{s no
need to review the history of the devaloping split between the Neutral-
1sta and the NLH5, aside from several key events which had much to de
with the eventual shape of the U.5., program,

(U} The firstr clear and unmistakable violarion of rthe cease—fire
on a large scale took place in 1963. Within the Neutralist forces on
the Plain of Jars, a pro-NLHS "dissident” element had earlier formed
under a certain Colonel Deuane, who had become disaffected from Kong
Le. In late March -of 1963, lntermittent violence broke out hetween
thie faction and the majority of Neutralisc croopa loyal to Kong Le.

The disaidents, backed by NLHS units, attacked Kong Le's positions in

*Hilsnan, To Move a Natiom, p. 153.
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'thl towns ringing the Plain of Jars and drove them westward across
3

_g-t“ Plain.
T..- (8) when reports of this attack reached Vientiane, the U.S.
by -

_Mission tock several actions te support Kong Le's unirs.

Although the Plain it-

Une was Lo

activate the Meo forces of Colenel Vang Pao.
aalf is not Meo-inhabited, a concentration of Meo villages exists in
the hills around {tr, and Vang Pao's headquarters were only about 50
air miles from the eastern edge of the Plain. The Mission decided,
.with the Prime Minister’'s knowledge, to deploy the Heo irregulars
.in support of Xong Le. The sudden appearance of the tribesmen on
h:llllidu overlooking some of their major positions forced the "dissi~
dent Neutralist™ and the NLHS forces threatening Kong Le to take
defensive weasures. It is believed that the presence of the Meo
irregulars on the high ground was a major factor permictting Kong Le

.te extricate himeelf with the bulk of his forces Intact. At the end

of this episcde, the Neutralists kept control of the western third

of the Plain and of most of the Neutralist trocops. Colonel Deuane
atayed with the NLHS, and his troop remnant was maintained by the
Communists as an ostensibly separate element of "true Neutralists."

(S) From this point onward, the situation moved steadily toward
open hostilities. On the political front in Vientiane, the arrange-—
ments which had been laboriouslly put together at Geneva and elaevhere
began to disintegrate. A series of political assassinations occurred,
culsinating in the shooting of Foreign Minister Quiaim Pholsena by 2
memher of his guard. The NLHS members of the coalition fled the city.
The coalicion became an artificial legal construct, in recogaition of
which the Prime Minister retained the names of the absent NLHS min-
lsters on his cabinet roster but either replaced them with appointees
in an “acting™ capacity or "temporarily” assumed their functions
himself. He repeatedly assured the NLHS leaders that rhey vere velcome
to return to Vientiane and assume the posts aseigned to their party.

(5) The final crisis, effectively ending any fading hopes of
coalition, occurred once again on the Plain of Jars (PDJ), in 1964.

An element of Kong Le's forces defected to the Deuanist "true

heutralists,” an event which appears to have been staged by the
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Communiuts npud way explolted by them to support Lhe clalm that Kong e’
forces had deserted him. Under cover of thls ruse, the Comrunists
preased an atrack wvhich drove Kong Le entirely off the Plain, except
for a small footheld around Muong Soul. Again considerable American
matériel supporc was provided Kong Le, and diversions were staged by
the HMeo tribesmen. Probably_more important, however, was the use of
U.S. alrpower for the first time in Laos. .Jet strikes were staged in
the Plain of Jars area and along Route 7, the supply line leading most
direetly from the Plain eascward to North Vietnam.* Although the air
attacks were limited in aumber and character, they were probably in-
terpreted by the Communists as an Indication thar further movement
wegtward involved increased risks of U.S. intervention.

{(U) The milicary situation on the Plain now became stabilized,
and remained so for five years. Since the Neutralists themselves were
not a formidable force, being torn with dissension and suffering from
gravely inadequate leadership, considerations other than Neutralist
actrength doubrtless played a major part inm persuading the Communiscs to
stay their hand. Chief among them probably was concern about provoking
an even stronger American reaction than had already occurred. Anather
motive may have been unwillingness to penetrate the Meo-controlled
terrain west of the Plain until the Heo were reduced to harmlessness.

(U) These events, 1ln May-June 1964, brought a critical change in
the Lao conflict. They appear tao have persuaded both the United States
and Souvanna Phouma that a policy of strict adherence to the Geneva
Accords was no longer viable. Since the Communists had apparently made
the same declslon at some earlier point, both sides now settled down
to a policy of political maneuver and limited military engagement while

maintaining a public posture of continued support for the Accords.

THE PATTERN OF FIGHTING

(U) Since the rainy scason of 1964 the shooting war in Laos has

followed a relatively stable pattern and a definite annual rhythm. It

*(U) SFER" Bearings. p. 476.
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- has been confined to an area hetween and marglinal to the main terri-
tories of the opposing sides -~ an area significant largely for palit-
 {igal reasans. Nelther aide has wished to risk the political or mili-
-tgry-comequences of atriking inte the enemy's hearcland.

.. .(U) The NLHS forces (which recently have titled themselves the
Lao People’s Liberation Army, or LPLA) are esaentially conventional
troops, having evolved from the Pathet Laoc guerrilla banda of the

19508 into a road-bound arwy which requirea secure LOCs and truck

- transport to support ira operations. The same {s true of the NVA

- slemmnts which move into Laos during l:i'le dry season, and vhich are
”dcpcndeut on lang LOCe reaching back inte North Vietnam. Bahind this
change of tactics and style are the increased toughness of the forces
arrayed against them, of which the Meo irregulars are the nucleus, and
the threat of Lao and U.5. airpower. These factors have required tha
Commmists to deploy in larger units, ro augment their firepower with
u’_l:illery snd antiaircraft weapons, and to dig in to hold ground.
Finally, they are unable to count upon the local population te provide
rice and bearers, and ac must bring thelr food supplies with them in
truckas.

(U) This last factor results from the succesa of the U.5.-
supported Meo forces in gaining the support of the tribal population
of Xieng Khouang and vestern Houa Phan {Sam Neua) provinces. In
effact, the Communists in that corner of Laos have had the tables
turned on them. In the once fashionable Maoiat metaphor, the sea thay
svam in has become hostile, the fish who are swinming in It comfortably
are anti-Communist, and the Communist fish need oxygen tanks to sCay
slive, The loyslist Meo are the guerrillss drawn Erom the people and
supportad by them.

(C) But they are guerrillas with a difference. Although they
tight unccuventionslly in the classic guerrills pattern (l.e., infil-
trate, ambush, and harass), they do not alvays melt avay when they come
Up againet a strong force. Because they are sble fo call upon copious
aiv support and have alrllft to extricate them (f encircled, they

stand and figh: to defend particular terrain.
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(C) This ability is important to the Meo for psychologlcal as
wvall as logistic reasons. Certain locations have importance beyond
nilicary consideracions, an importance deriving from the spirit world
and from the mystic ties that bind particular communities to specific
landmatka. In addition, the logistic system of the Meo 15 dependent
upon airstrips, which they must defend if they propose to stay in a
particular area. The most important of these airfields is the one at
Ceneral Vang Pao's military headquarters ar Long Tieng, the busiegt

airfield in Laos.
{1) It follows from the differences in their structure and re—

quirementa that each of the contending forces performs best at a

dif ferent season: the road-bound LPLA/NVA reaches its peak in the dry
season, when the roads and jeep tracks are passable; rthe rribal forces
reach theirs in the rainy seasom, when their air logistic support comes
into its own, in contrast te thelr enemy's virtual loss of his LOCs.
Thare is thus sa annual cycle, by which the LPLA/NVA forces fall back
to thalr base areas during the rainy season (the NVA to rest and re-
group in Vietnam) and regain the lost ground during the dry season.

(U} From 1964 through 1967, the forces loyal to the RLG retatned
tha inltiative and gained terrain annually in the exchange. But up to
the present only one RLC military initiactive has had permanent results:
"Oparation Triangle,” which was mounted in the rainy seascn (July and
August) of 1964, It combined forces of the FAR, the Forces Armfes
Neutralistes (FAN), and the Meo irregulars to clear the LPLA/NVA out
of an area due north of Vientiane that dominates the crossroada of
Routes 7 and 13. This area is criticai to regular road communicarion
betwaen the capitals of Vientiane and Luang Prabang. The 1964 offensaive
met little sericgus resistance, and the area remains under govermment
control today; the likely explanation is that the LPLA/NVA had poor
land communication into this area, with no continuous, reliable road
or river linke to 1ts base areas, only unimproved truils that are not
passablie by vehicle.

{U) In 1966 the FAR artempted to duplicate the auccess of
"Oparation Triangle" vhen 1t sought to improve the defenaes of Luang

Prabang by pushing the enemy's line about thirty miles further north
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X % fron that city. It took its objleccive, the town of Nam Bac

oze '
o and ‘the arca immediately around lt. By the end of the succeeding dry
3 aon. however, the LPLA/NVA had carried out a counterattack which

: .4 m the rout of the heavily reinforced FAR units defending the
=F s
a.. -These rroops panicked before the expected enemy attack had

ul:ullly begun and scattered -into the hills. Two thousand FAR soldiers

*'ﬂ:li;a-ppeared permanently from the rolls, thelr fate still uncertain.
t (U) Beginning in 1368 the iniciacive shifred, and the LPLAJNVA
;radually forced the RLG forces back, parcicularly around the

of Jars. There has been an escalation of firepower on both sides,

;llu:ra!ents being provided by NVA troops on the Communist aide and

nas _S. airpover on the other.
_‘.-\:';‘:g " (U) A critical Factor enabling the Communists to reverse the

" :l.'tnds of 1964-1967 was their program of road construction. The North

féj@hmuu built a limited network of all-weather roads which, although
wwly bombed, made it possible for them to hold during the 1967 and
_1968 rainy seasons much of the ground gained during the dry season and
to szart their next annual campaign from a point farther west. They
also steadily increased their input of NVA troops, until in 1969 and
1970 they had two divisfons deployed. Indeed, i{n 1969 the Communists
._.__Elpl: up the momentun of their offensive through the firgt half of the
) runy season. But they then lost the entire Plain of Jars to a Meo
ﬁ'_,_;c:t;unteral:tack, which came at a time when a1l the NVA troops in the
. area had pulled back for rest and regrouping. The Communiat side loat
7,000 tone of supplies, including sixteen tanks. However, they re-
tained control in other important, recently occupied areas, particu-
larly in Houa Phan (5am Neua) province, from which all non-Communist
forces had been expelled.

(U} During the 1970 dry season they regained all the ground lost
in the Plain of Jars area, and moved furcther into RLG-controlled
mountzin areas due south of the Plain of Jars than at any time since
1962. This is the Meo hesrtland and the site of the headquarters at
Long Tieng, and the Comsmunist sdvance thum represcnted a seriocus threat

to the guerrilla program. By the summar of 1970, the Mec situation

was precarious. The civil hesdquarters at Sam Thong had been lost,
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and snemy mortar shelln woera exploding on the atcffsld at Long
Tieng.

(C) But the realities of weather and logistics reassercted them-
selves and halped avert complete disaster. Having moved up into the
hills south of the Plain of Jars to attack the Meo heartland, the
LPLA/NVA had left their roadhesd far behind and were thus unable to
mount a concentrated attack againat a dug-in defenase. When the rainas
came, they vare forced to halt their offensive and move closer to
thair supply points. In this situation, the United States and the
RLG asked for and cbtained Thal reinforcementa: Ground troops of the
Royal Theil Army (RTA) in battalion formation were flesm 1in to help
sacure Long Tieng.

(U) By September 1970 Vang Pao had mounted a counteroffenaive,
retaking Sam Thong and several key points on the approachea to his
main bawe sress. Thus, although modified significantly, the basic
patterns of the var in the North had not been repealed. An annual
cycle ia still discernible, and in the spring of 1971 another Commu-
nist dry-sesson offensive wae wmounted, from jumping-off points much
closer to the Meo redoubt area than ever before. The situation,
while partislly restored, remains full of riask for the Meo and the RLG.

(U) Although the war has been most intense in the pradominantly
Meo areas north of Vientiane, a similar cyclical pattern dominated by
tha ssasons has been evident elaevhere. The Yao and Laoc Theung tribas
in Houa Khong (Nam Tha) province at one time rhrestened the base areas
of tha LFLA around Nam Tha Town and Muong Sing. But this threat has
besan contained in recant years by the LPLA/NVA. In the mid-south
{Savannakhst province), the FAR has occasionally advanced eastward
along Route 9 as far am the town of Muong Phine, on the wvestern edge
of tha supply corridor for NVA forces in South Vietnam. It has never
succeadad in reaching rhe corridor itself.

{U) Similar minor changes have taken place seasonally in tha
far south, on and around the Bolovens Platsau, a terrain feature of
stratagic significance. There was no parmanent improvement in the
FAR's position In the area, the uame scasonal rliythm belng evidant hera

as elsavhere, until Iin 1970 (probably in response to the VC/NVA's loss
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x"yof their principal supply roulbe In tCambodla) Saravane and Attopeu vere
W)
kfa, nkan and held by Communist forces and heavy pressure waa bhrought

.T"J“.‘dnjt bages on the eastern edge of the Bolovens Platesau.

" _"mmE POLICY OF HUTUAL ABSTENTION

- -

(C) This brief cutline of military events during 1%64-1970 sug-
" gemte that the fighting was not only inconclusive but deliberately so.
.:h-lc:l_r.hu' the United States nor NHorth Vietnam was seriously seeking a

) Eh—ul s-olution for Laog' problems in Laos. It was accepted that the
";;i::tlaf- Laos would be decided elsewvhere —- to wit in Vietnam - and

27 tl-iar. in the mesantime it would be inadvisable to sponsor actions wvhich

I:hrutaned the facade of the Geneva Accords. There thue appears to
have evolved an unwritten mutual prohibition agatnat attacks on

.. targets judged to be of critical value to either side. The FAR wvas

ﬁincmraged by the U.S. Mission from launching itself against Communist-
‘h_e-ltl positions which might appear vulnerable but vhere an acttack would
provoke a gtrong riposce. Our juecificarion was that such mutual ab-
stention from attacking critical targets would benefit borh the RLC
-— whose political and wmilitary underpinnings vere less aturdy than
thoge of the Communists -- and the United States, which would not
have to face the need to intervene 2s a result of {ll-considered FAR
aggrassiveness. In effect, the United States favored a defansive
policy in Laos, reflecting the fact that (axcept for the Ho Chi Minh
Trajl) Laos vas regarded as secondary to Vietnas.

(C) The U.S. Mission sought to channel RLC military inictiatives
in the direction of upgrading defensive positions and of strengthening
the government's position in areas of political importance, such as
the "Operation Triangle” aresa and Nam Bac. By coincidence, some of
the moat cricical terrain surrounding the Plain of Jara and overlook-
ing the rout.-s giving access to it from the east wvas also the homeland
of the Meo tribe, more aggresaive than the Lao and with no liking for
the North Vietnamesa. Within limits {see pp. 17-39), the Mac could
be encouraged to take offanalve action, since they were computent 1o
deal with enemy countsractions. By expanding sast of the Plain and

up toward Sam Neua, they ware in fact disctracting the LPLA/NVA and
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making 1t more difficulc for them to bring pressure agalnst Vlientiane
itself. Then, as the military invescment Increased on each side, some
political restraints were set aside. The Meo conquest of the Plain of
Jars In 1969, which began as a limited artack on the town of Xieng
Khouangville, was one example. The geographical boundaries of the
zone of abstention thua graaually narrowed, but the defensive policy
.remalned in force on the U.S5. side. Overambitious schemes to drive
the enemy out of areas known to be critical to him were discouraged.

(U)_ By and large, the Communist side has observed a similar
restraint, which it almo loosened recently. With the exception of
Vientlane, all the principal towns of RLG-controlled Lacs are within
two days' march or less of Communist advance pogsitions and would be
relatively easy objectives for the LPLA/NVA to take. At various times,
all these rowns, except Vientiane. have been harassed and threatened.
Bur the attacks were not prﬁssed hone unti{l the fall of Saravane and
Attopeu in 1970. No doubt this self-Jimitation reflects a Communist
order of priority which, in moat instances, has placed exploitarion
of existing advantages in Laos ahead of adventurist probing of U.5.
tolerance thresholds and which does not include destruction of the
remnants of the 1962 settlement.

(U) It would appear that for the present Hanol sees its minimum
objectives as having been met in Laocs. These surely include control
of the routes for matfriel and personnel movement2 to South Vietnam
—- the Ho Chi Minh Trail — which were protected from serfous ground
attack by, among other things, the terms of the Accords and the un-
wvillingness of the United States to allow these to be ignored com-
plncaly.* Civen the effort and rescurces expended by Hanol in shoring
up the LPLA and NLAS with Vietnamese troops and equipment, a szcond
miniaum objective must be te control a territorial and population base

adequate to nourish cthe growth of the Lao Communist movement.

*(U) The South Vistnanese atback on the corrlidor in the Spring
of 1971, supported by the U.5. indicates some further change in the
Ametican viev of the balance of factors governing military operations
in the area. Neverthaless, after it ended it appears to have left
the sftuation much as it had baesn bafore. -
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73 e“.nmll)h when present policical restraints are removed, the Commu-
w -',‘l'
'mu are

doubtleas expected to move out from that base to contest
'!nr ioatrol of the entire country.
: ..,-.'x_ My 15

We can further aasume that the

Fdry-semaon return of the LPLA/NVA to the offensive in North
-u:uo.' “and particularly to the area around the Plain of Jars, to

racoup the losses of the rainy scascn was a tribute pald by the

L":

Vietnasese to the political importance of cthat area —— a traditional
key to North Laos, whose control would open the way to Vientiane
foi’"l:h'e NLRS and be a major psychological blow to the RLG.
Tﬂﬂljl“"ﬂ. camoat overlook the fact that the Plain lies across one

In addi-
u:cu route to North Vietnam and that the barring of a back door
to the NVA's homeland must have importance for Hanoi.

analysis, however, the state of our knowledge does not permit confi-

In the final
dent assumptions either about the price paid or about the NVA's true
raason for accepting the necessity of paying fc.

(U) 1In sum, the

quiet war" has been a repetitive series of

asneuvers, in which each side sought to gain ascendancy in marginal
areas where minor military gains could eventually be translated into
significant political and wilitary benefits.

As yer, neither side
has achieved a major permanent success or suffered a crushing defeat.
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YI. U.S.-SUPPORTED PROGRAMS

(c) Afcar 1962, its policy of sustaining Souvanna Phouma's
government against renewed Communist efforrs to bring i1t under NLHS
control led the United States into & gradual expanaion of its Lao
programs —— but always within the constrainta previously discussed.
The result was a flexible range of small-scale programs, designed to
ﬁeet the needs of low-profile delaying action in a remote area. Some
activities ariginally scheduled to be reduced and eventually elimi-
nated were intensified instead. New activities were undertaken which
had not been contemplated at all in October 1962. Programs directed
againat the Coomuniats eventually ran the gamut from small-scale
intalllgence collacrion to sizable paramilicary activity and large-
scale USAF bombing campaigns.

(C)} But this effort as a whole 15 difficult to categorize within
any existing typology of military operationa. The unique political
constraints already noted have limited its scale and nature. Some
activicies correspond to standard coucepts of counterinsurgency againsc
rural-based insurgencies, but the whole has been broader and more
complex. In Laos, the insurgency has evolved into s civil-var—cum-
foreign-invasgion, in which regular and irregular Lao forcea and North
Vistnamese and some Thal regulars are engaged, and airpower is heavily
committed on the RLG side.

{C} Perhapa we should style it simply an unconventional war, a
term which calls attention to its outstanding characteristic. Feor
analytic purposes we will separate the component programs into: (1)
rural security and resiastance activities; {2} supporting programs for
security and resistance activities; and {3) conventional military
programs. The larger part of the 1.5. effort wlll fit tidily into
these categories, although the reat presents problems. Some U.S.
technical aid programs, e.g., public works and public health, made
inputs into activities unrelated to the var which are not easily

*
separated from thosa involved in the present analyais. Thia asection

L
(V) Other AID programs not dirsctly involved in the war included
Agricultural Developwsnt, Roads, Public Health (e.g., maternal and
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o
-'.:-iﬁi‘ik:r:ibcﬂ the scope and nature of the programs, leaving their organi-

e .
“yation and management for later discusslon.

£or— ooz

TRIBAL RESTSTANCE

o,

. - - (0} The acrtivity of greatest importance under the heading of

runl sacurity and resistance was the tribal program, which cannot be

equated with a standard counterinsurgency effort aimed at rebullding

_ security and effective government in the countryside. The NLHS, ia

[y

:;1-“ om name and that of the dissident Neutralists, claimed control

= f.moat of the rerritory in which the tribesmen lived. Scme of

o
. - S
- iﬁl‘:h'oy had in fact controlled and governed since the early 1950s,

pa;';:iculnrly in Sam Neua Province. The Meo and other tribal move—
lll-ltl were in large part popular resistance against a government per—
ceived as oppressive, rather than an effort to secure the countryside
fo;a threatened government.

= {U) Aa noted, the dividing line between NLHS territory and that
cnt;l:rolled by the other two factions was never officially traced and
agreed to. Its location was clear enocugh where conventional military
foreces were f!eployed and where administrative centers and s permanent

government presence existed. However, in the roadless expanses of

tha hinterland, control shifted from one side to another with the

passage of armed units. The resources of both sides were spread so

thin that often no permanent control resulted. It was in such areas
that the first changes took place in the territorial division that
had emerged from Geneva. The basls for these changes was the rally-
ing of local tribal populations, many of them Meo, who opted to aligm
themselves againsc the NLHS.

(C) Among the f{mportant motlvatlons ol the trlbesmen was resls-
tance — traditional with the HMeo -- to sny external effort to control
and manage their affairs. NLIS demands for rlce and for men were irk-

some. A second reasgn was an identification of the NLHS with the North

child care), Education, Public Sxfety, and Public Administration.
addition, rhe United States has contributed heavily to the inter-
nationa} stabilization fund, which hi+ maintained the value of the kip.

In
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Viernamese, a feared tradicional enemy. A third reason was the
cribesmen's confidence in the willingness and ability of the Uniced
States to provide the wherewithal with which to fight their enemiles
and improve their lives.

(C) Viewed from the U.S. side, the purposes of the support pro- \
vided to the tribal movement changed with the evolution of the situa- )
tion described earliev. 1In late 1962 the program was briefly suspended
pending the ocutcome of efforts to carry out the Accords. If the Lao
coalition government had succeeded, unification zod demobilization of

the armed forces as provided for in the agreements would have followed.

PP T

In that case, the tribal guerrillas alsoc would have been demcbilized.

{S) The firar departure from this scenario resulted from the
attack against Kong Le's forces by the LPLA in March 1963, when exist-
ing Meo forces were used to conduct harassing actions (see p. 23}.

As LPLA/NVA hoatile actions continued, high-level decislons were taken

in Washington that permitted limited expansion of the guerri{lla forces i
to continue guerrilla-style harassment. Thus, in August 1963 che Meo
staged a major effort to put out of operation Route 7, the access

route from North Vietnam to the Plain. This was classic guerrilla
warfare, the harassing tactics of a lightly-armed natfive force against
a road-bound conventicnal army.

{S) Continued deterioration of the political situation and the
increase of hoatile military pressures afrer May 1964 ended U.5. hesi—
tancy. The overriding U.5. purpose In supperting the reslatance be-
came the creation of additional armed forces to supplement the FAR and
the FAN in defense of terrain viewed as critical. A policy of “backing
aucceas”" evolved, in which addicional support was introduced inte the
resistance program because of the greater capacity of General Vang Pao
to absorb and profit from such support and to survive many blows.

{5} Within limics discussed below, general expansion was author-
ized, although each increment had to be specifically approved. The

%
total number of irregulars in the program reached 10,000 by 1967, of

-
(5) Thim figure excludes the irregulars conducting road-watch
and ather intelligence activities in the Ho Chi Miah corrider.
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e gn*the irregular forces under Vang Pao numbered 22 ,000.

5 ;;PTWR Hilitary Region II, comprising Xieng Khouang and Sam Neua

L uv.tnces, he also commanded regular Lao forces averaging 7,000 men.)

{As chlef

t

v

- ﬁhidﬂl they had harassed Route 7, the Meo expanded elsewhere, parcicu-
‘ At thelr peak,

: in early 1967, they occupied lecations within a few miles of Sam Neua

3 l-tiue battalions, or nearly half the force. Despite very heavy

. and usually able to perform reliably even against North Vietnamese.
. (5) A by-product of the Meo resistance was control of some
#hitercain of value to the United States for support of the bombing of

.'i-ll_orth Vietnam. In 1966 the Mission concurred in a USAF proposal to

) T*—bince'a Tactial Air Navigation (TACAN) aid on a Meo aite atop Phou
(Mount) Pha Thi, a small, flat-topped mesa approximately 5,000 feet
"high vith sheer sides all around. The aim was to provide navigational
assistance to U.S. alircraft on missions against North Vietnam., In
1968 a counterattack by the LPLA brought about the loss of this

== facility and also of the fourteen USAF personnel assigned to it.

OTHER RESISTANCE EFFORTS

(5) Tnis discussion of the tribal resistance pregrams has focused
on the Meo effort, much the largest of its type. Other, smaller-sacale
efforzs flourished further west, around Luang Prabang. The tribals
numbered approximately 3,500, of whom about 2,000 belonged to the so-
called "armée clandesctine," a collection of resistance groups of the
Khmu tribes first organized by General Ouan Rathlkoun, then commander-
in-chief of the FAR and subsequently supported hy the United States.
Othars vere recruited in a fashion similar to the Meo under Vang Pao.

(S) Still further west, In the province of Houa Khong (Nam Tha},
the Yao tribe formed a nucleus under two brothers {Chac Mai and Chao

La) for a tribal movement totaling approximately 5,000 irregulars.
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(Included in it were not only Yao but elements of Lao Theung and
othera.) In the early years of their activity, these groups pushed ro
the outskirts of Muong Sing and Nam Tha, but they were eventually
forced back from these sensltive locaticns. )

(5) 1In North and Morthwest Laos there were areas to which access
was readily available but which nevertheless remained outside the
resisrance movement. In fact, two wedges of rerrain to the northeast
and the northwest of Luang Prabang remained under Communist control
even at the height of the movement. The same is true of three or four
enclaves in morthern Sayaboury Province on or close to the Laos-
Thailand border. These were of importance to the NLHS and the Chinese
Communists becauae they afforded the means of direct contact with and
support for the Meo insurgents in northern Thailand. The state of our
information about the tribespecple involved does not permit a confi-
dent explanation of the reasons for their being on the Communiat side.
Some evidence suggests that local tribal leadership had been recruited
inte the NLHS at an early date and that the people remained loyal to
their leaders.

(S) Resistance movements were attempted elsewhere in Laos, but
with limited success. For example, with the agreement of the Military
Hegion IV commender, Genaral Phasouk Somly, recruiting was done among
the Bolovens tribes —- including the Loven, the Lave, and the Nha Heun.
Little that was permanent resulted from these efforts, except for the
Nha Heun, who remained loyal to Phasouk and retained control of the
eaptern Bolovens for the government. Among the reasons for failure
were a traditional ethmnic hostility‘toward the Lao, Intertribal rival-
ries, and the strong hold on tribal loyalties of the NLHS leader
Sithon Khommadam {(mee p- 15). About 3,000 men were eventually armed
and ctrained and employed in MR IV in varioua intelligence, security,
and harasament tasks along the edge of the Ho Chi Minh corrideor. Some
~ vere refugees from Communist rule in the corridor. 1In performing
these functions, most of them ware filling the role of strike forces

rather than memberas of a resistance movement.
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il {5) Because of the Ceneva Accords, the resistance movement was
-:1_-'?;";;:&';- the responsibility of the CIA. However, every aspeck was re-
a Lvieued and approved in detail by the Ambassador In Vientiane and by
" “the Department of State in Washington, within guldelines laid down ac
the highest interagency level and approved by the Whicte House. The
critical decisions which constituted policy control points were two:
" ‘the arming of addirional men, and the stationing of additional U.S.

For many years, the import of any lethal weapon

““perscnnel in Laos.

hﬁfito Laos by CIA was subject to peraonal review and approval by the

- ““Ambassador. The same scrutiny was applied to the movements of CIA
" -persomnel. A similar process was followed routinely in Washingten.

{5) On several occasione, proposals for expansion by Vang Pao
were disapproved by Ambassador William H. Sullivan on the grounds that
they would imply excessive and unwise commitments. One such case,
late in 1965, involved the defense of terrain south of Sam Neua Towm
vhere some tribesmen had rallied to Vang Pao and were awaiting arma.
But the terrain was too exposed to be held for long, and the Ambassador
conslidered the commitment to support the villagers involved as an
excegflve burden. Perlodically, Vamg Pao aleo mode preoposala to retake
thae Plain of Jars, which were regularly disapproved.

(5) To define the limits on paramilitary and military operations,
the Ewhassy in 1967 develc;ped a position paper entitled U.5. Policy
with Respect to North Lacs. After analyzing the calient factors in
the determination of policy, the paper concluded that a carefully
neagsured and limited expansion served U.S. and Lao purposes, but gen-
erally not north of -a line connecting Muong Sing, Huong Sai, Nam Bac,
and Phou Pha Thi. “From the U.5. standpoint, expansion should only be
undertaken when it can clearly be shown that: a} our war effort im
Vietnam would be substantially helped; b) the security of Thailand
and of premently held territory in North Laocs would be significantly
enhanced, or ¢) our relations with the RLC would be significantly
.enhanced, or that our failure ro support axpanaion in North Laos would

result in subatantial deterioration in our relatione.”
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{8} The paper rthen listed courses of action, of which the moesg
{mportant were: 'Continue to take areas In North Laos which will in-
crease our ability to damage NVN vehlcular aml personnel tralfic. Ep-
hance the protection of Thalland and of friendly-held territory in
North Laos by . . . [closing] exiating gaps between friendly positions
in east and west Luang Prabang province. Continue to engage In small-
scale harassment operations to keep the enemy off balance. . . . Re-
frain from actions which could provoke serious enemy retallation.'

't also called for strong defense of bases where USAF operations were
suppor:ea and from which certain Intelligence operations were mounted.

{5) The purpose of the paper was to provide clear guldelines
and objectives and particularly to impress upon all concerned the limi-
tationa on the accivity after a long period of expansion. During
1967 and 1968 it accomplished this purpose, and governed expansion
policy. By 1969, however, expansion was no longer am issue. The
forces of General Vang Pac were hard put to defend thelr heartland,
and mutual escalations had brought changes in the restrictions previ-
ously accepted. The restrictions in the policy paper were overtaken
by events and became irrelevant.

(S) The resistance program was a rather sizable activity to be
conducted rovertly. It was possible only because of the remoteness
of the area aad because the only access was by aircraft, which were
under U.S. Government contract {(see p. 52). The availability of Thai
bases made it possible to remove the operational headquarters to the
vicinity of the Royal Thai Adr Force base at Udorn, thereby rendering
the activity less visible. Poliey and management control remained in
Vienciane.* In addition, subbases were established in each region,
vhere U.5. and Thal personnel worked closely with tribal leadership.

(S) The total number of CIA personuel involved in these programs
never was more than a few hundred, counting those in Thailand as well

as In Laos —— a small number in view of the size of an activity which

*(S) In time, the security of the program eroded, a victim of
ita size and of its duration. Howevar, the U.5. Government prefers
oot to acknowledge certain asapects explicitly for reasons having to
do with its positlon via-3-vis other powers and the RLG {taelf.
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e

o
{-:i;ad approximately 30,000 resiscance forcea. This low ratio of

- L_::‘v: “ P.r;nnnel to effective resistance forces vas made possible by
AW
R atlabilicy of gqualifled Thal to work with the tribal programs.

TE LA
# E a:ay
;gé}iﬁi.ff.cgiveness of the handful of Americans was multiplied by the

r_&g:ﬂmof a fleet of small aircraft, vhich cransported parsonnel as well
R Ty e
'Z—%T’iﬁ:.ﬂtiriel and equipment. The Americans also had the advantage of

s network.
) __,._;.,lﬁ!,‘!d_ﬂm communications

‘;Es) Less important in impact and size -- and less successful as
i
11'5. was the attempt to introduce into Laos the kind of village

-,-l-':_._ =

f faeurity program which had been found useful elsewhere, for example,

Ty
YniMalayas and Vietnam. Its purpose was te establish permanent security

_';_%’urtain threarened points in the lowland areas. This limited pro-

"““seairity program that would fit the peculiarities of Laos.
{S) Originally, a USAID project called the "village cluster"
program was developed in 1963 to concentrate rural development efforts

for greater impact. At First it was proposed that, with the consent

of the regional commander, some villagers in these "clusters™ would be
"srmad and trained to provide local security. However, in most cases
local FAR commanders were hesitant sbout or uninterested in distributing
H!Ipons to villagers. Indeed, the original village clusters were, with
a few exceptions, not in threatened areas. For the most part, their
Security was provided by the regular FAR unit in the neighborhood.

{5} An exception among FAR leaders was Cemeral Phasouk Somly, the
comasnder of Milirary Region {MR) IV. With his full cooperation, a
combined development and security program was put into operation in
1964, fn the small province of Wapikhamteng, north of Pakse. In
¢ssence, the plan was to train and arm villagers vhile assiating the
village in a development program i{nvolving wells, schools, irrigation
“orks, roade, and the like. At the same time, regular FAR.units
asaigned to the area were brought up to atandard i{n equipment and

—_—
&
(U} Other aspects of tha organization asre discussed In Section %I
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rrovided with a supplementary allowance to Improve thelr rations. Ney
harracks were built for che troops. Village militia, some full-time
[rregulars, and FAR units were then to be welded into a unified defense
clemenc, with the regular units on alert to come to the assistance of
the village in the event of an attack larger than could be handled by
the local defenders. Afcter an initial trial in Wapikhamtong, the pro-
gram ua$ expanded to cover the Sedone Valley between Saravane and
?akse, which comprised the Lao ¥gam rice bowl —— long dominated by the
NLHS.

{5) The ﬁrogram was supported jolntly by CIA and AID and by the
fequirements Office and Deputy Chief JUSMAG in Thailand. AID furnished
the resources and advisers for rural development, while CIA provided
training and guidance for the militia as well aa the supplement to FAR
rations and funds for che barracks. Another innovation was the estab-
lishment of a school for village chiefs, who were brought to Pakse and
indocetrinated in their dutiea. They were personally greeted and ad-
dreseed by Prince Boun Oum and by General Phasouk.

(S) For aome thirty months the Sedone Valley project appeared to
progress. Local militia units were trained, plus some platoons of
full-time irregulars; roads and wells were completed, vegetable
gardens placted, irrigatien tanks dug, and the like. Minor Communist
harassment took place but work continued. In 1967, however, Lwo
events compromised the future of the project: CIA withdrew its support
on the grounds thac the higher priority of its Ho Chi Minh corridor
programs required it to radirect ics resources,* and the full-time
irregulars (Special Guerrilla Units, or SGU) were transferred to other
duties. Shorrly thereafter, several battalions of LPLA/NVA attacked
Lac Ngam and drove the FAR out of the area. Villages in the area which
“ad cooperated with the government suffered ac the hands of the
IPLA/NVA. 1In subsequent years, a securlty program was continued in a

mnaller area on a much-reduced scale, but no new experiments of this

.(U) See pp. 78-99 for further discussion of the Impact of this
‘ncislon.
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Instead, rural securlty In lowland Laos was

'cth%r-rcgional commandere as concerned as General Phasouk. Nor, once
al'm u;[,r.hdrew, would it have been possible to finance the special
fafits Tequired to raise the performance and the conduct of the

TT” l:roops to the higher levels necessary. 1In view of the lack of

Sﬁ;pt vas to "liberate” lowland areas under LPLA/NVA control or to

-.:.‘_:_l_ti!fen the defenses of RLG-controlled areas. In the uplands, wvhere

Y

;‘w"*reniatance program starcted and flourished, the FAR was not a

*?Elit:tor and local leaders were prepared ro make a commitment to resist

Jif':l:ha United States weould support them. Bur in lowland Laos, vhere

PAR was in charge of securiry, it discharged 1ts reaponaibility poorly.
"'Moreover, local leadership showad 1little initiative and little per-
ception of threat. In sum, the necessary preconditions for s rural

- Becurity program did not exist outside of MR IV, and even there the

rces available to the RLG fell shexrt of what was required.

&y {S} The procedures followed by the United States in the limiced
. Yowland securicy programs were similar to those followed in the re-
sistance programs. The Sedone Valley effort was vetted by the Mission
in Vientiane at joint meetings in which all participants were repre—
Santed. It was also regularly discussed and coneldered in Pakae by
the CIA and AID representactives. It was in fact a thoroughly combined

operation.

USAID SUPPORT OF THE RESISTANCE

{(5) Closely associated with resistance activity was the overt
USAID Refugee Relief Program. Enlistment of guerrilla fighters was
net an individval marter Ln Laos. It involved, rather, a decision by

an entire village to go over to Vang Pac or some othar leader, and a
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commitment rhereupon by the United States to support the willage If

it ware forced by enemy action to evacuare its home area. This sup-
port would take the form of emergency acticn in event of need to evacu-
ate the villagers by alircraft to a suitable location well outr of the
combat zone, where they would be maintained as refugees until they had
been able to produce two successive rice crops.

) {(C) The knowledge that their families would be cared for in such
emergencies was a factor in persuading the tribesmen to join the irregu-
lars, for in those hills the only protection for a village rests with
the men of that village. (Thus a tribesman was unlikely to accept a
comultment to serve as a full-time soldier avay from his home unless
he was assured thar his family would be cared for in his absence.*)
Often, all the able-bodied men would join the movement, thereby creat—
ing sdditional requirements for rellef supplies, as the village would
be unable to raise sufficient food to meer its own needs in their ab-
sence. If 3o, the village was placed on a list of locations to which
rice and other food were regularly dropped.

(5) USAID refugee rellef has bean much more than the name sug-
gests. It is a fully-integrated and quite eesential element of the
tribal program. Particularly in the Meo region it has strong fleld
representation, centered at Sam Thong, the clvil headquarters of the
Heo.** And it participates closely vith Vang Pao and CIA in Meo cpera-—
tions. It has access to the sané alrcraft used by CIA for alr trans-
port. Through a small group of AID pexrsonneli and a larger number of
Lao employees, the field manager {the unique Mr. Edgar Buell, who has
performed this function from the beginning) wmaintains an up-to-date

status report on the refugee population, location, and needs, and

-

(S) The commitment of the men of the village had negative mili-
tary affects at timea. Uhan a village population was threatened by
enamy movements, the families would abandon the location, and the de-
fanders, {f thay coms from the village, would go with them regardleas
of ordars to the contrary. To avold such flights, Vang Pao later ar-
ranged to evacuate villagers to 4 ssfe location as soon as the threat
vas parceivad.

Ak
(U} Since Sam Thong came under Communist pressure In 1969, the
civil affairs center has baen movad to Ban Son, g few mile: closar to
Viantfiane. .
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éah!:ers are locared at several critical points, but that at Sam Thong

“iie {s the largest.
'_J!.z- (U) The USAID Public Health Division, closely connected with the

_:.,_?.J'nfugee relief effort, has had as one of its principal objectives the

:fu'l.:niohing of medical support to the tribal program. One category
oﬁ.-ctlmt efforc has been the training of medical "corpsmen" and practi-

- @m nurses to work in tribal villages, especlally among refugees.
% *Humsrous primitive dispensaries have been bullt and were operaring in
125 localities as of May 1970. About 415 Lao and tribal paramedical

. parsonne]l were vorking in the fleld, and a l:nt‘..'-ll of zgome 1,350 have

been trained.
R (U) Of equal importance has been the system for the evacuation

" and treatment of war casualties. Until recently, evacuation was by
helicopter or small aircraft to the twvo-bundred-bed hospital at Sam
Thong. Early in 1970, this hospital was evacuacted because of enemy
preasure and a temporary field hospital wvas set up at the nearby

_village of Ban Son.

{U) Both the local dispensaries and the field hosplitals have
played a significant role in the resistance program, since they pro-
vide reassurance to villagers that bat:lé casualties will receive
aome care, From small beginnings the AID Public Healch Division built
up over & period of years a necwork of primicive dispensaries and
indigenous paramedical personnel that was able to offer a minimum
treatment to 75 percent of all war casualties, a notable achfevement
when weighed against the fact that Laos boasts only about a dozen
qualified doctors and that the RLE Mlolstry of Nealth {3 feeble Likdeed.

*(U) Refugee and Civilian War Casualiy Problems in [ace and
Cambodia, Hearings Before the Subcommittee To Investigate Problems
Connected with Refugees and Escapees of the Committee of the Judicliary,
United States Senate, Ninety-firar Congress, Second Seasion, 1970
(hereafter referred to as SJC Hearing), p. 45 (testimony of Dr.
Patricis A. McCreedy).
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{(U) Other USAID programs have helped reinforce the position of
the tribal guerrilla leaders and increased the appeal of their move-
ment. Among them was the establishment of a number of informal
schools, with Lao language textbooks provided by AID, At one time
the textbooks were purchased cthrough voluntary contributions, in-~
cluding money collected from Alr America pillors and others assoclated
with che resistance program. The school bulldings were made of thacch
and flactened fuel-drums and the teachers were volunteers. Later a
tribal educarion program was formalized and a "groupe scolaire™ {an
elemantary and an intermedfate school) waa constructed at Sam Thong
by the Ministry of Education with USAID funds.

{U) Some agricultural development {improved strains of hogs,
corn, and the Tike) and some publfic warka wore also undertaken in
tribal areas, notably the enlargement of the airstrips at Sam Thong
and Long Tieng and the consctruction ¢f a road connecting the two
centers.

(U} In sum, many USAID projects not only provide support to the
resistance bur account for some of its appeal to the tribal popula-
tion. Vang Pao and the other leaders have been able to point o such
material benefits as the "groupe scolaire™ and rthe road as a token of

the benefits to the Meo under his leadership. .

INFORMATION SUPPORT

(S$) U.S. informetion programs have played only a very limited
role in support of the resistance. The covert nature of the activity
posed problema for USIA, which prepared and printed leaflets for
airdrop in support of resistance movements but was not able to do
much more.

{5) On the other hand, CIA supported the establishment of a
shorc-vave broadcasting scation in Long Tieng. It was of relacively
- low power but could be heard well encugh throughout the tribal areas
of Norcth Laos. Although studic and tranamitter were primitive, they
vare adequate to the purpose. Using the name “Unicn of Lav Races
Radio,” the transmitter broadcast news, native music, and some horta-

tory material in Lao, Meo, and several other tribal languages. It
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11-recetived by its audience, to whom transistor radios had been
ibuted to enable them to listen. The programs were the work of

‘musicians and announcers, with Thal assistence. Installacion

same CIA techniclans who main-

=" () The United States also conducted certaln more or less “con—

.fgﬁv‘;pional“ aid programs in Laos, whoee primary h:pnrtance- lay in keep-

grm already described, Lt formed an important part of the U.S5., organi-
- zation. Becauge of the problems pased by the Geneva Accords, it vas
carried out by several ad hoec arrangements under close coordination.
{U) With Prime Minister Souvanna Phouma's agreement, as already
___-f'-.'-noted. a logistice unit had been established in USAID Vientisne to
'}tiégdetemina FAR and FAN needs, to requisition material to meet those
ﬁé';fuﬁdl. and to arrange for its distribution upon arrival. This Require-
' ments Office of USAID consists of approximately thirty persons, retired
0.5, off{cers and NCOs. They are supplemented by some third-country
technicians who assist the FAR logiatics organization with maintenance
Tequiring skille not avallable to the FAR. The RO acaff directs and
advisen FAR and FAN logistica personnel on logletics procedurc,and,
through them, attempts to keep track of FAR and FAN needs. Because
of low standards, poor leadership, lack of skills, and corruption,
both armed forces are logistically in straitenad circumstsnces moxt of
__the time. The RO staff, however, has heen able by varfoua expcdients
to ward off logistical collapse.
{C} RO serves as the in-country teprasentation of the Military

Aid Program (MAP). The rest of what would under more typical
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circumstances be a MAAG has been located In Thailand under the rubr::
of Deputy Chief, Joint U.S. Military Advisory Group Thailand (DEPCHI:=
JUSMAG THAL, usually shortened to DEPCHIEF). Tt performs the normal
MAP functions of developing aonual programs, receiving and stockpil:z;
equipment in Thailand for eventual forwarding to Laca, arranging for
the training of FAR and FAN personnel (often done in Thatland by RT:
realnera), and the like. Tt la clie concracting nulthority For some o0
the contracts with Alr America. Personnel From DEPCHIEF {(totaling
19 officers, ‘78 enllieted men, and & civilians) are concentrated in
Bangkok, with a few stationed in depot areas closer to Laos. With
rare exceptions, they never visit Laos since they constitute a 1.5.
military organization of the type explicitly forbiddem in the Accords.
(S} The logistics support provided by RO and DEPCHIEF has been
iimited to meeting the needs of the regular Lac armed forces. The
irregulars are supplied by a separate CIA logistical capability, whiczh
depends entirely on aircraft to move material from Udorn, Thailand,

to various locations in Laoas.

U.5. MILITARY ADVISERS

{U} A second Ffunction normally performed by a MAAG is advisory.
In Lacs, because of restrictions stemming from the Accords, this
function {a performad by rhe air and army attach€s and their asgistazt
attachfs, augmented in number and assigned to varicus regional commands
and headquarters. However, these officers are not attached to Lao
combat units and are not authorized to take part in combat. At the end
of September 1969, 218 military personnel were on duty in Laos, per-
forming both advisory and normal attaché functions. (This figure dicd
not include a separate category of Alr Force personnel, numbering 91,
whose duties.w)ll be described.) All these officers supported re-
sjistance activities only peripherally, e.g., when joint operationa
lavolving both regulars and irregulars were undartaken. An exception
wag tha work of the alr sttachés vich the Royal Lao Alr Force, which
oftan operated in diract support of the irregular units {see below).
The attachés not only ware advisers to the Lac but reported military

developments and synthealzsd the many separate elements of the military
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They were thus able to mainctain a continuing evalua-

;,4‘2‘;‘;:3 in Laos.
As

Ambassador and for ocut-of-country military commands.

59“ for the
E&T’hbusador s principal military advisers, they also recommended

;.ﬂ.ﬂ;.ry policies.
;ﬁ”er {C}) Over the years, substantial rescurces have been invested in

‘ith. regular forces, much of them earmarked fer ammunition and equip-

ln -n:, particularly alreraft and ordannce for the Laoe air force. Never-

qlun. a conaiderable efforc has focused on training and advice to

¥ .. i Among the
: many reasong one must include inadequate leadership, pootr discipline,

‘-Inck of professional rraining, corruption — in fact, an absence, at

bahavior and values. The consensus of those who have worked with

claas provides indifferent and in some cases disastrous leadership.

Against such obstacles, the U.S. effort has been able to make ornly

linited headway.

"ATR OPERATICNS

(U) The U.5. Air Force has been responsible for a variety of air-
" related activities, a porcion of them concerned direccly with the re—

sistance. The Afir Attaché's Office had the task of advising the Royal

Lao Air Force (RLAF) in its combat operations, including combat air

support for the irregular forcea, RLAF T-28e stationed in Vientiane

on cccesion have made two or three sorties each per day to the scene

of battles in Sam Neus and Xieng Khouang provinces. Eventually, some

Meo pilote were trained to fly such miseions, and they 4o so now as
fully-integrated membars of tha RLAF.

(S) 1In addition to the Meo, a group of Thai pilots fly T-28a
bearing RLAF markings. They also operate in support of the irregular
forces. Their aircraft are based in Udorn, Thailand, vhere they return
at night. USAF is responsible for supporting this program as well,

training and briefing the Thal pilote, and maintaining snd arming the
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Thal alircrafr. This 13 done in Udern by men of an Alr Commando wing
stationed in northern Thailand.

{11) Further USAF cuntributlons to the support of resisrtance have
taken several forms, of which the critical caregories are forward air
control for close support missions, collecting and preparing target
information, and actual bombing by USAF aircraft of tarpets related tn
the war in North Laos.

{(S) VUSAF 0-13 and other spotter alrcraft have been involved in
forwvard air control (FAC) for air strikes In North Laos. Ac first,
the FAC aircraft flew from Thailand. Later, a few were based in Laos
and flew out of Long Tieng. At various times, the FACs used differenc
methods to communicate with the irregular upits on the ground. The
problem of compatible radio equipment was quickly asclved, but language
difficulties remained. On occaslion, a bilingual Thai Elew in the back
seat of the FAC. At other times, the Thal interpretexr was located at
the ground command post. In either case, the novel arrangements led
to effective close air asupport for the ground forces.

(S) DBeginning in 1964, the number of USAF sorties of all types
tn Lacs (including the Ho Chi Minh Trail) grew, until {n 1970 they
creached an annual total of ashout 170,000. The availability of sorties
ln that magnitude produced an equivalent increase in demand for target
‘nformation. The best source of such information in North Laos was

VYang Pao's headquarters, where a conetant flow of combat intelligence
was available, and where requirements for additional information could
+e levied, returning commanders and soldiers debriefed, prisoners
‘nterrogated, and the like. Eventually, a USAF contingent was covertly
isaigned to Long Tieng to take advsntage of such opportunities. Its
wembers worked together at the base with CIA, Thail, Meo, and Lao
-ersonnel, and the evidence indicatea that deaplte the potential for
{sunderstanding, frictlon was kept to a minimum. 5Some of ther
easong will be discussed later. Also at Long Tieng, and wvhen possgi-
le at other bases in Horth Laos, were stationed large helicopters
£8-3C -— called familiarly the "Jolly Green Giant") for search and
isoue (SAR). During the period when North Vietnam was under regular
Ir attack, SAR mlasions were flowm regularly from Meo-held aitea In

wrth Laoa o plick up dowied pllots lo Nocth Vietnam.
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.;;hunt and control procedure from those of USAF combat activity in

orth. which was designated 8arrel Roll. The principal differ-

r.lated activities in Laos, which are the subject of this study. How-
tvnr. all such operations in Lacs, including B-52 raids, were dis-—
*culsed in advance with Embaasy Vientiane. Where continuing programs
of interdiction were involved, rules of engagement were agreed upon;
f?r;here preplanned targating was Ilnvolved, targets were approved in

advance by the Embassy in accordance with a procedure permitting all

" alements with information or assets in the area to concur or withhold

concurrence.
permitting FACs to call in strikes which could be cleared on the spot

:by an airborme control aircraft in contact with Lao authorities on the

- ground.

{S) Of chief interest fFor this atudy is Barrel Roll, the pro-
Eram in the North, which provided alr support to the realstance
beginning fn 1964. Tt became more intense after the ceasatlion of
bombing iIn North V!etn;n. Attack sorties in the Barral Roll area
totaled 15,144 i{n FY 1969, and soared to 42,279 in FY 1970. (The
sortie totals for calendar years 1969 and 1970 are shown in Fig. 1.)
The ctargets included interdiction of road traffic, depots, and other
milicary installacions, and combst air support for the lrregulars on

the ground. The sheer volume of sorties msde for control problema.

Theae are discussed below.
(U) Targeting for preplanned Barrel Roll ectrikes is derived most

oeften from fnformation supplicd by the irregulars vho ran combat

SECRET
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patrola, debrlefed prlavners, cite.  Projected targetn are reviewed

L
e

;:by each agency concerned and are submitted to the RLG Ministry of

gg&;fense. They are then forwarded to Udorn and Saigon to be placed
X Y
i'on 1ists of targets to be struck by the 7th and the 7/13ch Air

-

1!211y {in both areas}, and did so even after sortie rates soared

-;'(sze p. 100).

iorces. The Ambassador reviews each of the proposed targets person-—

4

»

(S) Close support for ground troops is handled in a Fashion

im

imilar to the support provided by the Lao and Thai T-28s. Contact

';éii maintained through a FAC ailrcraft to a ground-controller, and

“» strikes were called in on enemy positions. Although not uncricical,
_;n most cases the irregulars have been well sarisfied with the sup-
port. A resistance movement of primitive cribesmen supported by
supersonic aircraft 1s a novelty in the history of warfare, and it
wag a guccessful innovation on the combat front in Laos. The bombing
of civilians which took place, especially as sorties grew in number,
was an unfortunate excess in an originally sound and closely-conrrolled
program. Most of It occurred as political constraints became fewer
in response to substantial Increases In the number of NVA troops on
Lao soil. The bombing of military installations in or close to
important centers came to be judged acceptable by the Misasion Lo view
of increased NVA pressure, at the same time that many more aircraft
sorties became available. It has been agsumed in the Mission thac
the attacks were not only necessary but effective in that the North
Vietnamese were not successful in gaining all their objecrives. That
agsupnption is difficult to confirm, but one certain result was rhe
cbliteration of such towns as Xieng Khouangville, Phongsavan, Khang
Khay, and Ban Ban —— all on the Plain of Jars —— as well aa, among
others, Mahaxay and Tchepone. Of course, such desttuction did not
atem from a deliberate decision but wvaa a consequence of relaxed
ground rules, permitting heavy attacks on milictary targets in or near
these tovns, and of a huge increase of available sorties. A queation
vhich may not be answerable is vhether the same military effects

could not have been obtained with Eewar sorcles more preclnely

carried cuk.
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AIR TRANSPORT

{U) Another unigue feature of unconventional war in Laos 1s the
way the resistance program (indeed most U.S. programs in Laos) are
completely dependent on alr transport provided under contract by two
American civilian air transport firms. The larger of the two is Alr
America, a company with years of experience flying in remote areas in
‘the Far East under hazardous conditions.* The smaller was Inicially
called Bird and Sons, the subsidiary of an American construction firm
wvhich came .to Lacs originally to bulld the new Vientiane airfield
under USAID contract. 1In 1965, Bird and Sons sold ics assets In Laos
to Continental Alr Servicea, a subsidiary of Continental Air Lines,
which took over the Bird and Sons contracts.

(S} The air fleets operated by these two firms consist entirely
of propeller-driven aircraft. The larger planes are World War II
vintage C-47s and C-46s, together with some C-123s lent by the USAF.
They are used for che dropping of cargo and for flights between con-
ventional airfields at principal Mekong Valley towns. In-country
flying when cargo and passengers have to be landed are performed by
helicopter and by a fleet of short take-off and landing (STOL) air-
craft, of which the mainstays have been firsc the Heliocourler, and
later a larger, more powerful Swiss civilian aircraft, the Pilatus
Porter. Some U.S. Army CV-2 STOL cargo planes {De Havilland Caxribou)
have alao bheen given the Alr America fleet for up-country use.
Finally, a helicopter fleet composed of H-34s is employed in dirvect
support of the resistance forces, flying ammunition and supplies to
forwsrd command poats and supply points and evacuating wuunded.**

The H-34s are alsc essential in the movemenr of troaps, of refugeas,
of command personnel, and of Americans In various capacitles.

(U) Air Americs has second-echelon maintenance capabiliiy in

Vientiane; in Udom, 1t has up to fourth-echelon capabilicty for all

*
{C) Air America has tles to the U.S. Govermment which, however,
ars not relevant here and need not be conaidared in decail.

Ak
(C) Thase and other military aircraft, including tha rv-2,
C-130, and C-123, were leased to Alr America by the Army and Air Forced
under a contract arrangement known as "bailment.”™
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{reraft under contracc. It is regulated by the Federal Aviacion

'!}.’S. Government as a result of its close assoclation with the irregu-
i.arn. Souvanna Phouma accually requested that it leave Laos as soon

.an alternative could be found. In the meantime, almost all of Air
1ca's flying was for noumilitary USAID projects. khile the Uniced

. THIRD-COUNTRY PRESENCE

(U} One device for reducing the U.S5. presence and costs was to
introduce third-country nationals to perform various technical func-
tions. Moreover, the Thal contributed an indispensable language
capability, without which the grovth of the resistance program would
have been limited to the rate at vhich linguists could be trained and
deployed. Other nationalities involved in various aspects of the
unconventional war were Filipinos and Chinese from Taivan. Members
of bath of these nationalities were brought in to work for Air America
Filipines were brought in aleoc by a Filipino firm, Eastern Construcrio
Co., and by the Filipino organization "Operation Brotherhood," which
staffed three hospitals supporte.d by USAID. The Lao government had
little cholce but te accommodate itsell to the presence and funcl{onu
of third-country nationals. Lao nationals, however, did not lilke the
practice. While chere was lfittle lows of face in acceptlng advice
from Anericans, there vas considersble loss in accepting it from
fellow Asians, and cspecially from such neighbors and historic enemies
as the Thai. The practice uvas accepted as a temporary evil. It

appears to have had no long-term impact,
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OVER-ALL PROGRAM COSTS

(C) It has proved quire impossible to reconstruct meaningful cogyg
for the programs described. The unconventional war in Lacs has such
variety of inputs from different agencles with different practices that
no coumon basis exists for an over-all accounting. This 1s particuiarly
true when one attempts to identify the costs of the air war.” Horeover,
CIA's policies do not permit it to make information on its awm costs
available for outside research. Since the USAF- and CIA-supported pro-
grams account for most of the money spent, we are left with very litcle.

(Uj An additional problem ia evident Ein analyzing AID coste. The
program and project breakdowms do not distinguish between activities
concerned with aspects of the unconventional war (resiscance, rural
security, and the like) and other activicies. The same is true of MAP
costs, which are broken doum in terms of material, investment costs,
training, and the like, none of which categories is applicable.

{2) MNevertheless, in ordex to give the reader some feel for the
U.S. resource inputs in the unconventional war in Laos, wve will repro-
duce the available figures for one fiscal year, FY 1970, together with
one additional, informed esatimate. In this exampie, the military aid
figure includes alr, ground, and naval assistance, and 1s programmed

under Military Assistance Service Funded (MASF) racher than MAP.

(C) FY 1970 PROGRAM {in thousands)

*
DOD MASF + - - v « = v o s e v e s e e e . . 146,400
AID (Resistance-associated)
Refugee Reldef . . . . .. . . . . . . . 2,410
Alr Comkm . . - . . .+ 4 4 h e e e 4,273
village Health . . . . . . . . . . . . . 2,446
Milicary Technical Support . . . . . . . 1,8%4
ok
Total ATD . . . . . . . . . . . .. 11,023
Grand Total . . . . . . . . . . . . 157,42]

*(C) There is no agreemant among speciallsts as to the basls for
estimating incremental air-war costs, and no generally acceptable fig-
ure i3 derivable. 3Jince the alr assets used in Laos wvere deployed orig-
inally for uee in Vietnam (including corridor operations}, and were used
in Laos only aa they could be spared, it is imposaible to reach agreement
on the appropriate share allocable to Barrel Roll operations.

**(U) Source: Statement in the (.5. Senate by Senator Stuart
Symington, October &, 1971.

*AX(1) This flgure does not attempt to include certain techni
programa such as publlc worka, which haﬁ some small inputs into tﬂecal
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total expenditure since the war ip Laos began, but it will prob-

‘%.vc been exceeded by that for FY 1971. Although some costs (such

‘freductions in other categories. By way of comment we may note that

() This description of the U.S.-supported programs suggests that

ey constituted a highly flexible and adaptive response to a set of

aovel problems. Ag challenges became apparent —— and fev of them were

or could be entirely anticipated — solutions were improvised and de-

veloped in the field by field personnel. The Migsion proceeded "as ways

“opened" to deal with each crisis as it revealed ifcrself.

ever, did an annual budget or program allotment acrually correspond at
Al-

Very rarely, 1if

the year's end to the projections with which the year had started.
though private predictions of enemy offensives could be made with confi-
dence, the conatraint which obliged the Lao and the U.S. governments to
avait enemy attacks before reacting was one of several facrors prevecting

BT Ry SO

tealistic programming.
(5) In terms of resource inputs, conventional DOD-funded militacy

aild programs were conmiderably larger than the unconventional programs

of the civilian agencieas. However, s balance waa maintained which re-

strained any one progrem from preempting the others, a potentiasl danger
vwhenever both political and military goals are gought simultaneously.

How this was done —- how a number of distinctly separate and sometimes
competing sgencies were brought to vork together constructively in the

unconvanticnal and somevhat improvised program matrix —— now will be

described.

var-related programs. The total of all AID programe in FY 1970, includ-

ing tha stabilization fund which supports the kip, was $51,800,000.
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VII. U.S5. MANAGEMENT STRUCTURE AND STYLE

{U) 1In strong contrast to Vietnam, the unifying factor which re-
lated the various program improvisations just deacribed to one another
and made them conaistent with U.S. policy aims in Laos was the Ambas-
sador himself. In addition to his other functions as Chief of Missfon,
the U.5. Ambassador In Lacs Le In effect the dlrector of aperatlons

for all U.5. Government programs in thac councry.

THE AMBASSADOR AS LEADER

{(U) There are geveral reasons for this role, some general and
some related particularly to circumstances in Laos. The policy of
placing operational authority for overseas activities in the hands of
the ambaasadors vas promulgated by presidential decision: In May 1961,
in a letter to all U.S. Chiefs of Miasion, John F. Kennedy sald:

"You &re in charge of rthe United States Diplomatic Mission and I shall
expect you to superviae all of its operations.” 1In a follow-up lerter,
in July 1961, Under Secretary Bowles added emphasis:
The Ambassador is the leader, the coordinator,
and the suparviasor of all official United Stares
representatives in the country to which he 1s ac-

credited. As such, he bears the responsibility for
success or fatlure in achieving foreign policy

objectives.
(U} The admonitaory tone of the last sentence —— as well as its
exaggerated sweep —— suggests some of the urgency behind the policy.

Thia, it may be recalled, was a time when the new President exhibited
aoma {mpatience with what he saw as the State Department's reluctance
to "take charge” of foreign affatrs.” Ambassadors were under presaure
to demonstrate that thay were strong managers and could make effective
use of the powers conferred upon them. New ambassadors selected by

the Kennedy Administration, particularly for trouble-spots such as

*
{U) All memolrs and historiss of the perlod confirm this atti-
tude, as, for example, Hilsman's To Move a Naiion and Arthur
Schlesinger, Jr.'s A Thousand Days.
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;.:‘..L'os, were chosen with a view to thelr sulrabillty for a managerial
f role and were personally urged by their seniors to demonstrate thelir
&

2 abilities.
{U) The circumstances of Laos reinforced the pressures emanating

f}un the Whicte House. It had been one of the countries where the
President was disappointed to find division and indecisfiveness in the
: U.5. Mission. This aspect was explained by William H. Sullivan, wvho
fr i had been U.5. Ambassador ln Vientiane from 1964 to 1969, in testimony
?3 bafore the Symington Subcommittee of the Senace Foreign Relations

ot —

2. Committee:
T

b . . . It 1s no secrat {said Mr. Sullivan] that one
of the grear problema in the late fiftries in not only
Laos but in several other countries was that we had . . .
an arrangement under wvhich a representative of each
agency or departwent had the ability to receive instruc-
tione from and communicationsa directly with his own
parent agency In Wsshington with a minimum of direction
and control by the Ambassador.

The net result of this wvas that there were several
instances in which different agencies took different
attitudes, and sometimes different actions which did not
leave the United States functloning and acting with a
single voice in these countries.

Laos was a rather conspicuoue example of this in
tha periocd 1959-1960 and I suppose It contributed as
much as anywhere elsa to the inspiraction for the preai-
dential letter by President Kennedy in May of 1961. ... .

(U) Moreover, Sullivan made £t clear that this pollicy was not
merely an understanding between the Ambassador and hias superiors. The
whole foreign affairs community was involved and was fully advised --
bath of the general Instruction and of lts particulsr importance in
Laos. Here again is Sullivan's account:

- . . Because of the history of Laonsa and its

particular place in having precipitated this sorx of

direcrion . . . the agencies here in Washington were

more than ever acutely sensitive to seeing to it that

thair representatives in Lsos did not repeat earlier

performances and, tharefors, there was a very sincere

effort by the agency head, by the department hLead, by
the Cabiner officers here in Washington to be sure that

*(u) SFC Hearings, p. S517.
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their representatives conformed with the letter and

apirit of President Kennedy's letter, and there was

an equal emphasis to the Ambassador, to my prede-

cesgor, and to my successor om keeplng the ayscem

intacc.®

(U} As important as thias past history in sctrengthening the hand
of ctha Ambassador to Laos in recent yeara was the effect of the policy
of support for the Geneva Accords, which has had the unforeseen re-
ault of enlarging ambassadorial authority in the one area where the
Kennedy letter had restricted it: in situations where U.S. military

" forces are deployed and an operational command exists. President

Kennedy had said: "The lina of authority to those forces runs from
me to the Secretary of Defense, the Joint Chiefs of Scaff in
Uashington, and to the area commander in the field.” The Ambassador
wae to ba kept informed by the military commander, with the right of
appeal to the President in matters affecting U.S. relations with the
local government. Such was the policy. But in Laos this policy came
into conflict with the Geneva Accords -- which ruled out a U.5. mili-
tary command — and with the desire of the United States to minimize
ocbvious departures from the rules while still supporting a military
affort. To quote again from Sullivan's testimony,

. « » There {s no organic military command present

and functioning, on Lso soil or within the confines of

Laoc territory; . . . many functions that would ordi-

narily in a circumstance such as we face in Laos be a

direct rasponaibility of the military chain of command

coming up through the Joint Chiafs. By virtue of the

1962 agrasmants and by virtue of the circumstances pre-

vailing {n Laos, these are matters which fall within

the province of the Ambassador and of the policy

directions.**

(U) Thus, by dint of special circumstances, Laos has become the
aetting for an organizational arrangement, somevhat unusual in U.S.
experience, in which s civilian official wields significant wartime

- military authority. U.S. hiatory provides mora than a fev examples

of military officers with proconsular powers, particularly in the

'(u) Ibid.
") mid., pp. $17-518.
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:ediate postwar period in Europe and the Far East. The typical
:ttgm in Amerlcan cxperlence has been one In which a millitary com~
£amder, ugually as a result of wartime disvuption, has assumed civil-
.1';n responsibilities as a temporary expedient until more ncrmal con~

: &ations have been restored. In Laos, on the contrary, conslderable
:?military decisionmaking 13 in the hands of a2 civillan offtcial, devold
ég}f militery status or rank or-any position in the chain of milirary
j%ﬁﬁmnmnd, vho, by virtue of his civilion position and the energetic use

z:by him of his powers as Chief of Mission, has become the U.S. proconsul

_.ji moat important respects.
{C) Such an end result of policies established with other pur-

“ poaes in view came as something of a surprise to many. Indeed, &
Iiteral description of the handling of military affairs in the U.5.
“~Migmion in Laos might make ir appear merely like the "mormal" exer-

cise of an ambassador's responsibilicy for policy control over U.S.

activities. But in practice, as wve shall see, 1t comes to much more.
An excerpt from Senator Symington's cross-examination of the Ambansa-
dor 11luminates this question with respect to USAF operations:
Senator Symington: Whether it is good, bad or
indifferent, it is a fact you ware running a great
part of the decisiommaking incident to chis large war

in Laos as far as American activities were concerned.
Thare i3 nothing wrong with that, based on your

instructions.
Mr. Sullivan: HNo, that was my function and that

is vhat I hope I did.*

Ambaseador Sullivan has cited several other reasons for the Chief of

tMission's authority over military sctivities in Laoe: ™The nature of
the operation in Laos was by its very structure clearly so auch more

than s military operation, and so much of the military operation was

itself under the control of the Agency [CIA] rather than the control

of the Pentagon, that it became a simpler proposition for the Anmbas-

sador to keep a grasp on it. The Agency having a much more mupple

¥
chain of commsnd from its headquarters to the field. . . ."

»

(U) Ibid., p. 488,

IM(C) This statement wvas made in s persvnal interview with the
suthor. All quotations from Ambassador Sullivan in the followiag

pagens not cothsrwvise &mﬁﬂ ihis interview,
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{C} In addition, Sulliven draws attention to several factors
atemming from Administrarion attitudes regarding Laos and from some
of the personalities most deeply involved. First, it was a relatively
limited operation both in the area and in the size of the forces in-
volved, making it easier for an ambassador to maintain a grip on the
situation. He also believes that "the siruastion in Laocs was so con—
fused and confusing, so unattractive that the Joint Chiefs really
didn't want to take it on, They were never quire sure that {t wouldn't
all collapae the day after tomorrow, and they didn't really want to get
themselves in the position of being responsible for a fiasco, so I
don't think there was any great thrust of urgency to take it uver."*

(C) Indeed, according te Sullivan, the Washington tendency was
to rely on one man, Averell Harriman, to keep watch over Laocs policy
for the President. Harriman in tumm was a strong proponent of ambas—
sadorial authority. He handpicked senior officers and made 1t clear
to them personally before their departure from Washington that they
would ba expected to accept and support the authority of the Ambas-
sador. "Alrhough,” says Sullivan, "I was looked on as some sort of
extension of Harriman, the fact is that, by the time I went to Laos
as Anbassador, I had baen working here very closely with Mac Bundy,
Bob McNsmara, Bus Wheeler, and John McCone, and all the other bosses
of the individual members of the team ocut there, all of whom I could
get in touch with directly. I think probably everybody on my ascaff
knew that, so that was & factor in giving a certain amount of cohesion
to our operatiom.”™

(C) One last point in the Ambassador's analysis of the basis
upon vhich he wag able to develep a wall-integrated operation 1s alsao
significanc: "Finally, by the time I arrived in Laoca in late 1964,

everyons in Washington who might have concerned himself with sending

‘(U) Gther diacussions of military attitudes toward Laos after
the Accords suggest that the Joint Chiefs preferred not to bacome
involved in military responsibility for Lacs under the texrma of a
policy vhich ramtricted thair freedom of action. See, for example,
Hilsman, To Move a Natiom, Part IV.
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instructions or otherwisc dabbling in che affalrs of Laos was so pre-—
occupied with Sourh Vietnam that, as you well know, we got practically
no instructions whatscever from Washington. I can't say that in the
course of che four-and-a-half years I recelved more than about three
instructions. Because nobody had time to bother azhout Laos, they were
perfecrly willing to leave it in the hands of the people who were
sitting out chere."

{C}) Thus, owing to a varlety of circumstancesa, the Chief of
Mission in Laos was in a position to take full advantage of his respon-
sibilicty for policy implementation and the management of U.5. programs
in that country. The critical factor was his authority to insist that
the military chain of command consulr with him and submit {ts proposale
to him for approval. A corollary was the necessity for the same chain
of comrand to respond to wmilitary Initiatives that either originated
with the Ambassador or hore his endnrsement as a result of deaires ex-
pressed by the King, the Prime Minister, or Lac military leaders. The

same applied to initiatives raised by all U.5. agencles concerned with

mllicary acrivity, including CIA.

THE MILITARY ROLE OF THE AMBASSADOR

{(U) Although, strictly speaking, the Ambassador did not "“exer-
cise military command” in Laos, those vho did were unable to take mili-
tary actions affecting Lacs without first convincing the Ambassador
that the proposed actions ware deairable or, at a minimum, that they
would not harm U.5. objectives. More cften than not, they found them-
selvea having ro consider whether to approve military proposals made
by the Ambassador whose purpose was to advaice U.S. objectives in Laos.

{S) 1t may be useful tc {temize the milicary and paramilitary
areas ln which the Ambassador's approval was necessary before actions

could be taken by the U.5. milicary:

) 1 = U.5. Activity Oxiginating {n Laos

a. Permanent and temporary assigmuent in Lacs of
all personnel concerned with military activity.
Implicicly, this involved ambassadorial approval
alsoc for the purpose of the proposed mission.
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b. Budger requests for MAP.
c. Ground rules governing movements of U.5. ad-

visory persconel within Laos, participation
in combat {prohibited), level of Laoc system
at which advisers should be assigned, etc.

d. Requests for augmentation of improvement --
or any change —- in existing military equip-

ment for regular Lac units.

e, Consctruction of U.S. military facilities.

(C} II — RLG Military Activicties

a. Sizable movements of Lao milirary personnel
requiring 1ift by U.S.-controlled aircraft.

b. Offensive operations by Lao forces requiring
close alr support or preliminary air attack
or any special logistical support.

c. Lao force levels, including regular and irreg-
ular forces, and any changes in them.

d. Off-shore training for Lao personnel. Cere-
monial and other types of visits to the U.S.
by Lao military personnel.

e, Conatruction of FAR or RLAF facilicies.

(S) III - U.S. Milirvary Activities Originating OQutside Laos

a. Advance approval of preplanned air attacks
against targets inside Laos.

b. Approval of rules of engagement and ground
rules for other types of ailr activity (armed
route reconnaissance, close alr suppore,
photographic reconnalssance, ground patrols
from Vietnam, etc.)}.

{5) The Ambassador's powers were thua virtually complete, with
the important exceptfonm of the commitment of U.5. combat and combat
support resources, which in Laos wvae entirely limited to aerial
activity. In this fileld the Ambassador could request activitcy
against various targets, and he could withhold or grant approval for

acrivity proposed by external military commands. But he could not
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tsnmzne such activity, and he had to be content with the decisions
of Ifllth Air Force and COMUSMACV with respect to the commitment of
0f course, such declisions were made on the basls of over-

éjaurces.
q.ll requirements for the war in Vietnam.

[ 210

%?;
VASHIVGTON ORGANIZATION

Thege uwnusunl authoritlas In the handr nf the Ambhassador

(v

As 1t turned out, very

ﬂ?floued rather from high policy decisions.
little of the Mission's management activities stemmed from Washington

EE
Einitiativcs. The division of labor between the Hission and Washington

w
g“ wag atraightforward.

Broad policy lines were established in Washington.
The requirements for implementation and any modifications of policies

ich seemed necessary to the field were developed in the Mission and

; ey "h

‘- '-:

fl:submitted to Washington for approval. Once approvals and rescurces
:  had baen obtained, the Mission carried out the programs with litrle

In military matters, additional ap-

N interference from Washington.
provals were required from field commands — which mighr include MACY

and always included CINCPAC.

(U) A Laos Working Group was established in Washington in 1962
to provide interagency coordination, but it was allowed to lapae in
New structures, such as the Stare Department Operations Center

1963.
for crisis management and the network of permanent committess called

Interagency Regional Croups, took up some of the coordinmating function.

For the rest, ad hoc meetings and the usual informal personal contacts
In sum, the

provided all the coordinacicn thought to be necessary.
Washington community saw Lsos as essentially a field problem and

allowed the initiative to remain there.

SINGLE MANAGER
A point of critical importance is that the direction of the

()

unconventionsl war in Laca was effectively in the hands of a single

manager, the Ambassador. This applied not only to in-country decision-
making but alao to negotiation on matters of policy flmport with
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milirary commands outside the country, an aspect {llustraced in Fig. 2,
which displaya U.5. organizational relationships both inside and aur-
side Laos. All continuous black lines in the diagram indicate direc-
tion and control, and can be seen to go through the Ambassador. Con-
tral of agenclem ln Loos Prom hilgher echelons outside Laos ts showmn

as subject to ambassadorial concurrence. The fact that the attachés
and RO were part of the Ambassador’s staff meant that no external
military authoriries could issue a direct order to any one of those
military Functionaries. The direction and control managed Ln this
fashion was detalled, continuous, and firm, an arrangement unique in
U.5. organizactional practice overseas. Most of the positive qualities
of the Mission management structure were attributable to the concentra-

tion of operational authority in one person.

THE INFORMAL STYLE

{U) Having described the origin of this unique managerial au-
chority, we will now inquire inte how the Ambassador used that auchor-
fcy, and how the Mission managed the programs for which it was respon—
alble in accordance with his operating approach. Here an important
elemenc was the Ambassador’s own managerial style. In Sullivan's case,
it wvas one of informality and administrative simplicity, combined with
strong emphasis on pearaonal contact both within the Mission and be-
tveen Americans and Lao.

(U) Although not free Erom the burden of paper work which af-
flicts all 0U.S. Government offices, senior Migsion personnel tried
where possible to deal face-to-face, at meerings or otherwise, and
resort to written memorandume only after agreement had been reached.
lureaucratic inertia and the normal hesitancies of officials with a
rariety of factors to welgh in thailr decisions occurred to a lesser
legrae than might have been expected at two lmportant levels, those
'f agency head and of field repressntarive outside of Visntiane. No
loubt this was due as much to the unremitting pressure of crisis as
.0 the pergonalitiss involvad. In encouraging such attitudes, the
wmbaseador felt freea to take definite positions, to move on his owmn

nitlative, and to prass the agency hends under him to move rapidly
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in the desired direction. The style of the Misslon was thus rapid,

uncluttered, and direct.

THE DAILY OPERATIONS MEETING

(U) One quality of U.S. conflict management in Laos was the
notable abesence of formal arrangements or of an elaborate scructure.
Each agency, of course, had its own divisions and sections, 1its
staff and support activities. The mechanism which firted them to-
gether was an institucion known as the daily operations meeting, an
innovation of the Vientiane Fmbassy.

(U) The daily meeting became a fixture during the summer of 1964,
when "Operation Triangle," the first large combined offensive to be
mounted, called for combining FAR, FAN, and irregular ground forces
in troop and logistic movemsnts on the ground and in the air, accord-
ing to a firm timecable {see p. 26). Daily meetings of the principals,
with the Deputy Chief of Misslon presiding, were instituted by
Ambassador Unger in an effort to enaure smooth exccution of the plan.
Triangle accomplished ics objectives in the most troublie—free opera-
tion conducted by the RLG forces up to that date. The pattern had
thua been get for a daily meeting during a critiecal operaticnal phase.
Anbassador Sullivan, wvhen he arrived later in 1964 to replace
Ambassador Unger, made the meeting a daily one, which has continued
to the present. In addition, he made it a practice -~ unprecedented
in the Foreign Service -- to attend the meeting himeelf. With con-
siderable impact it made the point that the Ambrssador considered
himaelf not only the Chief of cthe Mission bur also the operations
aanager, a point routinely reemphasized as Ambasaador Sulliven did
a0t hesitate to intervens in decalled operstionsl matters.

{U) In compoaition, the daily meeting was brosder tham the
ountry team; 1t included rapreseatatives of all sections concerned
Aith np-rntiono.. It was largely a forum in which to review the

irogress of current operations and discusa future ones. Before it

*(U) Under Sullivan tha mesting vas a regular feature of avery
orking day exceapt Thursday, when it was replaced by the atandard
vuntry team meating, attended by many of the ssme members. It
armally began at 9 a.m. and lasted between one and two hours.
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ended, each participanct had been Invited to ralse gquestlons ol con—

cern to him or impart information of general interest. Most meetinga

resulted in several operational decislons by the Ambassador and his

issuing ingtructions to varlous participants.

(U} The meeting was not a decisionmaking mechanism in itself

but an ald to smooth and informed decislommaking and to the full flow

of relevant information. Ambassador Sullivan has put it in these

words:

I [took] steps as Ambassador there to have a
daily meeting with all the chiefs of various ele-
ments of the mission, all of the representatives
of the other agencies, to make sure not only that
I was Informed of all their problems and Iintereats
and intentions, but that there was cross-—fertili{za-
tion so thar the AID man knew what the USIS man was
doing, the Army Attaché knew what the political
of ficer was doing and vice versa, and so that I
knew what all of them wvere doing, and they knew
what I was doing, and in this way there was no ex-
cuse for anyone being out of step through Lgnorance
of the facts.

This also, in my judgment, Introduced a unity
of purpose so cthat if there were any differences
they were met {immediately at the inception and re-
solved racher than permitted to diverge and result
in fixed positions that would end up in conflicts.*

(U) The daily meeting was the basic device vhereby the operac-

ing style of the Mission was estsblished. Ir reiterated daily that

the war in Laos wvas a joint effort, that the Ambassador had wide

authority over all agencies participating, and that he expected all

parcticipante to be open and acccmhoda:ins toward their colleagues

and to place common purposes ahead of Iindividuval service intaresta.

(U} 1Tt did not, of course, take care of all coordination prob-

lems, particularly those involving sensitive matters, which required

frequent bilateral consultation and coordinatlion between principals.

Nor did this —— or any other approach -- achleve complete harmony and

cooparation on all issues. There were many problems, not all of

.(U) SFRC Hearings, p. 518.
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which vere reaclved smoothly. We shall discuss them later in evalu-

ating the Mission organization.

LIMITED DEMANDS ON THE LAQ

{U) A highly informal style alsc characterized the U.5. approach
to the Lac. Mast Americans did nor use a great deal of subtlety or
indirection in dealing with their Lac counterparts and contacts. The
tendency was to limit the frame of reference to a few simple and ex-
plicit areas of common interest and to actempt to push forward in
those areas. There normally waa lictle difficulty in obtaining nominal
agreement from Lao contacts. On the other hand, very often the nominal
agreement was meaningless because the Lao in question had no intention
or perhaps no way of carrying out the desired policies, particularly
Lf they affectad the basic political realities of their family-centered
ragionally~based power structure.

{U} In effect the U.S. Mission's dealings with the Lao elite
were made easier by the limited nature of U.5. objectives. They re-
‘lacted a "common eense”™ appreclation of what was possible. The Lao
:lite woare not asked to consider any uncomfortable or far-reaching
-hanges in their system of government or in the arrangements whereby
hey diatributed rewardas. In matters of critical importance to the
nited States, however, the Mission did use pressure to bring about

ao compliance with U.S. views. One example occurred after the briefly
ucceasful coup d’#tat by General Kouprasith Abhay, deputy commander-
n-chief of the FAR and commander of Military Region V {Vientiane)}.

a April 1964, Kouprasith and the police chief, General Siho, had

iken control of Vientiane and placed Prime Minister Souvanna Phouma
der houge arrest. Among the measures taken by the Mission to force
‘¢ rebel generals to back doun was cutting of f POL imports into Laos.
"thin a few daye the situation had been righted, and Vientiane was
‘atored to normal. Mo sanctions were imposed on those responsible

'r the coup.

{C) In carrying out essenciasl programs, the United States dis-

aved the same tendency to substitute American Ior native energy and

111 as has been noted in Vietnam., But it i{as unlikely that the Lao
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government could have performed even the minimum essenctial functions
without such help. In the planning of military operations, and par-
ticularly in such fields as logistiecs that call for great precision,
U.5. intervention was common. Control of airlift and of the sources
of supply permitted Americans to dominate this field complerely. In
activity other than milicary, USAID has performed an analogous func-
tion. As noted by Heymann and-nonnell, "what has happened in Laos

is that an American assistance establishment has been created which
acts as the indispensable operations management and supply organ
enabling the RLG to conrinue to function as a government. Through a
combination of that and steadfast support, USAID has created a set of
instrumentalities and a web of relaticnships thar serve net merely to
'counterpart’ but to furnish the fiber and sinew of the Lac govern-—
meut."* There was, however, a built-in limitation on U.S5. interven-
tion in the scarcity of U.S. personnel and the determination at policy
level not to increase the size of the Mission. 7The modesty of U.S.
objecrives was both a2 cause and an effect of this policy.

{(C) The tact displayed by U.5. officials in their handling of
the Lao, to which Heymann and Donnell allude, was not always present
in dealings with the Vientiane elite, where the Americans sometimes
tended te be direct and blunt. The resulr was often an uneasy alli-
ance held together more by mutual need than by trust and understand-
ing. In the field, however, relationships were apt to be different.
In some regions and in many villages and local command posts where
Americans were active, close relationships based on mutual respect
did flourish. To a considerable extent, this reflected the success
of a unique group of cfficers in USAID and in CIA who voluntarily
remained in-country for many years, who were able to communicate in
Lao, and who developed productive working relationships with rthe local
leadership. Agsin to qQuote Heymann and Donnell, "The suthors vere
daeply impressed wich the axperience, dedication, competence and inge-

milty of the [USATN] (11 personnel they encountered fu thelr rraveln.

*
() Hane Heymann, Jr. and John C. Donnell, Rural Programs in
Laoa: A Mid-1969 Reasaegament (U), The Rand Corporation, RM-6120-AID,
February 1970, p. 317, Confidential.
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The level of competence in the host-country language 1is truly remark-
able. . . ."* In the case of CIA personnel there was less Iinguistic
capabilicy, bur in 1960—}966 CIA also was able to develop a cadre of
officers who established relarlonships with tribal leaders that proved
of great value. Later on, USAID and CIA lost many of thelr veterans;
particularly in CIA, the dilution of staff capability diminished the
value of vhat had been a unique asset. As has been the case elsewhere,
most Army or Alr Force personnel, because of the shortness of military
tours, founmd it difficult to develop the knowledgeability and the close
local relationships of the civilian officers.

THE FIELD V3. VIENTIANE

(3) The scyle of the Mission pragmatically stressed those ap-
proaches which achieved results in the Lao context, where so =any
factors conspired against success. For example, the Mission cuite
naturally became field-oriented, because the war was not belng fought
in Vientiane and because the Lac ministries and cabinet-level offi-~
clals there were not able to affect ourcomes in the remote hiaterland.
The extent to which AID had adjusted fits operational style to chis
condition caught the attention of a team of Rand researchers in Laos
in 1965: "One of the notable achievements of USAID in Laos i{s the
degree to which the program has movad into the field. S5izeable field
operations extend the influence of U.5. personnel and provide indis-
pensable information . . . USAID people have learned thar fac:s as
they appear in Vientisane may bear lictle relatlon to the facts as
actually found in the field."**

(C) Most agencies had senior representatives in the regional
centers of Pakse, Savannakhet, and Luang Prahang vho were arlected
with cara and Lln whaose judgment conslderable rellance was placed.

But the largest of these ragional activitles was not in any of these

eatablished towna. It was in two Meo villages, Sam Thong and Long

*(y mid., p. 15.

e . .

{U} C. Cooper, Paul Langer, Richard Moorsteen, and C. Zwick,

Sacurity and Assistanoe in Laos {U), The Rand Corporation, RM-4743-
AID/ISA, Septesher 19635, p. 67, Secret.
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Tieng. There, a USAID refugee relief program under Edgar ("Pop")
Buell functioned symblotically with the CIA's resistance program.
Later a substantial Air Force activity also came to be based in Long
Tieng. However, the critical fit has been berween the CIA and AID
groupé, both working directly with General Veng Pao and his principal ~
lieutenants and each separately responsible to its headquarters in
Vientiane.

{U) 1In essential matters, the Americans of different agencies
assigned to the tribal resistance program worked smoothly together,
with only occaalonal exceptions stemming from personal differences.
This was partly due to the dedication of the personnel. But more
important was the fact that the officers asssigned sav each other
(regardless of agency affiliaticn) as belonging to one group, sharing
common problems and values and hardahips, and separated by their
unique situations from the ocutside world, which included the Embassy
and the country team in Vientlane. Sometimes, officers from differ-
ent agencies would find themselves in situations where their lives
depended on each cther. Such experiences tended to bind them together.
To a degree, similar actitudes prevailed in octher outposts, but
nowvhere was there quite the sense of common lnvolvement in the same
program that existed in the tribal resistance activity.

(U} Not surprieingly, many regulations and restrictions govern—
ing personnel and operations were simply impractical or inconvenient
in the field and were not rigidly enforced. Most important among them
were those governing personnel axposure to hostile action, which, 1f
followed literally, would have required advizers to lsave the scene
as soon as che enemy approached, thus limiting thelr ability to influ-
ence the tribesmen. The matter ofcan had to be left tao the judpment
of the individuval, and in most cases this judgment proved soumd. AL
any tate, ths {ssue wvas handled quietly within the Hiagion.

(U) Resolution of problems of this nature vas important for the
paraonnel directly concerned, who tecok assurance from the knowledge
that for the most part their seniors were not inclined to be overly
legalistic. As shifts of personnel brought changes to the roater of

senior officera, this assurance was vaskaned or strengthened, dspending
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-n the attirudea of the newcomers. The polnt remalns, however, that
-t buffer betwaen field personnel and the home organization 1is needed
If the former are to have freedom to innovate, and that a single
nanager of high rank provides the most effective buffer. Under such
protection, a burden of bureaucratic coaformity and of irrelevant
routine is lifted from the operators, who are encouraged to use their
imagination and to deal pragmarically with their unique real-world
problems. Creacivity flourishes (inevitably accompanied by scme

2ccentricity), to the benefit of the policy objective.

POLICY FORUMS

(C) 1In 1964, a new forum for regional policy discusalons was
2stablished. Called SEACOORD (Scutheast Asia Coordinating Committee),
Lt consisted of the Chiefs of Mission and the senior ¥.5. milicary
:oumanders in Thailand, Laos, and Vietnam, together with either CINCPAC
iimsalf or a sanior representative. Selected staff officers Erom each
‘Insion alao attendad. SEACOORD met on an ad hoc basis, but no more
han twice a year. It had no permanent staff.

{5) SEACOORD was a reflection of the intengsification of the war
in Vietnam and the increasing importance of Laog and Thailand in the
‘yes of U.S. commandera. It was one of several forums where agreement
‘subject to Washington concurrence) was negotiated on departures from
‘xiating policies. Another was a series of limited meetings bhetween
fentiane and Saigon Mission representatives. At such sessions the
olicy of supporting the neutrality of Laos was intensively reviewed,
ad certain modifications were elsborated and agreed upon. Many of
e meeringe witnessad concerted efforts by mliitary apockeamen, most
[ten by COMUSHACV, to achieve an easing of vrestrictions on the bomb-
ng of the Ho Chi Minh Trail, on penetration of U.5. Special Forces
camns into the game area, on location of navigation aids in Northeast
108, and the like. It often fell to the U.S, Ambassador in Laos to

tka a firmly negative position that placed him in direct opposition,
2 milicary matters, to senlor military officers. After such mestings
- wvas his practice to monitor tha adherence of the military commands

» any such decisions and any agresments that had been worked out and
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to Inslat upon detalled compllance. This practice -- n necessity as
he saw it — made tha U.5. Ambassador to Laos a controversfal figure

in senior milicary circles. However, the policy of supporting the
neutral government ol Laocs would have quickly eroded under the pres-
sure of military urgencles, had not the Ambassador maintained such an
aggressive defense.

(5) Some concessions to milltary demands were fnevicable in
view of rthe military importance of the corrider, and a clearly de-
marcated portion of Laos (the Steel Tiger area) came to be treated
in significant ways 2s part of the Vietnam war theater. However,
activities rthere remained subject to scrutiny and veto by the U.5.
Ambassador to Laos, aad any projected departures from agreed practice

were generally submit:ed to Souvanna beforehand.

COORDINATION OF SERSITIVE OPERATIONS WITH THE RLG

{5) A separate category of policy issues arose in relation to
the escalating North “ietnamese threat in northern Laos. Plans [or
meeting that threat, usually in the form of increased bombing, and
specially of air suppoart for cffensive and defensive operations of
Vang Pao, were usually thrashed cut first among VYientiane, Washingron,
and the military commands, and the proposzals would then be submitted
to Souvanna Phouma. Among matters dealt with in this way was the
escalation of the boxbding in support of the resistance movement, par-
ticularly when {t involved targecs close ro important NLHS centers.
Other details concerning U.5. support to the resistance, however, were
not discussed ahead of time. Although at various times the Commander—
In-Chief of the FAK, Cenaral (uan, and his deputy, General Kouprasich,
asked to be informed on the subject, the Information given them was

*
offered after the fact and in a generalized form. Souvanna Phouma

*(U) CIA held strongly to the view that a major reasen for the
relative military effectiveness of the resisrance program was that
support to the tribal groups was not dalivered through the FAR. Bids
by Generals Ouan and Kouprasith to learn more about U.S. support wvere
viewed as a firest step by the general! staff in an effort to sstablish
contrel. In view of the corruption and inefflclency which grestly
reduced the effectivensss of FAR operations, the effort was resisted.
The following section discusses this dilamma.
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did not make such demands. His attitude toward the resistance opera-
tions was cool and noncommittal at first, for reasons already touched
on {see p. 11)}. Later, he came to view the Meo resistance with

respact and faver. In both periods, hovever, he apparently preferred

toe be kept in ignorance of details.

A CONSISTENT PATTERN

{U) In sum, the management of U.5. activity in Laos was charac-
terized by unified management, informal style, and simplified, flexible
procedures. It remained sc in the face of some unprecedented tasks.
The orientation was toward the extremiries of the system, the Americans
and Lao attempting to survive "in the bush.” Their perceptions of
the needs of the program were accorded weight, and bureaucratic norms
+ere more often than not pushed aside to permit rapid and flexible
response to the field's requirements.

{U) This outline of the style and procedures of the Laos Mission
1as referred most often to experience under Ambassador Sullivan, who
ieaded 1t for four-and-a—half out of the nine years since 1962. How-
-ver, there has in fact been a substantial consistency: from Ambassa-
‘or Unger, through Ambassador Sullivan, to the incumbent, Ambassador
!, McMurtrie Godley. This is true in part because all three men were

elected for their ability to manage complex operations. Additionally,
hey were confronted with identical urgencies, which shaped their

sproaches in a aimilar pattern.
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VITI. THE RLG ROLE AND ORCANIZATION

(U} A brief ward Is needed here about how the Royal Laotian
Covernment was organized to carry Lts share of the wartime burden,
because its capabllities -- or rather lack of them -- did much to
dicrate the nature of the U.S. supporting role. The first ching co
he snid Is that the RLC cannot. unaided, perform even the minimum
rasks essentlial For survival against Lta enemles. Lt stlll Lacks
the qualicies and skills necessary to even minimally competent
administrative performance: trained cadres, reliable communications,
adequate equipment and funds, and a tradition of service to a national
purpose. Throughout its modern history., 1t has been dependent on
forelgn asslatance and guidance to be able to perform administrative
tagsks at any level. Indeed, ethnic Chinese, Vietnamese, and Thail
still handle most of the skilled and semiskilled trades and commerce

of Laoa.

THE LAC ELITE STRUCTURE

{U} Lao society comprises both a peasant and an elite class.
The elite 1s grouped in [amilies and clans with a regional basis,
and these groups constitute the primary loyalty system of the indi-
vidual. The Lao elite controla the RLGC military and civilian ser-
vices and uses its positions in the manner traditional to countries
where anclent family and clan loyalties are strong and concepts of
nationalism, professionalism, and institutional loyalty are weak.
They engage in wholesale corruption, nepotism, and favoritism, ex-
plolting their status to advance personal and family welfare.
Adding further cbstacles to effective government is the ethnic and
geographic diversity of the cpuntry, and {ts separation into three
scparate kingdoms within recent enough history to have left Lts mark
on contemporary attitudes.

(U) The result im a central government whose abillity to affect
events cutside the capital depends on the concurrence of the chief-
tains of local power centers. At the center, pover is carefully

balanced among represeniatives of the various local groupings. It ls
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virtually impossible for the central government to enforce its writ
in a region against the will of the local chiefrain, since behind a
thin fagade of centralization the government is but a loose associa-
tion of regional clans.

{U) 1In each region, a commanding general acts as the represenca-
tive of both the RLG and the local clique or family. Such generals
frequently have ties by blood or marriage which legitimize their au-
thority vis~i~vis the local elites and populace with greater sffect
than doea their status in the national army. Thus, General Phasouk
in MR IV im married to a niece of Prince Boun Oum Champassak, Viceroy
of Socuth Laos and head of the Champassak clan. General Kouprasith
Abhay, Commander of MR V (Vientiane), is married to the daughter of
Ngon Sananikone, a leader of the large Sananikone clan which dominates
the politics of Vientiane Province and cicy.

{) Among the consequences of this situation 1s a graatr re-
luctance to transfer troops from one region of Laos to another. The
local commander looks upon his troops as permanent local asgets, not
as components of a naticnal army. Although occasionally a groupe
mobile (a unit approximating a lighrly armed regiment, the largest
tactical unit in the FAR), or even two, may be temporarily moved to
reinforce a2 specific aoperatfon —— this 15 done only as a result of

U.5. pressure.

CENTRAL VS. LOCAL INITIATIVE

{U) The FAR General Staff is the indigenous organization with
which military operations are formally discussed and through which
agrasmant is rsached on MAP, on training matters, on operations,
and the like. It is conventional in conception as well as organiza-
tion, although naturally quite small. The Royal Lao Alr Forcae ia
part of FAR and under the General Staff. The General Staff or key
manbars of it are in dally (vhere necassary, hourly} touch with the
U.S. attachfs. Howaver, no speclal organizational arrangemants for
liaison have developed from this ragular contact. It 18 all quite
informal. No Lac civilians ars involved othexr than the Prime Miniater
and u faw parsonal aldea. The RLG csbinet has no aignificant role in

ollicary atfairs.
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(C} The energizing factor within the Lac system is neither the
General Staff nor any other element in Vientiane, but 1s provided,
in several areas, by local leaders who (for reasons having less to
do with national than with local purpasesa} are inclined to resist
LPLA/NVA {ncursions. It is through such leadare that the United
States has had to develop plans for program activicty or milicary
operations. HNormally, plans are Initlated in response to 1néereat
already expressed in Vientiane or to known policy objectives. The
next atep is to submit a tentative proposal through U.5. channels
to Vientiane, after which several procedures (moving upward through
the Lac hierarchy, direct referral from the Embasay, or both)} may be
followed to obtain approval from the General Staff and Prime Minister.

THE DE FACTO U.S. ROLE

(C} 1In effect, the United States in Laos provides the skeletal
structure which links the various Lac elements and, in the implemanta—
tion stage, monitors and guides the Lao performence. In most military
operations, U.S5. personnel stand at the elbow of their Lao counter-
parte, providing active operaticnal support, prodding commanders, and
oadviaing them on operational decisiona. The Americans themselves
attempt to remain in the background and to concentrate for the mosc
part on technical and support activiries, especially on supply move-
ment. They are not authorized to participate in combat or to command
local units. From time to time instances of such activity do occur,
but they result from accidents of wvar and the personalities of indi-
vidual advisers; they srs not conman;

{C} Over time, the United States aims through the MAP program
te bring the Lao to the point of sssuming full responsibility for
their own defense. But the Mission rescognizes that survival of a non-
Communiat RLG {s the necessary prior cbjective. Where it is possible
to do so without jeopardizing survival, initiative iz turned over to
the Lao, but Amaricans remain st their side. They will in =ll likeli-
hood hava to be there as long am the main threat is from North Vietnam.

If they vera not, Lso resistance would collapss.
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(C) There ls In fact o thlrd option: to increase substantially
the resources lnveated in training the Lao at all echelens, lncluding
U.5. advisers working side by silde with Lac in RLG uinistries.* The
purpose vould be rapidly to improve the Lao's capabilities for han-
dling their own affairs. However, the Mission view has been that the
doubtful benefits (doubtful in view of the Formidable obstacles to be
overcome in the Lao system) argue agalnst ocur assuming the political
costs (both in the United States and internationally) of greacly in-
creaafng the U.5. presence.

(5) Because of deficiencies in the Lao government and of the
animosities between tribal and Lao groups, the United States has not
permitted the RLG to asaume a direct role in the Meo and other tribal
resistance movements. In several instances, as already noted, the
General Staff attempted to inject itsalf into the arrangements whereby
the United States wasa funneling assistance to the Meo. But, except
for a few minor conceasions, this pressure wvas resisted in all matters
of subatance on the grounds that the General Staff was oot capable of
distributing such asslatance efither honestly or in a timely fashion.

(C) It is also quite clear that Mec morale would be sericusly
affected if the tribesmen were forced to give up their direct relation—
ship with the United States and revert to a status subordinate to the
Lao General Staff. Vang Pao and his associates would view such a step
as placing them ounce again at the mercy of an ancient enemy vhoge
objective vould be to control and expleit the Meo. Indeed, the Meo
probably look on their special relationship with the United States
as a guarantee that they will not be returned to the position of
inferioricy they endured for generacions.

(C) The deep ethnic hosrcility between Lao and Meo at one time
reached as high as the Prime Minister, who at firsc viewed the Meoc as
aggressive and untrustworthy savages. In part, this atticude scemmed
from Souvanna's experisnce as a young administrator involved In an
operation to supprese a Meo rebellion againat the French. Uhen ad-

vised of U.S. plans for the Meo in 1962, he indicated acceptance but

*(C} Thie was one of the recommendations of the Rand study team
that published RH-4743-AID/ISA (see above, p. 70, En.).
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no enthusiasm.  As tlme went on, however, the fighoing qualilcden of
the Meo agalnst the North Vietnamese impressed him favorably. He

also came to realize that the United Staces and Vang Pao were not
supporting a movement for Meoc independence. When it became clear that
the Meo were engaging the LPLA/NVA in the name of the RLCG, and that
the themes of loyalty te the King and of Lao national survival against
the Viernamese threat, rather than Meo independence, were beilng ad-
vanced to spur Meo resistance, the Prime Minister became a firm sup-
porte} of the Meo.

(5) This political approach, which had early been agreed upon
setueen CIA and Vang Pac, owed much to the latter's understanding of
the limitations that geography placed upon the Meo. Also, CIA had
made clear that it did not intend to sponsor a movement to divide and
wveaken Laos, and 1ts advisers urged Vang Pao to reject Meo autonomy
both symbolically and in his policies and programs. The language of
instruction in the elementary schools which sprang up under the pro-
tection of Vang Pan was Lan; the Lao flag flew at his {nsctallacions;
the King's and Souvanna's pictures were very much in evidence; his
radio called itself the Voice of the Union of Lao Races. All these
ware manifestations of U.5. policles to which Vang Pao agreed because
he saw their necessity.

{(5) On the other hand, Vang Pao thus far 18 not inclined to
accept Lao domination of the Meo people after the United States wvith-
drawa. What polirical form the future Meo/Lao relationship will rake
remains to be worked out. There is no doubt, however, that for the
Lac government to be without substantial influence over a program of
the scope of the resistance movement detracts from its authority in its
own territory and thus in g sense undermines the cbjectives of Lao
independance. This dilemma has not been resolved; the effort has been
to soften its edges and, by a policy of loyal gescure, of symbol, and
of cultural aesimilation, pave the way for an amicable resclution at
a later data. 1Tt is difficulr to discern any other approach that
would have worked as well in preserving both the resistance movement

and a semblance of Lao control over affairs in Laos.
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LAD INPUTS

() Lear it appear that most critical resistance loputs were of
I".5. origin, it should be emphasized that cercalin indispensable
contriburions could come only from the Lao. Among them were inltia-
tive and leadership. As already mentioned, however, these qualities
ware not much in evidence in the General S5taff in Vientiane; where
they did appear was in the regions. In Pakse, Savannakhet, and Long
Tieng one found not only initiactive but also the leadership necessary
to swing the "support of the local communicies, and the requisite
knowledge of the details of the scene on which to base an effective
Qlan.

(C) An inevitable resulr of these constraints on working with
the Lao was that some areas received a larger share of U.S. attention
and Lloteérest than othera. The favored areas were those which (1) werc
Judged to possegs energetic and relatively capable leaders; (2} were
important strategically:; and (3) had a sufficient number of qualified
and wvell-motivated officers and men to ensure some success in the pro-
posed enterprise. If a prospective operation or program was con-
sistent with U.5. objectives and promised both reasonable rewards and
a raasmonable chance of success, it vae likely to obrain U.S. supporr.
Preeminently, it was General Vang Pao and his irregulars who met these
criteria and consequently enjoyed a degree of support generally sur-
passing that granted other regional leaders.

(C) In the eariier years of the post—Geneva period, the flow of
support te the Meo was more than matched by the aasiatance channeled
to Kong Le and the-FAN, then under heavy pressure at the edge of the
PDJ. Ae time went on, howvever, Kong Le showed leas and less abilicy
to manage the wvarring factions and restleas officers of his forces,
while his demands became excespive., Finally, discouraged by his
failure, he gave up and lafr the country. The subsaquent flow of 1.5,
anslatance to the FAN has been at a8 lavel adequate to maintain the
limited existing capability., but no mors than that,

{C)} Others wvho received a large share of U.5. attention and
nsaistance includad MR IV commandar General Phasouk Somly, about wvhose

qualities of decisivenesa and leadership there ia conaiderable
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controversy. [espite these doubes, Phasouk has alwaya Impresszad his
U.S. advisers by his scrong desire to improve the security of :ile
area, and by his personal reliability in the disposicion of =cney and
resources, statements which cannot be made about most Lao regiamal

commanders.
-

{C) The Royal Lac Air Force 1s a somevhat special case :I a
regular Lao national organization which has been equally active in
all reglons, although this impartiality is in part the resul:z af V.5.
presaure. The former commander of the Lac Alr Force, the energetic
if erratic CGeneral Thac Ma, impressed the Mission with his &laa as a
pilot and a leader, and he was encouraged to carry out the first air
actacks against the Ho Chi Minh Trail. However, General Ma ¥zs also
an emotional partisan in wmilicary politics, whose political ;assiona
affected his Judgment. 1In 1966, he staged a rvather irraclonal air
attack on the headquarters of Ceneral Kouprasith outside Vier:tiane,
and he {s nov in exile in Thailand. His replacement, General Souritdon
Sasorith, has proved adequate —~ although far from ocutstandizi -- and
support has continued.

(C) whether because of General Ma's influence or for scza other
reagon, the Royal Lao Alr Force has daveloped a combat record <hich is
outacanding according to USAF analysta. The RLAF has one of :ie high-
est known sortle rates, and some Lao pilots have flown the uszrecedented
total of one thousand missious.* Performance of this quality has
contributed to the high level of U.S5. supporrt.

(C} On occaslon, supporr for specific cperations has also been
provided to MR III In Savannakhet, to MR I at Luang Prabang, and to
a minor degree to MR V at Vientiane. Because of the strategy of
strictly limited objectives, however, these areas received less
attention than the other Military Reglons.

(U) The RLE clivilian wminlacries and clvil service have zad only
a ylight impact on the unconveatlonal war. The Minletry ol Ssctal

Ti -

Walfare under rightist Miniater Keo Viphakone had responsiblliizy for

*
(V) See The Journgl of Military Aesimtanca (U), No. 1.,
p- 125, Confidential.
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refugees. Minister Keo also was one of the few senior Lao with man-
agerial calenr and encrgy. His service, like all the athers, was
woefully short of qualified persommel and other rescurces, but 1t
usunlly could be counted upon to make 3 respectable effort. The few
other able ministers were not involved directly in war-related sctivi-
ties and so had litcle impact on the programs we have described. By
and large, the unconventional war proceeded in areas out of the reach
of RLG agencies, whose few strengtha and nmany deficiencies thus had
iitrle bearing on events.
(C) In sum, except for the air force, Lao institutions werse

rotably ineffective on the national level, even if the gsystem did
“unceion with conajderable &lan and sense of purpose in a few key
cegions. Though U.S. involvement was thus essential to the govern-
ent's survival, the Uniced States has never satisfactorily resolved
he dillemma posed by the contradictory ueeds for {ts Intervention

mnd L6 encouragement of self-rellance in the Lao that will enable
hem eventually to cope with their probleas on their owm. As long

5 North Vietnam threatens Laos, the challenge will doubtless remain

eyond the capability of Lao institutions to handle unaided.
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C IX. THE BALANCE SHEET

(i) It may be premature to essay more than a tentative assess-
ment of the current phase of U.S. involvement in Laos. Indeed, as
this 1s being written, a new act is unfolding. However, neither the
framework of the U.5. holding action in Laos nor the 1.5. role in 1t
are likely soon to change significantly, permitting at least an
interim evaluation of its organizational and managerial aspects.

-{U) Any such evaluation must be framed in the context of the
constraints imposed by U.S. policy and by the unique nature of Laos
itself. In broad terms, the 0.5. aim was to help uphold Souvanna
Phouma's government against an essentially North Vietnamese attempt
to undermine it. Buct cthis effort had to be carried ocut in ways as
consistent as possible with the Geneva Accords, which after all wvere
designed to serve the same purpose, The United Staces and the RLG
vere alao sharply constrained by the shear difficulty of mounting any
sustained defense campaign in a country notably lacking in both
national cohesion and even marginally effective administration. Thus
the challenge was to identify what few assets were available and to
mebllize an anti-North Vietnamese resistance effort in the manner
least damaging to che fabric of the Geneva Accords and under highly

adverse environmental circumstances.

A_TENTATIVE VERDTCT

(0) Given these difficulties, the UI.5.-~backed reaistance effort
from 1962-1970 seems to have been atr least a qualified succesa. As
of end-1970, it had achieved 1ts cverriding aim of preserving the RLG,
and laaving the government in control of most of the populated Mekong
lowlands. Of course. this vas partly due to Hanoil's apparent dis-
inclinatton -- For varipus reamona (sea p. 30) -- to mount an all-out
takeovar effort. But the U.5. involvement did ralae North Vietnam'a
costs to a significant degree. This has been aptly described by
Anbaasador Sullivan: "I cthink the limitacions on ultimate North
Vietnameae success ia tesking over Laos . . . came [ar more from con-

grraints that operated on Hanol external to the immediate Lac
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siruation than from our counterinsurgency efforts. I think our eaf-
forcs made it infinitely more difficult for them and much more costly,
and therefore brought them up against constraints perhaps at a lower
threshold than they would have otherwise."

(V) Looking at Indechina as a whole, which is even more impor-
tant today than in the past, this is saying rather more than ig at
first apparent. It implies that the North Vietnamese have been forced
to settle for a good deal less in Laos than they would have obtained
vithout the U.S. involvement there, and have pald a considerable price
for rather little in cthe way of progress toward their ulcimate

objeccive.
(U) A second schicvement is that, wich many compromises and at

considerable cost, the [abric of the GCeneva Accords has been precari-
ously preservad. A neutral Laos continues to be the avowed objective

of the Gemeva powers, and they have tacitly agreed not to ronsider cthe
deviations that have taken place sufficient cause to abrogate the agree-
=ent and cast aside 1its remaining elements. The RLG has retained the
recognition of the principal powers {China and North Vietnam excepted)
as the govermment of Laoe.

(U) There have been other payoffs, beyond mere survival, which
nave gerved the over-all U.5. objective in Vietnam and in Southeast
Asis. The toll of North Vietnamese men and resources, taken both in
the corridor area and i{n the fighring in the North, has been a drain
m the enemy. We can conclude from the pattern of Norch Vietnameae
rehavior, their return year after year with fresh forces to retake the
iame n1lls they had taken and then lost ac often befure, that they

ave suffarad from constraints on their resources which lmposed a
;eiling on their pntential and which prubably make 1t a painful obliga-
lon to try to fill the gaps In their rﬁnks coaused by the Laoc resistance.

{C) The effort In Laos has also becn a matter of high i{mporcance

o Thalland, one of wvhose parennial objectlives has been to maintain
' cushion of territory between itself and a powerful hostile force.
he jresent government holds to this purpose, to judge not only from
td public stance hut Erom its willingness quletly to concribuce Thai

Llitary ramgurces te the dafanse of Laos. The prortective cughion of
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territory on Thailand's northern and eastarn borders, although wearing
thin in some areas, 1s stilll considered by the Thal to be of value.
Ita continued exiatence 1s a result of the unconventional war in Laos.

{U) These achievements have been a near thing. On several occa-
sions, the Geneva—created RLG seemed on the polnt of collapse. More-
over, &t the end of 1970 it controlled less territory than at any time
since 1962, with cthe 1971 dry season at hand and no certainty that cthe
United Scates and the RLG could hold against the next, expected
LPLA/NVA attack. The future viability of the non-Communist policical
groupings of Laos will depend largely upon the ability of Souvanna
Phouma and his supparters to continue to vithstand such military
pressures. Unleas there is a sectlement iavolving partiction of the
country or a restored coalition government or a combination of these,
the chances of survival of the non-Communist forces, and for evolucion
toward strengthened independence and neutrality, depend upon effectrive
resistance. Whether this can be maintained indefinitely i1z far from
certain; however, 1t has been achieved up to now under conditiona of
great stress and uncertainty. This suggests that the future is not
foreclosed for the non—Comuunist elemants in Laos.

{C)} Ambassador Sullivan has summed up the gains as follows:

Now, what did wve sccomplish? Well, I chink we

bought a considerable degree of space during most of

the time we ware there. The Meo area was at least as

large and in many ways larger than it had been in

1962. I rhink we bought a considerable amount of

time, permitting the lowland Lao structure to aurvive

until rhe rest of the situation in Indochina developed

to a point wheré, as I hope it 1is currently reaching,

this whole war may be settled in one composite

effore. . . .

In view of the other bencfits accruing from the Lac efforc, Sullivan's

comment is perhnpe overly restrained.

THE COSTS INVOLVED

(C) Also notable from the U.S. viewpoint is that, howvever
limited and transitory these accomplishmenta, they havas bean achieved

at comparatively modest cost. To date, the United States has mur ita
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minimum goals with resource inputs that make the 1962-1970 unconven-
tional war in Laos perhaps the most cost—effective of all such U.5.
ventures 1n Southeost Asla. Comparison with the Vietnam conflict 1s
particularly striking. The number of U.S. advisory peraonnel has heen
quite small at all times, the only U.S. combat Eorces committed being
those involved in an alr support effort from bases outside Laos.
Alrhough it is difficulc to estimace dollar costs, and particularly
the coat of bombing, the non-USAF costs in the period 1962-1970 were
certainly never more than 5260 million a year and usually less. In
terms of coat effectiveness, the casualties and other losses inflicted
upon the North Vietnamese would show a favorable balance for the U.S.
effort in Laos as compared with Vietnam.

{U) But the costsx to the Lao have been far greater, both in
human suffering and in the destruction of towns and villages caused
by bombing. The lattexr Is limited almost entirely ro the area occu—
pled by the NILHS {the exceptions being the result of pilot error).

But the tribal war against the LPLA/NVA has been brought home to the
tribal populaticne with harsh impact. Estimares place the refugee
population as of April 1970 at 246,000. But over the years many more
—~= possibly ae many as 700,000 people out of the roughly 1,900,000
under RLG control —— have left their homes to resettle permanently or
tempoerarily in safer areas. Many have been forced out of their homes
two, three, or even more times. Finally, the casualty toll of fight-
iog men and civilians has been high for a small nation. For the Meo,
it has been particularly painful; various escimates place it somevhere
between 40,000 and 100,000 (or from 9 to 22 percent of the approxi-
mately 450,000 Meoe in the country).* These grim statistics raise
the question of whether the tribesmen would have chosen the same
courae had they foreseen the consequences to themselves and their
communlt{es. But the final balance cannot be struck while the con-

flict scill goes on, the outcome as uncertaln as ever.

*(U) These figures sxe taken from the testimony submitted by
various government and nongovernment witnesses before the Senate Sub-
committee on Refugeem and Escapees, chaired by Senator Edward Kennedy,
on May 7, 1970. See SJC Hearing, pp. 42 and 63.
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KECESSITY AS THE MOTHER OF INVENTION

(C) low was all this accompliished? What vere the key determi-
nants of such success as was achieved? Among them were: that Laos
in 1962-1970 was conceived of as a limited objective operation from
the outaet; that the Geneva Accords sharply constrained what could
be done, particularly in overtly milicary terms; and that the over-
riding priority of Vietnam relegated Laos to a minimum—-investment
"aideshow.” Perhaps paradoxically, the constraints imposed by these
factors made for flexibility and innovativeness in the U.S5. effort
in Laos. MHoreover, those that derived from the unique nature of the
Laca situation tended to offset the kinds of institurional constraints
that have often imposed rigid pre—formed pattérns on U.S5. responscas
in other remote-area conflicts, such as in Vietnam.

{U) The wveakneas of the Lao govermment and the often total ab-
sence of its presence had the positive effect of eliminating an inter-
vening layer of bureaucracy. Little was loat and something was gained.
The RLG was not capable of making a poattive contribution, but it was
prone to corruption and inefficiencies that would have taken their
toll (as they did in other preograms) had the opportunity offered. At
the aame time, the simple standards and roving way of life of the
tribes -- people not encumbered with posgsessions nor used to sclidly
constructed habitations -—- reduced the requirements and expectations
of the tribal refugees to a repgular supply of rice and a fev other
essentials. Again, the absence of roads forced the United States to
resort ta aircraft for the movement of goods and people, and airlift
was costly. But it increased the flexibiliry of the program by
ahortening lead-time batween request and response, especially in
perioda of crisie. Finally, the sutcnomous character of the resiatance
movement strengthened the appeal of the movement to the tribeapeople;
it wvas clearly their own wovement, with but & limited Lao presence.

{C) The principal political constraint was, of couree, the
nacesaity of respecting the Accorda. Whers deviation from tham was
deened sssential, this policy imposed a need for conatant monitoring
to snsure compliance with the groind rules. This, ameng ether things,

led to cont!nued control over a large-scale paramilitary program by a

CONFIDENTIAL



CONFIDENTIAL

88

civilian covert agency, despite the firm policy of the White House
{stemming from the Bay of Pigs failure} to place such programs under
military control. Such coastrajints produced occasional embarrass-—
ments, ae, for example, when the United States was forced by lts own
policies to remain silent about USAF bombing In Laos long after this
fact became widely known. On the other hand, a positive result was
freedom from many other, largely iascitutional conatraints, which
nor;ally follov upon large-scale U.5. mil!tary deployments overseas.
The American commitment to the GCeneva Accords, and support for the
policy at high levels, enabled the Ambassador in Vientiane to oblige
the !.5. milicary to follow the ground rules that thia policy de-
mauclcd. The military tendency to build large staffs was suppressed,
and the milicary presence was kept small, thus obviating most of the
distorting impact that a large American presence might have had on
the Lao community or economy. The small size of the military con-
tingente made for greater efficiency, reducing the time lost in
coordinating —— & comwon falling of large headquarters.

(C) Most Important, military decisions wete subject to review
by civilian management. Political control thwarted the institutional
Inertia which leads the U.S. military to regularize the irregulsar and
conventionalize the unconvencicnal. A factor of critical importance
w23 the prohibition of U.§. ground-force involvement. There was thus
no basis for tha military leadership to allege that civilian inter-
ference jeopardized the lives of American soldiers, an argument which
alsawhere has been used to justify maximization of firepower at the
rxpense of octher conalderations. Cilvilian bureaucratic constrainta
<ere similarly deflected and turned lnto screngths. The fixed ob-
lective of keeping the size of the U.5. Misslon as small a3 posaible
‘orced the civilian agencies, too, to forgo many support and scaff
“unctions.

{U) One of the results of having tec operate in this mannar was
:he pattern of delegating responsibilicy zo the field. Another was

o reduce reporting requiramencs at every level. Planning was
.1ighted, but snough flexibility existed doth in Vietnam and in

‘ashington to deal uwith cthe unexpacted. There is no doubt, however,
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that certain sacriffces had to be made. After nine years of operation
under crisis conditicng, with minimal staff and papervork, USAID/Laos
began to be criticized in some quarters in Washington for deficiencles
in reporting and its refusal to increase its staff to meet requiremsntca
for budgecing, programming, and planning.

(U} One such criticism was voliced by Senator Edward Kennedy on
February 6, 1971, after the General Accounting Office (GAQ) reporced
the results of a study of USAID/Laos conducted at Senator Kennedy's
request. The report focused on the improvised nature of the effort,
the shortage of U.S. personnel, and the inadequacy of ataristics and
of reporting. Since wve do not have the full text, we cannot Aay vherther
it made any effort to balance these criticisms with references te che
reasons for some of the deficiencies, not to mention the considerable
accomplishments of the program.

(U} Yet the abhove deficliencies seem moderate, even trival, com—
pared with the flexibiliry and efficiency of a program carried on by
a small, well-knit, knowledgeable group of men who dealt with one
another and with the local leadership face-to-face, rather than in the
conventional pattern of management by staffs which deal with realicy
at a distance. USAID/Laos was not unique in its methods, but the GAOD
report 1s a reminder of the extent to which this pattern deviated froz
management norms. The deviations stemmed from political constraints,
and it is to be hoped that the criticism directed at them does not
obacure the beneficial lessons to be drawn from the experience.

(U) But the numerous constraints within which the United Staces
was forced to operate in Laos from 1962 to 1970 do not by themselves
create, though they d1d facilitare, the unusually flexible and adaptive
nature of the U.5. response. One added factor was the pragmatic way
in which U.S. conflict managers took into account all the realities
of the environment and of local resources, which sharply limited what
could and could not be accomplished in such a primitive locale. In
this respect, they greatly benefited from the hard lessons learned in
the abertive iJ.5. effort in Laos during 1955-1%62.

{U) But still more than this wag Ilnvolved. To exploit the avall-

able assets vith such comparative success required positive ateps.
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Hence there had to be, in addition, a series of managerial and organi-
aational factors: wunified conflict management, flexible and Llonovative
program concept and execution, good leadership, and the like. These

important features are summarized below.

UNTIFIED FIELD MANACEMENT

{U) However mme approaches the organization of the uncouveational
war in Lacs, cne comes back to the importance of unified field wanage-
ment as the key to the matter. We noted briefly in Section I the nega-
tive effecta of disunfity within the U.S5., Miasion in earlier yeara.
Againat this background, U.$5. ambassadors in the years 1%62-1%70 ——
supported by the State Department and the White House —- took steps to
enwure unity. They did this by precept and practice. Personnel were
catefully brifefed on the importance of a team approach, and those who
did not comply were transferred out of Laos. At the daily meeting all
concerned sections of the Misasion were advised of important plana and
kept up to date on events affecting them.

{C) This appreach not only avoided the negative costs of disunity
and assured coordinated operations, but alac provided a buffer and a
shield behind which field operators could deal with the peculiarities
of their situation. In an institutlonal enviromment governad by rou-
tine norma, the qualities of flexibility and innovativenesa, vhich
make for adaptiva responses, cannot flouriah unleas protected by higher
authority. Without such protection, the peculiar needs of the fileld's
real world will be brushad aside. (The same is true of the need for
closa cooperation within a2 multifaceted program.) There must be recog-~
nition of these qualities at a level which can offer protection for
the innovators. In Lacs, each sgancy's senior crepresentative could
provide aome protection, but the Ambassador's authority often was crici-
cal in swinging the balance. An example of thia role was the protectiom
afforded the army and airxr attachfs when their procedures snd activities
violated military norms, as they oftan did. Thase officers ware sble
to wvithstand prassures from higher military levels only because the
Chief of Mission took upon himaself the brunt of inaisting on the primacy

of political considerations. In doing so, he acquired a certain
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notoriety in officers’' messes throughout Southeast Asia and the
Pagific as a civilian who fancied himself a military strategist and
meddled In milirary affairs. Nevertheless, he could not be ignored.
{(C) Similarly, high-level protection made 1t posaible for the
Eield representatives of different agencies to merge their resources,
and then draw from the common store as required, wvithout a detailed
accounting. Civilian alrlife, communicativns, bags of rice, and
tenting ~- and many more items —- were shared as needed in the up-
country bases. Most of this sharing never showed up on the record,

but Vientiane was aware of it and defended it when bureaucratic

challenges were ralsed.

KEY TO ADAPTIVE RESPONSE -— GENERATING A TRIBAL RESISTANCE MOVEMENY

(C) The key element in the adaptive U.5. program in Laocs was
the generation of effective resistance co the threat posed by the
North Vietnamese and their NLHS clients -- the threat of a camouflag-
invagion which sxploitad the superior milirary skills and resources
of the Communist side to expand the area controlled by their politic
organizationa. Earlier experience taught that this threat could
hardly be countered by the RLG conventicnal forces, given thelr ex-
tremely limited military skills and their rradicional fear and sense
of inferiority in the face of the North Vietnamese. Moreover, the
RLG side had only nominal control ever the minority populations livl
in and arcund the contested zones, especlally away from the few town
and roads. If no other resources could be found, !t looked at firms)
like an unequal contest indeed. )

{C) In search for additional forces, efforts were made to bul
up lowland Lao groups and leaders, using the name and presence of
Kong Le and the dynamic (for Laos) form of neutralism he espoused.
Howaver, not only did hi{s leadership prove lneffectual, but the eff
as guch wvas ethnically unappealing to the tribal populationa. Far
more promiaing was the existing Meo nucleus under the then Colonel
Vang Pao, who felt thar the large Meo communities in the upland val
throughout the contested areas could be orzanized intc a popular

resistance movemént. The raquirements, well understood by parts of
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the Migslon from earlier experience, might have been summed up as

follown:

1.

An appeal to resistance could only succeed 1f it re-
sponded to the strong ethnic f{dentity of the tribes-
men and issued from leaders who came from among them.
It had to hold out the promise of a future improve-
ment in status and living standarde. On the other
hand, it need not be gnti-Lac; 1c only had to be
opposed to a tribal scatus of inferfority. Hostility
feelings could be focused on the NLHS, whose ex-
actlions were already resented, and on the Vietnanmese,
the traditional snemy of the northemrn tribes.

To counter village caution and skepticism, the tribal
leaders needed to be able to claiwm powerful foreign
support and to demomstrate that it responded to
tribal needs. Such support was required both to pro-
vide the necesaary weapons and logistic back-up and
to damongtrace the reality behind the promise of a
better life. Supporc was particularly necessary to
provide food in villages where rthe working popula-—
tion had left home to fight, and to care for refugees
forced out of thelr homes by the tides of war.

An adaquate means of cransport to provide such sup-
port was csaentlal. In a roadless land it could only
be provided by aircraft. WNor were conventional alr-
craft adequace. Helicopters and STOL afrcraft and
the large, slowv tranaperts of World War II vintage
ware to be preferred. Along with the aircraft had
to come an entire support and delivery system, com-
prising (a) a network of alrstrips; (b) parachute
riggers and cargo handlers; (c) a system for mark-
ing drop zomes; {d) base services, including
maintenance, repairs, fuel storage, flight communi-
caciona; (e} a system for certifying chansing vil-
lage requirements; and (f) crews familiar with
bush-flying and with the unique terrsin and flying
conditions of the area.

A network of advisory and of technical personnel
was needed to crain the tribal forces: to advise
them on plans and operarions, to Interpret and
tranelate, to maintain and operate radio communi-
cations, and to report enemy and friendly disposi-
tions and developmants to higher authority.

Finally, the nature of the activity and of U.5.
policy vis—-a-vis the RLG required at least tacic
concurrence, if not etrong endorsement, by the
policy level of the RLC.
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(C) These requirements were successfully met by the programs
and organlzatlonnl ncrangements carried aut fn part by ClA {auslated
by Thai army and police specialists) and in part by AID. As a resulr,
a large proportion of che ctribal population of North Lacs rallied to
the standard of Vang Pao and other leaders. This was done with great
rapidity, the largest expansion taking place between mid-1%64 and
mid-1966. Since then, the effort has focused on improving the qualiry
of the tribal forces (many of whom at the beginning were merely local
part—time milicia) and on finding and training replacements.

(€} While these tribal irregulars have had many vicissitudes
and suffered severe losses, the force has retalned ita structure and
integrity, despite desertions by some groups which found the cost of
resistance too high and slipped back to their former homes to make
their accommcdations with the NLHS. Today. the military importance
of the tribal irregulars is as great as ever, if not greater. With
this force lying across their access to the Vientiane plain, the
LPLA/NVA have been unable either to reclaim their former vantage point
Jusat above Vienciane or o reduce the Neutraliar forces uhich accupy

that area.

THE ELEMENTS OF ADAPTIVE RESPONSE

{C) Probing further into the reasons for the speed with which
the resistance was expanded and the durability of the tribal commit—
ment, we must grsnt first place to General Vang Pao's grasp of tribal
aspirationsg, to his imaginacive leadership, and tec his indefatigability
Thase essential qualities could not be supplied by outsiders. But
also esgencial were certain qualities of style and approach common to
the AID and CIA officers involved in the project. Thair focus, of
necessity, was on adaptive response to the needs of the tribals as
the latter sow them, with minimal interference with tribal customs —-
including some that to the Western wind can only appear as the grossest
superstition. The aim was to encourage the tribal clients to think of
the effort as thelr own cause, asmsisted but not controlled by a power-

ful foreign ally.
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(C) Innumerable incidents and examples could be cited, from
selecting rthe right kind of rice (it was available only in Thailand)
to allowing leave for ceremonies to propltiate the spirits before
launching a campaign. There were alaso examples of mistakes and Fail-
ures vhich resulted from lack of understandling of tribal bellefs,
particularly of the importance of the spirit world. A classic case
ofren- cited in the indoctrination of new personnel was the fate of
tha hospital builec by U.S. Special Forces at Sam Thong before the
Geneva Accords (the Special Forces having shared responsibility for
the early buildup of the Meo resistance movement Iin 1961 and early
1962). The hoapital site had been selected for technical reasons
having to do with water supply. But the village elders objected,
explaining that the spot was the haunt of powerful apirits who would
be offended if disturbed. MNevertheless, the hospital was built on
the disputed site. Soon afrerward che Speclal Forces withdrew in
response to the Geneva Accorda. The villagers lost nc time in wiping
out the affront to the spirits. They burned the hospltal down.

(C) Such episodes euggest more than the lmportance of respect
for the picturesaque oddities of the tribesmen. The real world of
the {rregulars was unimaginably different from, and act many levels in
conflict wvith, that of the organization helping them, but the two had
to be effectively reconciled. That was the responaibility of the
U.S. advisers. Even at the Vientiane level, the U.S5. advisory organi-
zation was cbliged to place at the top of its values that of serving
the real world of the field.

(S) For many reamsons, the gperating arm of CIA has developed
under the necessity to accord priority to that principle. To explore
the reasons why would take us far beyond the scope of this study. But
results achieved in sensitive fleld operations quickly evaporate if
demands generated in the real world of the field are forced to yleld
to the standard bureaucratic procedures and organizarional conven-—
tions cthat conatituta much of the real world of the rest of the
organization.

(S) CIA also benefited in Laos from the high value that the
organization attachad to flexibility in meeting and dealing with
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unexpected eventa, to reacting effectively to crisis demands. 1In
parc, it plamned for the unexpected by allowlng generous resource
margins; inm part, it dealt with it by quickly discarding notmal pro-
cedures when the fleld situation required. In rhe field, AID repre-
sentatives working with the tribesmen were able to draw on thls capa-
bilicty by informal agreement. They borrowed equipment, were advanced
supplies "on loan," and the like on an informal basis.

{C) AID as an organization tends to be far more subject than
CIA to internal bureaucractic and procedural constraints, which are
hefghtened by preasures stemming from outside forces, such as che
Congress and the press. The unusual responsiveness and flexibility
nevertheless shown by the AID organizacion in Laos were due to the
exceptional quality of the personnel in the field and to the support
they received from their director and from the Chief of Mission.

{C} As the unconventional war intensifled, it made similar
demands on the U.5. military for adaprive response and flexible pro-
cedure. These qualities became of signal importance as the NVA
escalated its involvement and the need for additional military support
became spparent. Several organizational departures from the norm
were undertaken to sustain the regular military activity of the FAR
and the FAN., The regular forces played a secondary role in the war
in the North, hovaver, until the Rayal Lac Air Force, employing the
highly serviceable T-28, became involved. At that juncture, assistant
alx attachés were deployed at key points, end U.S. ground crews were
brought in from Thalland as required to keep the T-28s in operation.
Latar, USAF target{ng personnel vere assigned to Vientlane and for-
ward bases as well, whera they were obliged to adapt themselves to
the unususal living condicions and psculiarities of the tribal communi-
ties. The difficulties were softened by the fact that thelrs was
easentially a technicel taak that involved only their carrying out

tha wpecialist dutien for which they were trained.

THE ROLE OF INNOVATION

{C) In = real sense, the entire U.S5. involvament in the war in

Lacs was sn innovative enterprise. Ite centarplece, the tribal
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reaistance movement, was a hlghly unconvencional program flexlbly
handled. Indeed, few U.S.-supported programs in Laos could be called
conventional. Even the MAP was less guilty in Lacs than it has been
elsewhera of the fzlling which Colonel Amos A. Jordan, Jr. and other
commentators have called Wuirror—imaging."*

(C) The most lnnovative aspect of the program was the over-all
concept of an unconventional military campaign based on primitive
tribal groups, supported by a variety of U.S. agencies, and managed
to a large degree by civilians in a eivilian chain of command. This
vas not only withour precedent; 1t was largely unplanned, having
developed out of che situation and from the available means as an
adaptive regponse to a highly atypical combination of circumstances.
ilte clearly, so flexible yer complex n form of ccoperatlon and
harmonization of the very different organizations involved could not
have takan place without unified direction at the top.

(S) The development of the tribal forces into an effeccive fight-
ing unit was CIA's najor contribution. Nothing of the sort, depending
50 completely on airczraft for logistical support, had previously been
attemptad. CIA pioneered also in the employment of third-country
(Thailand) personnel to provide eritical skills and to keep the U.S,
presence to a minimua. Recognizing that the appeal of the movement
to the Meo depended in some part on the eventual realization of an
improved standard of life for the tribal viliages, it sypported a
variety of educarional and small-scale agricultural efforts. CIA
also had the Elexibility both to see the possaibilities and to impro-
vise the faci{lities for s radio station that could carry the movement's
message throughout the tribal area.

(U} AID's Refugee Relief Program also was unusually flexible,
particularly in its atcitude toward meeting field requirements, with
tha accompanylng delegation ol conailderable authority to [leld par-

sonnel. With this kiad of authority, fleld representatives were able

*(U) Cf. Foreig~ Aid and the Dafonse of Southaast Asia, Praeger,
New York, 1962, in which Jordan criticizes the military's tendency to
Ilmpose U.S. doctrins and mat&risl on clients, regardless of

sufitability.
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to gek close to the local leadership and to make the dellcate adjust-
ments between the peculiarities of the clients’' needs and the capa-
bilities and resources of the organization. Another essential inno-
vation was the informal asystem developed Eor malntaining contact with,
and keeping track of conditions in, the many widely spread-out loca-
tions being served. Also, the network of primitive dispensaries and
indigencua paramedical personnel built up by AILD had no precedenc;
it called for a continual process of adaptation to a series of crises.
{C) Several aspecta of Air Force operations in Laos were qulte
novel, particularly the linking togecther of primicive ground forces
with sophisticated high-speed alrcraft providing close support. There
wvete many minor, technical innovations in weaponry, communications,

and the like.

THE ROLE OF LEADERSHIP

(1) In seeking reagons for U.5. accomplishments in Laocs we
should not overlook the personal contributions of some key figures.
The opportunity ro work in the unusual organizational environment in
Lacs doubrless artracted indfviduals with talents and tastes for that
kind of milieu. Also, the pattern of single management placed a
premium on the cholice of ambassadora. The Kennedy and Johnson admin-
istrations were seeking ambassadors who could take command and direct
a complicated operation. The men they chose for Laos were delib-
erately selected for that role and knew it. Of the three men --
Leonard Unger, Willfam H. Sullivan, and G. McMurtrle Godley — Sullivan
was in place the longest and played tﬁe largest role in shaping the
organization and unifying it. In doing ao, he lived up to the ex-
pectations of the Administration Iin ways thar may not have been quite
expactad. Hle term was dlatingulshed by hix courager In deallng with
the ¢ricicism from various out-of-country military commands and by
decisivaness in managing his complex task. But without a strong per-
formance by all three ambassadors the umuaual grant of authority and
the unified concept of the Lag Mission structure would have failed to

meet the challenge.
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DEFICIENCIES IN THE LAQ PROGRAM

(U} Not surprisingly, the program had 1ts inadequacies and fail-
urea. Some wvere the defectas of ita strengths, some reflected the
intractability of institutional constraints on innovation, and others
simply resulted from rhe shifts of senior parsonnel over the years.

{C) In Laos, no common plan or commitment formally associated
the various agencies in a program to wage unconventional war; the role
and program of each agency was aubject to that agency's interpreta—
tion. Basing such a complex undertaking on a series of essentially
ora] understandings and sssumptions hes major disadvantages. While
it affords a2 relative freadom from bureaucratic constraints, the ab-
sence of preclee definlition has nagative resulra as the years go by
and circumstances (and the principal actors) change.

(5) Examplas of such undeairsble conasequences are the reduction
of AID support for the tribal program in 1966-1969 and CIA's withdrawal
from the Sedonae Valley development program in 1967. The first resulted
from a change in the AID/Vientiane leadership: The incoming direetor
viewed the Refugee Relief Program as a diversion from the authenric AID
misgion and acted vigorously upon this view to change priorities and
the distribution of AID resources. He did so largely from a conception
of himself as the representative of an independent agency rather than
ag a memxbar of a unified field organization. The Ambassador, having
no explicir policy authorization to refer to as a bamie for overruling
thase decisions, was obliged to deal with the igaves ralsed through a
bargaining and nagotiating procass, often choosing to raduce the area
of contention by meraly ignoring dsparturas from previous AID policies.
The impact on the up—country AID or;nnii-tion of the withdrawsl of
support was notliceablas and harassing to the parsonnel concerned. Thae
size of the program wvas reduced, with results that vers short of
critical, but which slowad down program activities until c¢risis situas-
tione brought on by NVA action had tha effect of restoring momsntum.

(5) The withdrawal of CIA support for the Sedons Vallay project
(saa p. 40) was based om the view of tha Agancy's chief in Vientians,
supportad by his hsadquarters, that the increased importanca of the

Laoc corridor required a shife of priorities and a redirection of
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resources. The Ambassador concurred. To the AID perscomnel involved
the veésult appeared as a unilateral wvithdrawal from a long-term
cormitment. Participants have cited several reasons for rthe failure
of the ambitious Sedone Valley efferrt, and it is doubtful that CIA'a
vithdrawval was responsible. However, its impact could have been
softened by careful planning and gradual implementation. The resapon:
bility 4is not easlly fixed, but a more formal assignment of roles
within this subprogram as well as within the over-all program would

have made for a more orderly change.

SOME CIVIL-MILITARY PROBLEMS

(C} Despite the successful incorporation of a limited range of
military activities in the civilian-managed organization in Laos,
there were quite evident limits to the allocation of military resour
particularly of the kind needed in Vietnam. Except for the corridor
vhich was directly related to the war in Vietnam, Laos was viewed by
MACY and CINCPAC as a secondary theater. Thus the tendency was to b
sparing of assets assigned to support of the unconventional war in
North Lsoa and to seek quid pro quos. The establishment of the TACA
site on the mesa at Phou Pha Thi (see p. 35) can be viewed in this
light. The Ambassador in Vientiane was not able to obrain the air
asupport he belleved necessary for the unconventional war until after
tha bombing of North Vietnam had stopped.

(U) Thereafter, an embarrassment of riches brought its own pre
lema. A very large increase took place in jet aircrafec sorties (ses
Fig. 1), and the application of existing control procedures to this
manaive sugmentation of airpower proved to be a burden, as an exchar
between Senator Kennedy and Ambassador Sulllvan Lllustraces:

Senator Kennedy: You have gutlined in aome detail,

Mr. Sullivan, your review of bombing
targets. Of courae, since you left

the bombing has increpsed dramati-
cally, haa it not?

Ambassador Sullivan: Yes.
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Senator Kennedy: So now we apparently have up co
700 bombing sorties a day over
Laos, and this seems to me to be
a precty full-time job for any
American Ambassador to review in
detail all the sorties that take
place. . . .

*
Ambaasador Sullivan: It rook all my time.

{U) Alchough the Ambassador does aot actually attempt to review
rties but marely reviews targets, and alrthough many of the sorties
« in the category of roure reconnalssance with attacks on moving
rgets authorized in advance, precise control of this volume of air
Livity would appear to be virtually impossible. Following the heavy
abing of the Plain of Jars as a prelude to the Meo counterattack
1t captured the entire Plaiu in September 196%, the refugee move-
1ite that vere caused in part by the application of airpower in Norch
78 have ralsed doubts about the degree of control the Chief of
slon is able to exercise. Thus, although the attacks in the Plain
Jars area were supposed to have been limited to specific installa-
me such as truck parks, depots, munition dumps, and the like, the
iendly forces found the touns of Xieng Khouangville, Khang Khay,
1 Ban, etc, virtually destroyed and the ichabitants gone.

(C) Another example of the problem was the use made of the wing
propeller—driven aircraft which was based in Nakorn Phanom, Thailand,
<inning in 1967. The Ambassador had taken the initiative 1o secur-
% their assigmment to the area becauce of what he considered to be
eir guparior qunlitieé in support of primitive ground forces (auch
survivablility in a small-arme environment, long lolter-time Lo find
i1 fix cargets, slow crulsing speeds for the same purpose). Yet
esa A~ls and A-2fs were made avallable only sparingly for use in
rth Laos but were utilized in the attack vpon the corridoxr. The
rter remaine controversial to this day, involviog as 1t does a com—

i trade-off batween the higher priority of the corridor operations

*) SIC Hearing, p. 62.
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versus the higher performance of propeller-driven alrcraft in close
support of irregular forces. That no unconventional alircraft were
assigned to suppoll of the unconventional war suggeets & rigidicy
which could not be overcome by the limited degree of leverage avall-
able to the Ambassador.

(C) Both these exomples {1lustrate the limits to the =pan of
control over the asyscem in Laos and the very evident inability of that
system to establish substantial influence over the deployment of major

military combat assets oT OVer the tactical concepts employed in such

CcASCS .
SUMMING UP

(C) Despite the inadequacies and fallures -- some of which per—
sist —— the weight of evidence justifies the conclusion that the

ad hoe and unprecedented arrangements for managing U.S. inputs 1in
Laos met the challenge. They account in large part for the limited
bur significant success in that remote conflict during 1962-1970:

1. The character of the war and the constraints of policy and
environment placed a premium on adaptive response to the remote and
exotic world of the Lao and the tribesmen. Thia response was made
possible by the delegation of responsibility to field representatives,
who were able to match needs with capablilities, a process wvhich de-
pended on rapport with local leadership and nutual confidence between
U.S. personnel and thelr clients.

2. The institutional Tesponse remained flexible and innovative
in part because the orgnnlzntion-renllned small and lean and in part
because leadership orisnted {tself on the field and on the nead to
meat field Tequirements.

3. The leadership alsc played a crivical role in grasping the
authority offered to it and In using it to shape an affectively uni-
fied organization under genuine eingle manegement in the fisld. Most
importsot in thias regard was the aubordination of military activity to
politicsl control in keeping with nonmilitary requirements and goals.

(U} A wealth of useful lesscns is embeddad in the Laocs axpari-

ence despite the uniquencss of the circumstances. 0f courws, DO

CONFIDENTIAL



CONFIDE

{This page 1is UNCLASSIFIED)
102

Future involvement wlll ever duplicate the rerms and conditlons of
the Laos effort. But we may well be confronted at some time with
rural-based Communist insurgency in another primitive country, in a
remote and unfamiliar setting, where, if the United Stares chooses
to support local counterinsurgency efforea, Lt will have to find -
ways of unifying and harmonizing the inputs of several of its agen-
cies while using flexibility and innovativeness to adapt icself ro

the peculiaricies of the local scene.
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