Open Skies: Beyond “Vancouver to Vladivostok”*

John Hawes

pen Skies is the most extensive confidence-building measure (CBM) ever negotiated. It

opensall of theterritory of the North Atlantic Treaty Organization (NATO) and most of the
territory of the former Warsaw Pact to unarmed, short-notice observation flights. This
observationwill provideinformation and reassuranceregarding themilitary forcesand activities
of all the parties to the Open Skies Treaty.

The twenty-five countries that signed the Open Skies Treaty in Helsinki, March 24,
1992, extend from Vancouver to Vladivostok. Theoriginal signatoriesdid not intend, however,
that the benefits of Open Skies should be confined solely to the territory of NATO and the
former Warsaw Pact. Rather, it was envisioned that the concept of openness, and the
mechanisms created by the Open Skies Treaty, could be relevant to many more countries. The
preamble of the treaty explicitly recognizes the contribution that the concept of Open Skies
could make to security and stability in other regions.

Indeed, the signatories recognized that there were many areas of the world beyond the
territory of theinitial participants where an increase in openness and transparency could make
a significant contribution to the reduction of misunderstandings and the building of stable
relations. They foresaw that cooperativeaerial observation measuresmight help mitigate certain
long-standing regional conflicts. Andthey believed that aerial observation could greatly enhance
the effectiveness of international peacekeeping, which isassuming an increasingly central role
in the management of awide variety of crisis situations.

The extension of the Open Skies concept to additional areas could occur in one of two
forms: either (1) by the accession of additional participating states to the multilateral treaty or
(2) by the adoption of the Open Skiesidea as abasisfor separate agreements on amore limited
regional basis. For those states that may be interested in joining the existing multilateral treaty,
thetreaty setsforth detailed provisionsfor the accession of new states. For those that may prefer
to adopt theideaon amorelimited basis, thereisthe precedent of Hungary and Romania, which
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have agreed on abilateral Open Skies pact, in addition to their participation in the multilateral
treaty.

This paper looks at the potential for extending the Open Skies concept beyond the
original twenty-five signatory states. It considers the roles that aerial observation might fill in
the context of today’s changed international and regional security situations, examines the
implications of Open Skies aerial observation for the security of additional countries and
regions, and explores the potential relationship between Open Skies observation and other
efforts to deal with regional tensions and security problems.

OPEN SKIESIN THE POST-COLD WAR WORLD

The opportunities and requirements of today’ sworld are radically different from those
of 1955, when Dwight D. Eisenhower first introduced the Open Skies idea in Geneva. In the
mid-1950s, the Cold War was at its height. A proposal to open theterritory of the United States
and the Soviet Union to cooperative aerial observation had major implications for the central
security confrontation of the time.
Open Skies in 1955 would have

In Eisenhower’s view Open Skies provided concrete information on the
could have laid the basis for most significant military forcesin the
calculating possible reductions and world. It would have been a unique

both states, aswell asin the forces of satellite reconnaissance. On the one

mutual understanding. In

Eisenhower’s view Open Skies could
havelaid the basisfor cal cul ating possi bl e reductions and limitationsin the armed forces of both
states, as well as in the forces of their respective allies. On the other hand, from the Soviet
viewpoint, it would have undermined security by providing significant information on force
structure and readiness.

President Eisenhower’s proposal was of course rejected by Soviet Premier Nikita
Khrushchev. Both the United States and the former Soviet Union developed unilatera
reconnaissance satellite capabilities to obtain information on each other’s armed forces. The
information collected by satellites ultimately became an essential element of bipolar stability,
in much the same way that Open Skies information could have done earlier, had it been
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available. Satellite-gathered information al so becamethebasisfor cal culating and verifyingarms
control agreements, beginning with the Strategic Arms Limitation Talks agreement (SALT 1) in
1972 and continuing through the Strategic Arms Reduction Treaty (START 1) in 1992. However,
the technology of reconnaissance satellites and the information they produced were tightly
restricted by the two governments and not generally available to the international community.

Now, as the end of the century approaches, the international situation has been
transformed. While the world haslost amgjor threat with the end of the Cold War, security for
all states has also become a great deal more complex. There is no longer a simple bipolar
confrontation. There is no single formulafor structuring security questions. Rather, thereisa
multiplicity of competing formulasand ideas. States of all sizes are searching for new rolesand
new relationships. Many ethnic and regional rivalries that had been restrained during the Cold
War have come violently to the surface. Many states, both large and small, that had become
accustomed to Cold War security alignments, are now reassessing their international position.

In this changed context
aerial observationcanacquireanew  A€rial observation can empower states

and broader relevance. Where it of all sizesand all degrees of
once could have contributed to technological development with the
stability in the context of a global capability to acquire specific
bipolar balance, aerial observation information on the military forces and
can now contribute to the security of activities of other states of potential
a great many countries in a wide concern to them.

variety of situations, bilateral and
multilateral. Aerial observation can empower states of all sizesand all degrees of technological
development with the capability to acquire specific information on the military forces and
activitiesof other statesof potential concernto them. With agreed systemsof aerial observation,
states can avoid the enormous hurdle posed by the financia costs and technological challenges
of satellite reconnaissance systems—a hurdle that has effectively restricted observation
capabilitiesto a very few states.

Such adramatic widening of accessto information isconsistent with the more open and
flexible international structure that is emerging after the end of the Cold War. In the new
environment, security responsibilities and decisionmaking are becoming more diffused. The
security role of international organizations, including the United Nations and regional bodies,
is becoming increasingly important. In this context it is essential that as much relevant
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information as possible be directly available to all states so that they can make more accurate
assessments of their security situation, their force requirements, and the possibilities for
international action and arms control.

THE CHICKEN-AND-EGG PROBLEM

Many countries face severe political and security conflictsin their immediate regions.
These countries are uncertain whether Open Skies, or other arms control and
confidence-building measures, should be developed in paralel with efforts to resolve such
existing conflicts or attempted only after the resolution of these conflicts. The answersto these
guestions must obviously be developed in light of the conditions in each region. There are,
however, some useful general observations.

When one considers the European experience, it is evident that arms control and
confidence-building measures did not resolve the magjor Cold War confrontation. It is also
evident that many measures have been achieved suddenly with the end of the Cold War. Some
have argued that this proves that the measures themselves are irrelevant, and could only be
achieved after they were no longer needed. That assessment iswrong on several counts.

The effort to achieve arms control and confidence-building measuresin Europedid not
wait for the end of the Cold War. It began at the height of that confrontation. The Limited Test
Ban Treaty banning nuclear tests in the atmosphere dates from 1963, as does the original
US-Soviet hotlineagreement. ThesALT1 agreement and the Anti-Ballistic Missile (ABM) Treaty
datefrom1972. Theinitial Conference on Security and Cooperationin Europe(CSCE) agreement
camein 1975. The arms control and confidence-building agreements achieved during the Cold
War hel ped stabilize the confrontation in both apolitical and amilitary sense. Beyond that, they
hel ped to shapetheintellectual and political climate, facilitating positive changeininternational
relations. By increasing openness and deflating the assumption of inevitable conflict, arms
control and confidence-building measures played avery important rolein making it possiblefor
reformers in the former Soviet Union to move Moscow away from sterile confrontation and
towards new thinking.

Thelogic of thearmscontrol and confidence-building process during the Cold War was
alogic of block-building. Each individual piecewasrelatively small, but the eventual total was
significant. Pieceswere putinto placewhenthey wereripe, politically and technically. Countries
did not wait for the resolution of the Cold War to begin constructing the edifice of arms control
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and confidence building. Had they waited, they might have waited indefinitely.

With the passing of the Cold War, many states of varying sizes continue to see a need
for arms control and confidence-building measuresto bolster their security in asituation where
the simple bipolar structure no longer exists. The altered security situation has led many states
in central and eastern Europe to seek new security arrangements that will ensure openness and
broad international awareness of security issues. This concern has been voiced by small states,
such asHungary, which took aleading rolein the Open Skiesnegotiationsand in other European
security talks, in an effort to stabilize the post-Cold War situation. The same concern has also
been expressed by such large states as Russia, which isanxiousto avoid misunderstandingsthat
could provoke destructive arms races among the successor states of the former Soviet Union.

THE PURPOSES OF OPEN SKIES

The Open Skies Treaty isdesigned asaflexibleinstrument that can be applied to awide
range of questions. Itisnot, for example, linked to the verification of any particular armscontrol
agreement, although it might produce information that would be useful to the verification of
several agreements. The possible uses of Open Skies are likely to expand with experience. At
the outset, the following areas of application have been seen as most relevant.

Day-to-Day Confidence-Building

Parties can use Open Skies
observations on a routine basis to - By combining information gathered as

assemble information on the size, an observing party with information
composition, location, and activities that may be purchased from other
of the military forces of other  partiesthat have conducted observation
parties. Compiling suchinformation flights over a given country, a party

is an essential first stage in  should be ableto construct an accurate
understanding the security picture of the basic military forces and
environment. By combining activities of any other party in which it
information gathered as an IS interested.

observing party with information
that may be purchased from other
parties that have conducted observation flights over a given country, a party should be able to
construct an accurate picture of the basic military forces and activities of any other party in
which it is interested. The quality of ground resolution provided by Open Skies sensors will
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enable parties to recognize major items of military equipment: tanks, artillery, and armored
personnel carriers, for example. Recognition of such major equipment is a key element in
making estimates on the size and deployment of military forces. By following the information
on these forces over time, a party can also make assessments of potentially important changes
in deployments and activities.

The Defusing of Tensionsand Misper ceptions

Misunderstandings have often arisen when one state conducts amajor military exercise
or deployment of military forces that another state regards as threatening. Significant activities
near border areas, for example, often raise concern. One way to avoid misperceptions and to
defuse any possible tension would be for a state participating in the Open Skies Treaty to
conduct an observation flight over the area of such a major exercise or deployment. The raw
photos that this party would collect could then be made available to any other interested party
to the Treaty.

Collecting this kind of information would be the best way to assess exactly what was
taking place. All partiesto the treaty have, by the simple act of joining the agreement, agreed
in advance that they will accept such flights, without right of refusal. They have also agreed in
advance that the raw information collected will be made availableto all interested parties. This
formal advance readinessto accept observation, whenever and wherever an observing party may
request, is itself an important political statement—one that can help to defuse tensions by
underscoring that a country is not attempting to hide its military activities.

Crisis Management

During the negotiations, partiesrecognized that aerial observation might be particularly
useful in crisis situations, for example, in locating forces or tracking the movement of
equipment. At the sametime, the partiesrecognized that the demands of a crisis situation might
be so intense that they would rapidly exceed the quotas provided under the normal Open Skies
guotasystem, whichwasstructured essentially to providefor routine observation of participating
countries. One example of particular concern during the actual period of the negotiation wasthe
crisisintheformer Republic of Y ugoslavia, where parties estimated that there could potentially
be arequirement for observation flights on an amost continuous basis to monitor activity and
provide an independent source of information to the international community.
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Considering that tragic situation, and the prospect of future crises, the parties decided
that it would be useful if concerned international or regional organizations, such asthe United
Nations or the csce could request extraordinary Open Skies observation flights, over and above
the numbers that might be provided in the passive quotas of the states in the area of a crisis.
Such extraordinary observation flights might serve, for example, to monitor the flow of arms
into a particular area, to facilitate the coordination of international peacekeeping forces, to
provide up-to-date, concrete information on the disposition of contending forces, and to ensure
that all parties had acommon basis of information regarding military movements. Furthermore,
additional Open Skies flights in a particular situation could be an important visible
demonstration of international involvement in acrisis.

To meet this requirement, the treaty, therefore, recognizes that such requests may be
made during a crisis by concerned international organizations and provides that they will be
considered by the Open Skies Consultative Commission. The treaty specifies that information
gathered as a result of such additional observation flights will be made available to all parties
and to the organizations requesting the flights. Finally, the Treaty provides that parties may
agree, on abilateral basis, to additional flights over and abovetheir respective quotas, ameasure
that would provide an additional means of gathering information in acrisis.

Arms Control Monitoring

As it is presently structured, Open Skies can provide information relevant to the
monitoring of several existing arms control agreements. The future contribution of Open Skies
to arms control monitoring will depend on the scope of national participation in the treaty, the
technology employedinthe sensors, and therange of armscontrol agreements. All three of these
areas are likely to expand significantly.

With the present sensor capabilities, for example, Open Skies can contribute to
monitoring agreements on the reduction and limitation of conventional forces. The participants
inthe Conventional Forcesin Europe (CFE) Treaty, whose territory iswithin the present area of
Open Skies, can draw on Open Skiesimagery in locating tanks and other items of treaty-limited
equipment. Becausethe range of Open Skiesterritorial coverage extends beyond the boundaries
of the CFE agreement, moreover, CFE participants can use Open Skies imagery to check on the
disposition of major items of treaty-limited equipment that were moved out of the reductions
zone, to ensure that they do not pose athreat to the stability of the agreement.
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Present Open Skies sensors would also be able to monitor demilitarized zones or
military disengagement agreements. Aerial observation, using cameras and the unaided human
eye, has been successfully employed with respect to the case of the disengagement agreements
in the Sinai and the Golan. There, the task has been to check on the numbers and location of
specified major items of military equipment, exactly the capability for which the Open Skies
sensors are presently configured. It seems likely that disengagement agreements and
demilitarized zones will be a significant feature of arms control in the future aswell, as efforts
are extended to mitigate regional
conflicts and defuse tensions. If this
occurs, the requirements for aerial
monitoring of such agreements
could increase rapidly.

Present Open Skies sensorswould also
be able to monitor demilitarized zones
or military disengagement agreements.

In addition, Open Skies aerial observation may be able to contribute to the
implementation of other types of arms control agreements. For example, aerial photography can
rapidly survey wide areasand help locate facilitiesrequiring detailed on-site ground inspection.
Moreover, aerial photography can support such on-siteinspectionsby providing comprehensive
site diagrams of military or industrial installations. Experience in monitoring nuclear and
conventional agreements has shown that accurate site diagramsare afundamental starting point
for any effective on-site inspection activity. Detailed site diagrams derived from aerial
photography can help in planning the inspection of a given facility, ensuring efficient and
thorough coverage. On-site ground inspections of facilities under the Chemical Weapons
Convention (cwc), for instance, might befacilitated by thisapproach. Should on-siteinspection
provisionseventually be added to the Biological and Toxin Weapons Convention, sitediagrams
produced from aerial photography might be similarly useful.

Inthefuture, participants may wish toinclude among the sensorson Open Skiesaircraft
equipment to collect air samples. Simpletechnology for thispurposeaready existsand hasbeen
used for decades to gather both particulate matter from the air and bottles of whole air.
Laboratory analysis of both kinds of samples can be useful in supporting a variety of arms
control agreements. For example, air-sampling egquipment could collect evidence of chemical
weapons development and production. Collection of such information could then serve as a
stimulus to conduct an on-site ground inspection of a particular facility. In such away, Open
Skies might enhance the ability of the parties to monitor the cwc.
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It is possible that additional types of sensors may be added that would be relevant to
particular arms control agreements of the future. Similarly, parties may decide to improve the
guality of existing sensors so asto provide agreater degree of detail, another step with possible
relevance to the monitoring of existing or future arms control agreements. For example, an
agreement controlling specific model s of military equipment could not be effectively monitored
with existing levels of Open Skies sensors—which cannot under average circumstances
distinguish between aUSM-1 and aRussian T-72. Greater capabilities, to distinguish between
models of tanks, would require a sharper degree of ground resolution. If necessary, this
improved capability could be decided upon by the participants, acting within the Open Skies
Consultative Commission, on the basis of consensus.

Environmental Monitoring

TheOpen Skies Treaty |ooksahead to the possibility that Open Skiesobservation flights
may be used to monitor the state of the environment. Participants were particularly concerned
about the serious environmental problems of the European area and believed that airborne
monitoring held high promise for collecting relevant data on these problems. In this regard the
participants had in mind everything from the dramatic nuclear accident at Chernobyl to the
cumulative damage produced by acid rain. They were also interested in ensuring the most
efficient utilization of observation aircraft and believed that environmental monitoring in
addition to data collection on military forces and activities would increase the effective
utilization of Open Skies observation aircraft. All of these concerns would, of course, apply
equally to any other region of the world and to potential new participants in the Open Skies
Treaty.

No specific sensors have been included in theinitial Open Skies sensor packagefor the
express purpose of environmental monitoring. The parties have agreed, however, to pursue
discussions in the Open Skies Consultative Commission, beginning in September 1992, on the
requirements and possibilities for environmental monitoring sensors. The wide range of
technical possibilities includes, for example, multispectral systems to monitor the state of
vegetation and air-sampling systemsto check on atmospheric pollution. If the participantsagree
that any additional sensorsarewarranted for the purpose of environmental monitoring, they may
add these to the list of approved Open Skies sensors by a decision in the Open Skies
Consultative Commission on the basis of consensus.
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EXTENSION OF OPEN SKIES: THE FORM OF AGREEMENT

As noted, the Open Skies Treaty |ooks forward to the potentia extension of the Open
Skiesidea, either by additional parties acceding to the Helsinki treaty or by states developing
their own regional or bilateral agreements based on similar principles. Both approaches have
evident prosand cons, whichwill have
to be evauated in light of the
particular circumstances of each
region. Certaingeneral considerations,
however, will apply to the analysisin
all regions.

An agreement restricted to a few
participants or a single region would
permit the most careful tailoring of
technical and political requirements.

On the one hand, an agreement restricted to afew participants or asingle region would
permit the most careful tailoring of technical and political requirements. It would, for example,
enabl e participantsto decide on aparticular set of sensorswithout having to accept aconsensus
among a much larger group of states. A requirement for a unique set of sensors might arisein
the context of a particular regional arms control or disengagement agreement that could not be
verified without more stringent measures than those in the Helsinki Open Skies Treaty.
Similarly, a more restricted agreement would permit participants to devise particular rules on
the control or sharing of information, which might, for example, be tighter than the formulafor
broad sharing embodied in the Helsinki treaty. Again, such provisions might be desired in
support of a particular regional security agreement.

Further, bilateral or limited regional agreements could offer greater flexibility in the
alocation of quotas, astheinterest of only asmall number of countries would have to be taken
into account. Stateswhose security concernswereprimarily limitedtoasingleregionor bilateral
confrontation, where there was little or no interest from states outside the region, might thus
favor arestricted agreement.

On the other hand, states whose political and security interests are not strictly limited
to one region—and there are many—could gain significant political and technical advantages
from participation in the existing Helsinki treaty. Participation would enable each added state
to share information gathered by all other participants on any part of the territory covered.
Participation by additional statesin the Helsinki treaty would also mean that any of the other
parties to the agreement could share information about any newly acceding states. This could
be important in increasing international understanding of regional situations, few—if any—of
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which are totally separate from the concerns of the broader international community.

Moreover, the greater the

membership inthe Helsinki treaty, the States whose security concerns were
easier it would be to apply the  primarily limited to a singleregion or

mechanisms and standards of the bilateral confrontation, where there
treaty to potential crisis management was little or no interest from states
effortsunder United Nationsauspices.  outside the region, might thusfavor a
Such efforts must, of course, be restricted agreement.

tailoredto particular situations, which
cannot be predicted in advance. That
task would be greatly facilitated to the degree that a broad range of parties, in al regions of the
world, had aready adopted a common approach to such measures.

FUTURE PARTICIPATION IN OPEN SKIES

Where does Open Skies go beyond the first twenty-five participants? The original
signatories made severa provisions in the treaty regarding additional participation, but the
ultimate question of participation will depend on independent judgments in other capitals. The
following isabrief review of some of the regions where the question of participation in such a
system of aerial observation might be considered.

Additional Soviet Successor States

Thequestion of participation isposed mostimmediately for those eight successor states
of theformer Soviet Union that did not sign thetreaty in Helsinki on March 24, 1992. Although
Belarus, Georgia, Russia, and Ukraine signed the treaty, as successor states to the USSR and
thereforeasinitial participantsinthe negotiations, Armenia, Azerbaijan, Kazakhstan, Kirgistan,
Moldova, Tgjikistan, Turkmenistan, and Uzbekistan did not sign the treaty at that time. Since
they are successor statesof aninitial participant inthe negotiations, however, thetreaty provides
that they may sign the document and become participants at any time they choose.

All of theinitial signatories agreed that it wasimportant that these statesjoin the Open
Skies Treaty as soon as possible and that the territory covered under Open Skies not be in any
way diminished by the dissolution of the Soviet Union. All of these states have become
participants in the CSCE as successors to the former Soviet Union. Some are also participantsin
the CFe Treaty limiting conventional forces. All have security interests that relate to other
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participants in Open Skies. With the uncertainty that has developed regarding security
relationships in central Asia, all of these states should share an interest in promoting contacts
and openness as a basis for enhanced understanding and cooperation.

As a practical matter, decisions by many of these countries on participation in Open
Skies are likely to be delayed by more pressing political and economic questions, including in
severa cases fundamental questions of governmental authority. There may also be serious
logistical obstacles for some of these states, none of which has operated an independent air
force. The disposition of armed forces of the former Soviet Union has not been finally worked
out. Decisions will need to be taken, for example, on whether these states would operate their
own Open Skies aircraft or whether they would prefer to collaborate with other partiesin the
operation of aircraft. Although these questions may take time to resolve, they do not represent
aninsurmountable obstacleto eventual participation. It remains, moreover, thefirm belief of the
original signatories that full participation by all of the successor states will be mutually
beneficial.

Additional Participantsin the Csce

When the Open Skies Treaty was signed in Helsinki in March 1992, a political
declaration issued by the foreign ministers of all the states participating in the CSCE expressed
the desire that all of their states could participate in Open Skies as soon as possible. The treaty
itself providesthat all csCE participating states may apply for accession as soon as Open Skies
entersinto force.

If al of the states participating in the csCE joined Open Skies, membership in thetreaty
wouldrisefromtheinitial twenty-fivesignatoriesto fifty-one(includingalsoall of the successor
states of the former Soviet Union, discussed above, which are also participants in the CSCE).
Some of these states have long played important roles in international security and could be
expected to participate actively in an Open Skies regime. For those states that are small and
relatively inactive in the security field, the decision to accede to an aerial observation regime
would be made largely on the basis of political solidarity. The full list of possible additional
CSCE states includes in aphabetical order, Albania, Armenia, Austria, Azerbaijan,
Bosnia—Hercegovina, Croatia, Cyprus, Estonia, Finland, Holy See, Ireland, Kazakhstan,
Kirgistan, Latvia, Liechtenstein, Lithuania, Malta, Moldova, Monaco, San Marino, Slovenia,
Sweden, Switzerland, Tajikistan, Turkmenistan, and Uzbekistan. Macedonia has applied for
admission to the csce but has not been admitted at this writing. Yugoslavia
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(Serbia—M ontenegro) has been suspended.

Although the negotiation was, as aformal matter, conducted between the members of
NATO and the former Warsaw Pact, in practice severa of the observer delegations from the
neutral and non-aligned (NNA) states made significant contributions to the substance of the
agreement. They also played crucial roles in resolving some outstanding political difficulties
bl ocking agreement. These contributionsreflected the conviction on the part of many NNA states
that the security of the CsCE areawas indivisible and that their participation in the Open Skies
regime was important both to their future security and to the future political structure of the
region. Finland and Sweden went so far as to prepare to implement Open Skies bilaterally with
Russia, to guarantee their effective participation from the outset. The initial participants, in
recognition of the Finnish and Swedish contributions and the importance of their security
concerns, specifically reserved quota numbers for their use, even though they were not among
theinitial signatories.

Thereisabroad consensusthat these applicationsfrom CSCE participating states should
be accepted promptly so that NNA states can contribute to the objectives of openness as soon as
possible. However, one problem arose during the negotiations that may affect the eventual
accession of the European NNA states. Greece and Turkey differed over admitting the European
NNA statesin abloc or on a case-by-case basis. Greece favored the former approach, to ensure
admission of Cyprus. Turkey favored the latter approach, indicating it could not support
accession by Cyprus, since it did not recognize the government in Nicosia. Both Greece and
Turkey agreed that the successful conclusion of the Open Skies negotiations should not be
prejudiced by their disagreement and, moreover, that there would be no difficulty in applying
Open Skies aerial observation to their respective territories. They reserved, however, their
respective positions on the question of the accession of Cyprus. Asthe date of entry-into-force
approaches, it will be essential that creative political efforts are made both by the initial
signatories and by the European NNA states to ensure that this dispute does not become a
hindrancetothe early and widest possible dejure participationin Open Skiesby thoseremaining
CSCE participants not among the original signatories. It isnot in the long-term interest of either
Greece or Turkey that participation in Open Skies be artificially circumscribed.

Japan

Tokyo hastakenanincreasing interest in political and security developmentsin Europe,
demonstrated, for example, by the presence of a formal Japanese observer at the Helsinki
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meeting of the cSCE in Europe in the spring of 1992. Japan is immediately adjacent to the
“Vancouver to Vladivostok” area. Indeed, when that slogan was first advanced, some concern
was expressed that the phrase might convey the incorrect impression that the security interests
of Japan were not being given sufficient attention by the initial signatories. Although this was
certainly not the intention, the initial signatories and Japan may find it useful to eliminate any
such misunderstanding by bringing Japan into the treaty. Geographically, such a step would
complete a full circle of the globe under Open Skies. Politically, it would also mean that all
members of the G-7 were in Open Skies.

A decision by Tokyo to accedeto the Open Skies Treaty, however, would not be an easy
one. Japanese participation in such a ceBM would represent a significant new step in Tokyo's
international policy. Although Japan has participated in a variety of arms control agreements,
it has not joined in cooperative observation measures either on aregional or global basis. The
Japaneseroleininternational security, however, has been rapidly evolving during the past few
years—the leading Japanese rolein the United Nations peacekeeping effort in Cambodiabeing
only oneexample of thisevolution. Thedifficulty of the debate |eading to the Japanese decision
to deploy forcesto Cambodia, however, suggeststhat decisionson any additional steps, such as
Open Skies, would probably be very slow in coming.

Giventheclose US—Japan security rel ationship, Japan hasnot historically beengreatly
concerned with the collection of information on the military forcesand activities of neighboring
states. Although the degree of interest may changefor Japan, thetechnical aspectsof Open Skies
wouldlikely beof lesser importancethan the broad political implications. Whether Japan would
eventually decide to participate in a multilateral measure of observation such as Open Skies
would likely depend primarily on judgments about the potential contribution that Japanese
participation might make to the construction of international confidence building and
peacekeeping structures generally, aswell asin Asia specificaly.

A particular problem confronting Japanese partici pation remai nsthe unresol ved dispute
with Russia over the northern territories. In the absence of anear-term resolution of that issue,
any Japanese decision on participation in Open Skies would have to be made in a manner that
protected Japan’ s position on the sovereignty over those islands. Thiswould, however, be easy
to accomplish. The treaty contains no statements or maps regarding the territory of the
participating states and is thus itself without prejudice to the Japanese position. That position
could, moreover, bereinforced by an appropriate statement protecting it. Statements of that sort
were made, for example, by the United Kingdom at the time of the original initialing of the
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treaty.

The Korean Peninsula

For North Korea and South Korea, a system of agreed aerial observation could be an
important complement to the current dial ogue between Seoul and Pyongyang on all aspects of
their relationship. On the one hand, the history of conflict on the peninsula, the high levels of
military readiness, and the continuing levels of tension and mistrust make a strong case for
increased openness and transparency. Mutual willingness to permit observation could firmly
advance the necessary confidence-building process and have important political as well as
security spin-offs. On the other hand, the same record of conflict and tension means that any
measures of opennesswill receive very cautious scrutiny. Skepticswill, understandably, probe
for every possible loophole, every possible opportunity for circumvention or misuse of the
arrangements.

The Open Skies approach may be particularly well-adapted to such a situation. Both
North Korea and South Korea should appreciate the tight limitations on the ground resolution
of Open Skies sensors, designed to ensure that only authorized information is acquired. Both
should appreciate the detailed procedural requirements for all flights, including the provision
that host country observers be present during observation flights. Both should appreciate the
requirement that all raw data collected on flights be shared fully between the observing and
observed parties.

The concept of observation is hardly novel on the peninsula. The recent visit by the
International Atomic Energy Agency to North Korean nuclear facilities represented a very
important step in building openness and confidence—which could be built upon. Although the
level of sensor technology permitted by the Open Skies Treaty might not necessarily offer
significant new information on nuclear issues, it would provide a means of monitoring
conventiona air and ground forces, which continue to be a source of tension. Given the
deployment of major conventional forces in close proximity to each other, such monitoring
could greatly enhance stability on the peninsula.

North Korea and South Korea could establish an aerial observation regime on the
peninsulain oneof severa ways. They could makeit strictly bilateral—adapting the Open Skies
agreement for their own use. Thisapproach would presumably give them the greatest control in
shaping a regime compatible with the state of development of their bilateral dialogue.
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Alternatively, they could adopt aregional framework, limiting participation to themselves and
other countries most concerned with security in Northeast Asia, including China, Japan, Russia
andthe United States. Thisbroader framework could still betail ored to the specific requirements
of the dialogue on the peninsula. Finally, they could decide simply to accede to the existing
Helsinki treaty, which already includes Russia and the United States and could include other
partiesinterested in the situation in Northeast Asia.

China, India, and Pakistan

The strength and durability of any efforts to ensure international security in the
post-Cold War world will be greatly affected by the international role of China, India, and
Pakistan, as well as by their relations with each other. Their potential participation in arms
control and confidence-building measures, such as Open Skies, would have global importance.
The question of Open Skiesmight be addressed in variouswaysincluding bilateral and trilateral
agreements, or accession to the existing Helsinki treaty.

Until recently, China has had

The strength and durability of any relatively little involvement in
effortsto ensure international international arms control
security in the post-Cold War world arrangements. Moreover, in the past it
will be greatly affected by the opposed, as did the former Soviet
international role of China, India, Union, measures of openness such as
and Pakistan, aswell as by their those provided in Open Skies. Y et this
relations with each other. pattern may be changing as Beijing

reassesses the role it can play both
regionally and globally following the end of the Cold War. One example of this reassessment
is, of course, the Chinese decision to join the Non-Proliferation Treaty, which is both a
substantive and symbolic step of major importance. For China, participation in aerial
observation would be a major qualitative step in terms of its engagement in arms control and
confidence building. At the same time, it would not present any additional security risk, since
Chinese facilities have been subjected to extensive satellite observation for decades.

Indiaand Pakistan have along history of bilateral confrontation and conflict, aswell as
complex relations with China. Both have a long-term interest in minimizing tensions and
building cooperation. Continuing tensionsover Kashmir have spurred | slamabad and New Del hi
to develop cBMs that might lessen the risk of war, including the establishment of a hotline
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between senior military officers, an agreement on the prenotification of exercises, an agreement
to avoid flights near borders, and agreements to identify nuclear facilities and not attack them.
Indiaand Pakistan have also agreed bilaterally to become original participantsin the Chemical
Weapons Convention.

Given their experience with

cems, India and Pakistan would Given their experience with caMs,
seem to be well placed to add a India and Pakistan would seem to be
measureof observation such as Open well placed to add a measure of

Skies. Aeridl - observation would  gheeryation such as Open Skies. Aerial
strongly - support the existing  gheervation would strongly support the
measures and contribute directly to existing measures and contribute

their mutual objectives. It would directly to their mutual objectives.
provide hard information on the

deployment and activities of

conventional forces, any of which arein fairly close proximity to each other. In the past decade
significant military tensions have arisen between India and Pakistan specifically because of
misunderstandings over military exercises and deployments on either side of the border. War
scares have also arisen in association with the continuing dispute over Kashmir. Such situations
could beto some degree defused by cooperative aerial observation, as provided for under Open
Skies. Theground resol ution provided by present Open Skiescameraswould be appropriate, for
example, for tracking deployments of armored forces, providing hard information and deflating
rumors. The fact of cooperative observation would itself be a positive signal working against
tension. At the same time, because the ground resolution of Open Skies cameras is only 30
centimeters, it would not be so intrusive as to expose technical secrets on either side.

China, India, and Pakistan would each have to consider whether it made more sense to
accedeto theexisting Helsinki treaty, to develop one or more bilateral agreements, or to attempt
atrilatera or wider regional approach. Given the breadth of the international concerns of these
three states, it might be simplest to join the overall treaty. A limited regional agreement would
not cover Russiaor the other successor states of the former Soviet Union. Nor would it belikely
to include the US. However, there could be some reluctance to engage in reciprocal aerial
observation and information sharing with states in other regions.
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Southeast Asia

The United Nations peacekeeping mission in Cambodiais both akey building block of
peaceintheregion and atest casefor theinternational community’ sability to act constructively
toresolvelong-standing security problems. Thiseffort, and thelong-term stability of the broader
region, might benefit from the devel opment of a supporting network of cams, including aerial
observation. Such a development might have a primarily political objective, in signaling
cooperative intentions and a desire to avoid conflicts. But it could also have a rea technical
content, enabling regional participantsor international forcesor both totrack and draw attention
to significant military deployments.

A key question that would have to be addressed in any consideration of a significant
CBM such as aerial observation in Southeast Asia would be the scope of participation. Some
countriesin the region have been enthusiastic supporters of cBMsand arms control. Othershave
not yet seriously examined the concept of confidence building.

Establishment of an Open Skies regime involving all or most of the countries of the
Southeast Asian region would itself be an important step. The Association of South East Asian
Nations, for example, might as apolitical measure institute aregime among its members, even
though there are no security tensions among them. Adding Vietnam to such an arrangement
would greatly facilitate confidence building. An agreement covering Cambodia might help in
monitoring the peacekeeping process. Extending coverage to Burma could prove useful in
bringing that country back into the international community. Australia and New Zealand,
enthusiastic supporters of arms

Establishment of an Open Skies regi me control and confidence building for
involving all or most of the countriesof ~ MV yeas, could make strong
the Southeast Asian region would itself technical and political contributions

be an important step. to a regional aeria observation
regime.

Asan aternativeto aspecific regional regime, statesin the area could decide to accede
to the existing Helsinki Open Skies Treaty. Given the degree of international interest and
concern in the region, this might be a prudent step. Alternately, statesin the region may find it
easier to structure an agreement that meets their mutual regquirements without the participation
of outside powers.
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TheMiddle East and North Africa

TheGulf War, thelran—IragWar, andthe several Arab—I sraeli warshave madeeveryone
extremely conscious of the tensions and dangers of the volatile Middle East and North African
region. At the sametime, the very intensity of the problems has generated unusual willingness
to consider new approaches to peacekeeping in the area. Given this environment, measures of
aerial observation such as Open Skies may go far toward promoting stability.

Thereis, already, considerable experience with aerial observation and arms control in
the region. One example has been the use of aerial observation to underpin the disengagement
agreements in the Sinai Peninsula and the Golan Heights, involving efforts by the parties
themselves, by multinational forces, and by third parties. Another example has been the use of
aerial observation in support of United Nations efforts to locate and destroy Iragi weapons of
mass destruction and facilities for their development and production. In the former case the
agreements and the aerial observation that supported them were the result of negotiated
agreementsamong the concerned parties. Inthelatter case, of course, thearmscontrol measures,
andtheaerial observationin support of them, were not based on cooperative agreement but were
the result of United Nations Security Council decisions.

When one looks to the future, it is possible to envisage a variety of arms control and
confidence-building agreementsthat might hel p support resol ution of regional tensions. Itiswith
this in mind that a multilateral discussion of arms control and confidence building has been
launched in parallel with the current Middle East peace talks. Although the course of those
discussions cannot be predicted, they could result in agreements that would require aerial
monitoring. It is aso possible that monitoring will be provided, asit is has been in the past
through the combined efforts of the parties themselves, international forces, and third parties.
In that context the concepts and procedures developed in the Open Skies Treaty could prove
valuable.

Thereisnotechnical reason
why cooperativeobservationsuchas

Thereisno technical reason why Open Skies could not be
cooper ative observation such as Open implemented to  support  future
Skies could not be implemented to agreements, despite the

support future agreements, despitethe  extraordinary tensionsof theregion.
extraordinary tensions of theregion. The Treaty provides that personnel
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of both the party being observed and the observed party conducting the observation must be on
the aircraft during the observation flight; it providesfor extensiveinspection of the aircraft and
for certification of theaircraft and its sensor equipment; and it providesthat all raw information
collected will be shared equally between the observing and observed parties and will be
available to all other participantsin the regime. All such measures are designed to ensure that
the regime will be used only for its declared purposes and that parties will know exactly what
is being done at every step.

Tensions in the Gulf remain high, reflecting the aftermath of the Gulf War and the
Iran-lrag War. Today the prospect for cooperative arms control and confidence-building
measures may seem a distant mirage. Yet it is evident that all of the interested parties, in the
region and outside, would benefit from the institution of measures designed to reduce the risk
of conflict and promote openness. Without such measures the region will remain vulnerable to
repeated, frequent explosions; it will continue to divert an excessive portion of its resources to
armaments; and it will be unable to focus its very considerable energies on a constructive
agenda.

If the past decade has had no other effect, it should have incul cated a strong sense of the
risks of aggressive warfare and the value of respecting international frontiers. That could be a
minimal starting point for measures designed to enhance military openness and stability—as
indeed it was in Europe in the 1970s. In the European context the repeated Soviet efforts to
destroy the freedom of Berlin had to be thwarted and, in the other direction, Germany had to
acknowledge that the post World War Il frontiers could not be changed except by peaceful
means. Both points were achieved by the time of the first CSCE agreements, beginning the
process of confidence building and openness. It took a sustained effort to build the European
structure, during a period of deep, seemingly enduring division of the Continent. It will take
similar sustained effort to build astructure in the Gulf. M easures of openness, though they may
be slow in coming, asthey were in Europe, could play a positive role.

Thestatesof North Africamight consider participationin Open Skiesaerial observation
on the one hand, on the basis of their position on the southern littoral of the Mediterranean and
their many close linksto the European states already participating in Open Skies. On the other
hand, their closetiestothe states of the Middle East open the possibility of involvement in aerial
observation asaresult of discussionsin that region. It should al so be noted that existing tensions
within North Africaitself might be mitigated by aerial observation, which would make possible
the efficient monitoring of long bordersin desert regions.
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North Africa, however, has not participated in arms control or confidence-building
measures, either regionally or morewidely. Nor have the European states been anxiousto invite
North African participationin thedevel opment of European measures, such asthe CSCE process.
Specific tensions, notably with Libya, complicate any effort to address the issue. Moreover,
continuing uncertainty about political developmentsin the region has caused most observersto
be extremely cautious. Thus, substantial changes in assessments on both continents would be
required if the North African states were to participate in the existing Open Skies regime. Over
the long term, however, the logic of extending the Open Skies area to encompass the
Mediterranean littoral seems likely to prevail, given the range of other contacts and interests
between North Africa, Europe, and the Middle East.

Latin America

Latin Americahas not been aregion of major international conflict. Conflictsthat have
occurred, such asthosein El Salvador and Nicaragua, have involved large conventional forces
with the kind of equipment and organization that lend themselvesto easy aerial observation, of
the sort made possible by Open Skies. The most pressing security problems in the region at
present, however, are posed by interna guerrilla warfare and the interrelated challenge of
narcotics traffickers, neither alikely object for international cooperative aerial observation.

If measures such as Open Skieswereto be considered in Latin America, they would not
be aimed at defusing an existing tension or monitoring threatening force deployments. The
objectivemight simply beto signal peaceful intent, to engagethe militaries of neighboring states
in cooperative exchanges, and to ensure against future arms races. Some states might find this
areasonable objective. Argentina and Brazil, for example, having renounced their respective
nuclear programs, could utilize cooperative aerial observation as a political symbol of their
long-term peaceful intentions.

The states of Central America might find that institution of some form of cooperative
aerial observationwasauseful complement to the United Nations peacekeeping efforts—which
have already made extensive use of helicopters—and thus a stabilizing force for the future. In
either example the states invol ved might want to adapt the provisions of the Open Skies Treaty
to the specific requirements of the region. Region-specific considerations might include, for
instance, sharper ground resol ution, since therewould beless attention to tanks and other major
items of military equipment; synthetic aperture radar with sharper quality, given the heavy
vegetation of the region; and multispectral systems for the same reason.
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THE CONTENT OF OPEN SKIES

The Open Skies Treaty providesfor cooperative aerial observation of all of theterritory
of participating states. Its principal elements are the following.

Territorial Openness

By joining the treaty, parties agree that all of their territory is open to observation,
without exception. No party may prohibit observation of any part of its territory for national
security reasons. Thus, a proposed observation flight plan may be amended only for genuine
reasons of flight safety, issues that the treaty narrowly and carefully defines.

Common Sensor Capabilities

All parties to the treaty are assured that they will have access to the same sensor
capabilitiesasall other parties. Thisprovision guaranteesthat therewill be no disparitiesamong
states on the basis of different levels of technology. Further, the Open Skies Treaty establishes
specific standardsfor thekind and quality of sensorsthat may beemployed. These standardsare
intended to reassure both the party conducting the observation and the party being observed: For
the observing party, the precise
sensor standards are the

All participantsin the negotiations guarantee that the information
believed that the ability to recognize a tank  received will be good enough to
was essential to an understanding of the answer certain basic security
scope and activity of military forces. questions. For the observed

paty, the standards are a
guarantee that the sensors will

not be excessively intrusive.

The primary sensors used on Open Skies observation aircraft will be standard
black-and-white aerial cameras. According to the treaty, these cameras are to produce imagery
with a ground resolution of not better than 30 centimeters. This degree of ground
resol ution—which represents the ability to distinguish between two objects 30 centimeters
apart—is approximately that required to recognize large items of military equipment, such as
tanks. It will, for example, enable photo interpreters to distinguish between atank and atruck.
Although thisdegree of ground resol ution does not produce photos equival ent to those obtained
by the state-of-the-art of satellite photography, the quality of these photos is much better than



John Hawes 43

that of the satellite photos now commercially available on the international market.

All participants in the negotiations believed that the ability to recognize a tank was
essential to an understanding of the scope and activity of military forces. Not only would this
recognition help an observing party locate and estimate the size of major military forces—in
garrison, on exercises, or on deployments—but would help that party to develop an
understanding of patterns of deployments and to notice major changes in deployments. All of
thisinformation would enhancemutual understanding and hel p to minimizemiscal culations, and
would do so, the participants agreed, without threatening the security of the observed party.
Information of this standard, for example, would neither permit the identification of particular
tank models, nor enable the observing party to analyze the technical capabilities of atank or
other equipment.

The other sensorsthat may be used on an Open Skiesobservation aircraft areasynthetic
aperture radar, which can operate in any weather condition, day or night; an infrared line
scanning system, which can operate at night; and a video camera. The synthetic aperture radar
will have a ground resolution of only 3 meters, which is not adequate to recognize individual
items of military equipment. It could detect large shipsand planes, or the presence of numerous
items of ground equipment, but it would not be able to identify those objects. Theinfrared line
scanning system will have aground resol ution of 50 centimeters—not quite as good as those of
the optical camera but a degree that should nevertheless provide an ability to recognize major
items of military equipment at night. The only specification on the video camera is that its
resolution may not exceed the 30 centimeter standard established for optical cameras.

The agreement provides the flexibility to add new sensors, and to improve the
capabilities of the original sensors, subject to agreement of the parties. For example, during the
negotiation it was suggested that parties might want to consider adding air-sampling equipment,
which could be used to monitor the environment or the production of chemical weapons. Other
participants raised the potential desirability of improving the ground resolution of the optical
cameras, radars, or infrared linescannersasexperience devel oped withtheregime. Any proposal
for additions or improvementsto the sensors on an observation aircraft would be considered by
all the partiesto the treaty, meeting in the Open Skies Consultative Commission. Asin the case
of the original sensors, any additional sensors that might be agreed upon would have to be
equally availableto all participating states.
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Thetreaty alowsthe observing party to operate the sensors on the observation aircraft
throughout the observation flight. There is no time limit on the operation of the sensors. There
isnorestriction onwhat can be observed. The only limitation on sensor operationisthat cameras
and infrared sensors, whose resolution is proportional to their altitude above ground, may not
be operated closer to the ground than the altitude at which they would achieve the permitted
degree of resolution. This altitude above ground is determined during the certification process
for each cameraand infrared system. There is no such requirement for synthetic aperture radar,
since the resolution of synthetic aperture radar is independent of the altitude of operation.

Annual Quotas

Open Skies observations are guaranteed and automatic. There is no right of refusal.
Thereisno requirement that the party requesting aflight submit arationalefor theflight. There
isno requirement linking flightsto alist of authorized purposes. Instead, the number of annual
flightsthat each participating country must agreeto receiveis specified in advancein thetreaty.

The number of observation flights that each country agreesto accept annually over its
territory isknown asits passive quota. These numbersareroughly proportional to the size of the
countries. Thus, for example, the United Stateshasagreed to accept forty-two observation flights
annually; Germany twelve; Russiaand Belarustogether, forty-two; Denmark six; and Hungary
four. Participating countries must accept as many observation flight as specified in their passive
guotas at the time that they are requested by other parties. This system of automatic quotasis
designed to ensurethat the principle of opennessembedded in thetreaty, and the confidencethat
derives from it, cannot be undermined during the implementation of the agreement.

The agreement also _ _ _
specifies those states over The system of automatic quotas is designed

which each member of the to ensure that the principle of openness
treaty may conduct embedded in the treaty, and the confidence
observation flights. This that derives from it, cannot be undermined
allocation is known as the during the implementation of the

“active quota" of each state. agreement.
No state may conduct more
observation flights over all states combined than it has agreed to receive from al states.
Moreover, each state hastheright, but not the abligation, to conduct the same number of flights
over another state asthat state conductsover it. The specific states over which each party would
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conduct flights were decided on the basis of negotiation and consensus. An effort was made to
satisfy the particular concerns of neighboring states; however, given the great demand for
overflights of some states, it was not possible to satisfy all requests. For example, for the first
year of implementation Poland was allocated the right to conduct oneflight over Germany, one
over the Russia-Belarus group of parties, and one over Ukraine. Turkey was allocated the right
to conduct two observation flights over the Russia—Belarus group of parties, one over Bulgaria,
and two flights (one of which is shared with Italy) over Ukraine.

To alow for flexibility, the treaty provides that the allocation of active quotas will be
reviewed annually by al participating states. It recognizes that the security interests of states
may change over timeand that stateswill want to utilize their observation flight rightsover those
states where they have the greatest interests. At the same time the treaty recognizes that the
degree of interest in some states may be so high that it will not be possible to accommodate all
desires for observation flights on an annual basis. Accordingly, the treaty provides for annual
reallocation, to offer recourse to participants where interests were not satisfied in agiven year.

Wide Dissemination of Data

A basic principle of the Open Skies Treaty isthat al of the raw data collected under the
treaty will be availableto all participating states. This meansthat, in the first instance, both the
observing and observed party will receive copies of the film and/or magnetic tape as soon asit
isprocessed after the compl etion of the observation flight. Thereafter, any other participant may
purchase copies of any film or tape in which it may be interested from the observing party. To
enable other participating states to make informed judgments about what film or tape they may
wish to acquire, thetreaty requiresthe observing party to prepare and circul ate adetail ed report
after an observation flight, describing precisely the route of the flight and the points where
observation equipment was employed.

By making availableall of theraw datato all participating states, the Open Skies Treaty
will greatly expand the information available to any single party. Each party can, in effect,
benefit not only from information it may gather during its own observation flights—which are
limited by the size of its annual quota—but also from information gathered by all of the other
partiesto the treaty. This aspect of the treaty increases the output and efficiency of the regime
for all participants. Participants will also be able to assemble to acommon base of information
about military forces and activities in the entire treaty area or any subregion of it. Such an
information base could be a particularly valuable starting point in any effort to defuse tensions
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and increase mutual understanding.

Flexible Aircraft Options

The Open Skies Treaty specifiesthat observation aircraft may be provided by either the
observing or observed party. In most cases the observing party will provide the observation
aircraft. In providing an aircraft, a party may choose to utilize an aircraft that it has purchased
and equipped itself; to collaborate with one or more other states in the purchase and equipping
of anaircraft; or to borrow or lease an aircraft from another participating state on acase-by-case
basis. This range of options is designed to ensure maximum flexibility in the actual
implementation of the Open Skies regime. The objective is to make it possible for all states,
regardlessof size, to participate actively in the conduct of observation flightsand the collection
of information.

OPEN SKIESAND NATIONAL SECURITY

Although Open Skies is designed to increase transparency, a central question for any
country considering such an agreement concerns the risks that measures of openness may pose
toitsnational security. Thisisaperfectly legitimate concern. The Open Skies Treaty dealswith
thisconcern by aseries of specific safeguards regarding sensors, inspections, certifications, and
the presence of host country observers. These safeguards are intended to ensure that the level
of openness s clearly understood by all parties, that it cannot be exceeded, and that there will
be no collection of unauthorized information.

Some military T _ _
analysts have noted that in Although Open Skiesis designed to increase

situations of tension a party transparency, a central question for any
planning a surprise attack country considering such an agreement
would want to utilize al  concernsthe risks that measures of openness
possible means to may pose to its national security. . ... As
accumulate information on other cBMs do not make unrealistic
its intended target. They assumptions about the behavior of states,
have, therefore, asked neither does Open Skies.

whether a potential
aggressor could use cooperative aeria observation, such asthat provided under Open Skies, to
gather information that might then be exploited for a surprise attack. If that is possible, analysts
might then ask if such acsM might actually undermine security and stability?
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Asother ceMsdo not make unrealistic assumptions about the behavior of states, neither
does Open Skies. It is certainly true that an aggressor will exploit all sources of information. It
isalsotruethat no structure of cemswill constrain acountry determinedto carry out aggression.
There are, however, several important considerations that limit the risks of an observation
regime.

First, Open Skies will not produce information in ““real time." The treaty specifically
prohibits electronic data links between the observation aircraft and ground or satellite stations.
Therefore, asignificant interval will el apse between theimplementation of an Open Skiesflight
and the return and development of the raw film or magnetic tapesin the country conducting the
observation—a matter of days, not hours. More time will pass before the raw data can be
effectively analyzed by the observing party. The observed party would thus have several days
after aflight, for example, to shift aircraft between airfields or to put aircraft at airfields that
have been observed into revetted hangars. The observed party will, moreover, know twenty-four
hoursin advance of the flight exactly which parts of itsterritory will be subject to observation.
It will have plenty of time to decide what if any special measures, including movement of
vulnerable equipment, might be necessary to guard against any attack that might be launched
after an observation flight.

Beyond the question of timing istheissue of reciprocity. Any measure of opennesswill
enable all parties to gather information on each other. There is no unilateral advantage to a
potential aggressor in asystem of open information. Indeed, the largest net gain from ameasure
of openness should come to a country with peaceful intentions, concerned at the potentially
hostile intentions of its neighbors. By participating in a cooperative observation regime and by
acquiring information gathered by other participants, and possibly by sharing analyses, the
peaceful country can greatly improveits specific understanding of the military capabilities and
deployments of the potential aggressor, throughout the length and breadth of that country. On
this basis, the peaceful country can make far better defensive preparations than it could in the
absence of such information; an aggressor country will find its ability to launch meaningful
offensives impaired. This is the essence of the Open Skies contribution to a more stable and
peaceful world.



