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SUMMARY

Policy doctrines like the Monroe Doctrine, the Open Door Policy,
and the Truman Doctrine must not be dismissed as mere rhetoric. They
provide the axioms upon which lesser policies are based. They serve as
an indispensable guide for American policy makers and théy provide allies
and other states with essential information regarding American policies
and views of the world. Some fecent so-called doctrines are not so
important because they do not constitute doctrines in the fundamental
sense used here. Thus, the ''Kennedy poctrine” and the '""Johnson Doctrine'
were mere rhetorical variations on the Truman Ddctrine; they signaled no
fundamental changes in American policy and responded to no fundamental
changes in historical relationships. By contrast the Nixon Doctrine con=
stitutes a fundamental shift of perspective in response to fundamental
changes in world power relationships.

The Truman Doctrine was a‘respbnse to a post-World War Il world in
wh}ch America's friends and allies were so helpless that only the United
States could undertake major efforts in defense of noncommunist regions.
The helplessness of other countries after World War 1| gave to the United
States a diSprqportionate‘share of world power, The Truman Doctrine
successfully assisted in reducing the helplessness of the rest of the
world, énd did so with surprising speed, But this success of the Truman
Doctrine transformed the context within which American pqliciés operated,
Because of the success of the Truman Doctfine and because of the evolutijon
of communist powers' policies, by the late 1960's other countries were no
longer helpless, threats from communist countries were greatly reduced,

and American power was no longer so disproportionately great.

T
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The Nixon Doctrine consists of an alteration of Truman Doctrine
perspectives to conform with these transformed world conditions. From
a short-term perspective the Nixon Doctrine is a response to broblems
in Vietnam, but to see the Nixon Doctrine merely as a response to Vietnam
would be terribly myopic. Vietnam is the crisis which shocked the American
policy community into reexamination of the conceptual basis of foreign
policy. Like the crises in Greece and Turkey which precipitated the
Truman Doctrine, Vietnam forced major new decisions. But the essence of
the Truman Doctrine was a response to worldwide conditions, of which
Greece and Turkey were just small manifestations, and the essence of the
Nixon Doctrine is a response to worldwide success of the Truman Doctrine,
from which success Vietnanlwasén aberration. Stronger allies and reduced
and divided threats make possible reduced and less direct American involve-
ment, without sacrificing traditional American policy objectives. The
same successes make possible a diplomacy which exploits common interests
with such adversaries as China and the Soviet Union to further reduce
tension. |

Like the United States, China has pursued a basically successful,
although frequently vacillating, set of fqreign policies in the post-
World War 11 period. Her policy of political, economic and military
self=reliance has achieveq its objective of keeping China free from
foreign manipulation while,dqmestic‘politjqal and‘ecgnomic order were
being restored. Faced with Soviet pglitical-military challenge and
Japanese e;onqmic éhal]gngg,_and ;opyinégd ;ince%thé late 1960's tha; the
U;S“_does.nottintqnd‘direqt jntervgntion in China{_China’ha§ quifiedhher

economic self-reliance, without abandoning ,it, and has ,improved relations
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with the U,S, and Japan in order to concentrate resourées on her principal
adversary, the Soviet Union. Rapprochement with China has, taken by it-
self, improved the U.S. position in Asia, but the manner in which the
rapprochement was conducted has damaged U,S, relations with Southeast

Asia and has initiated dissension with Japan which-=-if not curtailed--
could threaten America's most important interests in Asia., However, the
rapprochement can continue, and could come to include some support of the
PRC against Soviet pressure, without threatening other U,S, interests,
China appears not to be territorially expansive, and Chinese threats to
American interests, although significant, appear to be limited and dimin-
ishing,

The future of Pacific Asia, and of American relations with Pacific

Asia, hinges above all else on American relations with Japan. Perhaps

the most important finding of this study is the likelihood of a historic
period of economic dynamism and development throughout Northeast and
Southeast Asia and North andVSouth America if Japanese-American economic
relations continue to include open trade and cqmpatible monetary policies.
At the turn of the decade serious short-term economic.rifts occurred be-
tween the two countries, but the Japanese government committed [tself to
virtually complete trade liberalizatjon and appeared committed to a Tanaka
“P]gn for Remodelling the Japanese Archipelago' which promises to focus
Japanese economic development on Internal expansion and thus to alleviate
internationpal mopetary and trade stresses, As this is written, a woridwide
energy price rise has at least temporarily reversed the balance of payments
problem (frem Japanese surplus to deficit) and aggravated competition for
raw materials. The Japanese-American alliance continues to be the keystone

of political-military stability in the Pacific. A Japanese reversal of
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alliances is unlikely but would constitute a major foreign policy disaster
for the United States. Dissolution of the alliance, which is quite pos~-
sible by the 1980's, could lead to Chinese or Soviet pressures on Japan.
These pressures in turn could lead to nuclear proliferation, a costly
worldwide arms race, renewal of the Sino-Soviet alliance, and other nega-
tive consequences for the U,S, A major conclusion of the study is that
American economic, military and political interests in Pacific Asia focus
on Japan and that the U.S, needs to combat a tendency to take Japan for
granted and to sacrifice solidarity with Japan for less important gains
in Southeast Asia and China. At the same time, future U.S. interesﬁs in
China and Southeast Asia are less likely than in the past to threaten

American relations with Japan.

Korea and Taiwan remain potential flashpoints for greater power rela- -
tionships in East Asia, but both these areas can increasingly take care of
themselves, Grbwing economically at ten percent per year, they are rapidly
becoming a kind of Asian Ruhr. Militarily and politically, North Korea,
South Korea, and Taiwan are becoming ?everal of the world's tbugher and
more important small states.

In‘Southeast Asia the final outcome of the Indochinese conflict remains
unclear, But it no longer appears that even a relatively unsuccessful out-
come will seriously threaten broader American political, military and eco-

' noﬁi&’intérgéts in tﬁefregion. ‘Major North Vietnamese victories will in-
evitably affect Thailand's future, but will not inducé any major ‘political
‘transformation of the region. Nor does it appear that the outcome of the
“Indochina’ War ?S’likely’to”threatéﬁ'Ehe period of fépfd“ehdnbﬁ?é'déVé]bp-

“ment discusséd in thé chapter on "'The Rise of the Pacific Basin."
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A number of developments of the last few years suggest that the next
decade will see the develdpment of a new trading and investment area in
the Pacific Basin, the economic reality of which may in turn underlie
important political and eventuaily even military possibilities.,

We should first make the underlying economic estimates explicit. We
believe that it is very likely that by 1980 each of the major nations of
the Pacific Basin will be conducting more than 50% of its trade, and making
(or receiving) more than 50% of its investments with other countries in
the Pacific hemisphere. The principal components of this Pacific Basin
trading and investment community (PBTIA) are Japan, the Sinic culture
areas on the border of Asia (South Korea, Talwan, Hong Kong, Singapore,
Thailand, South Vietnam), Indonesia, Phillppines, Australia, New Zealand,
Brazil, Colombia, Venezuela, Mexico, the United States, Canada, and perhaps
Argentina and Chile.

The principal economic forces pperating today, which we expect will
continue to pperate strongly through the '70's, which will create this
PBTIA are the following:

First, the continued gconemic growth of Japan at mueh greater

than world rates and the growth of Japanese international trade

at at least the rate of werld trade in general,

Second, the continued rapid growth of the Sinjc culture areas
and their increased share of world trade.

Third, the expanding need of the developed countries, particy=
larly the United States and Japan, to export manufacturing
operations to Tow labor cost areas such as the Sipic cylture
areas of Asia, and Increasingly by the end of the decade to
such areas as Malaysia, the Philippines, and Ipndopesia as well,

Fourth, a shifting orlentation of Australia and New Zealapd away
from Europe and towards Japan, the Pacific, and the United States,
This will come in part from England's move jnto the Common Market,
‘and in part from the increased avallabjlity of Japapese capjtal
and Japanese markets, and other factors as well.
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Fifth, increased Japanese investment and marketing interest

in South America, and especially in Brazil, the only other

major country (in addition to the U.S.) where Japanese have

gone in large numbers to settle as immigrants. (There are

now about 750,000 Brazilians of Japanese descent and on the

whole they have tended--unlike their U.S. counterparts--to

back up ties with Japan.)

Of course, since the Americas face both across the Atlantic and
across the Pacific, it is possible for an Atlantic hemisphere trading and
investment area and a Pacific trading and investment area to exist simul-
‘taneously, and for the members of both to trade at least 50% with each
other. Of the two, the Pacific hemisphere trading area deserves special
attention because it is the newer development in economic and business
life and during the '70's (and quite possibly the '80's) the more
dynamic. Important events are often generated by changes in the under-
lying ‘economic factors, so it is:importanf to focus on’ that which is most
rapidly changing--particularly as those new constellations of trade and
investment may well require changing orientations elsewhére as well.

it is better for a small country to be in an area in'which there are
two large countries rather than one. To some extent the'United States
(and Japgn) also benefit from being part of antarea'whgre they are one of
the two large powers instead of the only one. The other large power, in
effect, will take off some of the heat. Today in much of the world modern-
ization tends to be synonymous in peoplg's minds with Americanization.
While almosf everybbdy in the world wants to be modern, this is a painful
process with many ugly and evil byjproducts. If Japan catches up with
the United States as the most advanced nation, and the one most present
in a particuia? country, theh:it may'Be;ome true that modernfzation is

as much identified with' Japanization as it is with Americanization. To
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the extent that this becomes true in the future, some of the political
and psychological overtones of international affairs can be expected to
change, partly to our detriment, but perhaps even more to the benefit of
the United States.

't should be noted that one of the real advantages of having a double
leadership of some group over a single leadership is not just that it
dilutes the hostility towards the single leader, but that it really changes
the relationship almost completely. The smaller members of the group can
find a gopd deal of self-assertian and self-actualization and independence
in the fact that the leadership is divided, and that the whole relation-
ship then changes extensively. Power which is divided is simply much
smaller than pewer whieh is ynified, and this cap make far a much more
wholesome relationship far all parties concerned.

An area gr group af the kind we are speaking of ean have several
levels of consecious ar avert exjstenge, These run frem a simply ad hog
recognition of established patterns, to a formally erganized legal cammu=
nity, passibly with strategic and military significance,

Every now and then In histery we find a situation where a number af
independent trends have more or less fused together in a serendjpjtous
whale, in which the whale becomes, in effect, larger thap the sum of the
parts, Something like this is 1lkely to occur in the Pacific Basin Trade
and Investment Area by the late '70's and in the early '80's. During
this period the Pacific Basin will become a conpector of natjons, a
means to upity. As we Jeok at the improvements in technology, the con=
tinued growth and improvement in ocean transport, the develpément of

supersonic air transport, the development of satellite communications,
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the development of computer and other systems of modern economic manage-
ment, it is easy to see the Basin as a connector. This can mean seren-
dipitous effects. For example, the growth rate of Canada today is more
or less based on U.S. investment, but this is more and more a source of
tensions within Canada. |If, as seems likely, the Japanese will invest
heavily in Canada, the result is added capital stimulus but also a reduc-
tion of political tensions, as Canada is less dependent on a single
external capital source. It will mean a balancing of the U.S. presence.
As a result, both Japan and the U.S. will have a better place in which
to invest, and Canada will grow more rapidly, supplying even more raw
materials fof markets to Japan and the United States. This balancing
effect is likely also to be true for Brazil, Mexico, perhaps Argentina,-
perhaps South Africa.

What we are suggesting is analogous to the growth of a forest or
prairie fire: Very often one can build a lot of small fires and they
grow quite rapidly before they amalgamate into one big fire, ¢reating
its own conditions of accelerated growth--what is sometimes called a
"firestorm"” in which the very heat of the fire creates drafts WhiCh fan
the fire further. We suggest that in the Pacific Basin Trade and- Invest-
ment Area a kind of forced draft economic growth may develop which can be
further fed by certain kinds of political, social and cultural changes."
In particular, one can imagine political and administrative events which:
enormously. increase people's self~confidence in both giving and receiving

foreign capital and in building up their commitment to trading and invest-

ment.
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The eventual significance of this new economic community is now, of
course, impossible to agsess. It is imaginable that it will develop
institutions which, as in the European Common Market, eventually acquire
a political content, with strategic overtones. At the very least the

community might be expected to have an impact upon the moral/ideological

“dimensions of the Asian struggle. |If the smaller Asian states in the

community, mostly states which in recent years have been allies or clients
of the United States, do experience the kind of dramatic economic growth
this projection envisages, then the assumptions and expectations of Asia
change in important ways. It is demonstrated that other Asian states than
Japan are capable of economic ''"miracles' by means of the mechanisms of the
free market and free trade. It is demonstrated that the conditions of
ordinary life can be transformed for Individual Aslans~--and in a length

of time that makes that transformation dramatic and unmistakably visible.
It will prove that an internationalist and outgoing economic policy, where
relative weak Aslan communities cooperate with the advanced industrial
states of Japan and the West, can return very large rewards In human and
social benefits. It could constitute g new kind of model of cooperative
development with major effect elsewhere in Asia--an "'ideological victory
of compound interest.!" We would add that China very likely will pursue

an entirely different mode of development, deliberately and consciously
repudiating '"'consumerism'' and gross GNP growth in favor of an austere,
even spartan, mode of national economic life, but with a high level of
distributive justice and, probably, a high level of public morality.

Since a free-market society is virtually by definition a highly material-

istic and acquisitive society, probably with fairly high levels of public.
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corruption, the rivalry between these models of moral as well as economic
development may be interesting indeed over the next decade.

The upshot of this discussion of political relationships and economic
prospects is a sense that American policies under the Truman Doctrine have
essentially won a worldwide victory over the last generation, despite
recent difficulties in Vietnam, and that the Nixon Doctrine is essentially
a response to the consequences of success. The words of the Nixon Doctrine
can be interpreted as an abandonment of traditional American objectives,
but from the perspective of victory such an interpretation seems inappro-
priate.» One can imagine circumstances in the future which would put such
an interpretation on the Nixon Doctrine, but these circumstances seem
relatively improbable--even if the eventual outcome in Indochina is maxi-
mally qnfortunate. More sensible interpretations of the Doctrine would
view it as a major readjustment t; the conditions of victory and as a
source of some tactical changes.

An optimal American strategy in response .to these developments should
have the following economic, military and political compoﬁents,

Economically the United States must ignore protectionist pressures
and maintain open trade. It must also retain good working relationships
with Japan on monetary issues and dumping laws. Given this basic set of
policies, the Pacific Basin growth described above should occur.

Militarily the United States, having achieved its basic objectives in
the region, except for Indochina, and having made limited accommodations
with its. adversaries, can afford a reduction of regional bases and of
American manpower without sacrificing any major American objectives. Aid

and military training should provide adequate support for these governments




H1-1661/3-RR Xiii

deserving of support, and an extremely powerful, highlymobile force which
can operate freely from a variety of bases will be adequate to deter, or
initially fight, major incursions that might occur in most of the region.
But there is a strong rationale for leaving some fixed forces in Japan
and Korea.

Politically, American policy should orient itself around the classic
objective of ensuring the self-determination of the nations of the region
and, just as important, making them feel secure in their self-determination.
China can be drawn slowly and partially into cooperative relationships
through trade and non-hostile political attitudes. The Soviet Union's
initiatives for an Aslan Security System, which seems intended to encircle
China and to remove American alliances and influence from the region, can
be quiefly opposed. The Sino-Soviet split is likely to continue, particu-
larly if Japan does not rearm too dramatically, if the U.S. ensures that
China does not become too weak relative to the U.S.5.R., and if U.S.
forces in the region stabilize regional relationships. The most crucial
relationship for the political, milltary and economic future of Pacific
Asia, is between Japan and America, and both sides have tended to fumble
this relationship recently. However, both Japan and the U.S. are aware
of the importance of their relationship, and continued good will can be
ensured by American willingness to bear some burden in defending Japan,
by recognition that common economic interests outweigh competitive ones,
and by systematic American support for a prestigious international role
for Japan.

The Nixon Doctrine constitutes an effective successor to the Open

Door Policy, which was appropriate in a period of extreme American weakness
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early in this century, and to the Truman Doctrine, which was appropriate
to a period of hegemonic American strength produced by the devastation

of other non-communist countries in World War |l. Some version of the
Nixon Doctrine, perhaps revised along lines suggested in the final chapter
of this volume, is destined to become the core of American foreign policy
for the next generation or two. Just as the Truman Doctrine rose above
political partisanship because it was appropriate to the conditions of

its day, so the Nixon Doctrine is likely to guide future American Presi-

dents, Democratic as well as Republican.
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I. INTRODUCTION

A. Objectives

In 1969, on the Territory of Guam, America's westermost possession,
the President of the United States propounded what has been interpreted
as a new foreign policy direction for the RepubliCHFthe "Nixon Doctrine."
In the President's 1973 report to Congress” the doctrine was phrased as
follows:

First, the United States will keep all of jts treaty
commi tpents,

Second, we shall provide a shield if a nuclear power
threatens the freedom of a nation allied with us or of a
nation whose survival we consider vital to our security.

Third, in cases involving other types of aggression
we shall furnish military and economic assistanee when
requested in accordance with our treaty commitments.

But we shall look to the natien directly threatened to
assume the primary responsibility for providing the man-
power for its defense, :

This study analyzes various farmulations of the Nixen Dectrine, and
examines their implicatians far American policy in East Asia and related
areas in light af the likely Issues and contingencies of the late 1970's
and early 1980's, The analysis considers the pasic facters and coptext
of American policy in this period, and examines the likely implications
for the U,S. and other natiops of key issues, crises, and palicy chojces.
Conclusions are reached regarding basic Amerjcan strategic approaches to
the area, bilatera] relations between the United States and other major

countries, and the future of America's advisory and assistance role ip

the area.

*U.S. Foreign Policy for the 1970's: Shaping a Durable Peace
(Washington, G.P.0., 3 May 1973). ‘
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B. The Nature of Foreign Policy‘Doctrines

The idea of an explicit foreign policy ''doctrine' grew slowly in
American history. Of course, the term derives from the so-called
‘"Monroe Doctrine' of 1823. But there is little reason to believe that
Monroe consciously intended a permanent policy statement when he announced
to the Congress that the U.S. would not tolerate extra-American inter-
vention in the Western Hemisphere (and--which is often forgotten--forbade
U.S. intervention in the Eastern Hemisphere). His declaration attained
doctrine stature in>1845, when President Polk‘inaugurated the precedent
of citing it in dfplpmatic,tqntrqversy to give his positions an aura
of venerability. 'Neverthéless, Monroe.(and Polk) set what has become
the basic methqd)bf establishing a foreign policy position thch has
been adhered to since. In this, they followed GeorgevwaShingtgn, who
established the famous and long-lasting ''no entangling alliances' policy
in his Farewell Address of 1796, which we may reasonably call the -
"Yashington Doctrine.' T ' ‘

‘Ddring'the century after Polk, fundamental- foreign policy positions
were usually named '"policiés'’--the Open Door Policy, the Good Neighbor
Policy--but the difference is only in the word. Following World War 11,
began the fashion of identifying %oreign policy "doctrines' by Presidents!
names: the “Trumandecfrine,“ the "Eisenhower Doctrine,'' the "Kennedy
Doctrine.!' But this labeling was done by commentators and journalists,
not explicitly by the President in question.

Mr. Nixon broke new ground. For the first time we see a President

explicitly stating and labeling a ''doctrine'' from the beginning and,




HI-1661/3-RR , 3

moreover, demanding a policy embodying ''a coherent vision of the world

and a rational conception of America's interests.'™

Whaf is a "Doctrine?

Accdrding to the Oxford English Dictionary, a doctrine is a statement
of "principle ofbpolicy”; that is, sémething larger and broader than 'mere'
policy.

A doctrine Is a flexible context within which specific policies are
developed. The evolution of the Monroe Doctrine is the best example of
how a doctrine can be modified and reinterpreted. The Monroe Doctrine
had originally been aimed to prevent the intervention of European powers,
but was interpreted by Theodore Roosevelt as a justification for the inter-
vention of the U.S, to.prevent conditions which might tend to extra-Ameri-
can intervention. The Ropsevelt Corollary led to the coercion of the very
states. it intended to protect, and was thus used to justify establishment
and maintenance of control by the U,S, over governments of Latin America,

Even the ''mo entangling alliances' doctrine of Washington's Farewell
Address, while adhered to rigidly until the Rio Pact of 1947, was inter-
preted flexibly enough to permit de facto alliances with our co-bellig-
erents during and after the World Wars.

As President Nixon has noted, the '""Nixon Doctrine'' is a modification
of the "Truman Doctrine'' of containment of communism through means up to

U.S. military action, if necessary.** The Eisenhower Doctrine was an

*U.S. Foreign Polidy for the 1970's: A New Strategy for Peace
(Washington, D. C.: G.P.0., 18 February 1970)
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earlier modification. Doubtless there will be other variants in the
future until such time as changing international conditions and U.S.
national interests require the overturning of the entire Truman Doctrine
position, just as the Truman Doctrine replaced the 'Washington Doctrine"
and the U.S. non-intervention in the 01d World aspect of the Monroe

Doctrine.

How Do Doctrines Shape Policy?

A1l U.S; doctrines have been unilateral statements of purpose by U.S.
Presidents based upon the generally recognized Presidential prerogative to
conduct the foreign affairs of the United States. Of course, they Eave no
validity in law and are not legally binding on any American. But, because.
they are published abroad and wi1l be accepted and acted upon by foreign =
powers as definite statements of American purpose; the U.S. loses credi-"- -
bi¥ity if it fails to adhere to its stated doctrines or violates them:
without notice. Of course, since establishment of a doctrine is an Ameri-
can action, the U.S. has the right to interpret its own intent. - Needless
to say, the interest of ‘the U.S. is 'in harmony and stability requires that
its principles of policy be clearly understood abroad.

Doctrines are important as statements of intention directed to foreign
countries, but usually the internal purposes of doctrines are far more
important. Sociologists and polit}cians have long understood that leading
large numbers of people in a common direction requires clear, simple,
salient statements of purpose. Political slogans from ''Carthago
delenda est'" in Cato's Rome to ''Restore the Emperor' in Tokugawa,‘Japan

have accomplished this. In gaining public comprehension and assent to the
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most basic aspects of American foreign policy, the slogans:of Washington's
Farewell Address and the Monroe Doctrine have long served a similar pur-
pose. Such statements, or slogans, whatever they are called, are
prerequisite to coherence and continuity in pubtic support for, or assent
to, foreign policy--particularly in a democracy. Likewise, such state-
ments are cfucial as axioms which make governmental actions coherent and
reasonably continuous by guiding lower level policy decisions. Modern
governments are huge bureaucracies facing decisions that involve thousands
of disparate specialties; their decisions can be made relatively coherent
only by being based on clear, simple concise statements of the government's
axiomatic policy assumptions. There is & common rule of thumb among
experienced administrators that a huge bureaucracy can only cope with one
or two high priority directives at any 6te time. {(The Nixon Doctrine makes
the optimistic assumption that American security bureaucracies can cope
with a tripartite statement of foreign policy axioms.)

Simplicity and conciseness in foreign policy axioms are therefore
paramount fequirements. But simplicity and conciseness of statement must
not obscure the complexities inhherent even in such a simple, three-line
statement as the Nixom Doctrine. If we are to rely oh local manpower, at
least initially, and if we are to honor our commitments, then how is. it
that we are to escape the necessity, so frequeritly stated in past crises,
of early reliance on American troops in order to honor commitments success-
fully? To dismiss a doctrine as contradictory because of such problefis is
easv and is frequently done. But in the case of the apparent contradiction
above, it turns out (as will be argued later) that historical circum- . i :

stances in most of the world have changed sufficiently to resolve the
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contradiction. More fundamentally, a doctrine is a statement of prin-
ciples, a statement designed to inspire respect and assent rather than
to spell out detail. The men who cried ''Liberty, Equality, Fraternity"
were not contradicting themselves; they were stating their values. It
is unnecessary and counterproductive in such a statement to detail the
necessary tradeoffs among principles or values. Such tradeoffs always
exist; they are taken for granted, except by fools. Mention of them
would hinder the lucidity and conciseness which are the essence of such
statements, and change their purpose from invocation to analysis.
Avoidance of detailed analysis also facilitates continuity in doc-
trines. Principles can remain valid for generations, as in the case of
the Monroe Doctrine. But many of the details of tradeoffs and contin-
gencies change. The abstractness of doctrines gives them the flexibility
necessary to remain valid throughout historically important periods, while
retaining a hard core .of meaning. The hard core is axiomatic and thus
terribly important, even though it comes to sound banal, and small changes
in the nuances of interpretation often have sweeping consequences. .
Precisely because doctrines express the ultimate axioms of foreign
policy, government bureaucracies come to be designed for effective imple-
mentation of the principles expressed by doctrines. Thq resulting
organizational structures become tough and sel f-perpetuating, and their
personnel come to connect their reputations with implementation of the
doctrines. Likewise, public opinion comes to accept doctrines and to
resist changes. Thus doctrines, and the lower-level policies associated
with them, acquire a life of their own, independent of the historical con-

ditions which made them appropriate. To the degree that a doctrine is
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successful: in its purpose of coordinating government behavior and capti-
vating public opinion, it will resist change--even if conditions require
change. Thus it comes to pass that, just as new doctrines are born in
crisis, so old doctrines expire only in crisis. Washington's Farewell
Address Doctrine (''No entangling alliances') and the Open Door Policy
expired long after they had become obsolete--in the fires of World War 11,
The Truman Doctrine expired during the Vietnam crisis. But, just as the
crisig which precipitates formulation of a doctrine does not explain the
content and endurance of a doctrine, so the crisis of expiration tells
one little about the reasons for obsolescence and the content of the
succeeding doctrine. To unearth the reasons for obsolescence of an old
doctrine, and the appropriate content for a new one, we must examine major
historical shifts of power and interests. That is the purpose of the

succeeding chapters,

C. The Nixon Doctrine in the Future

The movement from policy conception to application and fulfillment
is a process, occurring within a changing context. The actual significance
of the Nixon Doctrine depends upon events in this process, in which the
following are important contingent factors or turning points.

. Changing Great Power Relationships in Asia: U.S.-Chinese rela-

tions, hostile until recently, with the United States formerly in support
of the mainland political claims of the Nationalist Chinese government on
Taiwan, now of course are changed. The United States has tacitly conceded
the legitimacy of the Communist government and has consigned the status of
Taiwan to local determination, contingent upon a Chinese Communist renun-

clation of force in the pursuit of their claims. U.S.-Japanese relations,
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until recently very intimate, with the Japanese militarily dependent on
the U.S., now are strained and are changing, apparently in the direction
of greater Japanese diplomatic and military autonomy, and closer Japanese
relations with China and, perhaps, with the Soviet Union. The very con-
siderable risks that are inherent in this change of direction for a Japan
still insecure in its political identity are discussed at length elsewhere

in this report.

2, A Changing Context for Minor-Power Policies: For the past decade

Asia has been dominated by the U.S.-Chinese/North Vietnamese hostility.
The governments and parties of the region were powerfully affected, not to
say dominated, by this political polarity and the decade-long war it
produced. Of the Southeast Asian countries only Burma has escaped some
form of involyement or commitment, through a policy of national isolation
(and economic stagnation), and even this has proven imperfect protection
against Chinese political interventions and influence. Elsewhere, most
of the region's governments have made heavf ant%—Chinese and anii-ébmmu-
nist investments in their foreign and military policies under American
influence, and in many cases have more energetically repressed local
communist or communist-related dissidents than tHey would probably have
done if American policy towards them had not been interventionist and
activist. The changing American relationship with China leaves these
governments iﬁ a sharply revised situation; their new problems resemble
those of Japan in the aftermath of '"Nixon shock'' and the China visit,
ekcept that for Thailand, the thlippines, and South Korea there is the

additional complication that they have taken active roles in the war in

Vietnam. |If Saigon persists in power and the NVN/NLF remains reduced to a
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level which does not seem ﬁo_jeopardize the future survival of the GUN,
and if the United Stqtes,remains active?y committed to the support of
these Asian governments in their present form, then these countries will
probably have only a realignment to make in their foreign policies
(chiefly a regularization of their own political relations with China,
following the American lead). Yet it must be noted that South Korea has
already chosen to make a quite dramatic move towards a changed relation-
ship with the Korean People's Republic. If Indochina evolves toward
communist or coalition government 'in Saigon, Vientiane and Phnom Penh,
and/or a sharply reduced American political and military role in Southeast
Asia as a whole, then quite drastic changes in the policies of these
allied governments seem inevitable, if not a frank reversal. "High'" and
"low" estimates of future change are necessary here because of the uncer-
tainties still surrounding Indochina and the eventual character of
American-Asian policy, but the very prospect of change--the possibility of
drastic change ensuing from the political forces set loose by Mr. Nixon's
China visit--is itself a current political factor of major importance.

3. Changing Military Power Relationships: The Vietnam war has to

some objectively unmeasurable degree reduced the credibility of regular
military operations against insurgents. |t may have reduced the credi-
bility of air power as a weapon against irregular troops, and perhaps its
credibility as a weapon.against fiarly simple Asian economies, and accord-
ingly its weight as a deterrent. The scale of change remains dependent
w~~~ the war's long-run outcome. Even if airpower should be proven less
th=n a decisive weapon in these circumstances, its destructive power has

- .etheless been given a brutal demonstration--but also its destructiveness
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to the domestic landscape and social structure when it is used against
insurgents within one's own country. |f the reduction in overall credi-
bility proves a major one, then the utility and credibility of the Nixon
Doctrine's residual military guarantees to American allies obviously are
sharply reduced. Also factors of military importance in the future will
be (1) the size and character of Japan's evolving military establishment,
(2) Soviet naval presence and activity in East and South Asian waters, (3)
China's nuclear power and nuclear relationship to Japan, (4) whether
American ground forces remain in South Korea under the changing circum-
stances there, and (5) the nuclgar evolution and political stability of
india.

4. Changing Economic Power Relationships: Japan's present economic

size and vigor, with its promise of Japan's overtaking gross Soviet GNP
in the 1980's, is the most important factor here. Next is the very high
rate of growth being achieved in the other (predominantly) Sinic cultural
areas of East and Southeast Asia: 'Korea, Taiwan, Hong Kong, Singapore,
and South Vietnam. The possible significance of this has been discussed,
but imaginably could extend to an '"'ideological victory' of free economic
growth over a Chinese economic model characterized by autarchy and social
justice, accomplished at a fairly austere level of economic activity (and
of course the opposite is also perfectly imaginable). Also, the possi-
bility of a severe world economic slump, or breakdown in free trading
arrangements, cannot be discounted. This could have quite unpredictable
consequences for Japanese (and perhaps American) foreign policy.

5. Changing Moral-Political Relationships: A zone of subjective

assessment and values, nonetheless these issues are of great importance
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to the future of the region. The questions at ‘'stake include these: will
the United States in the future, in the aftermath of Vietnam, be regarded
(by the relevant elites in Asia) as an essentially benevolent and con-
structive force in Asia, or as an entirely self-interested, or even
menacing political, economic, and military factor, or as a discredited
or isolated political force? Will 1t, in short, be respected, feared,
or ignored? What assessment will be made of Japan and China, especially
as they provide alternative 'models' of Asian political and economic
modernization and power? What will the future role be of North Vietnam
as a ''model" of Asian nationalism and hational mobilization--and defiance
of Western technologlcal and military power? Will the West European
states.and the U.S.S.R. resume significant roles as exemplars of 1iberal
and communist systems?”®

The summary implications of these changes are; at this polnt in the

process, impossible to determine, since It may be that for the rest of

*Alastair Buchan provides a useful comment on thls issue: ''...

the possession of force and influence have never been synonymous, even
though the latter may be difficult to quantify and define. Considering

a great power which is also a great civilization, one Important aspect

of influence is clearly the internal dynamism of its society. Does it
provide the magnet for those that are trying to modernize or humanize
their own societies? Britain had this effect from the day in the early
hineteenth century when Pitt asserted that 'Britain has saved herself by
her exertions and will, as | trust, save Europe by her example,’ until

50 years later when Taine vividly exposed the cruel and seamy side of her
Industrial Revolution. Germany in the latter part of the last century
with its industrial vigor, Bismarck's social legislation and the strength
of its great universities (which provided the model for their American
counterparts) played a similar role. For a while in the interwar years
before the Stalin purges, it looked as if the Soviet Union might play it;
but, as lsaiah Berlin pointed out many years ago, it was the success of
the liberal pragmatism of the New Deal which weaned my own generation
away from Marxism. Without question the United States was the magnetic
power from the immediate postwar years until problems like race riots,
student trouble, crime, the overloading of the legal system and the
evident problems of the cities destroyed--temporarily, one hopes~--the
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the 1970s-~-the period of interest in this report--no fundamental change
will take place. |If Vietnam remains divided, and the United States re-
mains committed to an active military and political role in Asia, through
existing mechanisms or also through the new kind of economic relationships
examined above, Asian international relations may remain essentially
unchanged., The role of Japan could continue to be auxiliary to the Ameri-
can role, and the smaller states of Asia could remain in their present
status as allies or clients of the United States, The chief effect of

the change in Chinese-American relations would presumably be a redu;tion

in overt tensions and to some degree an isolation of North Vietnam.. But
Asia would remain ideologically, economically, and politically divided into
two. camps. The significance of the Nixon Doctrine would then have been
tactical, and the only major change a detente--in some undetermined degree--
in the American-Chinese rivalry. Thus the firsﬁ probable configuration

of power and politics in Asia in the late 1970s would bg,

Continued strategic and political bipolarity, possibly
on revised terms, and with a reduction in overt tensions.

unique quality of the United States as the world's great experimental
society. Perhaps China, if she would let more people look at her achieve-
ments more openly and more closely, could use this form of influence
effectively, especially with the leaders of the developing world who face
problems not dissimilar from those with which Peklng found itself faced

a generation ago.

A second element of political. influence is national will--on which
so many Teutonic and Anglo-Teutonic theses have been written--not neces=-
sarily the will to fight, but national will as an aspect of determination
to change or maintain the nation's external environment. What proportion
of its resources is a country prepared to devote to the achievement of
its external goals, not necessarily in terms of armed forces but of in-
volvement in the destinies of other states? What risks is a government
prepared to take? To what extent is it prepared to assume the political
consequences of external economic involvement? To what extent are its
primary concerns domestic and its elites inward rather than outward-
looking? How much authority does a government command among the young
and the energetic?"' '"A World Restored,' Foreign Affairs, July 1972,




HI-1661/3-RR 13

This outcome would assume that strains and conflicts of essentially
national origin did not play a major role in the affairs of Asia in the
future, which (as we will note below) seems an assumption of considerable
optimism, Other serious possibilities in the power configurations of the
late decade include:

A new sphere of influence system resting upon great
power detente.

A more fluid or shifting minor power balance system
with greater or lesser degrees of great power inter-
vention and influence, or within a neutralized political
context.

A multipolar or pluralist system in the region,
functioning within a system of great power detente
or (relative) withdrawal.

An unsymmetrical great power withdrawal leading to
the predominance in Asia of a single great power
(most obviously, -if not necessarily, China or Japan,
since they are the two powers which do not possess
the option of withdrawal, although their policies
may in the event prove isolationist In character).
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Chapter 11

ECONOMIC CONTEXT; THE RISE OF THE PACIFIC BASIN
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l'lHenceforth, European commerce, European politics and
European activity, although becoming actually more intimate,
will nevertheless, sink in importance, while the Pacific Ocean,
its shores, its islands, and the vast regions beyond, will
become the chief theater of events in the world's great

hereafter.' ,
--U.S. Secretary of State William Seward

o
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ti.. ECONOMIC CONTEXT: .
THE RISE OF THE PACIFIC BASIN™

In the 1970's and :1980's.sthe Pacific Basin is ljkely to emerge as
the center of world economic dynamism and growth. As it does, this .
region will either fragment dramatically, thereby limiting its own growth
rates, or it will become highly interdependent and might even develop
some degree of political consciousness. The magnitude of what is occur-
ing in the Pacific has only recently become highly visible, but the
development has long been underway.

Historically many different areas have been the focal point of world
economic dynamism: China, the Middle East, the Mediterranean Basin,
Britain, the North Sea, and the North Atlantic. [In recent centuries the
decisive economic developments included: the institutionalization of
two percent growth rates in Britain during the eighteenth century; the
subsequent institutionalization of three to seven percent growth rates
in the U.S., the U.S5.S.R., and some parts of Europe; and most recently
the apparent institutionalization of even higher growth rates in Japan
and some of her neighbors. In each case these economic accelerations
have greatly influenced political and cultural history. Similafly, the
rise of the Pacific Basin--which encompasses North and South America and
Northeast and Southeast Asia--may constitute the most striking phenomenon
of the twentieth and early twenty-first centuries.

Steady, and sometimes spectacular, economic growth is not a new.

phenomenon in eastern Asia, but the extraordinary long-run possibilities

*The original version of this chapter, written for the Nixon Doctrine
contract, has been substantially augmented with research done for Hudson
Institute's Corporation Environment Study.
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of this steady growth did not immediately become visible. Because the
growth started from such a low base, substantial progress had to occur
before Western eyes could see it. Western eyes often see as picturesque : :
the palm-thatched huts of the most primitive stages of Asian development,
and view as intolerably squalid the metal roofed shacks that accompany
successful transition to a higher stage. Also, progress was frequently
interrupted either by the rigidity of ancient social structures, or by
violent upheaval resulting from the collapse of traditional or colonial
structures or from World War 1l. Such interruptions are possible in
the future, but most of the collapse of old social systems has already
occurred and the nuclear age has brought inhibitions to general war.

Continuation of dramatic growth is not inevitable, but it is a
l1ikely consequence of moderately competent major power policies. By ' .
now, with Japan's GNP the third largest in the world, and with Singapore's
GNP passing $1,000 per capita, the possibilities of an extraordinary
regional takeoff are becoming visible.

These possibilities continue to rest on:.

1. Investment of flowing into the region, initially from the

European powers, then primarily from the U.S., now
primarily from the U.S. and Japan;

2. The extraordinary capabilities of the Japanese socio-
economic system for growth;

3. The economic skills and diligence carried by Sinfc cul ture
throughout much of Pacific Asia;

L. Increasingly, the interaction among these newly dynamic
economies;

5. The efficiency of modern communications and ocean transport
technology;

6. Regional peace, despite local warfare; and
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7. - Rising governmental effectiveness in economic planning
and policy.

Phase One: The Rise of the United States and Japan

The first phase of the rise of the Pacific Basin was a .response so .
European intrusion. Throughout-the Pacific Basin; in Northeast and
Southeast Asia and in North and South America, European traders, mission-
aries, soldiers and bureaucrats systematically disrupted social structures
which, whatever their other‘viftues, did not spontaneously generate
sustained economic growth and often resisted it. By historical accident,
in the era of European penetration of the Pacific Basin the societies of
the region were either primitive and divided, as in the case of America
and Southeast Asia, or in periods of po]itiéal decline, as in China and
Japan.

In South America and Southeast Asia the Europeans followed a
strategy of dividing politically in order to conquer, but.they created
larger markets more conducive to growth. The roads, communications,
administrative skills, and philosphical orientations prérequisite to
economic growth accumulated.

Where Soufheast Asia's problems derived from small size and disunity,
China's problems derived from excessive size and excessive unity. China's
theness inherently slowed change. Her enormously powerful bureaucrécies,
her unsurpassed incorporation of her intelligentsia into a bureaucratic
orthodoxy, and her ancient talents in diplomacy, all helped China resist
change. And the decadence of these same institutions and skills rendered
China incapable of imposing change upon herself. But as in other regions,
the accumulation of infrastructure and the sortiné out of new ideas and

new institutions went forward.
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The dramatic rise of the economies of Japan and North America, and
the preﬁaration for growth in other areas, constitute the first phase of
the rise of the Pacific Basin. Their dynamism, mutually beneficial trade,
and competition continue to drive them upwards. But their very success
transforms the context within which they operate, creating a new context

which constitutes the second phase of the rise of the Pacific Basin.

Phase Two: The Rise of the Siniculture Region

In the nineteenth century and the first half of the twentieth
century pred&minant European economic influence gradually became counter-
balanced by American iﬁfluence in South America andvby American and
Japanése.influence in Southeast Asia. World War |l destroyed European
and Japanese predominance'}n both regions, and for a quarter céntury
thereafter, trade, investment, aid, and maintenance of stability were
principally an‘Americaﬁ'responéibi]ity. |

But in.peace the Japanese economy.recovered its extraordinary
capacities for growth and was spurred to even faster growth»by American
military demaﬁd during thé Koréan and Vietnamese wars. By the early
1970's, Japan surpassed American trade with every Southeast Asian country
outside wartime lndochina, and entered an early phase of balancing
American economic influence in South America. Economically the ”Amerfcan
century'" in Asia lasted only twenty-five years. American investment in
the Basin still outweighs all others, and American investment will remain
as one of the principal forces in the Basin for the indefinite future,
but the dynamism of the Basin currently derives from Japan and her small

Northeast Asian neighbors.
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By all'.the conventions of Western economic experience Japan should
be incapable of'fapid economic growth. Lifetime employment should slow
growth by reducing labor mobility. "Lack of raw materials should desta-
bilize growth by .imposing dependence on unreliable foreign sources.
Oligopolistic conglomerates collaborating with government should inhibit
the efficient allocation of resources ensured by greater competitiveness.
Labor shortages should raise costs to the point of reduced ability to
compete in world markets. But it turns out time after time that these
constraints' can be broken, and even turned to advantage, by using
‘diligence, skillful organization, and a cooperative spirit to stimulate
high growth rates. These in turn ensure the availability of jobs for
those lifetime-employed workers; enable rapid diversification of sources
of raw materials; and create pressures to keep performance standards
high and accelerate labor productivity. For Japan the ''obstacles'' to
rapid growth have so far served as Toynbeean challenges to be overcome
by social institutions geared to high growth rates. The challenges of
the future are great, but no greater than those of the past; the chief
dangers are loss of nerve, prolonged energy shortages, and antagonism
with the U.S.

Japan is essentially a processing center with no significant native
raw materials and thus depends on international trade. However the
vulnerability caused by such dependence is often exaggerated. Japan is
rapidly diversifying her sources of supply. She remains terribly depen-
dent on Middle East oil but this could be greatly reduced in the 1980's
and 1990's if other sources of supply in Sibefia, on the continental

shelf of Asia, and elsewhere are developed rapidly. By the mid-1980's
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nuclear energy should dramatically accelerate this diversification.®
Japan's supply of primary resources is vulnerable to military interdiction,
but this would be tantamount to a declaration of war and could invoke
Japan's alliance with the United States. Finally, Japan's acknowledged
economic vulnerability to changes in world trade patterns must be
qualified by the great size and profitability of Japan's internal market.
Indeed the enormous needs of her'internal market contain the solution to
many frictions with other countries as well as the key to the continued
rise of the Pacific Basin. Arguments that the Japanese economy is a
fragile blossom should be viewed not only in light of Japan's .vulnerability
to energy shortages, but also in the light of the extraordinary - toughness
demonstrated in response to recent monetary instability.

Japan's leaders have in the past emphasized exports as a patriotic
duty and neglected construction of domestic social infrastructure and -~
basic amenities for Japan's own population. In the coming two decades-
Japan will emphasize these infrastructure and welfare needs and deempha-
size exports. To the extent that she does so she will increase her own
stability and at the same time relieve international.antagonism by
reduced aggressiveness in exporfing.** As has happened so often in the

past, Japan faces a challenge which many Westerners see as forcing lower

*For detailed projections, cf. U.S. Atomic Energy Commission,
""Forecast of Growth of Nuclear Power,'" WASH-1139 (January 1971), p. 11.

**The extent to which this can occur depends upon the precise resolu-
tion of. energy shortages and high energy prices, and upon the outcome
of the ensuing monetary problems. Japan's problems here are severe, but
are shared with other powerful nations to an extent that creates intense
pressure for at least a partial resolution--or for worldwide economic

tragedy.
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growth rates, but which can actually be better resolved -through high
grthh'ratés. Domestic welfare can best be enhanced by continued emphasis
on growfh. Pollution can best be reduced in importance through huge
government eXpenditUres'financed by growth, by growing into more modern
industries which generate less pollution, and by exporting industries

in accordance with other pressures for high growth. 0il dependence

can best be reduced by vast investments in oil exploration ‘and nuclear
power .

Conceivably Japan will lose its nerve and adopt a much-slower-growth
policy, or internal political turbulence will prevent implementation of
amb i tious pléns; or Japan and America will so mishandle their relation=
ships that growth is slowed; but given moderately wise policies® in the
U.S. and Japan, economic growth of seven to ten percent can continue.

Japan faces rising labor costs, a labor shortage at home, increasing
distaste for the pollution generated by her manufacturing industries; and
increasing emphasis on less profitable sectors in her economy. The
labor shortages and costs force her to slow érowth, to import cheap lébor,
or to export her industries. For a population whose living standards
remain very'low,'deliberately and drastically slowed growth is politically
untenabie. Because Japan wishes to maintain her homogeneous soéiety
she will not import cheap labor from abroad in the way the nineteenth
century U.S. did. But an extraordinary pool of cheap labor is available

in surrounding countries, and those surrounding countries greatly desire

“*Wise policies would avoid all major errors, an impossible standard.
Foolish policies would, for instance, respond to normal competition with
great hostility. Moderately wise policies would be neither much better
aor much worse than those of recent years--but hopefully a little better.
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economic development and are less concerned by the problems of pollution.
(A frequent comment in Korea is, "Give us your pollution.") Thus Japan's
problems create pressures for a vast migration of Japanese capital to
nearby countries. Along with Japanese capital will go technology, organi-
zation, and a network of Japanese managers and communications which will
greatly contribute to the economic integration of Eastern Asia.

American export of industries complements and accelerates Japanese
development of the Pacific Basin. American companies, uncompetitive in
facing superior Japanese labor productivity, find that they can regain
their competitive edge by exporting themselves to the cheaper and more .
diligent labor of the less developed Siniculture areas.  In turn Japanese
companies find themselves unable to compete with the American multi-
nationals ‘and thus migrate out of Japan to other Siniculture areas.

Other forces also enhance Japan's foreign investment. Rising demands
for raw materials, together with a policy of seeking thirty percent owner-
ship of total foreign sources of raw materials, will greatly accelerate
investment. Space and labor ‘shortages and pollution controls will force
out much of the iron and steel and other similar industries. Preferential
treatment of. products of developing nations encourages heavy foreign
investment. And the government provides loans to assist foreign invest-
ment. By 1980 Japan may have invested eight billion dollars in Asia.™

These exports of industries go first to regions whose cultures derive

from China. The Siniculture countries possess in common such

“Charles Sebestyen, The Outward Urge: Japanese Investment World-Wide
(London: Economist Intelligence Unit, 1972), p. 20.




HI-1661/3-RR 23

characteristics as extraordinary diligence, great mechanical skills, entre-
preneurial skills, organizational ability, and (less regularly) "high:
capacity for 'saving. The organizational and entrepréneurial'ski11§ derive
from a Chinese culture whoSe'orgahizations,'from national down to village
levels, have outclassed those of other world regions for the better part
of two millenia. Diligence presumably derives from cultural factors and
the pressure of overpopulation. Saving conceivably derives from origins
in a region where one had to survive through the winter, and from a sense
of time that stimulates concern for future generations, as well as from
firm and innovative government policies (e.g., firm on inflation and
innovative on interest rates). Mechanical skills, too, date from far into
the Confucian past; the pre-industrial machinery of China always impressed
visitors. Whatever the origins, this Siniculture region possesses talents
uniquely adapfable to the needs of industrial society.

Strong, competent government administration and planning have also
become key reasons for high growth rates in Siniculture countries. In
Japan, Korea, Taiwan, Singapore and Hong Kong, governments have been able
to muster competent oplnioﬁs, to reach timely decisions on delicaté prob-
lems, to adopt unconventional policies (such as extremely high interest
" rates), and to make their decisions stick without disruptive unrest. They
have kept interest group competition from producing runaway ihflation.
They have been willing to intervene strongly in the economies, but have
done so in undogmatic fashion. Most have created planning staffs which
foresee bottlenecks and provide long-range perspectives for current deci-
sions, but wHich also understand the necessity for abandoning plans when
’circumstances change. (TaiWan has a one year plan, é four yéar plan, a

ten year plan and a twenty year plan, yet Taiwan adapts to sudden changes
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with remarkable flexibility and grace.) This administrative competence
lies at the heart of these countries' past successes and future prospects.
The Siniculture region includes China, Japan, the two Koreas, Taiwan,
Singapore, Hong Kong, the two Vietnams, and to a lesser extent, Thailand.
Where special circumstances have not inhibited rapid growth these coun-
tries have all grown recently at a rate of about ten percent each year.
The principal exceptions are: China itself, where bureaucratic heavy-
handedness and political upheaval have slowed growth; the Vietnams, where
war has slowed growth; and Thailand, where only in Bangkok and its
vicinity does the Siniculture dominate the economy. China's economic
performance has been respectable despite the burdens of size, bureaucra-
tization, political upheaval, and ideology.* So far at least China_has‘
feared foreign capital and technicians, but the rest of the Sinicultqre ' .
region has been hungry for Japanese capital and managerial skills and
has .sustained ten percent growth rates for a decade. The Japanese eco-
nomic miracle has become the Siniculture economic miracle. The ricksha
boys of a decade ago now drive their own cars.
Siniculture growth will accelerate growth in Australia and New Zea-
land, and will pull up Brazil, and to some extent Canada and Siberia,
where great reserves of raw materials exist to fuel the Siniculture growth.
From its earliest period the rise of the Pacific Basin has depended
upon the development of technology, and particularly ocean transport

technology. Ocean transport has always been cheaper than land transport,

*For a recent assessment, cf. Dwight Perkins, '‘Looking Inside China:
An Economic Appraisal,' Problems of Communism {(May-June, 1973). China's
growth rates have been about half those of the other Siniculture countries,
but still respectable.
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bufhright up'to'the'pﬁewaf péﬁioﬁ the Pacific Oceah,fconStitQtiﬁg 75 per-
cent of the world's water sukfacé and covering more than one-half of the
globe, was the>barfier and isolator of~Japah and the other inguTar coun-
tries. Today it is the integrator because ocean transport has cheapened
relative to land transport and become rapid enough to be efficient. It
is now cheaper to ship cars to San Francisco from Yokohama than from
Detroit, cheaper to send coal from tﬁé West Coast of the United States

to Japan than to the East Coast of the United States, cheaper to move
coal from Hampton Roads to>Tokyo than from Osaka to Tokyo. Transporta-gfﬂ
tion across the Pacific has become comparable in‘cost to tfansportation
across the Atlantic. Likewise telephone communications have become
cheaper as satellite communications become availablé. The Atlantic used
cable at lower cost than the Pacific, which was just too big. Soon
satellite communications will make it just as chgap to call Bogota from
Tokyo as to call Osaka from Tokyo. (The supersonic transport would -
probably not make a great difference in transportation in the North
Atlantic, but it would make an enormous difference in the Pacific--cut-b
ting flying times in half.) This technological change lies behind the

economic and political phenomena which lead us to view the Pacific Basin

as a unit.

The Three Minor Powers (South Korea, North Korea, Taiwan)

All three df the minor Northeast Asian countries have relatively
large Gross National Products for what are usually thought of as small
“dtfons,'ranging between $5 and $10 billion in 1972, and roughly douB]ing
by 1980. Tﬁeir populations are also reasonably large for minor powers. -

(E.g., compare with Greece, Norway, Denmark, Belgium, and the Netherlands,
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or with most Latin American or African nations.) The comparison is not
misleading; their economic heft and population size are large enough to

make these into what might be thought of as significant countries.

TABLE |
1972 1980
¥
GNP™ | pop.*™ | anp/cap || NPT | PoP.™ | GNP/CAP

TAIWAN 7 | 15 $450 13 | 18 $700

SOUTH KOREA | 10 33 $300 20 Lo $500

NORTH KOREA | 5 h | $350 8 | 18 | sus50
.. IN BILLIONS OF U.S. 1972 DOLLARS -

“*IN MILLIONS OF PEOPLE | )

None of these‘eountriee likes its current status. That is, both
North'and Sedth Kerea wduld like to be united, and at 1ea$t the'govern-
ment of Taiwan‘WoUld like ﬁe‘be united with Main]and China--all, of
course, on tnefr own terns; But the chances'are thatuallfthree will per-
sist as more or less independent nations, at least through the '70's. Alli
three feel quite precarious.and uncerta}n,‘but all three have exhibited a
degree of toughnees end independence that indicates that their sense of
precariousness and uncertainty does not paralyze them. Instead it‘gives
them a toughness and a seriousness of purpose that affects their popula-
tions as well as their governments, in sharp contrast to the attitudes
of much of the rest of the world. All three should have the high morale
which comes with great economic success, with surmounting clear-cut pres- .

ent difficulties, and with continued survival in a difficult situation.
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Their strength increases the likelihood of peace, and peace is a pre-.
requisite of continued development.

All three of these countries today are considered underdeveloped
nations, but Taiwan should drop that status sometime within the decade
of the: '70's, and South Korea and North Korea will come very close to
dropping that status. All three have very adaptable and usable work
forces and other talented people. In effect, all three are today in a

transitional status.

The Koreas. Economically the partition of Korea in 1945 was a dis-
aster for the South. It is the North that is rich in hydroelectric power
and minerals; and with about half the population of the agricultural
Sbuth, it was in a much better position for economic development. While
the North-had 85 percent of the chemicals, 79 percent of the coal, and
97 peréent of theviron ore at the close of World War Il, the South had
produced 64 percent of the rice in the peninsula, 70 percent of the cot-
ton, and 86 perceﬁt of the textiles.™

In the early years after the Kdrean War, the North successfully
carried out massive land reform and became one of the most centralized
socié]igf states in the world (and one with a development ethic éomparab]e
to tHe‘Sbviet Union) while the South floundered for lack of careful plan-
ning;** .Sincé 1960, North Korea's‘rate of growth in industry and agfi-

culture as well as national income have been decreasing. Although the

*U.S. Army Area Handbook for Korea (1964), p. 152.

**pavid . Steinberg, Korea: Nexus of East Asia (American-Asian
Educational Exchange, Inc., 1970), p. 3h. : S
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growth rate is not so impressive as before, it remains high; the claim
that North Korea is stagnating appears exaggerated.

Until the adoption of the first Five-Year Plan for 1962-1966, the
South fared much worse than the North. But since 1963, only Japan and
Israel have exceeded South Korea in national growth. The average GNP
growth rate since 1965 has been 11.8 percent (15.5 percent for 1969),
and exports have increased at an annual rate of 37.2 percent. Three
external forces have spurred South Korean growth. One is American aid.
The second is the war in Vietnam. Most important in the long run has
been the normalization of relations with Japan, bringing a siénificant
influx of capital: $300 million in reparatibns, $200 million in soft
loans, and $300 mil]ion in”commercial credits over a decade. Tovbe sure,
SOch Korea still‘hés many serious social and éﬁoﬁomic problems; but, at
leaét it seems’to be on tHe road to develobment.* It séeﬁs qﬁite likely
that the recent very high growth rates in SOth Korea will not only be -
sustained bﬁt may even be increasedras both the United Staées and Jépan
seek opportunities to utilize the very ﬁkilled and responsible ]abof
availablé fn‘thié eouﬁtry, and the favorable investﬁent c]imaté offered
by its governﬁent. South Korea is likely to become the Ruhf of the Pa-.
cific Basin,‘not just because it has Faw materials, but bécaﬁse if has
oné of the finest work forces in the world and, more important, the space
and will to develop into a Ruhr.

North Korea will benefit increasingly from Japanese trade and invest-

ment. Agreements already signed allow trade to rise to as much as a half

*Ibid., pp. 34-47.
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billion dollars by I976,rand'provide for'easy bank credifs and exchange

of trade missions. Intense South Korean political objections to such
agreements will not prevent expansion of Japanese-North Korean economic
ties; indeed Seoul-Tokyo tension will only enhance such ties, particu-
larly in the wake of such incidents as the kidnapping from Tokyo of Kim
Dae Jung in August, 1973.

In sum, North Korea is traditionally the more highly industrialized,
technologically advanced, and politically organized part of Korea, but it
probably will not continue to have this status. North Korea will prob-
ably continue to have certain advantages in ''‘national character'' over
South Korea and will probably tend to have a slight edge in per capita
income. However, because of the nature of the Communist society, and -
because of the priorities set by its government, South Korea's standard -
of living is likely to appear substantially higher than North Korea's.
This in itself may cause some new strains in North Korea, but the North

Korean government can easily cope with such strains.

Taiwan, Tﬁe Republic of China is still considered an underdeveloped

nation but its economy has now been growing at about a rate of roughly

10 percent a year for a decade and industry constitutes a greater part of
the GNP than agriculture. By the end of the '70's it will be a developed
nation able to support an impressive military machine without outside
economic assistance. U.S. and Japanese aid to Taiwan have been terminated
and investment has leveled off, but it seems likely that Taiwan will con-
tinue to benefit from substantial Japanese trade and investment. Invest-
ment in Taiwan is likely to remain very profitable and it seems likely

that American and European private investors will make up for some of the
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losses with regard to Japan--if those losses continue. A recent soften-
ing of the PRC's attitude toward investment in Taiwan suggests the pos-
sibility of a new surge of Japanese investment. Diplomatic isolation

and general disparagement of Taiwan's pretensions to represent all of
China have led Taiwan to emphasize economic development and superior
quality of life as the distinctive characteristics which legitimate its
continued independent existence. (In the year after Taiwan's diplomatic
debacle, her grthh rate rose to 12 percent.) Now more than ever the
Taiwanese understand that their very survival depends upon economic de-
velopment. Although domestic or international political problems could
disrupt Taiwan's growth, it now seems quite likely that they will respond
to the challenge of U.S. and Japanese recognition of Peking in such a way .
as to play an important economic gnd eventually diplomatic role in Eastern
Asia. Taiwan will become a major industrial, trading, and commercial
power, but will focus more on services and consumer goods than the Koreas.
Already Taiwan can compete with Japan in the consumer and electronic
products that rocketed Japan to world prominence in the 1950's and '60's.
The Taiwanese will simply take‘much'of‘thesé markets away from a Japan

whose wages are no longer competitive.

The Three City States

Singapore, Hong Kong, and Macao are city states rather than nation
states. They are militarily vulnerable and possess no substantial natu-
ral resources of their own but they will play distinct and important
roles in the emerging Pacific Basin.

The Chinese could seize Hong Kong at any time they wish, but China

has traditionally preferred to keep foreigners and foreign trade isolated
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in one or more enclaves on-her coast where they would exercise minimal
influence over Chinese social and political-life. The Hong Kong area

was the first of the treaty ports ‘and is now. the last, having endured
through imperial, republican, warlord, and communist regimes in China.

As China engages in greater trade and other contacts with foreign coun-
tries certain other ports like Shanghai may open up to some extent, but
Hong Kong .is likely to retain its traditional and preeminent position as
China's source of foreign exchange, China's foreign exchange market, her
shopwindow for Western technology, and the instrument by which China's
traditional policy of containing Western social influence operates. Hong
Kong's very weakness protects her, because China does not feel threatened
by her. The insecurity of investments in Hong Kong has recently been
greatly reduced by Chou En-lai's assurances that Hong Kong is not a "prob-
lem' for the PRC and that no action will be taken on Hong Kong until
Taiwan is settled. The lease on the New Territories, which comprise most
of Hong Kong's territory, expires in 1997, but the PRC does not accept the
lease as legally binding and thus officially does not care about the
lease's expiration.

Macao has a seedy reputation as a site of vice and gambling. " As
tourism blooms throughout the Asian region Macao is likely to respond by
capitalizing on its exotic and exciting reputation and by attempting to
upgrade that reputation. In all likelihood she wi]] turn herself into a
sort of Monaco of Eastern Asia. The bargains of Hong Kong and the excite-
ment of Macao will complement each other and will ensure the continued

competitiveness of the twin city states in the tourist market. Macao,
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however, is more vulnerable than Hong Kong, and her principal defense is
the PRC's desire not to alarm Hong Kong.

Some of the strongest competition for tourists and for investment
will come from Singapore. As the Pacific Basin development accelerates,
Singapore is likely to become the administrative and financial capital
of the Basin. As a free port and tourist center it is gaining on Hong
Kong. For executives of multinational corporations it will probably
prove more attractive. Singapore combines the characteristic diligence,
competence, and effective public service of a small state dominated by
Chinese with the cultural synergism of a multinational city state. It
combines a veneer of democracy with the tough efficiency and authori-
tarianism of a.dominant party headed by Lee Kwan Yew. Its educational
system is strong, .its economy is developed (roughly $1,000 per capita),
and its cultural and recreational opportunities increasingly make it a
far more pleasant residence for executives than Hong Kong. - Singapore
has displayed far greater concern for the needs of commerce and the
wishes of corporate executives than have its neighbors Malaysia and Indo-
nesia. Its main problems are Indonesian and Malaysian suspicion of the
Chinese, their resentment of Singapore's superior success, and their

limitations on Singapore's trade and export of industries.”

Vietnam and Thailand

Vietnam's people share the characteristic Siniculture diligence,

entrepreneurial ability, mechanical skill, and willingness to savé.

*For a summary of Singapore's economic situation in terms of growth,
labor shortages, and so forth, cf. Willard A. Hanna, ''Singapore Success
Syndrome Revisited,' American Universities Field Staff Reports, Southeast
Asia Series, XX!, 3. The '"Comment'' by Alan R. Sweezy is an essential
corrective to the article.
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North Vietnam's economic development may be slowed by rigid and bureau-.
cratic government, but South Vietnam's economy could soon begin an
impressive spurt of economic development which is likely to continue to
the extent that the'c6UntEy achieves peace; }Otal peace is not necessary.
For instance, the situation could be much worse than the Arab-lsraeli con-
flict-and still allow rapid economic growth.

To a lesser extent Thailand, and in particular the Chinese minority
within Thailand, possesses the appropriate skills and will be able to
achieve growth to the extent that peace is maintained. Superior ability
to integrate the Chinese minority into the country's political and social
life enhances Thailand's prospects. In the past the Vietnam war has
stimulated Thai economic growth rates. But the Thais remain militarily
vulnerable and culturally not so adaptéble to high growth rates as their
more Sinic neighbors. Most of the impetus of Vietnam is past. Thai
development is not likely to be nearly as rapid as her neighbors, although
she will continue to experience an extraordinary tourist boom and although

after Taiwan she is the largest Asian recipient of Japanese investment. .

Thg duaffies of the Basin

n Raw materials for the manufacturing industries of the Basin willrcome
froa tHe vast and virtual]yvﬁntapped storehouses of Austré]ia, Canada and
Brazil, and later from the pefhaps even vaster reserves of Siberia. TheA
likeiy booming growth of fhe Basin in the next decade or two is fdre—
shadowed by a current rush to explore these areas and by the willfngness
or Japanese corporations fo sign raw materials contracts for periods as

long as 10 and 12 years in the future. Already Brazil's trade is orienting
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itself away from the Atlantic toward the Pacific Basin,” and the southern

half of Brazil has become the most rapidly developing area in the world.

Phase Three: Development of Southeast Asia
and Latin America

The rise of the Siniculture region parallels the rise of Japan as a
major economic power, and it recapitulates much of the history of Japan's
economic rise. Taiwan's transistor products increasingly squeeze out
Japan's. Singapore, Taiwan and Korea become important shipbuilders.
Taiwan's and Korea's textiles flood world markets. As these processes’
mature, eventually the entire region will face many of the problems which
Japan currently faces--including huge trade surplﬁses with the U.S., rapid
social change, pollution, and 'labor shortages. A regional labor shortage
will occur, and regional labor costs will rise rapidly. Indeed, labor
costs have already begun to rise quite dramatically in Singapore and Hong
Kong, and Korea faces rising demands for wage increases. The whole region
will face the three-pronged choice: 'slow growth, import cheap foreign
labor, or export industries to cheap foreign labor. They are not likely
to choose slower growth. Just as Japan will import some Korean and other
labor (at least temporarily), so some of the smaller Siniculture coﬁntrfes
may import some Southeast Asian labor. (Singapore has imported some Malay
labér.) But the dominant ﬁhqicevwill, for reasons of social peace, po-
litical stability, and eﬁonomic efficiency, be export of industries to
Southeast Asia and Latin America.

This phase of export wf]] not be so enthusiastic as the export of

Japanese industries to the Siniculture region, for Southeast Asian and

*See Table 11, Charts C and D, on page 37.
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Latin American,labpr is neither so competent. and diligent nor.so politi-,
cally quiescent as Siniculture region- labor. Nor will the reception of
these exported industries be so_enthusiastic, for cultural and political
reason§._150utheasﬁ Asian,cu]turgs adapt less easily to the organization,
discipline, and skill requirements of industrialization than do their
Siniculture counterparts. Southeast Asian and South American societies
lack the Siniculture's conditioning to hierarchical organization and
political toughness.

They also welcome outside investment less readily. They more readily
associate investment with exploitation. They resent the economic power
of the overseas Chinese, in their own countries and in Singapore. They
resent pollution more. Being less confident, and often less stable, they
fear political manipulation as a consequence of foreign economic influ-
ence. Thus they accept fewer investments. When they do accept invest-
ments, they more readily allow political fears and resentments to force
expropriation or to tangle companies in red tape.

Against these brakes on the flow of investment other forces are
acquiring momentum. Increasihg national unity.and coﬁfidence in the
region'&ijl‘ovér time gfadually reduce the fears of political manfpula-
tion. The rise of a'geﬁeratidn of competenf technocrats will rationalize
dé;isfon ﬁroéeésés and may féduce{red tape. In addition,léuccessful de-
velobment'is already créafingian elan which facilftates rapid déveldpment.
In Téiwan dfp1omafic frustration was considérabiy relieved by emphasiiing
the ektréérdinary growth rate. In thé PhTiippfnés, a.Catholic.céuntry
where uhfil just a few-years.égo birth control was almost universally

regarded as unthinkable; the new Constitution makes maintenance of an
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optimal level of population an important governmental responsibility.
In North Korea, a recent governmental reorganization reduced the number
of ministries from thirty-one to fifteen, but added two new economic ' -
ministries. In Singapore, Malays are suddenly beginning to enroll in
English-language curricula because of heightened desire to pafticipate
in the economic takeoff. Throughout the Basin success generates high
morale which in turn generates success.
Economic success comes to feed upon itself, as dynamic countries
provide markets for one another, emulate each other's successful policies,
and develop regional communications and organizations. Because of the
magnetic effects of Siniculture dynamism, Pacific Basin countries' trade
and investment become focused in every higher proportions on countries
within the Basin, and the Basin therefore becomes an inéreasihgly inte- ,V'. .
gratéd economic unit. North and South America, and non-communist North-
east and Southeast Asia, become bound ever more tightly together. (See

Table I1.)

Membership in the Pacific Basin

‘Having discussed the gréwth of the Pacific Basin and the‘likély
roles of some important Basin ;ountries we must delineate the Basin more
precisely. Although the term ”Pacific“ remains in the title of the Basin,
it is more useful to regard the Basin as a functional'economic concept
rather than as a geographical concept. Therefore our delineation of the .
Basin will appear peculiar geographically (for instance, by including
Brazil) but will retain economic validity. Let us define a trading and

investment area as a group of countries who do more than half of their
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ProJECTIONS OF PaciFic TRADING &
IMPORTS & EXPORTS

IMPORTS FROM PACIFIC TRADING AND INVESTHENT AREA s -
AS A PERCENTAGE OF TOTAL IMPORTS
PRINCIPAL PACIFIC COUNTRIES/REGIONS - EASTERN SECTOR

Wl

INVESTMENT AREA -

EXPORTS TO PACIFIC TRADING AND INVESTMENT AREA
AS A PERCENTAGE OF TOTAL EXPORTS
PRINCIPAL PACIFIC COUNTRIES/REGIONS - EASTERM SECTOR

31

IHER

tunoHESYE

w0 wf

1! nd

209 204

'D{ 104

> " - + + + - e Y b é Y | 3 I
1964 1967 1970 1975 1900 1982, 1985 1991 1964 1947 190 1975 ] 1980 1502 yabs 19
IHPORTS FROM PACIFIC TRADING AND INVESTHENT AREA EXPORTS TO PACIFIC TRADING AND INVESTHENT AREA

10 AS A PERCENTAGE OF TOTAL INPORTS oot AS A PERCENTAGE OF TOTAL EXPORTS

PRINCIPAL PACIFIC CGUNTRIES/REGIONS - WESTERK SECTOR

(EEC AND OLA SHOMN FOR COMPARISON)

N b + + + .

PRINCIPAL PACIFIC COUNTRIES./REGIONS - WESTERN SECTOR

(EEC AND OLA SHOWN FOR COMPAKISON)

1968

1967 1970 1975 1980 1985 199

1964 1967

3 + + } 3 Il
— + T T

1970 1975 1980 1982 198¢ 1361




38 HI-1661/3-RR

trading and foreign investment with one another. The world then frag-
ments in the 1970's and 1980's into four trading and investment areas
plus two groups of countries which are not in any of the four trading

and investment areas.*

Of these four trading and investment areas the Pacific Basin trad-
ing and investment area is by far the largest and most dynamic. It
includes North America, non-communist East and Southeast Asia, and most
of Latin America. For convenience we may divide it into Eastern and

Western sectors in accordance with the following lists.

TABLE 111

MAJOR MEMBERS OF PACIFIC BASIN TRADING AND INVESTMENT AREA

Western Cultural Sector Eastern Cultural Sector
Argentina : : China (Taiwan)
Australia Hong Kong
Brazil Indonesia
Canada Japan
Chile = . South Korea:
Colombia R ' Malaysia
Mexico Philippines
New Zealand Singapore
Peru Thailand
United States South Vietnam
Venezuela
Table Il has indicated the extent to which the Basin is expanding and

growing in upon itself.
The Pacific Basin phénomenon can be defined in terms of countries

as we have done above but it can also be defined as the interaction and

*Herman Kahn and William H. Overholt, The World, 1982-1991, Hudson
Institute Research Report HI-1619-RR, Chapter 2.
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development of a ‘rather large number of dynamic cities. The following

list suggests what we mean.

Aukland Vladivostok
Nakhodka _ Pusan '

Seoul ; o Hong Kong

Osaka Bangkok

Saigon : Port Moresby
Singapore Taipei '
Manila o Darwin

Djakarta Melbourne
Brisbane . Wellington

Sydney Vancouver
Honolulu Portland
Anchorage San Francisco
Seattle San Diego _
Los Angeles Cali-Buenaventura
Panama . - . Lima=-Callao
Guayaquil " Guadalajara
Santiago

All these cities are internationalizing and all are seaports. Most
serve as gateways to large cQUntries or gateways from large countries.
A1l have done well in the past five years and all have currently in-
creased budgets for infrastructure development within cities to increase
their development in the future. All are outward-looking, all are Pa-
cific focused, and all are increasingly focused on Japan. In addition
there are a number of islands which are starting to ""boom'' and take on

the characteristics of their more developed counterparts above:

Guam _ New Caledonia
Okinawa Fiji
Bougainville Tahiti

New Hebrides
These island booms are due to'large-scale developments in some combi-
nation of resources or manufacturing or toufism.b
The membership of the Pacific Basin is not constant. The economic
firestorm effect discussed earlier will accelerate the dynamism of the

Basin and as a result attract increasing proportions of the trade and
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investment of outsiders and thus expand membership. South Africa and
some additional Latin American countries are obvious candidates for
relatively late membership.

The dynamism of the Basin will greatly influence the development
of the entire world economy. Among.the areas of greatest impact will
be: the Middle East, because of Japan's demand for oil; Western and
Central Siberia, which are the subject of current Japanese negotiations
for oil, gas and iron; East Africa, where Japanese trade aﬁd investment
have increased rapidly in the last five years; and China, which possesses
an extraordinary labor sﬁpply and desperately needs capitaL;

The most important.economic consequences of the developmeﬁt of the
Basin will probably reside with members of the Basin themselves. -Most
important for the future of world politics will be the impact on.China
and the Soviet Union. Both China and the Soviet Union could profit:
enormously in a purely economic sense from greater participation in
the dyhamism of the Basin, but both perceive severe political risks in
doing so. In Siberia the Soviet Union possesses vast reserves of raw
materials which Japan needs to continue her economic boom; Russian .
efforts to develop Siberia using purely internal resources have failed
to achieve sustained and rapid development. The Japanese have the capi-
tal and organizational skills to develop Siberia and the resources with
which to buy the products developed. But Japan and the Soviet Union

are old rivals and the Soviet Union naturally fears the rapid growth
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of this capitalist nation and the penetration of the underdeveloped Soviet
hinterland by the rival who defeated.her, in 1905.%

~Similarly, China possesses almost inexhaustible supplies of the .
world's highest quality labor.at virtually the world!s,lqwastvcost, and
China could greatly accelerate her. development by accepting foreign
cgpital, while nearby Japan increasingly faces a labor shortage .and a. .
desire -to export. industries to nearby nations. China's labor is so .
efficient, so cheap, and so inexhaustible that. access to Chinese labor
would both drive Japan's growth rates to new highs and relieve the labor
shortages which drive the development of Southeast Asia. But the‘Cthesq
retain vivid memories of a humiliating century during which they were . —
manipulated into unequal treaties by Europeans, Americans, and Japanese
who used loans and commercial ébﬁceSsiBhs fo'uhdermfﬁe Ch?na‘g sovereignty.
In order fo broteétvtheir soVereignty the'Chin;se h$vé acdéptéd7moderate
economfc'growth rates when they could haVé growth rates amohg the wof]d'é
highest by‘accebting foréign invéstment; China'g concern for independenée
is notblikely to vanish, although fuffher moderafions of fﬁe policy ofy
self-reliance will undoubtedly occur in the next decade.** |

In all ﬁrobabilitybmutually profftable relafionships will Be worked

out between Japan on the one hand and the Soviet Unfbh énd Ch%na 6n the

other hand, but these economic relationships are likely to remain

*In April 197h4, Japan loaned the U.S.S.R. one billion dollars at low
interest rates for Siberian development. Cf. The New York Times, 23 April
1974, p. 1.

**China has begun accepting some short-term credit, and some tacit
Japariese loans through banking operations. Cf. Far Eastern Economic Review,
17 June 1974, pp. 42-3,
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relatively modest for the next decade or two. However, the Chinese and
the Russians could get forced into competition for Japanese investments.
Presuming a continuation of the Sino-Soviet split, Japanese development
of Siberia would greatly improve Russia's military capabilities on the
Chinese border, and likewise Japanese development of North China could
greatly improve China's strategic situation relative to the Soviet Union.
Thus to the extent that one of them accepts Japanese development, the
other must seek comparable advantages, either through an opening to Japan
or through an opening to some other large country or group of countries
or through strengthened military alignment with some power outside the

region.

Political Aspects of the Basin

The econ&ﬁic development 6f the Basin depends upon key politfcal
pferequisites.and onn the solufion of key politicél préblems geﬁerated
by the Basin development itself. Problems érfse within iﬁdiQidual |
countries, amohg the émall powers, among the big powers, and betwéen
small and big powers. Eacﬁ of these kinds of problems is potentially
serious, but each is susceptible to amelioration through modérately

competent political policies.

Growth and Stability. Such a dynamic economic process as the de-

velopment of the Pacific Basin will generate profound social changes,
which will in turn affect politics within and among the countries of
the Basin. The character of these political consequences is by no means
self-evident. Two decades ago it was thought that economic development

would automatically enhance stability. Subsequently scholars realized
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that the disruptive social change generated. by rapid economic growth
creates political strains within societies and provides new resources
to discontented: groups. But flexible governments should be able to
exploit the same improved communications, leadership, and so forth,
that |nsurgent groups exp10|t

SOCIetles Wlth (i) strong centralrgovernment bureaucraC|es and

(2) party systems that ilnk the government to peopie are iikeiy to be
able to exp101t the additional resources development provides and to
remain stronger than potential insurgent groups. In their different
ways both mature democracies and mature communist states possess these
.prereqU|S|tes of stability. | Dictatorships and military governments
often do not. However, throughout Eastern Asia central government
efflciency is |ncrea5|ng and lines of communlcatlon between center and
periphery are multiplying. Second, some countries have higher toler-
ances than others for the disruptions of deveiopment; The Sinicuiture
areas seem wiiling to tolerate relatively high levels of social disrup-
tion so long as they ere.compensated by high growth rates. Thus Basin
growth'need notlsuffer self-stimulated disruption.

Atbthe same time; if adaptability of'beiiefs and social structures
in the service of economic growth is achieved at the cost.of ideological
rootlessness and absence of commitment to particuiarikinds of political
institutions; then growth may simoiy provide resources to a polity which
will run wild at the tirst appearance of a strong leader or a national
crisis. ihe Siniculture areas of Asia may be peculiarly susceptihie to
this kind‘of problem, the archetype of which isithe rapid growth and

wild swings of the political pendulum that involved Japan in World
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War Il. This phenomenon is a potential problem only in a few states,
most of which are small, but avoidance of such problems, and suppression
of the international consequences of them, may at some point necessarily

become a major goal of Basin members, particularly the large members.

""Neo-Imperialism." Small countries naturally resent the real and

perceived dependence that results from having their trade and investment
dominated by a single big power or by a combination of a few big powers,
even though the trade and investment accelerate their own development.
As Japanese trade has surpassed American trade, this problem has become
particu]arly_acute, because Japanese cohporotions play the economic'game

with unusual ruthlessness.- Horror stories of Japanese tactics have pro-

liferated throughout Southeast Asna. m
TR ey have on occasion built projects of national im-

portance to a Southeast Asian country with materials so shoddy that they
are bahned in Japan.> They allow local entrepreneurs to develop a market
for a Jopanese product and then sweep ih to take over the market in a
manner fhat bankrupts the local entrepreneurs. fhey set up joint ven-
tures, then manipulate the.market to bankrupt the venture and buy full
ownership. Not all Japanese companies deal this way, of course, but
even a few createba fairly strong reaction. This reaction magnifies

the already important reaction that occurs simply because they are so
big; That such reactions, whfch have fn the past been directed pri-
marily at Americans, should become focused on Japan is no consolation
for the United States. The Pacific Basin development, and the prospects

for stability in the region, are so important to the U.S. and so vitally
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affected by this conflict, that the-U.S. has a strong -interest in'mini-
mizing the conflict.

Various forces mitigate the friction. - The strength of the smaller -
powers of ‘Asia and Latin America is so much greater than in the past
that foreign manipulation can occur only within fairly narrow limits.
Expropriation is so easy, nationalism offers such effective support to
leaders who defy foreign manipulation, and the international moral mood
is so opposed to strong interventions, that manipulation and local
reactions ‘are inherently limited.

Regionalism reinforces the strength of individual nations. Economic
growth of the Basin will ihcrease the interdependence of the region, and

thereby stimulate regional organization. Political and business contacts

will multiply, and tourism will greatly increase cultural interaction and

cultural friction among mémbers of the Basin. The 1970's are likely to
be dominated by economic issues, but the late sevenhties and eighties may"
see the ‘Fise of some regiohal political consciocusness. Seminar and
study groups are already beginning to develop, in¢luding Hudsoh Insti-
tute's regional committees and such groups as the Pacific Basin Economic
Committéee. At a second stage‘Unofficial‘tradé and investment coordina-
tion groups may arise; given the split between the Pacific Basin trading
and invéstment area on the one hand, and a similar European area on the
other, groups whose membershfp‘réf]ects the splits between the two areas
might arise and compete with groups like the Organization for Economic
Cooreration and Development (which attempts to incorporate the entire
developed non-communist world). Third, such unofficial coordination

groups may eventually be made official and may become institutionalized in
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a way that reflects the principal lines of cleavage among members of the
Pacific Basin. For instance, such an official trade and investment
coordination council might be divided into a group of large powers and a
group of small powers which negotiate with one another. At a fourth level
of integration systematic '"rules of the game' for structuring and arbitrat-
ing economic competition and ecological issues might arise. Finally, it
is possible that much of the Basin would eventually become a trade and
investment community of some fprm such as a free trade zone, customs
union, or common market. By the 1980s Latin American and Southeast Asian
countries will probably see themselves as possessing a common relationship
and a common set of problems vis-a-vis the U.S. and Japan. Thus region-
alism will Tikely develop along functional rather than strictly geographic
lines.
of the various possible forms of regional cooperation-~economic,
political, military and cultural--economic cooperation has proved the
most attainable, Regional development projects, regional investment
standards, regional ecological standards, and so .forth, could greatly
strengthen thg hands of the small powers and could greatly stabilize
regional politico-economic rglations to the advantage of the big powers
as well as the small. This encouraging view of the prospects for re-
gionalism must, however, be balanced by recognition that regionalism
will develop gradually, that it will not within the foreseeable future
possess much military significance, and that rising regional interac-
tion and interdependence can as easily stimulate conflict as cooperation.
Paradoxically, the presence of two major economic powers in the .

recion, ramely the United States and Japan, rather than one, should also
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improve the position.of the small powers. Intense competition- between
Japanese companies and Amerjcan companies should provide smaller coun-. ..
tries with an opportunity to play the competitors against one another.
American competition will: keep. the Japanese on their toes in Southeast .
Asia, and-Japan will become a major force in Latin America. (Japanese
investment in Brazil should pass American in the 1980s.).

The attitudes of the big:powers may also significantly moderate .any
potential friction. Japan s Ministry of International Trade and Industry
promised in early 1973 to develop a code of ethlcs for Japanese oompanles
operating abroad. 'Rising political pressures in the United States, and
sympathetlc parts of key bureaucracnes, may keep the activ:tles of
Amerlcan companies withln certaln broad limits, Flnally, an lrrational
fear in Southeast Asna that Japanese investment will lnevitably be |
followed by Japanese mllltary pressure tends to be a]levnated by the‘
residual presence of American bases in Southeast\Asia even though thosa

bases have no anti-Japanese roles.

Regional Small Power Political Conflicts. Today as in the past one

can easily write scenarios for serious trouble in almost any single coun-
try in Southeast Asia. What has been changing for many years is the ex-
tent to which such events can influence a whole region. In 1950 one could
write a believable domino theory, given the extraordinary wartime weaken-
ing of governments and social cohesion in virtually every country. By
1965 one could make such a theory credible only for mainland Southeast
Asia, although until 1965 one could still believe the possibility of a
fairly sudden. transformation of the political character of the region--

given the apparent possibility in that year of a simultaneous North
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Vietnamese conquest of Indochina aﬁd PKl ascendancy in Indonesia. Today
grandiose domino theories seem absurd, and recurrence of the simultaneous
crises of 1965 seems unlikely although not impossible. Thus political
effervescence internal to Southeast Asia seems unlikely to halt Basin
growth. Likewise, in Latin America one can imagine a fairly sweeping
trend to leftist or extreme nationalist governments, but not to a degree

that would disrupt the overall development of the Basin.

Troubles in Japan. Tha£ Pacific Basin development could be dras-
ticall& slbwed by domestic political events in Japan cannot be dism}ssed.
Something like Prime Minister Tanaka's plan must be implemented if |
Japanese development is fo cbntinue rapidly and withdut social disrup- -
tion. Butvvarious circumstances impede implementation of fhis trillion-
dollar p}an. Most fntellectuals have accepted the view thaf, since rapid-
growth has caused social ana ecologica] problems; the only way to solQe |
thesé proélems is to slow growth; in fact the opposite‘is t}ue, but de-
cisions depend upon belief rather than rea]ify. Publicatioﬁ of the plan
has been connected with massive inflation of land prices and with allgged
profiteering, both of which stimulate public opposition to the plan.
Popular distrust of government and the rapidly weakening personal posi-
tion of Prime Minister Tanaka cast doubt on whether he or even his party
can muster the power and will to implement such a vast plan. In addition,
given the extent to which the opposition has been gaining offices and .
forcing the defeat of important political initiatives, one cannot dismiss
the possibility of a period of political instability or of the rise to
power of a coalition which would not emphasize growth or which would so

disturb relations with the United States that Basin development faced
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disruption. ‘On the other héhd: one cah'fmégine even a non-LDP govern—
ment successfully implementing the key welfare, infrastructure éﬁd>énti-
po]]df?on'feathres of the Tanaké plén.¥ And'highwgrowth rates émong

other éoﬁntriéé‘are‘1ikelylf6:bé stimulatediand supporfédxby Japanese'

. . - - |.:.(‘ . oy P e
capital exports even if Japan's domestic growth slows drastically.

P B

~ Prolonged Energy Crisi§.:‘An indefinitely prolonged, serious energy .

cri;is”couldrslow or ha]t the growth of Japan and its Siniculture neigh-.
bors. In fgct,‘if {apan's.oil supplies should be disastrously curtailed
for ];ng éériods of time,_Japan wqulq almost certainly give overriding
prfor}ty_tq dqmesFic needs gnd cut off supplies‘of‘keyvpetrochemicals‘to L
nearby couptries. The effeqts of‘§uqhw;utoffs on:Taiwan and Korea, which
have piunéed heavily into petrochemica]vand,shippuilding industries, could
then bgqomg utter]y disasgrous. ln effg;t, Fhe Pacific Basin scenario
would be‘run backwards--with_po[itica] upheavalsrprobably‘foylowing eco-
nomic debéc]e;. But it would be premature to suppose -that such debacles

are likely.

Big Power Conflicts. Serious warfare among the major powers would

clearly disrqpt the development of.the Basjn.  In the past the most
likelx such conflictrwas the United States,agafﬁsf either China or the
Soviet Unjon. However, all of the major powers ;urtently follow Nixon
Doctrine-type policies of providing moral, economic, and technological
support to their friends fn the region while avoiding direct military
involvement themselves7 As a result the probgbility of direct confron-
tation has diminished. Today the most likely big power confrontation

is Sino-Soviet war, and one cannot discount this possibility completely,
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but in the process of becoming deeper the conflict has appeared to
become less volatile.

It isn't hard to imagine other kinds of big power conflict further
in the future. Japan's drive to economic hegemony in Southeast Asia
clashes with China's political ambitions in the regiqn. Japan has long-
standing aithough currently quiescent territorial and other disputes
with both China and the Soviet Union. The rapid rise of Japan, like the
rapid rise of Prussia a century earlier, could provoke an almost automatic
hostile response from nearby adversaries--particularly as economic success
gradually translates itself into political and eventually military power.'
Competition for influencerin Korea makes that country a perennial flash-
point in. the Northeast Asian power triangle, and the volatility of the
Korean situation will increase dramatically if the United States withdréws'
its forces from the region. More generally, the possible withdrawal of
most American forces from Eastern Asia would make each of the three major
powers in the region less secure and thus render conflfcfs more volatile.
But if one had to place bets, one would guess that the nextrdecade or so

will avoid major power wars in the Pacific.

Japanese-American Relationships. Japanese-American friendsﬁip and

political-military-economic cooperation can nollonger be taken for granted.
American impatience with Japan's slow pace in lowering trade and investment
barriers and in revaluing the yen have too often combined with simple
neglect of Japan's interests™ to damage Japanese-American friendship.

Likewise, the Japanese have proved very slow to realize the new

7':For details, see, 'President Nixon's Trip to China and
Its Consequences,' in Chapter VI, B, below.
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responsibilities for international monetary stability; for ecology, for
development aid, and for limiting the'harshness of their economic tactics
in small countries.”

Japanese political-military interests in regiondl stability 'coincide
with America’s, and joint Japanese-American interests in maintaining
stable“rules of the ecohomic game and encduréginb the growth of the -
Basin greatly:outweigh.the two.countries' competition for larger slices
of the pie, but the tendency to focus on day-to-day competition:rather’
than long-range common .interests remains the single greatest threat to
the long-run future of the Pacific Basin. A Japan éstranged from the
U.S. would not only make difficult the needed cooperation on military
and economic issues; it would become vulnerable to threats from China
and the Soviet Union, and might get provoked into a rearmament which’
could have such worldwide consequences as extensive arms races, nuclear
proliferation, renewal of strong Sino-Soviet cooperation, and increased
friction 'in Korea, Talwan, the Kuriles, and all the other sensitive

poiﬁts in Eastern Asia.

Inequality.' Finally, Basfn growth depenés heavily on increasing
economic ineé&é]ify. Export of industries, which drives rapid devélop-
ment.inté newzéreés; occurs beﬁause certain countries are so mucH more
succesgful af development than others that their labor ﬁosts rise
dispfoportionately.

Unfortunafely the rising iﬁequality almost'certain]y cannot be
avoidedﬁéxﬁept at thé cost‘of sacfificing a period of economic develop-
ménf,which wilirbring a major portion of humanity up to decent standards

of living for the first time in history. That cost would be unacceptable
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to the poorer people of the reéion. When the entire region has become
modernized one can easily imagine a leveling off of inequality. Indeed,
Southeast Asian cultures and forms of organization may be more adaptable
to post-industrial development than the Siniculture and North American
cultures. But that is a long way off. In the meantime increasing
inequality can be mitigated but not eliminated. This is unpleasant but
not so unpleasant as to cancel out the enormous positive benefits of

the regional development.

Such inequality is not likely to produce regional instability. It
will produce friction, because of the protests of intellectuals and middle
class political groups. It will undoubtedly precipitate anti-Japanese
and anti-local-Chinese riots.” But overall the realization of success
Will somewhat mitigate resentment of others' superior success, and within
Eastern Asia at least there is likely to remain a grudging acknowledgment
that superior Japanese and Siniculture success results from greater dili--
gence and competence. Most important of all, international inequality
is simply too distant from the concerns of most individuals to stimulate
discontent outside certain small elite groups.

ATl thése political relationships are sufficiently delicate that
they require continuing attentfon. The rise of the Pacific Basin enor-
mously benefits the United States, the rest of the Basin, and eventually
the whole world. The Basin has great momentuﬁ of fts own, but it can be
turned into a disaster by shortsighted decisions. Most important and

delicate of all the political issues are American relations with Japan.

KSince this was written Prime Minister Tanaka's Southeast Asian tour
stimulated such riots. :
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Japanese-American bo]itica]-military cooperation can maintain peace in
the region, or misunderstanding can provoke hostility and worldwide in-
stability. The U.S. and Japan have in the last few years made serious
mistakes in their mutual relationships. The chief hope for the Pacific
Basin is that the rewards of cooperation are so extraordinary, and the
costs of hostility so equally extraordinary, that the necessity for
cooperation is obvious.

To outline the benefits of cooperation, and the costs of failure,
is the chief»motivation for this chapter. Part of the Pacific Basin
story is history, but future uncertainties and obstacles render firm
predictions hazardous. The point is that the obstacles are not insur-
mountable given moderately good judgment. Hopefully, realization of
the auspicious possibilities of Pacif{c Basin development will prove at
least partially a self-fulfilling prediction; and realization of the
awesome costs of less cooperative policies will make narrow, short-
sighted policies less attractive and thus reduce the likelihood of some

of the more disastrous scenarios hinted at above.
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I'kl. POLITICAL CONTEXT I: NORTHEAST ASJA

A. Introduction

Thfé séctionr§0fveyé some gséﬁﬁbtiéns abéUt‘Ehe‘tréndg'whféH?QiTT
'éffectléﬁe\sf}ﬁciu}é 6fnﬁa$£ Asiéh p61itiés fn‘fherl97df; and éafly‘A-.
1980's, some surpfiées which could affect fhéflstfdctﬁre, and sorme |
hisédriééi analogies which hfghligﬁt fundéméﬁiél éégects of thersyﬁfem.

A later chapter outlines some basic system structures which could

result. We shall sketch trends and policy choices in broad outline and

attempt to raise some axiomatic assumptions to consciousness where they

can be questioned; discussions of individual countries or trends will be

truncated where they do not contribute to this broad outline. The orlen-

tation Willrbe”prfmariiy political.
B. Cguntrie; .

i. Japan®
in'fhe period since World Warill, Japan's afténtion and her identity

have focused primarily around her economic miracle. As her economy

passes that of the Soviet Union and approaches‘that of America; the drive

for ecohomicvgrowth may becéme less cénsuming as a goal and less satisfy-
ing és.a source oF-identity.';Japan could emerge from an era of economics
anJ‘éhtér an e?a 6f'polltics in the last quarter of this ceﬁfury;

Few societie§ in world history have been capable of maintaining
pol?ffcal and social stability for long peribds of extremely rapid

economic growth such as Japan has undergone in the last quarter century.

*For added material on Japan, cf. the previous chabter, as well as
Chapter Vi, Part B and Chapter VI, Part B.
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Japan's own experience of extremely rapid economic growth earlier in

this century proved to be extremely destabilizing. Although the case

for probable stability has been ably argued, one may still reasonably
question whether Japan's political and social institutions are sufficiently
flexible to cope with economic and social change so rapid.

Japan's politics have long been dominated by the Liberal Democratic
Party and by the bureaucratic and business coalition which support that
party. Erosion of the Liberal Party's electoral supporf as its rural sup-
porters move into the cities and adopt less conservative ideologies has
decelerated, but this does not necessarily mean the indefinite continua-
tion in power of the Liberal Democratic Party or a prolonged period of
political stability. |In the July 1974 Upper House elections the LDP lost
heavily in provincial areas. Opinion polls show the Japanese to be deeply
dissatisfied socially and politically. Japan's non-elites have so far
been willing to accept a high level of economic inequality together with
effect?ye exclusjon from.political influence; but inflation, slower- growth,
pollution, welfare inadgquacies,* and renewed efforts by the Left to
organize these non-elites against the_dominant party, could produce a
strong political force which cannot be accommodated within the current
Japanese political system. If such a force were indefinitely excluded
from power, the riots for which Japan has become famous could reach much
greater magnitudes and induce a vicious circle of elite intransigence and
non-elite violence. Alternatively, if such a force were to come to power

it would lack experience in domestic government and international politics,

7"‘For issues and trends in Tokyo elections 1973, cf. Tosh Lee, '"Tokyo
Metropolitan Assembly Election-1973," Asian Survey, May 1974.
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and it would probably explicitly reject all the instifutionalizedlarrange-
ments which had ‘integrated Japan into.a more or less stable East Asian_
system.

Japan lacks an ideology or an overriding set of’spcial goals or a

we ltanschauung adequate to provide meaning and purpose and policy

coherence over the long run. ‘Economic development has provided a set of
overriding goals for the establishment in the postwar period,and Marxism
has:prgvided an fideology for. those who have been excluded from power.
If economic growth ceases to be an overriding goal and Marxism ‘increas-
ingly lbecomes passe, as seems 1likely, the Japanese may become stusceptible
to some new comprehensive ideology invented in Japan or ‘elsewhére. The
character of such an ideology would be a powerful determinant of Japan's
relations with other countries. On tﬂe otther hand, if some relatively
moderate Marxism came to power, the short-term effect on Japan's inter-
national posture would probably be minimal since by the 19805 there will
be several varieties of Marxist societies and the United States may be
accustomed to dealing with them. At the same time a domestic Marxist
orientation could conceivably reinforce other forces which might push
Japan toward a proQChinese or pro-U.S5.S.R. alignment. Somewhat less prob-
able, but not impossible as an outcome of Marxist government, would be a
popular reaction against mistakes made by an inexperienced leftist coali-
tion and the resultant rise of a nationalistic, relatively right wing
group organized around the Seirankai or their counterparts.

On the other hand, the Japanese currently possess a set of plans
which could alleviate most of their major domestic problems and their

tensions with the U.S. and non-communist Asia. The Japanese have committed
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themselves to virtually complete trade liberalization, and barring
protectionist American moves relatively liberal policies will almost cer-
tainly be implemented. The Japanese planning agencies have also produced .
Prime Minister Tanaka's plan for remodeling the Japanese archipelago,*
which is a long-term_program‘costing well over a trillion dollars to
modernize the Japanese economy, decentralize the economy, reduce pollution,
build vast infrastructure projects, and improve social welfare. The
effects of this plan would include easing of Japan's most important socio-
political tensions,.renovation of the economy, @nd turning Japan's economy
from an emphasis on exports to an emphasis on development of the domestic
market. Together with trade liberalization; this deemphasis of export
promotion promised to permanently ease Japan's. trade.surplus and thus
alleviate key. tensions with the U.S. However, rising oil prices have : .
forced Japan into a balance-of-payments deficit and thus domestic and
international pressures now contradict one another; the resolution will
depend heavily upon worldwide oil negotiations.

But Prime Minister Tanaka's plan has encountered great resistance.
Its release has stimulated land speculation which is blamed for Japan's
recent extraordinary inflation.** Japanese intellectuals believe that
growth inevitably means more pollution, and this erroneous view has
created resistance to a plan designed to enhance long-term growth. Set-:
backs in foreign policy (the '""Nixon shocks,' the soybean embargo, and so

forth), disappointment with pace of domestic reforms, and sheer electoral

*Kakuei Tanaka, Building a New Japan (Tokyo: Simul, 1972).

**Subsequent 1973-74 fiscal policies and international trends greatly
exacerbated inflation. '
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boredom with the Liberal Democratic Party, have decreased the strength of
the government and;thereby decreased its ability to implement such an..
imaginative plan. . Along with the optimistic projection of a Japan wusing
the Tanaka plan to solve its basic problems, one must therefore also
include a pessimistic scenario. Liberal Democratic weakness could impede
implementation of the Tanaka plan, and non-implementation of the plan
could exacerbate the pr6b1ems which cause Liberal Democratic weakness.
One could Imagine in this situation that the Tanaka Cabinet could be
rapidly followed by another Liberal Democratic cabinet. which would also
lack strength, and that continued failure to solve basic problems through
formation of a coalition between the more liberal LDP factions and some
Socialist or Komeito factions. 1In this scenario, failure to implement
the Tanaka plan would mean worsening Japanese-American economic and
political tepsions, and the ascendancy of a partially socialist govern-
ment would bring to power some men of decidedly anti-American views. |If
this happened, Japanese~American relations could become very tense, and
the-Security Treaty would probably be abandoned;, But one can also imagine
that even such a cabinet might not wish to exacerbate tensions with the
U.S, excessively, and one can easily imagine such a government implementing
the -thrust (but probably not the details) of the Tanaka plan, since compel-
ling ecanomic reasons exist for the broad outlines of the plan, and since
the welfare, Infrastructure, and anti-pollution measures don't contradict
any central articles of faith of the Socialist and Komeito parties.
Internationally Japan views herself as unique and superior. Unlike
the United States, the Soviet Union and China, Japan does not feel any

need to proselytize its system elsewhere; thus Japan's involvements with
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other nations tend to be essentially non-ideological. ' Japan has a strong
stake in international stability because of her dependence on foreign
resource agreements, foreign markets, freedom of the seas, and increasing
overseas investments. Japan perceives herself as weak because of her
lack of military power, her dependence on external supplies and on
vulnerable sea lanes, her scarcity of social overhead capital, and her
perception of the United States as an ally which cannot quite be trusted.
Diffuse anxiety dominates specific threats or fears in Japanese politics,
but the years prior to World War 1l demonstrate that diffuse anxiety can
drive foreign policy just as successfully as can reactions .to specific
threats or. fears. Despite her perception of herself as weak, Japan ‘is
getting stronger and increasingly resents dependence on the . United States.
She is aware of her great economic strength and possesses a‘'sense that
Japanese deserve world influence and status as a result of .their economic
success; moreover the very magnitude of economic success leads- to a -
search for other, predominantly political, goals.

. Japan's economy has grown so rapidly. that ité per capita income has -
already passed the~SQ§iet Union's and its standard of living will .soon .
be embarrassingly higher.  She is already becoming the dominant economic
power in Eastern Asia, and has already surpassed the United States as the'-
primary trade partner of Southeast Asian countries other than Indochina.
She is on: the way to investment positions in Canada and Latin America so :
strong as to balance American economic influence by the 1980's.

The attitudes of major developed foreign powers (Russia, Europe, the
United States) toward Japan will be determined in large part by economic -

competition and the fears and hurt pride of competitors who have been
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roundly beaten in .the economic competition. Japan .is likely by the 1980s
to feel that suipassing the United States in economic power and Asian
political influence is a major_long-term goal.

Despi te Japan's;objectiye strength and her sense of cultural super-
iority, Japan finds herself feeling isolated and .insecure and this
situatiop.Is likely to coexist for a long period with Japan's rising
economic and political influence in Asia. Japan's remaining diminutive
resggrces of suchlraw materia]s as copper, gold, zinc, mercury, lead and
iron will soon be exhausted and their final exhaustion will symbolize
for the Japanese the utter dependence on foreign sources of raw materials
which has haunted Japanese policy throughout this century. Although
relations with China and the Soviet Union have improved, the net impact
of the last five years has been to inérease Japanese insecurity because . .
of deteriorating relations with the Unlited States and with the Southeast
Asian countries.- The concomitance of domestic political discontent with
the ofl crisis, with Southeast Asian riots and with shocks from the United
States has exacerbated both domestic and foreign policy problems.. Japan

MISLED
finds herself dependent on the U.S. but Feeling— by the.U.S., com-

mitted to growth but fearful of the domestic and international consequences

of growth, determined to shape distinctive Japanese policies but fearful

of the consequences of a strong stand on any particular issue, determined

not to rearm but fearful of the possible fraying of the American umbrella.
Faced with these contradictory claims on her national policies, Japan

has* fallen into a pattern of what looks to American observers like over-

reaction and excessive concessions that may damage Japanese interests in

the long run. After President Nixon's trip to China, much of Japanese
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opinion became convinced that the U.S. would force Taiwan into the arms
of Peking and much of Japanese policy since then has seemed predicated

on such an overinterpretation of American purposes. In negotiating with
the PRC for an air link between Tokyo and Peking, Japan incurred sub-
stantial economic losses for no apparent gain except ephemerél, political
good feeling. In the oil crisis of late 1973 and early 1974, Japan neces-
sarily adopted a pro-Arab'po]iticaI stance, but also committed herself to
development projects in the Middle East and in Siberia which might prove
costly in the long run. Japan's loans to the U.S.S.R. for Siberian
development were made on concessional terms. Portions of the Japanese
public react nationalistically against such displays of weakness and the
time could come when such backlash constitutes a major determinant of
Japanese policy.

Japan's post-World War Il growth seems even more meteoric and
significant than the rise of Japan in the late nineteenth century. One
is tempted today to compare this phenomenon with the rise of Prussia in
1870. Then, the rise of Prussia was a completely surprising event to the
Europeans, but for the next one hundred years the history of EurOpe‘COQId
be characterized as being dominated by the need for a European interna-
tional system able to accommodate the newly powerful Prussia, and for a
Prussia able and williﬁg to come to terms with its European neighbors.
The next fifty years or more of world history may well be dominated by
the need for a worldwide system capable of adjustment to the rise of
Japan. This is not meant to suggesﬁ a comparison of Japan with imperial

Germany as a militaristic or aggressive state, although that is a
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possibility. In fact, confrontation. between China and Japan is possible
but also avoidable.

The situation: is a little like the confrentation between. England -
and Germany during the 1870s and 1880s. By 1880 many Englishmen
recognized that Germany!s rise was rapid and momentous, and that a good
chance existed that Germany would eventually dominate Europe. . Mest of
thése Englishmen nonetheless were not deeply concerned. They were
willing. to give up their 100-year old balance of bower and policy in
Europe on' the,arounds that Germany and Enaland were friendlvy countries.
very. similar .in- backaround and outlook. Their aristocracies were inter-
married and went to. one another's schools. the King of Enhgland was.of
German descent; there was a certain real identity of values and views
between the elites of the two countries. The. English also felt that
their strategic situation would not be untenable even.if Germany's army
were the most powerful -in Europe. Germany,wodld providé a very useful
buffer against Russia, and the French would provide a useful buffer
against Germany. Unfortunately, the Germans in their attempt to. become
he dominant power in Europe undertook to build a fleet.which threatened
the British rule of the seas. And the British then felt themselves forced
to make up with their three hundred-year-old enemy, France, in order to
counterbalance this naval threat. today many historians have come to’
agree that Germany's decision amounted to virtually a frivolous mistake,
and that as much as anything this mistake caused the catastrophies of
World War I and World War |1,

One can imagine evolution of a similar competition between Japah and

China. Most outside observers have greatly overestimated the actual fear,
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hostility, or apprehension that existed between these two countries, but
as far as an outsider could tell, there was very little hostility towards
China in Japan. Most Europeans and Americans simply did not understand
this. Since they also tended to overestimate the aggressiveness, power,
and dynamism of China, they assumed that the Japanese must fear this
potentially aggressive and powerful state. Those who were aware of the
enormous dynamism of the Japanese economy also tended to assume that the
Chinese were equally aware of this, that the Chinese put the same emphasis
on such factors as Gross National Product and technology as did Americans
and Europeans. In fact, it seems much more likely that two or three years
ago China's concern about Japan related almost entirely to the American
presence in Japan. - At the same time about the only scenario for war with
China that the Japanese could write involved American bases and U.S.
policies as the precipitating and perhaps major cause. That is, it was
U.S. protection and U.S. '"peacekeeping'' itself which was regarded by the
Japanese as making likely or possible a Sino-Japanese confrontation.

- At least, until recently, Japan still saw China primarily in the pre-
World War ‘Il image as a weak and backward country unsuccessful in economic
development and subject to political excesses. Nonetheless relations with
China are a delicate issue: Japanese remember their cultural borrowing
from China and are conscious of China's propinquity and nuclear weapons.
Disputes over China policy are intense because of their linkage to
domestic ideological conflict and to Japan's lack of specific political
identity and because many businessmen accept the fantasy of a huge

economic market in China.
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~In the early.l9705.the:tend¢ncy of these two great Asian:nations to’
underrate one another has.begun to change. The Chinese seem more con-
scious, than they have been in the recent past that Japan will become a
great -power in Asia--perhaps ‘the greatest power.. Periodically the Chinese
have in the past tended to underestimate Japan's potential strength.
They seem now just beginning to become fully aware of the fact that these
small islands off. their coast, with only one-eighth of China's popuiation,
possess more than twice China's Gross National Product, with an economy
which is growing at about twice China's - rate. While the Chinese have long
emphasized the military importance of sheer masses of inspired and dis-
ciplined men, they now cannot help but .realize that the advanced technology
and enormous Gross National Product of Japan are likely eventually to
produce for Japan significant militar* power--even if the Japanese do not
build(nuclear weapons, and certainly if they do choose to enter the ranks

of the world's nuclear powers.

The Japanese on their sjide are becoming incregéing]y‘aware of the
hoéti]ity‘of the Chinese towards Japan (and even apprehension often
appears td the other side as hostility). In any case the Japanese are
increasingly conscious of the increas%ng Chlinese awareness of Japan as a
potential thkeat. Most Japanese seem rather surprised at this. They
know (or at least they believe they know) that Japan does not intend to
build nuclear Weapons. They also know that the Japanese have no aggres-
sive intentions towards any nation. Sometimes in discussing this issue
with Japanése one can explain the Chinese position by simply asking the
Jaganése';o imagine thémse]ves in Peking and then look at Jépan from

there. Not only does Japan have twice the GNP, growing at twice the
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speed, but the Japanese are well-known for possessing a situational ethic.”
Such an ethic may suggest today, when Japan is weak and a '""low posture"
perfectly fits.its foreign policy requirements and economic needs, the
Japanese will commit themselves to this low posture as virtually a moral
imperative. It also suggests that they may be equally likely to make a
commi tment to a quite different ethical and moral imperative if the
economic, military, and political situations change. This should not be
considered a matter of conscious deception or a sign of moral or ethical
weakness--it is not, at least in the Japanese culture.

Japan's nuclear decision will have much to do with how the Chinese
perceive Japan, and Japan's political and military intentions, during
the next few years. There are additional factors of tension which can

play an important role. First of all, there simply is a history of

*To give a dramatic example of the Japanese situational ethic, just
recall the kind of incident which was common in World War 1I. Often a
Japanese army unit would leave a soldier behind, perhaps in a desperate
rear guard action, or perhaps becatise he was wounded. He would be given
a grenade so that if he were captured he would pull the pin and kill both
himself and his captors. Even badly wounded Japanese soldiers could
usually be depended upon to perform this desperate act. If, however, it
happened that this Japanese soldier were taken prlsoner--generally by ‘
falling unconscious from wounds or being overpowered and disarmed--the
next day the soldier would very often express a desire to join the
Americans. It took the Americans many months before they realized that
these requests were genuine. This man who had been perfectly willing to
commit suicide for his country now was willing to get into an American
reconnaissance plane and point out the fortifications, the ammunition
dump, and so on, on his own side of the lines. Having been taken
prisoner, this man regarded himselif as in fact a dead man. Or better,
the old slate was wiped clean and he was starting a brand new 1ife.

Given this enormous change in his situation, he now was free to join the
Americans. His concept of obligations, values, ethics, and so on,
changed with the situation, and this idea is very deep in Japanese
culture. We should not be surprised if Japan's current, seemingly almost
total, commitment to pacifism and anti-nuclear attitudes proves to be not
at all as deep as it is normally taken to be.
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Sino-Japanese conflict--of rivalry over Korea, and in recent times of
Japanese ‘intervention on the mainland. The status of Taiwan 'is an issue
of political contention. Japan's relationship not only with the United
States but with ‘Russia will be important. Japanese economic relations
with the U.S.S.R. have been growing and now include some ‘cooperation in
the development of Siberia. Close Japanese relations with the U.S$.S.R.
would mean to China that Japan was cooperating with both of China's major
opponents-in the world--the United States and Russia. Chinese propaganda
has, in any ‘event, long contended that Japan is America's ''running dog'" in
Asia.

There will be economic-ideological conflict. Japan today is the
most dramatic success of "capitalism' in the world., There is a vibrant
development in the economies of states all along China's rim--in South
Korea, Hong Kong, Talwan, Singapore, Malaysia, and perhaps eventually,
even in South Vietnam, Indonesia and Thailand. These nations all are
likély to develop on capitallist terms, with Japanese industry and
capftal taking the cruclal role. What will China's response be? It
may”fight these developments with political and subversive weapons. It
might also Ignore them, arguing to its own people and to the world that
_this kind of economic development is exploitative, corrupting to the
people, a decadent phenomenon. China could offer itself as a model of
austere but also egalitarian socialist development.

At another level of rivalry, China will certainly find itself over-
shadowed by Japan as a world power. In the 19665 China was widely
discussed as potentially the third ''superpower''--next to America and

Russia the most important state in the world. Even today this is not
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so. Everyone is coming to understand that Japan is Asia's true super-
power, and that by at. least the conventional indices of world power--
excluding only gross population--China ranks well down on the list. In
terms of total Gross National Product, China is at about the level of
Italy, outranked by Canada. The Chinese may resent having the Japanese
ranked above them in the eyes of the world. At the same time the Japa-
nese well may resent China's old--and continuing--tendency to treat the
Japanese as inferiors. In recent years trade delegations from Japan to
China have been compelled to perform a kind of modern version of the
kow-tow, issuing statements denouncing the policies of their own country
in order to obtain trade agreements. Satisfying as this may have been
to the Chinese authorities, it is impossible to believe that it has not .
created enormous repressed resentments within Japan. Even those young
Japanese who condemn their own country's pro-American policies must
have resented this tactic of the Chinese, and the humiliation of Japan ,k .
that was involved. Many of Fhese young Japanese, otherwise inclined to :
sympathize with_China_and its domestic policies and accomplishments,
have also been repelled by the spectacle of the Cultural Revolution. There
was much that went on during the Cultural Revo]ution which was profoundly;..
upsetting to a person of Japanese (and Chinese) moral and cultural
inheritance. : ‘ .
These factors of tension do not imply that conflict between the
two countries is inevitable--only that it can easily happen, and. that
intelligent policies are needed on both sides to preserve the peace and to
establish sound and fair relations between the two countries..‘The s

crucial points of tension will be Korea and Taiwan, where Japan is-
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certain to become increasingly commi tted economically, and may assume
an enlarging political and even military role as the United States
reduces its commitments under the Nixon Doctrine.

Yet in some real sense time Is on the side of peace. The Japanese
have no serious territorial claims or revisionist ambitions.' If it is
prosperity and prestige the Japanese want, they can easily get it without
war or military interventions. Indeed, one can imagine Japan estab-
lishing a rather high degree of economic predominance in Pacific Asia
through'peétefu] means--not through hegemony or dominance (at least as
long as the United States, and to some degree the Western European powers,
are present in Asia). They can enjoy a very high degree of political
influence in Asia, and the world. The United States is probably willing
to continue to play, at least to some.reduced degree, a role as policeman
in the Pacific--certainly against naked aggressions; if the Nixon Doctrine
is likely to work anywhere in the world, Pacific Asia seems the area
where it might work best. The United States will no doubt continue to
be willing to glve the Japanese a ''free ride,' but from the viewpoint
of almost everybody concerned; this is a good free ride to give.

~‘And as for China's future, as far as one can tell China has no real
territorial ambitions anywhere in the area either, and while they have
powerful ideological ambitions these are also matters of long-term expec-
tations and strategies. To maintain a high degree of rhetorical hostility
towards the capitalist world may be very important from the Chinese point
of view, but this need not become translated into confrontations. Much
depends upon how the Chinese leadership sees its goals. |If it chooses

the road of military pressures or political subversion, it will sooner
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or later provoke a conflict with Japan--but not only with Japan. If it
follows a course consistent with China's past (and in important respects,
consistent with the thrust of the Cultural Revolution), preserving a
certain national isolation, concerned with China's own progress as a
"model'' of revolutionary progress and national self-transformation,
hostile to the materialism of modern consumer capitalism and preaching
austerity and ''virtue' to its own people, then its relations with Japan
will have points of trouble and tension, and the level of rhetorical
conflict may be high, but the actual relations between these two remark-
able nations may be surprisingly peaceful.

Recently concern has developed in the United States and elsewhere
that the Japanese-Chinese relationship might become excessively friendly.
The rapidity with which Japan established diplomatic relations and
formally cut her diplomatic relations with Taipei, and the Japanese will-
ingness to sacrifice lucrative air routes to Taipei and use of Taiwan's
air space in order to establish an .air link with Peking that has only
political value, have led some foreign observers to fear a Japanese move
into a very close relationship with China.. In addition, some observers
note that many Japanese expect the China market to become a great market
for Japanese goods, and also. that Japan, with its severe labor shortage,
could gain enormously from a Chinese decision to allow Japanese capital
and China's enormous reservoir of labor to cooperate. However, the speed
of the Japanese rapprochement with China resulted primarily from Japan's
fear of losing part of her China market to the United States; from strong
reaction among the Japanese political elite to the shock of the Nixon trip

to China; from domestic political demand for strong and innovative Japanese
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foreign policies "in the wake of what éppeared’to be abandonment by the
United ‘States; and also from a -belief that the trend of American policy
indicated that America would force Taiwan into the hands df'Peking.

China's overall policy of self-reliance, her memories of previous exploita-
tion by Japan, and her resentment of the foreign image of China as a source
of cheap labor; will a11 combine to prevent ecoriomic reasons from pushing
Japan ahd Chiha into ‘an exceésively close enbrace.

Although' Japanese perception of possible difficulties with China is
rising, ‘the greatest Japanese security fears are focused on the Soviet
Union. Whereas China has for most of recent history been a weak country
that could not possibly threaten Japan, the Soviet Union put up a tough
fight ‘before being defeated by Japan ih the Russo-Japanese War and was
one of the victors in World War I1. The Japanese share grim memories of
the erid of World War |1 when the Soviet Union declared war on Japan after
the latter was already effectively defeated: Many Japanése soldiers
disappeared into Siberia hHever to be seen again, and the Soviet Union
took possession of portions of Sakhalin Island and the Kuriles which
the Japanesé continue to consider Japanese territory. The Soviet Union
refuses to negotiate these territorial disputes from fear that conces-
sion§ to Japan would lead to demands for concessions for othef countries
which lost territory to the Soviet Union in World War Il. In the post-
World War 11 period, memories of these disputes with the Soviet Union have
beeh tegularly jogged by Soviet naval activities and intrusions into
Japanése air space. According to popular opinion polls, the Soviet Union
h&s 'a‘quasi-permanent place as one of the countries the Japanese like

least in the world.
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Despite all this, American multipolar diplomacy has convinced the
Japanese that they need to seek better relations with the Soviet Union,
and the oil crisis of 1973-74 has magnified Japanese interest in develop-
ment of potential oil and other resources in Siberia. As a result, the
Japanese have committed themselves to a $1 billion investment in Siberian
oil development and have become more serious in discussing possible
additional ventures in Siberian development. These joint ventures carry
with them potentially great political consequences. |f they become
greatly expanded, then the Soviet Union obtains a sensitive point upon
which to exert pressures on Japan. |If the ventures are successful and
come to involve large Japanese interests or large numbers of Japanese
individuals, then the domestic forces within Japan pressing for better
relations with the Soviet Union could expand rapidly. On the other hand,
if the difficulties in dealing with the Russians and in exploiting the-
hostilé environment of Siberia prove as formidable as some observers
believe, then the Siberian venture could become a source of substantial
friction and disillusionment among the Japanese.

The .larger the Siberian project becomes, the more it becomes a . .© .':
crucial .item in the security calculations of Korea and the People's
Republic of China. To Chinese strategists, Siberian development neces-
sarily poses an immediate and very rapidly expanding military threat to
Manchuria, and China will have to counter such a threat unless relations
with the Soviet Union improve dramatically in the meantime. China could
respond either by becoming extremely hostile to Japan or by giving the
Japanese some kind of parallel incentives to facilitate Manchurian develop-

ment. Whatever their response to Japan, the Chinese might very well -
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attempt to use American political and economic power toc balance' the
effects of Siberian development. This Chinese strategy could have very
favorable strategic and economic consequences for the United States in its
competition with the Soviet Union; but, if it created a source of friction
with .Japan and an increasing Japanese-Soviet vs. American-Chinese align-
ment,could be extremely damaging to the worldwide strategic posture of the
United States. Japan will, for a long time, remain the key to the East
Asian balance, and ‘the United States will need to resist temptations to
allow interests in China to overwhelm interests in Japan.

Korea and Taiwan are both perceived by Japanese students of inter-
national affairs as important. Korea is classically viewed as a gun-
pointed at Japan, because it is the classic route for invasion of Japan,
and it is the site of previous wars wfeh the Soviet Union and China.

Japan dominates South Korea's trade, and has experienced increasing
friction due to an excessively favorable balance of payments and South
Korean resentment of Japanese intercourse with North Korea, Taiwan is
strategically important to Japan, but the Government of the Republic of
China (GRC) fears Japanese .Influence over the native Taiwanese popula?
tion, other Asian countries remember Taiwan as a jumping off point for
Japanese invasions, and the Japanese have backed away from guaranteeing
the defense of Taiwan. Taiwan is also economically important to Japan,
and Taiwan's trade with Japan is somewhat greater than the PRC's trade
with Japan. Japan was tied to Taiwan by a World War |l peace treaty
and by gratitude for personal reasons and for the absence of reparation
demands in the wake of World War II. Desbite all this, in 1972-73

Japanese politicians and businessmen expressed increasing willingneég to
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trade friendship with GRC for friendship with the PRC. Japanese invest-
ment in Taiwan leveled off dramatically .in 1972, and Japan replaced her
diplomatic ties to Taiwan with ties in Peking. Likewise, Japanese
almost universally believed the U.S. was pushing Taiwan into political
reunion with the PRC, and they therefore believed such a reunion to be
inevitable;* believing this, they have severed relations with the GRC
and undertaken other actions which have annoyed U.S. policymakers
seeking to maintain Taiwan's independence. But Japanese investment
rose to roughly its earlier levels in 1973, and the 1974 Japan-PRC
airline agreement stimulated sufficient dissension in Japan that prob-
ably no LDP government can afford to do a great deal more damage to
Taiwan's interests in the short term.

In Southeast Asia, Japan is: likely to exert such powerful economic
influence. that her trading partners come to feel excessively dependent
upon her. Southeast Asiap resentment of Japan, dating from World War I1,
remains active. Threats to Japan's raw materials or to her naval rights
in the Malacca Strait could evoke a major naval program. fn order to
avoid such frictions and resentments, Japan might very well seek to
promote an Asian sense of common identity and an economic co-prosperity -
sphere, whose primary purpose would be political preemption of resent-
ments rather than the economic benefits of a common market. On the other
hand, balanced economic competition with the U.S. may mitigate small

countries' resentment of both the U.S. and Japan.

“This is based on early 1973 interviews. The attitudes began to
change somewhat by late 1973 on the basis of increased knowledge
2nd reconsiteration of Japanese interests and reconsideration of

Japanese interests.
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Japan will probably rearm to an important extent in the 1970s and
1980s. The key questions involve the pace and character of this rearma-
ment. Because of the rapid growth of the Japanese economy, the Japanese

military establishment will grow rapldly even lf the defense budget is

held constant as a proportion of GNP. By the late 1980s Japan could have
a trillion dollar GNP, so even with defense budgets held to two

percent of GNP she would be spending $20 billion per year on defense.

Japanese defense budgets have been held down both by the widespread
post-World War Il anti-militarism of Japanese society and by a quite
rational calculation that Japanese security and economic growth could
best be maximized by dependence on the United States and by an inter-
national posture which threatens nobody militarily. But anti-militarism
and the so-called nuclear allergy are eroding, and various trends are
undermining the argument that Japanese doals can best be achieved by
minimizing the defenae budget.* Japanese perceive the reliability of
the -American deterrent to be decreasing because of increasing American
friction with Japan, decreasing American military power in the Western
Pacific, lower American morale, and the likelihood of a Chinese |CBM.
The American relationship with Japan is perceived as a useful bargaining
counter with the Soviet Union and China, but at the same time Japanese
economi-.c success has brought Japan to the point where it desires political
equality with the United States, greater leverage over American policies

in Asia, and a relative reduction of American influence in Asia. Among

*The September 1973 court decision that Japan's Self-Defense Forces
are illegal could turn into a major political problem, but could also
prove easily reversible. Cf. Masaru Ogawa, ''SDF and Constitution," Japan
Times Weekly, 15 September 1973.
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young Japanese there has arisen an emotional nationalism which demands an
assertive Japanese political role and a partially anti-American political
stance. In addition to these basically political trends, some Japanese
increasingly argue the value of technological spin-offs of military
research and of the utility to the econohy of the defense industry; as
the military sector of industry increases in size special military-
industrial interests will also gain increased political clout.

It has been widely believed in the world at large, and far more
important within Japan itself, that the Japanese people have an intense,
deep-seated, animosity toward nuclear weapons, even a ''nuclear allergy’
because of ‘their experience at Hiroshima and Nagasaki. [t is probable
that this "allergy'" is more complex and subtle than is usually understood,
even by most ‘Japanese. Although genuine nuclear pacifism and international
idealism are unquestionably involved, much of the emotion and activfty'
usually thought to demonstrate anti-nuclear sentiment in Japan often is
also concerned with such matters as anti-militarism (in particular, nobody
in Japan wants to return to the prewar conditions of the Japanese officer
corps and "'government by assassination'), some degree of anti-Americanism,
a certain amount of political partisanship directed against the Liberal
Democratic Party, an almost inevitable by-product of the ''low posture'!
foreign policy and internal economic expansion, etc. Also, one of the
most important reasons the Japanese ''nuclear allergy'' persists is simply a
basic and widespread belief that there is no pressing need, in terms of
Japanese security or other current and imperative national interests, for

obtaining weapons at the moment.
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Today all these factors inhibiting Japan from nuclear stalus seem
to be eroding. For example, by 1963 much of the animosity against the
"illegal' Self Defense Forces had dissipated; in 1964 there was a certain
revival of war songs and of revisionist theories. of the war, and, in
general, romantic attitudes about the war began (and continue) to.replace
the previously total rejection of war,or‘mi]itarism. By 1965 it was
possible for visitors to discuss most .issues of national security with
most Japanese in a relatively unemotional way. By 1966 Japanese were
willing to discuss nuclear issues in the same unemotional and objective
way. By 1967 there was a somewhat surprising depth of animosity generated
in Japan against the nonproliferation tredty negotiatiohs. Not only was
the depth and pervasiveness of the emotional reaction surpfFising to many
in the West, bBut probably it was surpkith@ to many Japanese. Since then
there has been an increasing tendency for the formatioh of serious study
groups on nucledl issues--even study groups combining participants from
both the Right and the Left. This last point is an importart one; both
the Left and the Right may wish to have '"temporary' nuclear rearmament.
The Left mdy wish to be independent of the United States, and the Right
may strive for national prestige, power and independence.

It is worth noting that in informal polls of Japanese graduate
students, even in university departments that were very anti-militaristic
and Leftist, the overwhelming majority felt that Japan would acquire
nuclear weapons within five, ten, or at most fifteen years. Most felt
that such nuciear armament, if it were to take place at all, would occur
after West Germany or India had created a precedent., That would make

Japan nuclear power number 7 or 8--which somehow does not seem an act that
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would ‘''rock the nuclear boat'' excessively. But anti-nuclear sentiments
are still strong enough, despite the Indian nuclear explosion, that it
seems likely that if Japanese nuclear rearmement comes, it is more
likely in the 1980s than in the 1970s.

It should be realized that if Japan does get nuclear weapons in the
1970s, and in particular if it procures them in a relatively "irresponsible
manner'' so that further nuclear proliferation is touched off, enormous
animosity will be created in much of the rest of the world and
especially in Asia. For one thing, there will be general accusation of
trickery and hypocrisy. The Japanese have advertised their peacefulness--
and their nuclear allergy--so extensively and so intensely that most péople
simply cannot now believe that the issue is really either as comp{ex or as
subtle as has been indicated or that, despite superficial appearance, a
rapid change in Japan's nuclear policy is indeed possible., Havihg over-
estimated the depth, pervasiveness, intensity, and permanence of the nuclear
""allergy,' people will overestimate the seeming trickery and hypocrisy in-

volved in policy reversal. China, in particular, would be affected.

It makes sense for:the Japanese to go through the 70's without nuclear
weapons--thus sparing themselves a certain amount of expense and a great
deal of trouble, This would in many ways be a more momentous decision for
the Japanese than the world realizes; still, they may judge it the least
costly policy--in terms of an overall assessment of the various risks,
national security issues, prestige and economic considerations, and other
matters. This may even be true if the Japanese intend to attain full

great power status in the 80s--including nuclear armament. Premature
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moves in that direction may retard the attainment of that goal and raise
grave risks and other costs.

Some Americans have attempted to push the pace of Japanese rearmament
out of. the desire to have the Japanese take over some of the defensé role .
which America has been trying to abandon partially under the aegis of the
Nixon Doctriné. However, the Japanese react to such American pressures
with anger and with the sharp and credible reminder that even if Japan.
does rearm she will not pick up American chips in Southeast Asia. From
an American viewpoint, Japarese rearmament -is hot niecessarily advantageous,
even though such rearmament might lead to a slight, temporary reduction in
American defense costs. Rather, Japanése rearmement 1$ likely only in a
context where the Japanese feel extremely isolated and betrayed by their
allies. in-such a context reafiiement is likely to take on anti-American
oveértonés. Moreover, rapid Japanese rearmement would greatly stimulaté
Chinese ahd Russian fedrs and could thereby provoke a worldwide arms race
exacefbated by severe ténsions in Korea; in the vicinity of the Senkaki
Islands; in the Kuriles, and along the continental shelf of Asia: In
othér words, siuch reatrmement might transfotin the {nternational environment
in which the United Statés operates from a relatively benign and even arms

control-oriernted ednvitonment to a rather tense and hostile environment.

2. Soviet Union.* In some ways the U.S.S.R. is the country with

the most compiex situation, and the most puzzling options, pressures and

problems. Internally, it seems to face a serious crisis of ideological

*The followitig four paragraphs are from The North Pacific Power
Triangle, HI-1605-RR, 17 October 1972, v-vii. For further details, etc.,
see tHe U.S.S.R. chapter of that report. For ah andlysis of the Soviet
Unioh's promotion of an Asian Security System, cf. Chapter |V of Appendix
Two.
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and organizational obsolescence. Rather than catching up with the West

it is losing much, but not all, of the technological competition and not
doing extraordinarily well in economic growth--particularly in an economic
competition with the Japanese which is increasingly important for ideo-
logical reasons. (They did not have the October revolution to be third.)
On the other hand the U.S.S.R. now has the largest strategic forces in the
world in terms of numbers and size of missiles and (depending on how one
does the evaluation or on what issues one emphasizes) one can argue that
at a minimum it has obtained a new level -of relative equality with the
United States, or even a kind of superiérity. One effect of the SALT
agreements is a likely enhancement, politically, of the apparent superi-
ority (from some points of view) of Soviet strategic forces, and a further
weakening'of belief in U.S. riuclear guarantees and in U.S,strategic
domiriance generally.

Further, recent discoveries of oil and gas in Siberia and increasing
world need for many of the resources that Siberia can supply have given -
the Soviets an enormous potential asset. (Siberia may have more natural
resources available eventually than Australia and Canada put together,
but they are difficult to extract, difficult to transport, and in some
cases may exist in more modest quantities than Soviet advertising
suggests.) The Soviets seem, at least tentatively,.tq have decided to
develop Siberia, not according to the needs of European Russia or its own
regional defense, but as an important commercial and economic asset which
can produce foreign exchange by selling its products to the world. (How-
ever, it is far from clear whether the Soviets will be able to carry out

this decision in view of the many obstacles, physical and socfal, that it
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vface;.) In particular the Soviets clearly seem anxious to use American
and Japanese capital, technology and mgnagement, probab]yloften in;somg
kind of flexib]e joint yenture andkconsqrtium—type arrangements.» However,
all three, but particularly the Russjans and‘the Japanese, fear dependen;e
~on each other, and there are many other ideologica]_and prestige i;sugs
which may get .in the‘way of very close cooperatiopn. |In addition,the'Soviets
are faced with a number of contradictions to greater Russian—Japgngse,
cooperatiqn,rsuch as the difficulty in achieving a satisfactory World
War [ peace treaty, Russian embarrassment at Japanese economic success,.
and:varioqs other considerations mainly jnvolv[ng prestige, ideology,
and the characterjstics of the social byreaucracy.

Pespite the great improvgment_in the Soviet military position, their
wqudlpqsi;ioh-has,(with important exgeptions)_deter[orated since Stalin's
death because of such factors as Japanese and West European stability and
wealth, the rise of a hostile China, their lack of continued progress .in
the Third Werld, and the growing alienation of various new and old Left
movements (bath ipside and out of the bloc) from Soviet leadership.

Russlia's primary interests in the Northeast Asia region presumably
consist of avoiding unfavorable coaljtions, diminishing American influence
without letting it become replaced by excessively dynamic Japanese .or
Chinese influence, maintaining or asserting leadership and status in the
world Communist movement, developing Siberia apd the Maritime Provinces.
and, of course, avoiding war.

Contemporary Soviet. foreign policy is characterized in part by increas-
ing Sovijet naval power and political initiatives in Asia, because of her

conflicts with China, her attempts to outflank China and the United States
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in India, Southeast Asia and elsewh;re, the rise of Japan, and the relative
weakening of American influence. In order to further weaken American in-
fluence in Asia, the U.S.S.R. is engaged in a major effort to construct a -
network of Asian alliances which she groups under the title of an Asian
Security System.* This trend of increasing initiatives could be interrupted
by prolonged and serious conflict in the Middle East, by difficulties in
maintaining hegemony in Eastern Europe, by cooperation between China and
Western Europe, or by internal difficulties. By the 1980s the Soviet
Union could be seriously overextended, even more seriously relative to its
resources than was the United States in the late 1960s. Her economy is
likely to grow much more slowly than Japan's and not much faster than
America's. The areas of Soviet Asia from which the Soviet Union confronts
China and Japan are underpopulated and the northern tier of a second rail-
way: system through Siberia is not due for completion until 1980. The
pressure of conflicts with China may be sustained and the temptation to
invite huge amounts of Japanese capital into the area will be strong.
Japan may very well object to activities of the Soviet Indian Ocean Fleet
which appears intended for political influence on' the South Asian afea
but could also threaten Japan's oil supply lines. This fleet, together
with Japanese dependence on Middle Eastern and (by the 1980's) possibly
Siberian oil, give the U.S.S.R. a strong strategic position relative to
Japan. That position is reinforced by reductions in American presence
and by the possibility of Soviet influence in Taiwan.

Confronted with a strong Japanese-American alliance, the U.S.S.R. N

might seek to improve relations with China by ceding some territory,

~

“See the appendix by Alex Ghebhardt. American analysts have
generally underestimated the seriousness of this Soviet effort.
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withdrawing some armies, reducing the level of ideological polemics and
providing some economic aid. The U.S.S.R. could be forced into such a
policy by fear of Japan and by Chinese acceptance of large amounts of
Japanese capital and influence in Northern China. A weaker alternative
would-be a Soviet alliance with Taiwan in the évent that the United States
withdraws from its alliance with Taiwan and Mainland China refuses to
accept a bargain'with the Soviet Union. - Such a base in Taiwan would leave
China feeling completely surrounded by Soviet power and would provide a
naval base for influence_directed at Japan and at Southern Asia. In this
régafd, one should note Chiang Ching-Kuo'é* extensive ties to the U.S.S.R.
BLt fér the present sﬁch‘ties‘seem very un[ikely, If the rapid erosion
of.U.S;fJapanese.tieg whfchvbegan in the early 19705‘sh071dvacc¢lerate,
‘then Japanesé-Soviet COiiaboration in devg]opmeht‘of Siberia could become
the'baéfs'for expansion of coéperation and sympathy into other areas, or
to Japanege concéssions oh néQal, political and economic issues which
would damaée Ameriﬁan or Chinese interests. |

1985 may very well §Ee‘£he‘50viet Union at the héight of its world
influehce--with numerous frieﬁdship trgaties, great navies, and substantial
influence over the dOmestic‘pplitics anq economies of Asia. But--particu-
larly if Japan retains a relatively peagefgl image and if the American
profile becomes substantially lowered in the iﬁterim--the U.S.S.R. may

come by the 1980's to be perceived by Asians as a far greater threat than

“Chiang Ching-Kuo is the son, and heir apparent, of Chiang Kai-shek.
On his ties with the U.5.S.R., cf. G.F. Hudson, '"Taiwan's Radical Alter-
native," The New Leader, 20 September 1971. As a result of discussions in
both Taiwan and the U.S.S.R., this alternative is currently a dead letter,
and it would be revived only under rather improbable circumstances.
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at present to the independence of Asian nations, as the last of the tradi-
tional. imperialists. Small-power resentment and big power competition,
possibly combined with domestic political ferment, could then prepare the
way for a recession of Soviet power far more dramatic than the comparable
American experience of the early 1970's. Soviet attempts to retain an
imperial position might very weIJ be more prolonged than were American
attempts (because Soviet policy is less respbnsive to public opinion) and

more disastrous for the U.S.S.R. and for world peace.

3. People's Republic of China. Communist China is a vast, diverse
unwieldy country which has in the past achieved long periods of stasility
at relatively low levels of central control. Such low levels of central
control are inadequate to the demands of contemporary international politics.
but Chiang Kaf—shek and esbecial]y Mao Tse-tung have achieved hfgher levels
of control through the modern social téchnology of a one-party state;
China's acceptance as a great power in the 1950's and 1960's was based on
an illusion resulting from China's rhetoric‘and'from,the fallacy that her
population was an assét, but also from the reality of an amazing degree of
party control over such a vast peasant society.

‘The unity of the Chinese Communist Party did not come easily. It was
not present in the beginning and‘it was purchased at the cost of enduring
the Long March, the war with Japan, and the Civil War agéinst forces
greatly superior in numbers and in military equipment. Once achieved,
unity endured long past the point at which a comparative historian would
have expected the revolution to destroy its creators, and the Chinese

Party was known for its ability to follow divisive conflijct with unified
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action and to heal the wounds of purges by rehabilitation. But the demo-
tion of Mao in 1958 divided the charisma of the party from its. institution-
alized organization, and the counterattack by Mao in the Great Proletarian
Cultural Revolution seriousl& weakened the party and moved ‘the center of
power from the party toward the army and from the center toward ‘the
periphery. The struggle for succession to Mao has already caused the fall
of Mao's constitutionally designated successor, Lin Riao. China has since
restored substantial political unity and centralization, but may never
restore completely the pre-Cultural Revolution levels of centralization
and cjvilian caoptra].

But one must not overestimate the long-term effects af Cultural Revo-
lution and other disruption. Restgration of unity and restoration of
civilian control over military and ecoppmic affajrs have proceeded with
surprisipg rapidity. Because communist parties e}iminate all.dapestic
opposition, they can carry on very fntense Intra-party struggle without
fear of Josing cantra] of their country. Nothing that has occurred jn
China approaches the severity of Stalinist oppression of the peasantry or
Stalin's devastation of his own political party. And the basic upity of
the Chinese Communist Party has historically been superior to that of its
Soviet counterpart. So cultural revolutijon-type upheavals do not neces-
sarily threaten China's political system. The renewed ''cultural revolu--
tion' of 1973-74 so far seems less disruptive and more controlled than
its predecessor, although unexpected struggle or the deaths of Mao and
Chou at an inappropriate moment could gfeatly magnify its impact.

Likewise the death of Mao has often been overestimated as a precipi-

tant of possible strife. Effective transfer of day-to-day authority from
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Mao to Chou En-lai seemed to have occurred by 1973, and Chou's highly
institutionalized operations have great momentum of their own even when he
is i1l or absent. The latest Party Congress has established what appears
to be a collegial system for rule following Mao's death; such collegial
rule implies a power struggle, but not necessarily a power struggle any
more momentous than the Khrushchev-Bulganin or Brezhnev-Kosygin competiticn.
Barring the unlikely but not impossible alternative of China's fragmenta-
tion, the era of revolution and:social upheaval will likely end within
a few years of Mao's death and an era of consolidation, institutionaliza- -
tion and growth will begin--as it has in other successful revolutions.
China is likely.to-experience'relatively strong, long-term trends
toward decentralization of political power ahd institutionalization of
her political processes. -Decéntralization will:be encouraged by the "
strains existing. within the army.and the party and between the army and.
the party. The deaths of.Mao'and Chou En-Tai will leave China without-

central leaders. of national stature and with few men of broad experience.

The, problems of Chinese society are becoming too complex, and the society
too diverse, for extreme:-centralization to be maintained over the long
term: The populace is tired of mass campaigns which implement central
power against the wishes of regional, provincial and local power concen-
trations, and the People's Republic of China is therefore increasingly
less capable of dismantling what Mao calls the ''independent kingdoms'!
which invariably have arisen in past Chinese dynasties and which have
tended to grow extremely rapidly in the People's Republi¢ except when,
mass campaigns are directed against them. However, decentralization as

used here does not .imply loss by the center of the ability to implement
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basic social, economic and political policies in thg foreseeablevfuture?
and decentralization as used here could make it pogsibfe for central
leadérs to deal more effectively with the problems which the centér does
confront because less pressing problems wi}l have been delegated to lower
leve];. |

Like decepfra]i;ation, jnstjtutionalization_pf ﬁhe political process
has qharactqrized all previous Chinese dynasties and all éther great social
revo]utlons after an initial period of upheaval. Great issues like Iand‘.
reform get resolved and the motivational basfs‘of mass support for uphegval
erodes, The simple issues é]so get resolved and the ?rucia] needs of
society céme to cgnsist'gf coping with complex technicallproblems; this
trend js eyenvstrpnger in contemporary China than in_past dynastfes be-
cayse of the complgxity‘pf modern, djfferentiated society, |In order to
cope wjtﬁ technical] complexity and socijal differentiation the régime
reguirés rapprochement Qitﬁ professionals and other experts. FEconomic
growth requires predictabi!ity and continuity. The revolutiopary party
which js the‘basic too} of socjal ypheaval becomes dijuted by oppertunists,
Socia] groups whose basic grievances have been solved move from being the
revolutioparies of the old society to‘being the conservatives of the new,
as can be séen frpmithe opposition of many peasants, workers, intellectuals,
and bureaucrats to Maoist leicies ddring the Cultural Revolution,

There a;e countervailing pressures to the trends toward_decentra]i—
zation and institutionalization. Decentralization risks factionalism and
fragmentétioﬁ, and institutionalization implies bureaucratization and loss

of revolutiapary idealism and enthusiasm., Mao has clearly perceived the

risks and has fought a valiant battle to maintain a revolutionary mentality.
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But the risks of trying to maintain a revolutionary mentality in a non-

revolutlonaryvsocial context are perhaps even more severe and most Chinese

leaders seem to recognize this. .
China faces dangers both from extreme factionalism and from extreme

bureaucratization. Stability implies some balance among these extremes,

and aysurpriée;tree projection would be that China will attain such a

balance, ‘The extreme upheavals of the past were basedlupon'strong social

sttains.' The land reform campalgn tapped landlord -peasant antagonlsms

and settled those antagonlsms for many generatlons. The Three and Flve

Antt—campalgns tapped antagonlsms resultlng from polltlcal corruptlon and

empldfer-employee relatloné and defused those issues. The Great Leap

Forward tapped mlllennlalpeasant‘enthu5|asm for radlcal change and |nstant

econgmlc;modetniiatlon, and thevdisappointmehts of that oaﬁpalgn'greatly.fl- ~

reduced‘radical peaaantmenthdslasm; The Cultdral Revoldtion”waa ﬁhchlmote

narroﬁly:baSEd on the'di$contents'df old revolutionarles'agaidst&bdreédnb

cratiiatidn'and technocracy, and the universal radicalism of yodth;

although lt also came to lnvolve key dlsputes over forelgn pollcy, m|l|tary

pollcy, ‘and a congerles of domestlc lssues.‘ The Cultural Revolutlon Faced

opposltion ttoﬁ-moét'intellectdals, moét of thelcommunlst Party,rmoat

bureaucrats, and the vast majorlty of peaaanta andywotherég To the”extent

that the Cultural Revolution was‘sucoessful it depended heavily upon the.

personal charisma of Mao and upon the coincidence that in l965 the reolme

faced parallel splits on foreign policy,'domestlc economics, Vietnam

pollcy,.military policy, educational policy, and personal allegiance (to | .

Liu or Mao). Mao's charisma is irreplaceable, and the linlng'up of paral-

lel ‘cleavages in so many areas of political life is not likely to recur.
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This does not mean that China will be free from mass éampaignsb'
Indeed mass campaigns are an essential tool of ‘social reform in a country
like:.China, and party purges are essential to continued party unity. Thus
absence of such campaigns and purges would be a sign of incurfable weakness
in-China--as Party leaders recognize. But the campaigns of the future
will not likely have the scale and impact of previous campaigns.

Over the past two decades China has paid a high price for economic
policies designed to ensure her.autonomy from foreign economic manipulation
and for her willingness to sacrifice economic growth in favor of political
purity and broad distribution of ‘industry throughout China. All great
social revolutions pay such a price in the short run, but often short-run
dislocation leads to long=run growth. In the late 1950's the Chinese econ-
omy was severely. damaged by the Great Leap Forward and in the late 1960'3
it was again severely damaged by the Cultural Revolution, but China's
experience from 1952 to 1957 and her recent occasional attainment of high
GNP growth rates indjcate that she possesses the capacity for rapid growth
if she emphasizes growth. Chipa's success {n creating national unity and
military strength imply that she no longer need worry so greatly about
foreign economic dependence. Communist Party successes in redistributing
income and In imposing many of its most important political principles on
the society indicate that political problems may no longer constitute such
a strong brake on economic development as in the past. |In the future one
can anticipate fewer ideological excesses and the political decline of the
extreme Left; thus the prospects for growth are increasingly auspicious.

Many aspects of the ideological struggle in the past and in the

present may have contributed to the possibility of sustained long-run
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economic growth although they imposed severe short-run costs. Maoist
analyses of problems, however primitive from a Western viewpoint, have
provided the Chinese people with models of rational analysis of problems
and with a progressive rather than cyclical view of the world, Both of
these are important to changing old ideas which tend to stagnate economic
growth. One can chuckle at the extremes to which the Maoist press goes
in arguing that Maoist analysis has assisted in raising chicken output
and in solving minor .engineering problems, but the basically rational and
progressive nature of Maoist thought is an extraordinarily important con-
tribution to China's modernization. Moreover ideological struggle may
have broken up local village and family attitudes which impeded economic
progress, and may have served, albeit sometimes at excessive cost, to keep
the Chinese bureaucracy from becoming excessively rigid-at an early date.
A key problem for the economy has been whether to emphasize investment
in an intellectual elite or to emphasize investment in=br?nging the masses

out of their traditional stagnation and into'the modern world. This is a

serious question and the Chinese.are treating it in a serious way. They
have chosen ''mass 1ine'" educational policies on the basis of serious
analysis and not merely as an ideological frivolity. But it is difficult
at this time to reach any conclusions. about the likely consequences of
the emphasis on the mass line in education. Western analyses have tended
to emphasize--correctiy--that these policies have inhibited the formation
of a modern, creative, scientific elite and the scientific progress which
such an elite could provide. On the other hand, it may be more important
at this phase in Chinese development to have the great masses of the

Chinese population thinking in relatively modern fashion than to create a




HI-1661/3-RR - 91

tiny scientific elite at the cost of having néa}ly 800 million pedple
living in a basically pre-rational, pre-progressive culture. Sociétiéé
like Thailand have gone to the other extreme in emphaéizihg ah intei—
lectual élite at the cost 6f mass education, and the political conse-
quences of drastic separation of the urban elite fiom the masses of the
pEoplie have bsen Vvery sefiolis. Equally serious have béen the consequerices
for the éednomic growth rdte of having most of the pOpulatiohvliving ina
pre-modefn cultute. The Mablst fmass 1iné€ aileviates these proHiéms-*at-.
High costs whith could pfove éxcessive. Contelvably; these costs wili be
redliced by informdl trdliing in résedreh IRstitutes and &l sewhsfe.

Mao'is ettiphidsis o foreing those with advahced sditdtion to ehyage
regiiarly in quite préctital Work sttatks 4 serisls probief bf developitg
and sver highiy developed tontehiporary socisties: (ntslisctual 1ife t&nds
t8 déquite & womentun 6F 1t5 own ahd to becoie radigdlily divoreed frof the
Fésl probisiis of sotisty; a usury which thina cannot afford.

§

The probistis ihheFsnt if the ehBice betwesh hdss and &1ite sduta-
licies are greatly agyravatsd in o colntiy the size 6f China. i

tional po
Singapsrs of &Veh Korea the siall size 6f the cbuRtry assdies that
vittiaily the wiole popuiation will be exposéd to ioderr ideas ahd iodern
techho1dgy regardiess of the state's choice of ediicatiohal poiicies. in
Chiha; oH the bther haid; &xposire to moderriity has tended in the past to
Be 1lfited to cbastdl cities: These limitations have created siich severe
ecohomic; politicdl and cultiral gaps between the coastal areas and the
interior thdat ChineSe society has been severely disrupted. Here as in the
other areas one can see that Mao's policies are attacking very real prob-

lems; but it is not pOssib]e to predict whether those policies will, half
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a century from now, be judng to have been effective in solving the prob-
lems or not.

The Chinese economy will almost certainly continue to focus on light
industry as opposed to heavy industry, and on local initiative as opposed
to central control. Agriculture is generaily recognized as a key to
foreign exchange problems and to the capital accumulation necessary for
industrialization. Huge rural infrastructure investments have moderated
the consequences of bad weather and other natural disasters. But since
industrialization must be financed primarily from peasant savings, agri-
cultural standards of living have been very low and political tensions
have resulted. These political. tensions were greatly exacerbated by the
Cultural Revolution, which brought rural people to the cities and there-
fore raised the visibility of the gaps between rural and urban living
standards. Such tensions will undoubtedly remain but.the regime has been
working hard to keep the gap in living standards under.control and to
move toward incentive systems which will be: more satisfactory to people in
the rural agricultural sector. . Although tensions in this area will neces-
sarily remain chronic, there is no reason to believe that they need get out
of control to the extent of causing serious political instability or
inability Qf the regime to extract capital from agriculture.

A central paradox of the economy has been severe recent grain short-
ages despite the competence of the peasants, the general goodwill of the
peasants for the government, and extremely high inputs into agriculture
and agricultural organization. The Chinese regime came to power on the
basis of peasant support and, despite occasional fairly serious tensions,

has never had the kinds of conflicts with the peasantry that Stalinist
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Russia had; therefore there is a reservoir of political good will among
Chinese peasants that does not exist in the Soviet Union. Also the govern-
ment has recently put very high emphasis on provision of fertilizer and
other necessary assets to agriculture. Recent shortages appear to have
resulted from a combination of’bad weather, emphasis on private gardens
rather than public agriculture, peasant unwillingness to sell things to
the state after having seen the superior living standards of: the cities,
and, finally, the generally higher living standards throughout China.™

In foreign policy,*Chiﬁa's most. basic'principle is the principle of
se]f-re]iance.** This policy precludes becoming dependent. upon other.
countries for aid, trade, investment, or military or political support.
This policy derives from China's traditional self—suffiéiency and also
from the fears and humlliation China experienced over a century, beginning
with the Opium Wars and ending with the sudden withdrawal of Russian tech-
nicians and aid in the late 1950s. All of these factors are being slowly
modified. Modern technology, communications, trade, and ideology erode
traditional self-sufficiency. Political stabilization, economic growth,
and the rise of a new generation of Chinese leaders will alter the weak-
ness ahd fear and sense of humiliation which form the other base of

support for this policy. Recession of American bases from Eastern Asia and

- “For recent surveys of the Chinese economy, cf. the articles by
Audrey Donnithorne, Thomas Rawski, and Alexander Eckstein in China
Quarterly, Numbers 52, 53 and 54 respectively. Cf. also Leo Goodstadt,
China's Search for Plenty (New York: Weatherhill, 1973).

**For a stimulating, broad overview of Chinese self-reliance policies,
cf. M.C. Oksenberg, '""Mao's Foreign Policy of Self-Reliance,' paper pre-
sented to First Sino-American Conference on Mainland China, Institute of
International Relations, Republic of China, December 1970.
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stabilizafion of power relationships in Southeast Asia would further

attenuate the bases of support for the policy of self-reliance, but con-

tinued Southeast Asian strife and the rising power of Japan could exercise .
a countervailing influence. Major alteration of the policy of self-

reliance would, however, constitute a decision of such magnitude that it

could probably be precipitated only by a severe crisis--much as Vietnam
precipitated the Nixon Doctrine. Moreover, the low costs of the
policy of self-reliance will continue to be attractive. In this regard,
it may be useful to note that the foreign policy of self-reliance
is essentially a mirEOr;image of the Nixon Doctrine. It emphasizes
honorirg commitments, but’ relying primarily on local initiatives; it
differs from the Nixon.Doctrine only ‘in its inability and perhaps
unwillingness. to.offer the.kind. of nuclear guarantee proffered by the A .
Nixon Doctrine.. -~ 1. . : S : o

A second major:Chinese foreign policy, or congeries of foreign
policies, is the current variant of the ”united‘ffont“‘policy. United
front policies originated in ‘the pre-1949 struggle for hegemony within
China. The Chinese Communists were at that time ideologically hostile to:
the government and to all other political groups within China. Because
‘they could not struggle against all other groups simultaneously, they
chose a single principal opponent and then attempted to isolate that
principal oppoﬁent by forming temporary coalitions with the other political
groups. Once the principal opponent was defeated another brincipal
opponent was chosen and the process repeated itself. Like many other suc-
cessful policies from the period of internal Chinese warfare, this united
front policy has been projected by the Chinese Communist Party into the

external realm.
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Contemporary China has been hostile to all of the large powers in
its vicinity, including particularly the United States, the U.S.S.R., Japan
and India, and also .to some of the smaller powers in Pacific Asia. During
periods of ideological extremism such as the Great Leap Forward and the
Great Proletarian Cultural Revolution such hostility has led to isolation
of China, but such periods must be seen as aberrations during which a
balanced United Front policy was temporarily abandoned. Until recently,
the United States was the primary opponent because of the Communist Party's
memory of U.S. support for Chiang Kai-shek, because of memories of the
Korean War; because of ideology, because of America's association In the
memory of all Chinese with the humiliation of Chiha by Western powers;  and
because of a very real Chinese féar of American encifclement and Ameriéan
invasion, More recently; fear 6f the United Statés has declined aid the
Soviet Union has become Identified &5 the piimafy opponent; becaiise of
Chinals fear for her borders; fear of ehcirclement by the Soviét Urion and
its aliles, mutual racial fears; ideological conflict; the damage done to
China's econoriy by the sudden withdrawal of Russlan aid & decade ago; and
Mao's personhal hatred.

. Most of Chinha's conflicts with the Soviet Union are likely to be
permanent; but such permanence does not riule out the possibility of
eventual return to a urited front policy in which the Soviet Union is not
the principal opponent. The question of whether the U.S. or the U.S.S.R.
is the principal opponent appears to have been a point of intense struggle
within the leadership of the Communist Party of China and the continuing
point of disunity within that party. Mao Tse-tung has been the principal

exponent of the view that the Soviet Union is the primary opponent and
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his view has.prevailed for the timelbeing, but Mao will not live forever
and it is difficult to discern the balance of views which will hold once
Mao is gone. While the Sino-Soviet split appears to have become deeper .
and more permanent there are also'signs that it has become institution-
alized and less volatile. The two countries have engaged in continuous
dialogue since September 1969 at the Deputy Foreign Minister level.
Ambassadors have returned to their posts. Both sides have expressed
desire for improved relations. Over a recent three-year period there was
a six-fold increase in trade (but overall Chinese trade increased by a
larger faétor in the same period). Thus one must not dismiss the possi-
bility of some thawing of Sino-Soviet relations. Reduced berception of
threat on both sides and the passing of the leadership generatfoﬁs which’
ruled during the Korean War, appear to be reducing syétematicélly the" -
likelihood that the U.S. will return to the positfon'bf primary opponent;
but one can easily construct many scenarios in which either Japan or the
United States would become the}primary opponent.

in addition to témporary.alignhénts with Ihdia,'Japaﬁ and the United
States, which serve to keep the Soviet Union off balance; Chiﬁé'Sééks ;
more pérmanent coalition with the small and less developed powérs>0f-the
world on the Basis of anti-imperialism or opposition to superpbwers. Such
a stance can bring China generalized sympathy from many small powers and
some concrete support on big, easy issues such as territorial waters
claims, but such an overarching policy is hardly an adequate guide for
the nuts and bolts issues of day-to-day diplomacy and of bargaining in
the United Nations. So far, China has avoided dealing with many of the

smaller issues and has been content to remain silent in United Nations
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committees, buf,sqch silence is necessarily embarrassing and the need for
policies on these small, nonideological issues will eventually exercise a
profound influence on the Chinese foreign policy making system. This
need will.lead to conflicts between Chinese responsible for dealing imme-
diately with foreign countries and those whose relationships with other
countries are indirect, as well as between those who wish to, emphasize
pragmatic bargaining and those who wish to emphasize heavily. ideological
foreign policies. Such conflicts can never be resolved completely, but
they will exert continuing pressure for institutionalization of the
Chinese, foreign policy making system and for China to become integrated
into the established system of diplomatic relationships. - Such institu-
tionalization and integration will gradually modify the tendency of Chinese
foreign policy to fluctuate wildly ‘in aceordance with the fluctuation of
domestic power relationships within China.

A crucial issue in China's dealings with the worid!'s smaller powers
is whether China should follow a policy of united front from above, or on
the contrary a policy of united front from below. A united front from
above would consist of a coalition with the governments of the smaller
countries whereas a united front from below would consist of a coalitipn
with insurgent groups in the smaller countries, Chinese policy on this
question has vacillated over time. In times of intense ideological stress
at home, China tends to put‘ﬁore stress on the united front from below.
Such policies have on occasion contributed to the isolation of China, as
in the case of the Cultural Revolution, and they have also on occasion

led to serious diplométic losses without corresponding benefits, as in
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the case of Chou En-lai's famous trip to Africa when he publicly empha-
sized the need for revolution and his African hosts responded rather
vehemently that their revolutions had already occurred. Currently, China -
seems to be emphasizing united fronts from above, except in the cases of
governments which are hostile to China and close-to China's own borders.
China seeks nonhostile regimes in Southeast Asia, but does not make commu-
nist transformation or absolute adherence of Southeast Asian countries to
Chinese foreign policy her paramount goal., Neutralist, non-communist
govermments which deviate from Peking's policies on some issues are candi-
dates for Peking's friendship; Burma and Sihanouk's Cambodia have provided
examples. Support for insurgents by Peking seems to follow primarily from
governmental hostility to Peking, as in the case of Chinese support for
the Communist Party of Thailand which increased as-U.S. use of Thai bases -
in its Vietnam operations increased.”.
Where China does folltow a:policy of united front from below, ‘it
follows a Chinese version of the Nixon Doctrine, emphasizing China's will-
ingness to supply aid but unwillingness to involve itself directly in revo-
lutionary struggle. Although Lin Piao has fallen from power, the following

quotation from his book, Long Live the Victory of the People's War! remains

the best statement of Chinese policy in this respect:

"|f one does not operate by one's own efforts, does not
independently ponder and solve the problems of the revo-~
lution in one's own country and does not rely on the

strength of the masses, but leans wholly on foreign aid--

*For further details cf. Melvin Gurtov, China and Southeast Asia--The
Politics of Survival (Lexington, Mass., D.C. Heath & Co., 1971). Cf. also
Franklin W. Houn, '""The Principles and Operational Code of Communist China's
International Conduct," Journal of Asian Studies, XXVII, 1 (November 1967)
for a general discussion of PRC foreign policy principles.
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even though this be aid from socialist countries which
persist in revolution [i.e., Chinal--no victory can be
won, or be consolidated even if it is won."

A third“major aspect of Chinese foreign policy_is‘what‘may‘be called
the search for legitimacy. China has been a maverick in the internathnaJ
system partly out of choice resulting from her revolutionary ideology, but
also in large bart because she has been deliberate]y excluded by others
from full participation in international commerce, diplomacy, and intgr-.‘
national institutions such as the United Nations., lDespite_occa;ional ex-
pre;sions of the sour grape variety, the Communist Party of China has long
wi;hed1f0r broad international recognition as the exclusive and Iegitimate
rulers of a modern nation-state, Recently, China has achieved a number
of her most important goals in this regard, including United Nations mem-
bership, broad international recognition as symbolized by exchange of
‘embassies, and implicit U.S. recognition of the legitimacy of the current
Chfnese’regime through President Nixon's trip to China, But China's
memory of a century of humiliation and exclusion from the full rights of
other members of the international system continues to influence her foreign
policy. |In particular it affects her views of arms control negotiation, in
which she is determined not to be relegated to a permanent inferior stra-
tegic role, and border negotiations, in which China is willing to accept
the status quo but insists on renegotiation of the humiliating, unequal
treaties which were forced on her at a time when she was regarded not as
a nation but as a subject for plunder.

One can identify a number of basic trends, some of which are contra-

dictory, in Chinese foreign policy.
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The first trends concern level of involvement of China in the inter-
national system. Some of the foundations of the policy of self-reliance
are eroding. The weakness and humiliation of the century between the
Opium War and the communist takeover encouraged a policy of self-reliance
simply because China's contacts with the external world invariably proved
painful rather than rewarding; China's increased resources and increasingly
broad acceptance as a legitimate, modern nation weaken these emotional
bases of the policy of self-reliance. Simultaneously, the rest of the
world and pafticularly the United States have ceased to impose isolation
upon China from without. China's traditional self-sufficiency and her
ideological differences with much of the rest of the world continue to
influence her cohtempOrary foreign policy but the price China pays'in
terms of lost trade, lost investment, lost returns from employment of her
skil1ful Tabor, and lost access to foreign technology increases rapfdiy.
Thus China's involvement in the rest of the world is Iikely to intréase,"
but traditional autOnomy,'idéoIogical differences, low levels'of‘résburtés,
and the conflicting claims of ideology and nationalism, are likely to keep
her ‘level of economic and political involvement in the rest of the world
relatively low by Western standards. However, Siberian developmenf and a
major confrontation with the U.S.S.R., or some similar crisis, could con-
ceiVab]y provoke a major reinterpretation of the policy of self-reliance.

China's foreign policies are likely to continue to be charécterized
by caution as well as by relatively low levels of external involvement.
China's violent revolutionary rhetoric has always contrasted with an
extreme caution as regards overt acts. The rhetoric has reflected a

""bobcat-in-a-corner' stance reflecting weakness, memory of past humiliation,
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and recognition of the sfrength of China's enemies; such rhetoric substi-
tuted for great national strength rather than reflecting an aggressive
determination to deploy existing strengths. Caution also reflected an
absence of territorially aggressive designs beyond the traditional
boundaries of China as well as a rational recognition that China's
inadequate logistic capabilities preclude extensive deployment of Chinese"
troops outside Chinese boundaries.

China's border issues seem basically on their way to solution.
Although she still has undelineated borders with India, the U,S5.S.R.,
Taiwan, Hong Kong, and her Senkaku lslands and territorial waters claims,
China has reached boundary agreements with several neighbors based on the
status quo and falr or even favorable.to those neighbors. None of China's
border policies suggest expansive designs @ la Hitler. China's claim to
Hong Kong seems virtually Indisputable, particularly after 1997, If she
chooses to press that claim.” She may very well not press It, Her claim
to Taiwan, whether or not one accepts it, represents a limited ambition
to regaln territory whose international status .is unclear and which has
been ruled by China for a period longer than Americans have owned the
United States and far longer than the rule of any other power; the claim
that Taiwan is an integral part of China Is shared by the government on
Taiwan, but not necessarily by the majority of the population of Taiwan.
The border disputes with India, and the brief 1962 war, have resulted not
from excessive Chinese ambitions but from Indian arrogance and refusal to

PUR Y

negotiate. Chinese maritime claims are excessive, but in negotiations on

*For more detalls, see the Hong Kong section below.

*%Cf. Neville Maxwell, India's China War (New York: Pantheon, 1971).




102 HI-1661/3~-RR

similar issues with Japan the Chinese proved to be quite reasonable. Thus,
although one can imagine scenarios in which border issues became critical,
the surprise-free projection must be gradual solution of border disputes
on a basis that is fair to both sides. The principal Chinese demand in
the border negotiations has not been for increased territory but rather
for borders negotiated on the basis of equality with her neighbors rather
than the unequal treaties of the past.* In this regard it is important to
note that, while the Chinese might provoke minor incidents on the border
with the Soviet Union, circumstances under which the Chinese would provoke
a serious war with the Soviet Union are quite difficult to imagine.

In such'a war China's maximal gains would consist of chunks of rather
inhospi table Siberian ¢ountryside, whereas China would risk permanent

loss of her Manchurian industrial base. And China's political-military
leadershfb is hardly the kind of leadership which wou 1d deliberately
provoke an unsuccessful war.

Another important trend concerns the relative weights given by Chinese
foreign poTicy'to ideology and nationalism. Where ideological ahd nation-
alistic goals coincide, as in the case of supbort for Thai revolutionaries
who seek to overthrow a government allied to a power hostile to China, no
problem occurs., But frequéently the strictly power interests of the Chinese
government conflict with the revolutionary godls postulated by Maoist
ideology, as in the case of the recent rebellion in Ceylon. China has
oscillated widely in'its relative emphases on ideology and nationalism,

and one must not confuse the short-term decline in ideological fervor

“For further details on Chinese negotiations generally, and border
disputes in particular, cf. Luke T. Lee, China and International Agree-
ments (Durham: Rule of Law Press, 1969).
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fo]lowing the Cultural Revolution with a long-term trend toward emphasis

on nationalistic over ideological goals where the two:conflict. : National~-
istic goals.have always been heavily weighted. For instance, China's"
policy toward the overseas -Chinese has typically emphasized encouraging

the overseas Chinese to be good citizens of the country in quéstion rather
than employing them as sybversive eJements.* This trend may have
strengthened in recent years, Moreover, China increasingly finds ner-

self in conflict with Communist neighbors such as the Soviet Union and
North Vietnam and desirous of Improved relations with non-Communist
countries such as the Unjted States, Burma and Ceylon. . China even went

so far as to give counterinsurgency training to Ceylonese government
forces-WhiCh faced a Jocal commupist uprising. One can imagine such train=
ing .in the future for a friendly but non-communist Thai government fighting
North Vietnamese-supported insurgents.

Finally, Chinese foreign policies will necessarily reflect the rapidly
increasing power of Japan and China itself., Japanese rearmament, however
gradual, frightens the Chinese because of the memarles of World War |1,
and raises the possibility that some time in the future Japan, rather than
the Soviet Union or the Upited States, will be viewed as Chijna's principal
opponent, In the nearer future, China is likely to devote increasing
attention to the possibility of splitting the Japanese-American afliance.
Events of 1971-73 have profoundly disrupted the Japanese-American alliance,

and the timing and style of changed American relationships with China have

been among the central causes of that disruption. Chou En-lai can hardly

*For a more thorough discussion of PRC policies on overseas Chipese,
cf. Stephen Fitzgerald, China and the Overseas Chinese (Cambridge, England:

Cambridge University Press, 1972).
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have been unaware of the disruptive possibilities inherent in the timing
and style of announcement of the visits of Mr. Kissinger and President
Nixon to China, and he is likely to attempt further exploitation of this .
particular kind of gold mine. Simultaneously, China's increasing nuclear
capability allows China to hold Japan and much of the Soviet Union hostage
and thereby to increase Chinese leverage over those countries. Moreover,
Chinese acquisition of ICBM's seriously reduce the credibiiity of the
American nuclear guarantee to Japan and thereby weaken that relationship.

Taiwan.*  Taiwan is likely to be a primary determinant of China's
relations with Japan, the United States and the Soviet Union. Taiwan is
regarded by both its own Kuomintang government and the Peking government’
as an integral part of China, but the Government of the Republic of China'
(GRC) has a. formal alliance with the United States, is strategically and - » .
economically important to Japan, and is a possible candidate for Russian
mischief ‘as Russia attempts to encircle China.

The GRC faces a succession cTisis\when Chiang Kai-shek dies.
Through a complicated procedure Chiang Kai-shek's son, Chiang Ching-kuo
is supposed to become President of China, but challenge to his authority
is possible although not highly probable. Moreover, Chiang Ching=kuo's
history of occasional i1l health opens the possibility that he might die
unexpectedly at some relatively early date; such an eventuality might
imply a succession struggle.. Reinforcing the succession crisis is a more

serious constitutional crisis. Under the current constitution, the

*This section is deeply indebted to discussions with Frank
Armbruster, Augus Fraser and Nathan White. For additional material on
Taiwan, cf. the previous chapter and Chapter IlIl of Appendix I1.
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Kuomintang government -is held to represent all provinces. of -China and
therefore the population of Taiwan can elect only a tiny proportion of its
rulers.. Whatever acceptance such a rationalte had in the years immediately
after 1949, prospects for. reunification necessar}ly diminish as time
passes and the increasing strength and international recognition of the
People's Republic make return to the mainland seem highly improbable.
Recent liberalizations have increased somewhat the Taiwanese representa-
tion in the government, and mutual Kuomintang and Taiwanese fear of the
People's Republic following President Nixon's trip to China has increased
the sense of unity on Taiwan. However, it is not yet clear how ‘long this
increased sense of unity will endure, nor is it clear whether the Kuomintang
will carry through its liberalization policies to the point where the
Taiwanese become so fully represented that a politically integrated Taiwan
becomes feasible.

Tajwan may also face an investment and trade crisis. For a decade
her economy has grown at rpughly ten percent per year, making her one of
the great economic suyccess stories of the world. However, President
Nixon's trip te China and the various slights to Taiwan entailed by that
trip have seriously shaken many of the foreign investors upon which Taiwan
depends. The United States government has continued to encourage American
investment and such epcouragement may very well be successful, although
that remains to be seen. Aftér the Nixon trip Japanese investors greatly
reduced their rate of investment in Tajwan and in 1972 many companies
expressed a willingness to write off their investments in Taiwan in order
to obtain concessions from the People's Republic, but Japanese investment

retyrned to about previous levels in 1973. Nonetheless, Japan's trade with
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Taiwan remains higher than its trade with the People's Republic, and
Japanese investors may decide eventually that Peking's autarkic trade
policies and low level of development make massive trade improbable and
thereby render trade with Taiwan more interesting. Moreover, in 1973
Peking deemphasized its opposition to some forms of Japanese economic
relations with Taiwan, so Japanese economic stimulation may continue,

Conceivably, Taiwan may face various military crises. She faces not
only the claims of the People's Republic but also various boundary disputes
with Japan and the Philippines. Involved in the disputes with Japan and
the Philippines are not only minor islands but possibly also substantial
continental, shelf resources, including oil,

Reinforcing all of these possible crises is a crisis of diplomatic
isolation. |Increasingly the nations of the worlid are withdrawing recog-
nition from the GRC and granting diplomatic recognition to the People's
Republic of China, just as the United Nations has done. Diplomatic isola-
tion is not .in itself disastrous but it can create great anxiety, can call
into question the internal legitimacy of the regime, and can under certain
circumstances inhibit development of trade relationships with other coun-
tries. As long as the other crises do not become severe, the ‘isolation
crisis will not greatly affect Taiwan, but it will reinforce the severity
of other serious crises.

The United States has various interests in Taiwan., Repair facilities.
on the island have been useful but become less necessary as the United
States withdraws from Vietnam and less necessary as the Nixon Doctrine
raises the threshold of American military involvement in Asia, Likewise,
Taiwan has been logistically useful and has constituted an unsinkable but

immobile aircraft carrier. It is a possible storaqe area for nuclear
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weapons, But these‘logistics uses become less necessary as the Nixon
Doctrine is implemented andu]e§§ possib]e:after Nixon's promise on his
China visjt that.the United States would withdraw'all forces from Taiwan
as tensions are reduced, Such a promiserdoes not, of course, legally
inhjbit intensive q;evof Taiwan as a Iogistics area in.a crisis, but it
creates a psychological climate in which_sqch use is diffjcult. Taiwan's
third mj]itary use is .as an intelligence collection point. The cryptology
done on Taiwan is éf limited value, the radio broadcasts and radar and air
defense monitoring can be done elsewhere, and the most valuable intelli-
gence currently comes from satellltes, so re[ocation of intelligence
callection facilitieslis pqs;ib]e. On the other hand, the costs of. such
relocaticn wqpld be fairly high,

Iaiwan has also been‘useful to the United States as aimajor suGccess
story of economic development and one of a, few key examples of countries
in which Nixon Doctrine-type military policies are feasible, But the
utility of Taiwan as a success story and paragon of American policy is .
diluted by the bad political image of the Kuomintang regime and by Taiwan's
only partially deserved reputation for excessive economic dependence on the
United States.* A more significant political value to the United States of
the treaty with the GRC has been legitimation of the U.S. right to restrain
Kuomintang attacks on the Mainland in the jntereét of stability. |In this
regard it is useful to remember that the present division of China into

the Mainland and Taiwan also occurred when the Ching Dynasty drove

remnants of the.Ming» Dynasty to Taiwan, and that it was Ming attacks on

*Economic aid was discontinued after 1965, but extraordinary growth
rates have persisted.
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the mainland which eventually proaded the Ching Dynasty into assembling
a navy adequate for conquest of Koxinga's Taiwan.

Taiwan has also been an alternative focus of identity for the over-
seas Chinese, but the importance.of this is frequently overstated. Disso-
lution of the government on Taiwan would not iﬁmediately lead to intense
pro-communist sympathy among overseas Chinese in Southeast Asia and else-
where, nor would it necessarily lead those overseas Chﬂggsé to support
local efforts at revolution. Both the local socio-economic interests of
the overseas Chinese and the attempts of Peking to get along with the
governments of Southeast Asian countries would minimize the unsettling
impact of loss of this alternative focus of idéntity. Nonetheless, loss
of this focus of identity may prove important. Singapore could not con-
ceivably replace Taiwan as a focus to any great extent. Intense hostility
to overseas Chinese in some Southeast Asian countries frequently boils
over into riots and economic policies which force overseaSFChineéé to seek
international refuge or assistance, and Taiwan has played a role here
which the PRC might absorb to some extent.

The status of Taiwan exercises some influence on the political-mil?-:
tary structure of the East Asian region, but this influence is now greatly
diminished. The U.S. cannot use allied Taiwanese forces outside Talwan
because of the likely PRC response to such use. The extent to which forces
on Taiwan draw People's Republic troops away from Southeast Asia, Korea,
and the Chinese boundary with the Soviet Union has declined since the
President's trip to Peking. Taiwan provides a bargaining counter for the
United States to use in negotiations with China, but also provides a thorn

which limits both the degree of rapprochement possible between the United
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States and China and the rate at which such rapprochement can occur. The
status of Taiwan once inhibited close cooperation between Japan and the
People's Republic of China, but it is not likely to do. this for long--
given Japan's new ties to the PRC--and it also introduces tensions into
the region which are not necessarily in the interests of the United States
or, more generally, in the interests of stability.

Finally, it is well not to overestimate American economic and cultural
interests in Taiwan. American holdings in the Philippines are several times
as large as in Taiwan. And while the impressive growth of the economy in
Taiwan is at least partly traceable to the current free enterprise policies,
the original ideology of the Kuomintang was socialist, and the party struc-
ture is based on a Bolshevik model. Nevertheless, it is worth noting that
Taiwan is a peaceful and prosperous place for Chinese to live, and the
freedoms available there are in general as great as any Chinese is likely
to find under any Chinese government, past or present, and vastly exceed
the freedoms available to residents of the People's Republic.

The benefits of the alliance with the GRC for the United States are
thus low and probably declining. What of the costs?

. The pripcipal cost of the alliance with the GRC is a low and prohably
declining but still not insignificant possibility of war with China, to-
gether with the possibility of involvement and future domestic unrest on
Taiwan in an attempt to ensure that our ally was sufficiently strong that
honoring our treaty commitments would not impose unbearable costs on the
United States. In addition, there are the small political costs of associa-
tion with a regime which many Europeans and Asians view as repressive and

domestically unpopular and as illegitimate or as a mere residue of a civil
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war. Moreover, some scholars have argued that the majority of the
Taiwanese dislike the Kuomintang regime and that the Taiwanese transfer
this dislike to the U.S. because the alliance makes the U.S..a supporter
of the current government.

At a time when the United States seeks rapprochement with the People's
Republic of China, the alliance with the GRC limits the degree and rate of
rapprochement both directly by creating a source of immediate conflict
between the U.S. and China, and indirectly by stimulating Chinese mili-
tarism and Eevo]utionary fervor and basic unwillingness to accept the

international status quo.

Finally, the alliance with the GRC creates a severe source of strain
between the United States and its most important ally in the Pacific, namely
Japan. Taiwan's close economic and strategic relationship to Japan, and
Taiwan's half.century association with Japan, render the island a sensitive
and explosive.issue in Japanese politics, and magnify the conflicts which
result whenever American and Japanese policies get out of step with one -
another on this issue. At stake in this U.S. relationship with Taiwan and
Japan are the credibility of American alliances, the military security of
Japan, the status of various boundary claims made on Japan by China, and
Japanese perception of the degree to which America is sensitive to the
needs of her greatest Pacific ally. Taiwan thus becomes a major thorn in
the American-Japanese alliance.

In short, while the benefits to the United States of alliance wi th
the GRC are small and probably declining, the costs are also small but
possess some small but significant chance of rapidly becoming quite large.

Under such circumstances, one must raise the possibility of abrogation of
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the treaty with the GRC. Such.abrogation is possible with one year's
notice; in the absence of such notice the treaty continues indefinitely,
Abrogation of the treaty with the GRC would not lead to takeover of Taiwan
by the People's Republic in the immediate future. The People's Republic
Is not likely to attack Taiwan with nuclear weapons, because the Nation-
alists ahe‘Chinese and because Taiwan is seen as part of China's own terri-
tory. Use,of nuclear weapons in such a situation would be like a decision
by Washington to use nucleatr weapors against Hawaii. Moreover, the Chinese
have promised not to be the first to use nuclear weapons_and evidence
suggests that they do not lightly make or break such promises.- The main-
land's ability to assauit Taiwan by conventional militaty .means is lifiited
by the strendth of ‘the governmerit and armed forces of Taiwan, by the weak-
néss of the mainland's navy and &ir force, and by the 200 niiles of biue
water ihterveriing between the malnlahd ahd Taiwai: The wedkness of the
maihland's navy and alfr force should not be overemphasized if ohe is pro-
jeetling as far Inhto the future ds the late 1980's, particularly If Taiwan
should meddle in the fainland's politics., The present reallty of Taiwan's
strong defenses must be emphasized, but over the long run one must remember
the successful Ching haval assault on Koxinga and the remainder of the
Ming Dynasty:

The U:S.~GRC treaty cohtinues indefinitely unless one of the parties
abrogates it. Abrogation of the treaty might transform GRC annoyance over
rapprochement into outright hostility, but the GRC would retain strong
political and economic interests in good relations with the U.S., and the
impact of abrogation could be largely mitigated by reiteration of U.S.

insistence on peaceful settlement of the Taiwan Issue. Conceivably,
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abrogation of the treaty could lead to Taiwan's alignment with either
Japan or the Soviet Union or to accommodation with the PRC. However, the
GRC intensely fears potential Japanese influence over the Taiwanese
majority, and the Soviet Union might very well féel that the costs of such
an alignment would far outweigh the benefits. Given its present unity and
military strength, Taiwan has no great need for accommodation with the PRC,
and direct negotiations with Peking could spark revolt on faiwan. So
‘accommodation is likely only in rather innocuous forms unless fairly
drastic changes occur. (If accommodation did occur, it would most likely
be negotiéted'éecretly and would probably result in Taiwan's acceptance of
a status as an autonomous region of China, following the foreign policy'o%
the People's Republic but retaining control of internal, social and
economic bolicies.* The fate of Taiwan would be quite different from the
fate of other autonomous regions such as Tibet and Sinkiang, because
Taiwan is more capable of defending itself against attempts by Péking.to
impose military rule on the island and eventual socio-political
transformation.)

" Abrogation of the treaty with the GRC Would, as previously noted,
involve some relatively expensive relocation of facilities. More important,
abrogation badly handled could affect the credibility of other U.S.
alliances. |f abrogation were to coincide with Vietnam's collapse or with
total withdrawal from Korea, or a serious dispute with Japan, then abro-
gation could cast into doubt the viability of every American alliance in

Asia. Above all, abrogation of the alliance with the GRC without the most

*Cf. the appendix on Taiwan.
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careful consultation with the Japanese would violently disrupt the
Japanese-American alliance and could have serious internal consequences

for Japanese politics. Given the relatively low current costs and benefits
of the alliance with the GRC, and given the financial costs and diplomatic
slipperiness of abrogating the alliance, the temptation will inevitably be
to dodge this issue. But the increasing possibili?y that some time during
the 1970's or 1980's the American military guarantee of Taiwan could become
a serious international and domestic embarrassment for the United States
makes it imperative that formal consideration of the desirability of con-
tinuing the alliance occur before a crisis sit%ation arises and also makes
it imperative that the status of the alliance be rggglﬁrlx reviewed.

In the event that the People's Republic should eventually take over
Taiwan, the interpational stature of the Reople!s Republic would be greatly
augmented, regardless of whether the takeover occurred through a process
of accommodation, throngh military assault in the apsence of outside
defendars of Taiwan, or through assaults despite a Talwan alliance with
the United States. The effect on the United States would depend upon
the specific circumstances of the takeoyer. If the takeover occurred a
decade or so after a ski[lfully handled qprogat!on of the treaty with the
GRC, or as a result of peaceful negotiapipns betweep ERC anq QBC,* Fhen
the effect on American prestige would be minimal. On the other hqnd, if
takeover occurred despite an American guarantee or shortly after a treaty
abrogation which coincided with serious American foreign policy fai!qres
in the region, such as a Vietnames¢ collapse, then American credibi]@?y

and inf]uence could be severely damaged. It is worth reemphasizing that,

*For a note on this possibility, cf. Chapter VIl: United States
Interests and Strategy in Eastern Asia. '
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regardless of the effects of takeover on the prestige of various parties,
a PRC takeover of Taiwan would not encourage PRC aggression elsewhere.
Various analogues of the Munich situation occur around the world; this is
simply not one of them, as argued in the section on PRC border disputes.
PRC takeover of Taiwan would provide the PRC with certain strategic
advantages. Takeover would increase the PRC's economic resources about
six percent, an increase which would be offset somewhat by the socio-
economic difficulties of incorporating a population accustomed to a much
higher standard of living than .is customary on the mainland. Possession
of Taiwan would provide the PRC with a deepwater port for submarines, which
is currently unavailable because the continental shelf extends far from
shore along the entire coast of China. Possession would also give the PRC
more warning time against air attack and would provide various potential
opponents such as Japan with less warning time; it would reduce Japanese
air effectiveness against China and would put Chinese patrols close. to the
Philippines and the Ryukyus. From Taiwan the PRC could threaten the Ryukyu
Islands and particularly the bases on Okinawa, and could make a more credible
claim to the Senkaku l|slands which are currently in Japanese hands but are
claimed by both Chinas. Possession of Taiwan would facilitate infiltration
of the Philippines, but it is not at all clear that China would desire such

infiltration under likely international political conditions or that infil-

tration,. even if undertaken, would significantly alter power relationships

within the Philippines; Philippine guerrillas are already better equipped

than their Philippine Army counterparts and their crucial problems seem to

be matters of internal organization rather than military equipment.x These

*Cf. the appendix on the Philippines.
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strategic considerations are nontrivial for military forces operating in
the region, but they are hardly earthshaking considerations.
More important are the political considerations. Sudden and violent

communist takeover of Taiwan could severely frighten both Japan and South

Korea unless those countries were psychologically prepared for the takeover

and secure in their own defenses. Under certain.circumstances, PRC takeover
could have unpleasant domestic American political repercussions, Among the

crucial determinants of the domestic American political impact of takeover

‘would be the degree of violence accompanying the takeover, the degree of

U.S. involvement in Taiwan.and in East Asia generally, the popular American
attitude toward China at the time of takeover, the degree to which the take-
over occurred in coincidence with other disconcerting events such as diffi-
culties in Korea or Vietnam or elsewhere, and the extent to which the Ameri-
can President was vulnerable to attacks from the polltical right. At the
same time, PRC takeover of Taiwan would remove the most .explosive and divisive
issue from the East Asian arena; it would virtually eliminate chances for

a war between China and the U.S., greatly reduce tensions between Japan and
China and thereby reduce the likellhood of war in Korea, and remove a poten-
tially serious source of strain from the U.S. and Japanese relationship.
Depending on Soviet policies, it might eventually allow reduction of the
U.S, presence in Korea. Finally, PRC takeover of Taiwan would greatly
accelerate institutionalization of PRC relations with her neighbors except
the U.S.S.R., because the feeling that part of her territory is occupied by
an alternative regime supported by foreign powers has reinforced Chiné's

rejection of the status quo and her occasionally paranoid fear of invasion

by those foreign powers.




116 HI-1661/3-RR

Hong Kong and Macao.® Hong Kong was acquired by the British from

China in 1841 during the Opium Wars. The lease on most of the territory
expires in 1997. The Hong Kong Chinese generally resent British -imperial
presence but many--especially the refugees--fear the People's Republic
even more. As a legacy of the days of imperialism and unequal treaties
Hong Kong is a sore on China's side, but Hong Kong has also been useful
for the Chinese. With the end of America's policy of isolating China
economically, Hong Kong will no longer be the exclusive source of foreign
exchange that it has been in the past, and to that extent the rationale
for its existence will have been reduced, but Hong Kong retains great
economic utility for China and military takeover of Hong Kong would re-
~quire significant although not unbearable costs.

The possible alteration of Hong Kong's status affects local and

‘ foreign business ‘and political attitudes toward Hong Kong, -and this
effect may ‘increase by the middle or. late 1980's. In the meantime,

Chou En=lai has reassured Hong Kong,and China is not likely to take
'strong initiatives toward Hong Kong .in the absence of an improbable
‘intense conflict with Britain. However, local Hong Kong militants
seeking high status and a future Communist Hong Kong might generate
severe internal disruptions. ‘For both ideological and nationalistic
reasons China could not fail to give such dissidents at least strong
verbal support, but more concrete aid would probably not be forthcoming
unless the dissidents forced the British to the verge of withdrawal.

" This was the pattern of the 1966 incidents and despite the ideological

*See also ""The Three City-States'' section of the preceding chapter.
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fervor of the Cultural Revolution, the People's Republic offered Hong
Kong dissidents only verbal support together with minor border incidents.

Macao's situation is essentially similar to Hong Kong's, only much
more vulnerable. The PRC does not benefit as greatly from Macao's economy
as it -does from Hong Kong's. Portugal's will and ability to resist take-
over are much weaker than Britain's, and pushing Macao around would be an
effective way for Peking to support independence struggles in Angola and
Mozambique. On the other hand, PRC pressure on Macao but not on Hong
Kong would frighten Hong Kong to the disadvantage of PRC economic inter-
ests and.would call attention to the inconsistencies in Chinese policy
and to Peking's unrevolutionary tolerance of imperialism on its southern
coaét.

Korea.” Both Koreas have achieved substantial economic growth, polit-
ical cohesion, and construction of powerful military organizations. Both
have potentially severe conflicts with their own allies and both have been
extremely volatile in their relations with one another.

President Park used the declaration of martial law at the end of
1972 to ram through a new constitution which Imposes on South Korea an
extremely authoritarian regime. There seems to be widespread support
among variocus elite groups for the idea that authoritarian rule is
essential to economic development and essential to maintenance of na-
tional unity sufficient to deal with the North Koreans as they hegotiate
the issue of possible reunification. But students, Christians, members

of opposition parties, and others maintain vocal and sometimes explosive

*See also '"The Three Minor Powers!' section of the preceding chapter.
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criticism of the Park regime. South Korean attempts to control dissent,
including dissent abroad, have frequently strained relations with Japan
and other countries,

Conflict between the two Koreas has been intense and explosive.
Polemics have been extreme and military engagements of various magni-
tudes have occurred frequently since the end of the Korean War. Both
Koreas have been inclined to adventuresome and surpriéefu] foreign
policies even at the risk of large-scale war. Both have engaged them-
selves in ideological conflicts far beyond their own borders, as in
North Korea's meddlings with Filipino and Ceylonese politics and South
Korea's dispatch of troops to South Vietnam.

Divided by ideology, the two Koreas nonetheless yearn for unifica-
tion. Koreans are racially and culturally homogeneous and have a long
and proud history of political unity. The heavy industry and food defi-
cit of the North complement’ the light industry and food surplus of the
South, Mutual fear of the giant nations which surround them heightens

the sense of common identity.

“America's sudden fapprochement with the People's Republic of China
stimulated drastic examination of South Korean foreign policies and pre-
sumably also of North Korean policies. The Sino-American rapprochement
may very well have stimulated the North-South talks which occurred early
in 1972 under Red Cross auspices, and the rapprochement certainly accel-
erated, and may have precipitated, the secret talks which led to announce-
ment in early July of 1972 of agreement on the desirability of eventual
unification and on interim reduction of verbal and military hostilities

together with steps to prevent recurrence of hostilities. Military
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incidents and the worst polemics were eliminated for a while., But North
Korean infiltration of clandestine agents into the South increased. dur-.
ing the most outwardly placid.period, negotiations rapidly bogged down,

and military clashes have begun to recur, particularly at sea.

How far the North-South rapprochement will go is difficult to pre-
dict, Few steps could cause greater surprise than the announcements of
early July 1972, and conceivably cooperation could sometime expand
rapidly, Reunification will of course prove much more difficult than
cessation of hostilities or expansion of trade and trave; such reunifi-
cation would require abolition of one of the two competing governments
or merger -of governments based on utterly incompatible values and insti-

tutions, in addition to recohciliation of incompatible economic institu-

-tions., lronically, in some environments, foreign policy cooperation

could prove the easiest initial form of unity,

* There is tremendous public support for reunification in South Korea.
The Koreans have a 1300 year history of unified rule which puts their
situation in a category entirely different from that of the Germans--
who -are relative newcomers to national unification. Moreover, no one
except Koreans speak the Korean language and this creates a situation
quite different from the German situation.

North Korea wanted to negotiate the reunification in a singlé
agreement and a single set of negotiations. South Korea, on the other
hand, took the position that the negotiations should take place in three
stages. The first stage would be humanitarian and would consist of such
things as reunifying families., This reunification of families is an

extremely difficult task because it would involve shifting five miilion
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families in each direction and thus would have tremendous political impact
upon both regimes. The second stage in the South Korean format would
involve economic issues such as trade. The third stage, which would be
undertaken only after successful completion of humanitarian and economic
stages, would be discussion of political issues. The North Koreans take
the position that the negotiations should not be done in stages, and that
if they\are done in stages the economic step should precéde the humani-
tarian step.

The South's insistence that the humanitarian step precede the eco-
nomic step seemed to constitute an attempt at stalling the negotiations.
The économic issues are clearly much easier to deal with than the humani-
tarian issues because the political implications are far fewer. Much of
the Korean elite'recégnized that the South's position in the negotiations
constituted stalling, and this recognition together with the tremendous
support for unification is likely to have very strong political implica-
tions for President Park in the next few years.

‘Moving to international issues, the Sino=-Soviet conflict implies
some possibility for such severe conflict in the vicinity of North Korea
and for such strong attempts by the Russians and by the Chinese to
manipulate the North Koreans that the North Koreans would be driven to
a position of greater unity with the South in order to protect‘their own
integrity. However, the current situation seems to be that the Sino-
Soviet split puts the Russians and the Chinese in competition for ;up-
port of North Korea in order to get North Korean allegiance. North Korea
is trying to make the most of this competition, and in 1972-73 reorganized
her government to look more like the PRC government but appointed to the

various posts a much more pro-Soviet group of officials.
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- The South Koreans express the strongest fear of an American pullout
and constantly repeat that the only way -to negotiate with the North is .to
negotiate from strength.. There is anger frequently expressed at the
Nixon Doctrine and some -of the more outspoken professors will say, for
instance, '"this Nixon Doctrine is a terrible doctrine. You must change
this doctrine.'" However, when one presses them on the net outcome of the
President's .trip to China and the Nixon Doctrine, they argue that the
Nixon Doctrine has confused Korea's enemies more than it has hurt Korea.”

In conversation with Americans about foreign policy issues, the South

-~ Kereans tend to emphasize their conflicts with North Korea, with the
Soviet Union and with China, but when the writer asked one minister what
the United States should do to help South Korea if there were just one:
all-important thing that we could do, the reply was quite definite. He
felt that the United States should strengthen the Republic of Korea . - :
-economically in order to avoid a Japanese takeover of political power in
~.South Korea as a result of the trememdous economic influence. After this
writer had given a lecture on how the Japanese export of -Industries would
make ‘the Koreans rich, the replies from professors and other members -of
local elites typically consisted of emotiornal statements about how ter-
- riblé the Japanese economic growth was. A danger for South Korea is

that this deep antagonism toward Japan, incidents like the kidnapping

of Kim:-Dae Jung, and possible political changes in Japan, might some

day conjoin to stimulate drastic Japanese economic sanctions or a po-

litical/economic shift in.North Korea's favor.

7"‘These remarks are based on reactions to a lecture tour in 1973.
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Despite their discounting of economic advantages gained from the
export of Japanese industries abroad, the Koreans, both South and North,
seem to be moving into a period in which they would emphasize economic
competition. The North Korean ministries have recently contracted from
31 ministries to 15, but at the same time they were doing this contraction
they added two new economic ministries for a total of 9. Parallel to
this the South Koreans have been taking a number of new economic initia-
tives such as setting up trade promotion groups in other parts of Asia.

In this the Koreans seem to be following much of the rest of Asia in turn-
ing from essentially political or religious animals into economic animals,
and this bodes well for the development of the whole Asian part of the
Pacific ‘Basin.

To the extent that the Korean accords resulted from the Sino-American
rapprochement; that rapprochement represented a triumph for the diplomacy
of peace. With the Taiwan issue.on ice Korea became_thq focus of instab-
ility in Northeast Asia and the only place in the world outside the Middle
East where a great power confrontation of potentially disastrous magnitude
seemed: to. have a significant probability of occurring. Reduction of hostil-
ities between North and South Korea reduces the probability that such a
confrontation would come in the near future and without warning: Moreover
increased stability in Korea calms frazzled Japanese nerves and reduces
the likelihood of rapid Japanese rearmament or political realignment.
Unfortunately the rapprochement seems very shaky.

The crucial strategic significance of Korea would remain even if
the country should become completely peaceful and unified internally.

Two of the three wars which have been fought on Korean soil in the last
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century were fought on the soil of a unified Korea, and resulted from
Korea's strategic position at the confluence of Japanese, Russian, and
Chinese power, rather than from internal disunity in Korea. The stronger
Korga‘is, the less likely she is to become a battleground, but her géo-
graphic position dooms her even qnder the best circumstances to being a
focus of East Asian rivalry. The presence of nuclear weapons in the area
deters some kinds of conflict, but the recent history of Korea constitutes
a paradigm for conventional conflict despite a nqclear environment. Should
old rivalries resume once again Japanese anxiety will increase dramatically
and so will the likelihood of all the unpleasant consequences of possible
Japanese rearmament. Moreover if Japanese anxiety should lead to Japanese
security involvement on Korean soil, then a major arms race in the North-
west Pacific can be predicted.

The American presence in Korea mutes the classic rivalries over the
peninsula and calmé Japanese fears by providing a visible American presence
in the area of their most vital strategic concern. |In maintaining troops
on the peninsula the United States thereby serves Chinese and Russian
interests to some extent as well as Japanese and American interests, and
this fact should become more visible to the Russians and Chinese as Ameri-
can forces are withdrawn from other areas of the Pacific and the total
force thus comes to appear less threatening to Russia and particularly
China. Despite this the United States may face considerable difficulties
in maintaining a presence in Korea. Increasing domestic emphases and
possible political changes in the United States will soon be augmented
by a Chinese drive to remove the United Nations flag from Korea. And

loss of the imprimatur of the United Nations will greatly increase the
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difficulty of maintaining American public support for the presence of
American troops in Korea. Conceivably the time will come when removal

of American troops will so facilitate the unification and strengthening

of Korea that the cause of stability will be better served by withdrawal
than by continued presence. But in a surprise-free projection the pressure
for withdrawal will peak long before reduction of tensions within Korea

and outside Korea make such a withdrawal safe. Thus Koreé should remain

a focus of American attention, and withdrawal from Korea should be more
carefully considered than withdrawal from virtually any other military

position in Eastern, Southeastern, or South Asia.
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IV. POLITICAL CONTEXT I1: SOUTHEAST ASIA*

A. Images of Southeast Asia

Althdugh Soufheast Asia is usualfy vieWed as a single unit for the
purposes oflpolicy analysis, most careful obéervérs have léng Undegéfbdd
that'énaIYSisvrequfrés soﬁe'distiﬁétions ambng the'keéions of SoQ£heast
Asia. For cultural purposes one mﬁst distinguish anic:éuffufal areas
from Indic cultural areas, and of course distinguiéh these in turn frdﬁ
the Wesfern European cu]tﬁres of Australia and Néw Zealand. For economic
purposesibne would view these in quité ardiffefent fashidn;erere we wfll
‘concentrate on political and internétiohal felatiohé perspectives.

Perhaps the most common politital image of Southeast Asia mightﬂbé
éalled the link sausage or domino image. The cduntfiés dF Southeésf Asia
are vfewed as a ser?es‘of dominoes whijch fall oﬁé after tHe other or iinks
of sausage which get chewed up and swallowed one by one as communist forces
move frdm China to Vietnam,‘to Laos and Cémbodié, to Thailand, to Malaysia,
and so fdfth. These imaéeé are not always as impléusib]e as they are some-
times held to be, but the domino image implies a falsely autoﬁatic process
and thé sausage image fails to take note of the degree to which takeover
of one Country can provoke heightened resistance among o#hers. Fof some
purposés it is useful as a supplement to other possible images, but‘it is
by itself an inadequate tool,

For purposes of political and security policies a distinction between
mainland and insular Southeast Asia is usually useful. Mainland Southeast

Asia differs from insular Southeast Asia in proximity to China, in proximity

*With a note on India.
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to North Vietnamese influence, and in the extent to which hostile domination
of any single country implies a direct threat to any or all of the others.
A third image of Southeast Asia revolves around the crucial issue of
stability. Asia as a whole is a zone of instability for a number of reasons
including most importantly the disruption which economic growth imposes on
a traditional society, the recency of the demise of colonialism and the
fesultant insufficient development of strong modern political institutions,
and the predatory activities of larger extra-regional powers. Within this
zone of instability the outside power which wishes to retain its influence
in the area might wish toldevelop securer ties to points of stability while
devoting considerably less attention to the surrounding instabilfty. A
polfcy based on such premises could be expected torhave greater sfaying
power and to minimize the likelihood that its own regional position would
come to depend on the endurance of a shaky ally. The key to a policy based
on such assumptions fs the ability to distinguish apparent and temporary
stability frém real and likely enduring stability., The governments which
can be expected to endure over the long haul are those which possess rela-
tively strong central administrative capabilities and which possess party
systems that tie the goyernment to the'people.* Communist states typi;ally
have stroﬁg central bureaucracies and have party systems which involve
mandatory and highly structured programs of polifical education and

political participation. Deomcracies may or may not have strong central

*For useful discussion, cf. Samuel P. Huntington, Political Order in
Changing Societies (New Haven: VYale University Press, 1968), Chapter One.
We are considerably more optimistic than Huntington regarding the ability
of developing nations to turn growth to their advandage.
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bureaucracies; if they do not they are likely to falter, but when ‘they
have strong administrations they are exceedingly resilient.. And one
should measure strength.by Southeast Asian standards, in which case a
country like the Philippines measures up relatively well, but a country
like !ndonesia comes off very poorly. Democracies have party'systéms
which are typically far more inclusive and involve far less structured
participation .-than communist party systems. Democratic party structures
are not useful as'a national administrative tool but they are typically
far more flexible than communist party structures. They are probably more
. effective.in guaranteeing loyalty under high stress, and if used properly
they are probably about as effective as communication nets which pro-
vide crucial information and intelligence for the government. Military
goverhments typically -appear niore stable than democtatic governments in
the short run but surveys of the evolution of nonrevolutionary military
governments persistentiy reveal a tendency for military governments to
absorb the social and political conflicts of the nation without being
able to aggregate them coherently and to suffer greatly in terms of both
political ‘and military effectiveness over the long run. Authoritarian
non-communist goverhments like Taiwanh can prove very stable because of
high gquality administration, a broad-based single political party, and
ah effective military. Thus Taiwan, Korea, Singapore and others tend to
be strengthened by growth.

A fourth and final conceptual approach to Southeast Asia is essen-
tially an ideological view. Southeast Asia could be divided into communist
states, democratic states and other kinds of states. It so happens that

much of insular Asta is democratic or quasi-democratic whereas none of
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the mainland states of Southeast Asia has a democratic political system--
although Thailand is currently making its most serious attempt to date to
establish constitutional democracy. Insular democracies of East and
Southeast Asia start with Australia and New Zealand in the South, run
through Malaysia, and end with Japan in the North. The Philippines have
in the past operated an effective democracy, and may do so in the future.
Taiwan and Singapore have elements of democracy which could conceivably
be strengthened, although one must express pessimism about their turning
into full-fledged democracies within the near future. Democracy in Japan
is imperfect. Democracy in Malaysia is both imperfect and somewhat.threatened.
Nonetheless the extent to which democratic values have persisted in the vast
‘region of insular Asia, despite apparently overwhelmingly social ‘and politi-
cal problems, remains impressive. Given encouragement one can as easily
imagine the consolidation of democracy as the dominant political orientation
of this region over a period of, say, a quarter or half a century as one
~can imagine the clinking of a row of incipiently communist dominoes. It is
fortuitous that the democracies and potential democracies of Southeast Asia
are distant from the influence of China and North Vietnam and relatively
defensible, and are in addition sufficiently separated from one another
(although one must not exaggerate the extent of separation given the multi-
tude of small boats and easily traversed island chains in the area) to have
their political futures less closely linked than is the case with Mainland
Southeast Asian nations.

These images of Southeast Asia are by no means mutually exclusive nor
do they exhaust the images which one could impose on the variegated details

of Southeast Asian life. But bringing these images to consciousness may
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facilitate choice among them or relative emphasis_among them? and may atso
faci]itate!criticism of the fai]ingsrof each of the images.

Indochinaf* The ceasefire which terminated direct American miJitary
involvemgnt‘in Vietnam ratified a state of mutual exhaustion between the_
United States and North Vietnami On the American sidg, public opin{Qn
had turned against the war, mi]itary morale was flaggiﬁg, invo]vement in‘:
the war was gausing‘a deterioratipn in America's wqudwide strategiq po-
sition, and the economic costs of the war were becoming painful, Not so
much is known in any definite way about the North Vietnamese situation,
but North Vietnam had social, political and military problems and was
uncertain of her allies in the.facg of Soviet and‘Chiﬁese dalliance with
President Nixon. The mid-1972 North Vietnamese offensive achieved sur-
prise,goncentration of forces,and dramatic technological escalation to
a degree which led most contemporary observers to expect devastation of
the South Vietnamese, but extraordinary weaknesses in North Vietnamese
t;ctlcs (especially the use of tanks) and extraordinary performapces_by
certain South Vietnamese units, especially at An Loc and Hue turned back
most of the offensive, leaving both sides in a state of relative exhaustion.
Although most commentaries at the time proQided only superficial commentary,
the results of the 1972 offensive forced careful observers to qualify old
cliches about overwhelming North Vietnamese military superiority and over-

whelming South Vietnamese weakness.

“The original version of this report heavily emphasized Indochinese
Issues. But the ceasefire and other events have dated so much of this
material that we have omitted most of this section and deleted several
appendices on Indochina from the report.
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The outcome in South Vietnam was, at least for the short-run a
substantial victory for the United States and South Vietnam. North Viet-
nam had failed to conquer fhe South and controlled only some small peripheral
lightly populated areas of South Vietnam. But whether this vicfory will
persist depends on poiftical events which are difficult to foretell. The
North Vietnamese continue to undertéke massive militarizatfon‘and forti-
ficétion of the areas of South Vietnam under fhefr control and the two
sides continue.to nibglévthe ragged edges of one another's territory. In
the heavily bopulated éreés offiéial]y'under Saigon's control it reméins
to be seen how‘étroné the communist organiiatioﬁai infrastructure will
prbve to be and how éxéénéively that infrastructure will be able to con- '
trol ?ural areas as soﬁe df:56uth Vietnaﬁié Pépulétion Legins shiftfng
back from urban areas to the éouﬁtryéide.‘ Niiitaf%ly, Saigbh'sjcababiii?'
tiesﬁséém much'ﬁore iﬁbfessive”than observers a few yeérs ago would ever
have'énticipéted.'AThe key qﬁestfon is whether this miiitary streﬁdth:can
continue to bé bééked up by pblifical ;nity aﬁd'rapid economic reéonstrﬁction
andkdeQé]opment.‘ Pbiifically; ﬁrésident Thieu has prerd ségacidus on all
éf‘ghe shorf-run issues but attempts'fo fbund‘a‘sefious ahd éxteﬁsiVé
pofifical party have floundered. Ecdnémica]ly, South Vietnam possésses
the long-rdn potentiél for dramatic take-off on the model of Korea and
Taiwan but in thé short-run it faces éxtremely severe problems in édjustfng
to American departure and in supporting its military efforts. Because of
these economic problems Saigon is heavily dependent on American aid, and
the degree to which the American Congress will authbrize economic aid is
unpredictable.

In Laos and Cambodia the situation has deteriorated far more than

in South Vietnam. In both countries the larger part of the territory and
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much of the population is under communist control. North Vietnamese
forces_have not honored the Laotian_ceasefire agreement to withdraw_from
Laos although, apparently, Thai and American forces have. In both Laos
and Cambodia non-communist‘forqes remain relatively unorganized by com-
parison with the communist forqes; And in Laos the age and .illness of
Prince Souvanna Phouma, who has been the pillar 6f,strength of the non-
communist forces, give a long-run advantage to the forces of his younger
communist, brother Souphanouvong.

To analyze the effects of future events on American interests in the
face of all the uncertainty that surrounds politics in Indochina it will
be useful to look at three distinct scenarios: a South Vietnamese victory
scenario, a South Vijetnamese debacle scenario, and a South Vietnamese
erosion scenario,

If South Vietpam maintains its milltary positjon and political unity

and succeeds in rapid economic growth, then military, political and economic

success will become self-reinforcing and one can easily imagine the evolu-
tion of a Korean type situation in which both South and North Vietnam would
be relatively stable and relatively secure in their existing boundaries.
Because there is no clear de]ineation of the line between North and South
Vietnamese forces like the line between North and South Korean forces, and
because North Vietnam may continue to be able to infiltrate troops through
Cambodia and Laos, the situation would not within the foreseeable future
become as stable as its Korean counterpart. But one can easily imagine

a state of security comparable to that in lsrael after the 1967 war and
before the 1973 war. Such South Vietnamese success would not necessarily

prevent further deterioration of the government position in Cambodia or
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Laos, and indeed one can imagine complete absorption of those two countries
by communist forces. However, in such a situation neither Laotian nor
Cambodian communist forces would, by themselves, threaten Thailand and n
North Vietnam would be too preoccupied with South Vietnam to threaten
Thailand. Thus the consequences of communist success in this scenario
would be largely self-contained within Indochina and no major U.S. interests
would be threatened.

A second possibility is an unexpected and sudden South Vietnamese
" debacle. ~ Suppose, for instance, that economic aid were insufficient to
’prevent a traumatic crisis and that economic crisis in turn led to politi-
cal disunity. - Such political disunity might tempt the North Viétnamese
into & renewed invasion and could even presage military collapse. ‘In
such a situation North Vietnam would not only gain complete control of
South Vietnam, it would also maximize its ability to determine the future
course of events elsewhere in Indochina. Both the Laotian and”Cambodian
- situations would remain quite fluid and Thailand would not yet be in a
position to compete successfully for influence in those two countries.

" In' this situation it is not clear what maximal North Vietnamese ob-
jectives would be.' They could absorb both Cambodia and Laos into the
North Vietnamese state, or they could establish puppet communist govern-
ments in complete control of those states,or they could attempt to es-

- tablish relatively autonomious communist governments in those two states.
Given Cambodia's greater economic viability and political mobilization
it would also be reasonable for North Vietnam to secure the power of a
relatively autonomous Cambodian communist government and to absorb Laos

completely or keep tight reigns on a puppet government in Laos.
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If it occurred, North'Vietnamese absorption of all ofllndo;hina would
lead to a state_similar to many other states cqnstrUcted out of former
colonies, pame]ysa state whose boundaries were ;ofermihous with the
boundaries of the colonized area_rggardlesg‘of ethnic bOunda}jes. TQO
conflicting analyses of the consequences for North Vﬂetnam‘qf suéh é situa-
tion immediately suggest themselves. Fjrst, thé great diversity and
traditional cohflicts of the area could be expected to céusé’brquh1é For
the North Vietnamese, weakening their intérnal distibﬁiﬁe and sapping
their energy for ‘external adventure. On the othér hand, a étuﬂént of
history or of ilitary affairs could argue that Geiighis Khan subdued and
ruled a proportichally tiuch larder; tore diverse; and Wore conflictful
terFitory with proporticiately far Fewer tradps. Moreover; the proven
ability of regifies 1ike North Vietnam td vdpidly create powarFul and loyal
Wilitary units From popuiations previcisly unmobiliized or th opposition,
itiplies that the North Viethamese could saturate all of Indochina with
troops, wheféas Gehghis Khah had to Uhcovel ohe ared Wilitarily i order
to saturaté ahother area.” . A balahiced analysis would ackndledge the
ability of the North Viethahese td tortfol pérmanently ali of indochika,
and indéed a gréat dedl hore than ali 8F indockina, with tHeir wilitary

forces, but bh the other hand would acknowledge that the very prdcesses

*We do hot intend to compare the DRVN in detail, or in emotional
impact, with Genghis Khan. The point of this discussion s to compare
ohe extreme, partially useful, sociological model with another extremg;
partially useful, military model to .indicate vividly the consideratloHs
which need to be balanced. Parenthetically, ore might note that mi}litary
arialysts have begun, fitfully and hesitantly, to comprehend and employ
sociological and political insights into such issues, but social scientists
virtually never attempt to compretiend or. employ the readily available
knowledge of military activities and effects.
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of mobilization by which the North Vietnamese would raise armies and insti-
tutionalize their control would mobilize political Oppositioﬁ on a scale
which Genghis Khan did not have to face. The North Vietnamese would not

be in danger of ]osiﬁg control of any part of Indochina, but like the
Chinese and the Russians they‘would have to divert considerable attention

to maintaining social control and minimizing political ferment.

If North Vietnam were to absorb Laos, eventual conflict with Thailand
would be virtually certain. The Viétnamese and Thais have been expansive
and mutually hostile for historic periods. Northeastern Thailand contains
iarge numbers of Lao=speaking people, the borders are extremely difficult
to seal, ‘and the activities of ethnic Laotians on either side of the
border would almost certainly draw Thailand and North Vietnam into conflict
even if neither government deliberately sought such conflict. Imposition’
of communist ideoiogy and social organization on Laotians under the hegemony
of North Vietnam 'would necessarily affect Laotians in Thailand. Smuggling
wou]d'spread’the effects. Moreover, 'the North Vietnamese carry a very"
large grudge against Thailand, since Thailand has opposed North Vietnamese
goals with troops and has provided bases for American planes which were
attacking North Vietnamese troops and devastating North Vietnam. A price
would certainly be exacted from the Thais but the magnitude of the price
is .unclear.

North Vietnam could easily atfack and defeat Thailand_unléss other
powers intervened, but one guesses--and in the absénce_of further intel-
ligence one can only guess--that the Nérth‘Vietnqmese would not occupy

* all or most or eveﬁ a very large part of Thai]and. However, they might-

well be able to impose a change in the Thai government through some
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combinatiqn of threats and ]imited:military engagements. But if they push
too hard or too succgssfully on Thai]and, they will almost certainly bring
other pressgrgs_into gheﬂsituation, perhaps American pressures and almost
certainly Chinese pressures.

A quthEVjetnam which had absorbed South Vietnam, Laos and Cambodia
and mobilized their populations wquld be an extremely powgrful nation of
forty to fifty million people. Moreover, its rejection of Chinese military
advice, aﬁd its great need for‘conventional-military equipment and economic
assistance in the wake of the war, would make it heavily dependent on the
Soviet Union. In such a situation China might feel some concern regarding
the power of her traditional adversary to the south, and this fear would be
reinforced by ideological dffferehces and>by'the intense conflict with the
Soviet Union. 'Chfna,miﬁht'theh take Steps to reduce the growth of North |
Vietnamesevinffuehée. Ndrfh Vietnam‘Wohld be to China as'ChIné is td the
Soviet Uhibn, except that the Ndrth Viétnémese-thfneée conflict would be
more intense because of Norfh Vietnamese.tieé to the Soviet Union. ‘in; |
such a situation Thailand might be relat}vely secure. This is discussed
in greater detail beloQ.

A third alternative is thé gradual erosion by North Vietnam of South
Vietnamese territory and poiitica]‘Unity over a'périod of a decade or two,
paralleling in sbme ways the process'that has 6ccurredvin Laos. In this
event the effects on American interests would depend upon the relative rate
of development expreienced by Thailand and by the North Vietnamese empire:
If Thailand's political situation remained relatively stagnant as it did |
during the 1960s then the consequences would be no different frdm those

outlined in the second scenario above. But a process of political
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mobilization is now under way in Thailand which should lead either to
development of a relativeiy cohesive and relatively modern state with
extraordinary potential for economic deveiopment‘or else to reiativeiy
thorough disintegration. If the Thais do succeed in acquiting strong
leadership, political unity and economic development, and if Nerth Vietnam
finds itself sapped by a very prolonged struggle for control of South
‘Vietnam, then the present balance of forces in mainland Soetheast Asia
could change rather dramatically. An extraordinarily successful Thailand’
might protect itself almost completely from North Vietnainese pressures and

could ‘even force North Vietnam to moderate its goals in Laos.

Thailand. If the‘Vietnem conflict should evolve in a way that
leaves North Vietnam in control of Laos, then for Nerth_Vietnam to attempt
to exact from Thailand some retribution is not inevitable,.put it'ie
likely. The form which it would take is difficult to predict. Given this
difficglty{ it may be useful to start from North Vietnamese capabilities
and work backvto pessible intentions.

In the absence of strong external support for Thei]ang or dramatic
strengtheningeof Thai.pqliticei unity and military efficiency, North
Vietnamese forces together with other highly disciplined forces con-
scripted from Indochinese areas conquered by North Vietnam could probably.
overrun Thailand completely and hold it indefinitely. But North Vietnam
has given no evidence that it wishes to do thie, end:consoiidation of
this large territory would detract from more important task; in Vietnam

itself. Subversion would be more efficient. Moreover, external powers
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would not merely stand by. Japan's economic stake in Thailand will become
sufficiently large as this decade progresses that Japan might provide sub-
stantial economic aid, as wqu]d the U.S. In the absence of a large U.S.

presence in continental Southeast Asia, China's policy would be determined

by her own power interests (which would be competitive with North Vietnam),

by traditional hostility toward North Vietnam, and by competition with the
U.S.S.R. (which would probably be North Vietnam's strongest supporter).
North Vietnam would have to exert strong pressure on Thailand in order to
stir Chinese action, and the PRC might tolerate pressure which simply ..
resulted in a coup displacing: those top leaders who sent troops to Laos
and gave bases to the U.S. In addition, the PRC might support attempts to
insist that the coup leaders call their government "'soclalist," but the
PRC would not pecessarily insist on reyolutjonary change as a.condj;ion of
support. Contaipment of North Vietnam would come first, and Japan or the
U.S. or both coyld quite  likely exert sufficient diplomatic pressure to
prevent revolutionary chapge and to avoid a Thai foreign policy con--
sistently hostile to the U.S. The PRC would contain North Vietnamese
influence in Thailand by economic aid to Thailand, by counterinsurgency or
other military training for Thais, and if necessary even by stationing
large numbers of troops on the North Vietnamese border.

Such Chinese containment of North Vietnamese influence will not occur
if (1) the U.S. military presence in Thailand is so great as to frighten
the PRC, (2) Japanese influence in Thailand frightens the PRC, (3) an
extreme leftist group dominates the PRC after Mao's death or another cul-

tural revolution is under way, or (4) the threat to Thailand consists



138 H1-1661/3-RR

largely of indigenous rebels whom the North Vietnamese support but cannot
call off. Thai forces could probably cope with (4).

Alternatively, China could contain North Vietnamese influence in
Thailand by becoming the stronger supporter of an indigenous insurgency.
This ''cooptation'' strategy would appear more likely against a severely
weakened Thai government, while the "deterrence'' strategy seems more likely
with a relatively strong Thai government.

Furthermore a Thai government which allows itself to be severely chal-
lenged by indigenous forces, or by indigenous forces with material help from
foreign sources not threatening to China, will invite Chinese support for an
ideologically sympathetic insurgency. Past Chinese foreign policy suggests
that China will not pay high costs to impose a Communist government instead
of a friendly non-Communist government, but if the costs are low and other
things are equal she will of course back the Communist alternative.. In
such a situation the Thai situation would be little better than the-South
Vietnamese situation.of 1960.

Thailand faces all of the classic problems of the developing nation,
and in addition lacks the infrastructure provided elsewhere by colonial:
powers; she also faces an international situation as treacherous as that-
of any country in the world. She confronts ethnic diversity without the
strong political parties and government required to manage diversity, and
she lies .tangent to a potential clash of great armies while possessing

SOME aF wHaSE 110 H# RANKING QFFICERS SEEM
for protection an army,-/\more adept at politics than battle.

Until 1973 the Thai ruling elite changed bery slowly, except for

attrition and tightening of control. This created a situation in which

the current elite became relatively isolated and vulnerable. In addition,
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Thailand‘s government has béeh intenéé]y concerned with Bangkok, offén at
the éxpenée éf rufé]kpridritiés; fhﬁs goVekﬁment ties to the countryside
are weaker than mightAothérWise be true.

ln'dctoBer of 1973 the ﬁiiifafy/bureéucratic government of Thailand
was erthréwh By étudentsvdéhanding é.constftution and a democratic form

of government. Robert F. Zimmerman describes this process e]quentlyE*

""There is no precedent in Thai history for these events.

- 1t must be one of the most significant ironies in recent
Southeast Asian history that the students of Bangkok,
with their calls for Democracy and a Constitution, quota-
tions from Rousseau, Locke, St. Augustine, Abraham
Lincoln et al, were able to mobilize approximately
400,000 active participants, including students from up-
country, and accomplish the overthrow of a government
which the Communist Party of Thailand, with its quotations
from Mao Tse-tung and seven years of active guerrilla
psycho-political wWarfare in the countryside, had never

- even come tlose to threatening. At this writing it is
unclear how much the communists may have been involved

- In these events, but they definitely did not ihstigate,
inftiate or cohtrol them. They were as surprised as
everyohe else at what had happened. They certainly have
no similar Fecord of success through their efforts among
the Thai peasants in the rice paddies of Northeast
Thailand or the hill tribes of the North. In the end,
the thoughts of Mao Tse-tuhg appear to have had less
impact on Thai students and professors than those of
Rousseau and Abraham Lincoln. The Thahom-Praphass
Government was destroyed not by a commuhist revolution,
but by a democratic revolution led, in part, by the
children of its leading bureaucrats.'

What theifuture holds fdr Thailand remains uncertain. If Thaf democracy
vaéilléﬁes as it has ih.the past, or ff the more violent groups within the
student movement take the major initiatives, then the.military might reassert
itself and the net result of the events of October 1973 would be a bureau-

cratic polity even more isolated than before from the people of Thailand.

*Robert F. Zimmerman, ''Student 'Revolution' in Thailand: The End of
the Thai Bureaucratic Polity?'", Asian Survey, Vol. XIV, No. 6 (June 1974),

p. 512.
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Elements of the Thai situation suggest a much more dramatic turn of events.
The dramatic overthrow of the Thai government by relatively moderate demo-
cratic elements, who suffered from internal fractionalism,from unwillingness
to'employ violence,and from attacks by both the left and the right, bears
an extraordinarily strong resemblance to the early events of the French
and Russian revolutions. In those revolutions the moderates were quickly
replaced by radicals and the radicals exploited massive social cleavages
to effect a dramatic bloedy transformation of the entire society. However
there is a cfucial difference fn the Thai case--namely thaf the Thai
peasantry suffera‘Frem few of the inequalities and injustices of che ancient
regimes‘in France and Russia and therefofe is not a particuiarly revolutionary
force. Thus maSSIve social revolutlon is unllkely ‘and in the absence of
foreign |ntervent|on the Pr'nC'Pa] alternatlves are moderately successful
but siow democratlzatlon or return to mllltary rule. To‘be successful,
democratlzatlon will have to bring the peasants ‘into the polltncal system
for the first.time, .to mobtrlze an urban socnal base moreadependable than
student organlzatlons, to spur economic deve]opmenc and to take major
initiatives in relatlons W|th the PRC, North Vietnam and the United States.
For American lntereats,the events in Thanland so. far are largely
auspicious because democratlzaclon is always we lcome and because for the
flrst time in |ts history polltlcal mobilization seems to be proceedlng
at a rate that could lead to the emergence of’Thalland as a truly modern
polity. ‘In addition fhe present regihe may be able to take dramatic initia-
tives in relations with the PRC and North Vietnam that would avert or
minimize future conflict. The new politfcs in Thailand‘wil] also bring

some headaches for the United States, however. Protests against American
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~military bases and Japangse,economic inflqence will probably escalate under
the_new,regime.. Byt”thege are_minqr‘qnd fami]jar problems,wand:even ac-
cession to the most rigorous student demands for removal of American military
facilities would actually be a tiny price to pay in return for a small,

but significant chan;e'of seeing‘Thgi]and emerge as p,strong‘ind¢p§n§ent
modern polity rather than remajning domino number four in the game of

Indpghinese politics.

Iﬁdonésia. Indonesia cdfﬁént]y énjoys pojitical stability impoééd by
' thé’hfiitary, fhe abseﬁce of internal or externéf coﬁhuhfst thféété, and a
modfcum of‘economic stability and growth:"lﬁ the péstjéhé has bossessed
neither the diligent, compétetent; and honest civil ﬁéEVice necégsarytfo run
a government efficienf]y nor the’poligiéél pérties'necessaryvfo bind the
COUhtry tbgéther and to proQ?de a éense bf polit}cél dTEecfion; In thé
Sukarno era it appearéd that, despite an abundance of néturé] réﬁoufces,
Indonesia‘was simp1y too bfg and too diverse and foo ecohomiéa]ly and bolit-
icafly underdeveloped to become a coherent and‘directed.political férce
without a major domestic upheaval. "Unity and diversity" remained éh
‘appealing but impractical slogan.

" In the Sukarno era the principal Indonesian objectivéé had to be
(1) obtaining and ensuring independence and (2) creation of at least a
minimal sense of national identity. Sukarno made great strides towards
these goals. In fact Sukarno made sufficient progress toward these goals
that his charismatic style of politics became at least partfally obsolete
by the mid-1960's. The economic costs of the Sukarno style were becoming
unbearably high. The personal weakening of Sukarno and the growing compe-
‘tition between the military and the Communist Party provoked a clash which

produced the current military leadership.
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Indonesia's military leaders have dramatically improved the economic
situation, and have made méjor administrative and political progress, but
still face serious problems which could become worse in the next decade
or so, The military has partially substituted for the natural functions
of a political party in tying the governmental center to the periphery of
society by having in most villages a sergeant who remains aware of local
problems and reports regularly. Given the effectiveness of this intelli-
gence system, the government is more likely than its.predecessor to per-
ceive_problemslat an early date and be)able to act early if ft chooses to
do so. In partfcular, imeergenejesiare‘likely to be detected earlyvand
this makeshregiona[ revertevend’jdeologjcal insurgencies against the
natlona] army as a who]e mere elfflcult to sustaln ~ On the other‘hand,
such an orgenlgatronellstﬁqcture tends tqlsensltlzeblocalvmilitary units
to local problems and te Rolrt|c12e much of the armed forces Thus in a
sense the army |nternalrzes the polltlcal confltcts and increases the
Ilkellhood of future dlfflce]tles in malntalnlng central control over local
mllltary ants:k In addltlon the central polltlcal deC|S|on -making center,
namely the HANKAM, is put into natural conflict with the leadership of the
individuallmi[itary seryieesi/who are in turn divided into the dominant
army and the subord{neted navy and air force.

The militeryvcentajns most of Indonesia's trained and effective admin-
istrators and a h[gh‘eroportignwof Indonesia's intellectual class. There
is a tendency for the military to maintain this quasi-monopoly of adminis-
l‘tratjve ta[ent‘Pecaqse Qf rhe natural gravitation of administrators toward
‘the currenr‘seurce‘of‘pewer, butda]sqlbecause of the Indonesian military's

highly professional and highly objective recruiting program. The military
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academies are important training centers, and graduates of the‘academies
have an eight-year commitment.to military seruice. Mi]itary goyernment _
has clearly improued administration }5 Indonesia butlnevertheleas:there
remain substantial.and wideSpreadAcharges of serious corruption; tne
wealthy llfestyle of some of the mllltary Ieadershlp |s attractlng wude-
spread publlc comment. Given Indonesna s past problems this situation is
virtually unavondable‘but could grow into a serlous problem ;f.lt is not
keptlunder careful control._ The oemonstratlons occasioned by uapanese
Prime Minister Tanaka's 1974 vlsit revea]ed oomesticbferment as well as
international friction. |

Largely because of its poor legacy from the colonlal per|od Indo-
neS|a s economy has lagged far behind mcst cf the rest of |nsular Asia.
As in the political sphere, tne current mllltary government has successe
fullu transformed the economic cituatlon to the point where past perfor-
mance is a completely inadequate gunde to future prospects, but nonetheress,
serious problems remain. The economy is growing, lnflation is not out of
control; forergn creditors and investors have been placated and encouraged.
But the agricultural network remains Inadequate to move lIndonesia's agri-
culture into the modern era. Economic planning and»administration are
neceasarily in the hands of a very small group of adequate]y tra}ned
economicts, who must not only bear all of the burdens of high-level
decision-making but must even undertake such tasks as checking fertilizer
warehouses personally. Foreign investment is encouraged but many feel
that the incentives for foreign investment have become excessive; the

response of the government to this fear has been fretfulness regarding the

role of foreign investment and imposition of excessive red tape on the
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activities of foreign investors. Excessive present incentives could stimu-
late future overreaction against investors. Indonesia has difficulty
taking advantage of the competition among different companies and between
Japan and the United States because of her lack of competent.administrators
and because of‘severe competition among government agencies. Thus some of
the mechanisms which would moderate the pofitical impact of foreign
inmeatment do not function well. Finally; there is greatrresentment of
the role of the Chinese in the economy but no solid plans for changing that
role.or moderating resentment of it. | |
One must also note that economic modernization brinds‘oroblems.with
it. In the Sukarno era most of the pooulatnon was outside the market
economy‘and thus Iargely unaffected by inflation and recession. Now the i
populatlon is rapldly joining the market economy and thus economnc dlffl'
culties wnll affect the broader populatlon and WIII take on more profohnd‘
pofltlcal |mpllcat|ons than in the past. | . | |
| Indone5|a has long percelved |tself as the natural Ieader of all of
Sodtheast A5|a, and lndonesuan elites concerned wnth forelgn‘pollcy now
perce}ve their codntry as engaged in a long-term struggle'mith Hanoi'for
Ieadershio in SoutheastlAsia.‘ Indonesians.are intensefy concerned abodt
the likeiy consequenceslof any international aid‘program to reconstruct
Indochina, because theyrsee‘the ertnamese asvposseSSIng certain inherent
political and economic advantages in a strdggle for leadership or hegemony,
and they see ambitious aid programs as giving the Vietnamese insuperable
advantages. Whether such‘an aid program will ever materialize is hard to
predict, bnt to the extent that it does, the Indonesians can be expected

to demand that it provide advantages to other Southeast Asian countries as

well, and to be deeply distressed if it cces not.
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Indbneéia's political system is fragmented:-by ethnic differences anlong
Malays and between Malays and Chinese, by tensions between Muslims and
Christians, by tensions between the army and the Musiims, and by regional
divisions, Her traditional non-Communist political parties have been dis=-
credited by unimaginative support of the status quo and her formerly power-
ful Communist Party has been virtually eradicated. The relatively enlightened
rule of the army will no more substitute for the integrating and mobilizing
force of a powerful political party or group of parties than has the rule:
of armies iii Pakistan and Burma, ~Indonesia will not enter the moderh world
until she hés'geherated'One or more ‘such parties. An atfempt is Being made
with Golkar (literally, functional droupéj'a coalitioh of former army and
government supporters. Golkar won a clear majority in the July 1971 élections
and may yet form the basis of a nhatiohal party.

'The Musliti traditiohaiists have been ofgahized in the Nahdatul Ulania
Party, biit they have been forcefully opposed by the fiore progressive
Musiims-=organized in Natsir's Masjumi Party. Although the ma' ih Sukarno's
Nasakom (Natidnaifsm-Réiigion-Commuﬁism) stands for isiam, Islamic Masjumi
was the maih force in the 1957-59 revolt dnd suffered most from Sukarho's
suppression. The Masjumil was outlawed in 1960 and was not permitted to
reestablish itself; even under the Suharto regime.

waeVer, elements of the Masjumi were reorgahizéd into a new pro-
gressive Musiim Party, Parmusi, while others joined a small but respected

Muslim Party, Partai Sjarikat Islam Indonesia.

Islam must therefore be qualified carefully as a political force.
It is not Istam that makes Indonesia feel close to Malaysia, but rather

the fact of being Malay and of speaking the same language. (The national
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language of Indonesia, Bahasa |ndonesia, is developed from the Malay which
was used as an inter-island lingua franca, and is therefore closer to what
is today spoken in Malays}a than it is to 0ld Javanese.) Nor does Islam
seem to make the Indonesians feel particularly friendly to the Arabs or
other Muslims, any more than it seems to in the case of Iran and Turkey.
The Philippines can in no sense be considered Muslim. There is a small
population of '"Moro'' tribes,. largely concentrated on Mindanao Island. But

the Philippines are overwhelmingly Christian, having been successfully

.converted during their long occupatiqn by Spain, The attraction of the
Philjppfnes for (ndonesia, and the rationale behind the Maphilindo concept,
is notrthat‘yhe Fi]ipiqqs_are fellow-Muslims but that they are fellow-
. Malays,
Until the 1965 coup and its aftermath, from the end of the 2nd World

War, thg principal politiqa]:groups in the country‘wére: the PKI (Communist
Party), the PNI (Natjpnglj§t Party), and the Nahdatul Ulama Party.. AlT
‘three were primarily Jaya-based.L The_principal‘opposition parties were
the Masjumi and the Indonesian Socialist Party (under,Sjahrir),

| The Sukarnoist concept brought together, in effect, the PKI and the
PNl (which was more his personal instrument, the real Javanese_party)‘as
the power center, with the Army as the principal counter-weight. Sukarno
tried to hold the Army underrhis control partly not to let it develop

independent political power on its own and partly to use it as a counter-

poise to the PKl. However, he allowed the Army to be penetrated by

Communists--to the point that the Air Force was headed by a pro-Communist,
Marshall Omar Dani. The mainline army forces, however, were firmly under

the control of Nasution, who thus played a critical role in the Sukarno
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balance. The Army was also important in the regional balance; it succeeded
in winning over or neutralizing the regional and separatist leaders.who
held back their opposition mainly because they felt the Army was their
advocate.

The Opposition was strictly controlled and then, with the 1957 revolt
as an excuse, Masjumi and the PS| were outlawed in 1960, and their leaders
went into exile (as in the case of Sumitro), were jailed, were placed under
house arrest (as in the case of Lubis), or were severely restrained (as in
the case of Hatta, Sjahrir, etc.). The Sultan of Jogjakarta was confined
to ceremonial, regime-supporting positions.

With the 1965 coup, the exact originlof which still remains. fairly

~obscure, the Army, wjth the support of KAMI .(Indonesian Students Action
Association), crushed the communists. Estimates of the dead run between
100,000 and 600,000, Since many local and personal scores were settled
the same time, the true figures will probably never be known, A pogrom
~against the Chinese was thrown in for good measure.

Since that time, the new forces that have emerged are as followss
first and foremost, the Army. The Army not only runs the country, but it
also runs or controls most of the key economic operations (for example,
Pertamina). In some cases this is well under central government control;
in other cases Army generals run their local fiefdoms relatively inde-
pendently of the central government. By 1972, only four generals remain
in the government.

Next, the suppressed PKI. It is illegal, demoralized, driven under-
ground, but its roots run deep in the Javanese countryside. For some

reason, it has become one of the main expressions of the Javanese people,
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as distinct from the other ethnic groups. [t has been destroyed and sup-
pressed several times before--in the West Java revolt of 1926, the Sumatra
revolt of 1927, in 1948, and again in 1965-4bﬁt has always come back
strongly. In 1965, just before the coup, it claimed over 3 million party
members and over 10 million in its front organization; However one may
estimate it, it remains a powerful force, standing ready fn the wings,
particularly in Java. Whether it can step. forth or not»debends primarily
on whether it can exploit the Army's mistakes or the popular frustrations
attributable to the regime. -

Third, the PNI. The party continues a tenuous existence, and attempts
to maintain: the structure of organization it had before, primarily the net-
work of party headquarters and secretariats throughout the countryside. It
suffered a major defeat.in the July 1971 national elections.

'Fourth, the Muslim parties, Four Islamic parties contested the July
1971 from widely differing platforms. ' The PS!II, the Parmusi (Partia Muslimin
Indonesia) are pro-government, while the old N.U. and the -new Partai Islam
Perti generally oppose the government., "~ Nahdatul Ulama remains the strongest
Islamic party but it is divided into several factions which oppose-each other
fiercely. As a result of this, the party's policy remains uncertain and
opinions are divided even on.crucial. questions such as the attitude the
N.U. should take to the idea of the military as a political force.

Next to former military people most of thke Cabinet is dominated by
technocrats who form an '"'inner circle'' dedicated to economic development.
Suharto inherited from the Sukarno days a swollen, virtually useless en-
trenched bureaucracy that cannot be moved. In order to get things moving,
he has brought in the "'economists'' and ''technocrats,'' even going to the

universities when necessary to get them, Thus the academic intellectua:s
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virtually run the country, holding government positions alongside their

university posts. The danger, of course, is that they are likely to be

blamed for the economic failures of the regime.

It is clear that the principal possibility of breakdown is a weakening
of Army unity. The failure of the regime to fulfill its economic¢ promises

will provide ammunition for the opposition. Paradoxically, economic
performance did not affect Sukarno. . Although he talked socialism and five-
year plans, it was widely understood that this was mainly symbolic. His
stport rosé, even though the ecbﬁomy virtually disfntegrated durfﬁg the
latter years of his rule, because people Iookéd to hfﬁ féf the mystical,ﬁ
exa1tfng hationalism fhat'he offered and the seﬁse of cb&tinuity With the
great Madjapéﬁit kings of Java. (ln his last yéars, he “&iscovered that
one of:his ancestors was Gadjah Mada, the 1egendary Gfahd Minigter of the
Madjapahftvempérors.“) However, éinte thé Suharfo regfﬁe has made such a
point ofvits practicality (by contrast with thevrhetoric of Sukarno), they
are in effect asking to be judged on their economic performénce.’ This makes
them more vulnerable on this kind éf issue than Sukarno.

By the 1980s an overt or covert successor to thellndonesian Commu-~-
nist Party will almosf certainly have drisen., The most ;;cent devastation
of the Communist Party was not the first such devastation, but it might be
the last unless a real political alternative arises. Previously, the
Sukarﬁo regime had thé support of a mass political party augmented by
Sukarno's personal following. Such a coalitidn, together with the army,
could counterbalance the PKl, but an army by itself is not an adequate
counterbalance, as Chiang Kai-shek discovered after 19h5. Time and patience

may be too short in Indonesia for establishment and institutionalization of
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a democratic party system. In addition, such a party system would in all
probability be a weak, immobilist, multi-party system, inadequate to govern
such a diverse country. The alternative to eventual rule by the PKI may
therefore be the creation of a strong, nationalistic, non-Communist, single
party which would rule with the support of the army, but be organizationally
distinct from the army. A fanatical Muslim party based on the Dar Ul [slam

movement is one serious but bloody possibility.

Malaysia. The Malaysfan Federation appears to remain one of the most
stable, free and prosperous countries of Asia. Its 1970 GNP was $4.17
billion and 197] growth rate was 5%, ‘Its progress has been attributed
prfmariiy to a Faverable ratio of popularion to reseurces, large capftal
investments and a goed, connetent administration; Yef:frem the inception
there were realland potentlal problemc WhICh couid glven some upneavals,
result in the negatlon of the progress made since lndependence Malay5|al
has been overly dependent upon two mature |ndustr|es, rubber and tin. H
Only recentTy has it been trying to deve]op petroleum and minerals as
major export items. But the'mein problem is the ethnic compositron of

the country. Mafaysia is a nultf-racial country. West Malaysia has‘about
53% Melays,‘34% Chinese ane.llz Indians; while East Malaysia had 3]%‘
Chineee in Sarawak and 23% Chinese in Sabah, 29% Ibens (Sea Dayaks) and

6% land Dayaks, 50% Dusuns in Sabah, 18% Muruts in Sarawak ane assorted
other minorities: Many.of these varied minorities have remained suenicious
of the benefits or amalgamation; Each of the communal groups, encapsulated
for generatfons nirhfn ite own culture and tradition, has.feared rhe
eventual

"'political' domination of the Malays or the economic domination

of the Chinese. 01d rights and prerogatives are seen to be in danger.
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Tensions exist below the surface and it is difficult to gauge the strength
of -the fears and resentments which linger.

Malaysian leaders have recognized that achieving national unity in
any cultural sense would take at least a generation. In the short run,
the pfoblem‘has been to deVe]op‘and maintain a formula of ‘cooperation
between the communities so that they can live in peace. Essential to a
solution of the problem were better economic and social opportunities for .
the Malays. Equally essential in finding a solution was assuring Malayan
‘Chinese and Indians that they do have a place and a role in the developing
federation. To achieve this, non=Malay leaders have argued that they must
'share political power with the Malays. As for the Chinese, they wanted to
preserve their language, schools and some degree of their cultural tradi-
tions. Traditional political leaders (sultans) have also required reassur-
ance of continuing in order to prevent regional fragmentation.

The Federation's first Prime Minister, Tunku Abdul Rahman, mindful
of the ethnic and cultural diversities of the country, ruled through the
Alliance Party based on a coalition between.the major Malay party, the
United Malays National Organization (UMNO), the Malayan Chinese Association
(MCA) and the Malayan Indian Congress (MIC).

In the 1960's, the Alliance was the only political organization capable

of conducting a truly national campaign, forming a government and carrying

on the functions of government. The party embraced almost all varieites

of Malay opinion and was a fragile coalition of diverse economic, social,
political and ethnic forces bound together by self-interest. The moderate
left opposition was splintered among the Democratic Action Party (DAP), the
People's Progressive Party (PPP) and the Gerakan Ra'ayat Malaysia (GRM)

(Malaysian People's Movement).
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On May 10, 1969, Malaysia held its third general election since Indepen-
dence. The campaign was marred by several fatal incidents, amid a heighten-
ing of communal tension which polarized with the assistance of economic and

social discontent into a Malay vs. Chinese ''rights'' situation. Political

stability and economic progress were based on a shaky pillar: the willing-
ness of the Malayan Chinese to accept preferential treatment given by the
Government to the native Malays and to alliow the MCA to represent their
views .within the ruling Alliance Party.

The Government party was very surprised to get only 49% of the electoral
vote (as opposed to 57% in the 1964 election).

Reéjected by its own Chinese constituency, losing 14 out of 28 seats
it held, the MCA decided to withdraw from the Cabinet. This decision set
the .stage for violence, as supporters of the Chinese-dominated DAP and GRM
proceeded to stage victory parades on May 11 and 12 through the streets of
Kuala Lumpur, In their excitement, some young Chinese taunted Malay by-
standers; boasting they would soon take over the Government. The next:day,
on May 13, the Malays staged a counter-demonstration which soon degenerated
into an anti-Chinese rampage. A state of emergency was declared and the -
army was ordered to restore order. But the predominantly Malay soldiers
did little to stop the looting of Chinese property and the beaiing‘up of
Chinese families. Official statistics revealed that 196 people died during
the May 13 riots, but unofficial estimates ran as high as 2,000, over two-
thirds of them Chinese, Parliament was suspended and full executive authority
was given to the then Deputy Premier Tun Abdul Razak, who ruled through a
National Operations Council, It appeared that the dream of the successful

multiracial federation had collapsed with the May 13 riots.
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Tun Abdul Razak took office as-:Premier on October 6, 1970 and moved
‘to bring about a return to communal ‘peace.. The task of directing.the coun-
try out of the impasse created by the May 1969 riots called for inspired

political leadership and it seems that the:Premier succeeded to a

considerable degree. " Much of the credit must go to the performance of the
econbmy, which prospered as the necessary confidence, both internal and
external, was established.

Razak built up his political support. in the days when, as the Tunku's
right—hand man, he established grass-roots ties with the countryside., = As
feadér of UMNO, he keeps continuously in touch with the voters that form
the party's power base. It can be said that Malaysia is.now ruled effec-
tively byva'prigmvirate. While Razak prqjects a balanced multiracial image,
his Deputy Premier, Tun Ismail, Tleans: toward pro-Malay positions. The third
man who makes up the triumvirate is Tan Sri Ghazali Shafie, the Minister:
of Special Fuhctions, who is credited with the forgulation of the new eco-
nomic policy enshrined in the Second Plan and of the plans for the !'re-
structuring of society.!!

The Second Five Year Plan (1971-75) aims at important political goals
in addition to general economic development. The Plan proposes a total
investment of ngafly $5 billion by 1975, equally djvided between .public
and private sectors. It aims at a growth rate of 6.5% and at doybling in-
dustrial production to account for over a fourth of the GNP by 1975. On
another level, the Plan constitutes a vital part of the government's efforts
- to gradually overcome the tensions among Malaysia's racial groups through a
'cuTtdrql and economic policy aimed at national integration and a more

equitable income distribution,
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In Malaysia the potential undesirable effects of innovation generally
appear less in the foreign policy area, and it was thus not surprising that
Razak chose this area to propose a new direction for Malaysia. The objec-

tive of neutralization of Southeast Asia became the cornerstone of

Malaysian foreign policy. At the U.N., meetings of ASEAN and other inter-
national gatherings, Malaysian spokesmen have been promoting one line:
Malaysian pledged non-alignment in return for the big -powers.I abstention
from military and political .intervention in Southeast Asian affairs.
Within the ASEAN organization, the Malaysian policy has been at odds.with
the views of Singapore :and Indonesia, who appear to regard some degree of
big power involvement in Southeast Asia as by no means necessarily bad.

‘Razak iritiated a detente with China, and. supported China's admis—

sion to the U.N. Earlier, he had opened Malaysian markets to Soviet

goods and sought to expand ties to Russia. .

The British withdrawal in 1971 from Malaysia and Singapore cgeated
a major headache for the two. countries. . The‘Malaysians never‘had an
interest in SEATO, given their defense pact with Britain. While ghe
American withdrawal from Indochina caused deep. concern, Malaysia has
expressed no interest\in any U.S. military aid. At the same time, Malay-
sian support of ‘neutrality is not anti-American and is intgrpreteq‘by
most-Malaysians as a long-range policy consistent with substantial;mgdium-
term American presence and guarantees in the region. While pursuing a
policy of neutralization of Southeast Asia, the Malaysian government also
favored local defense arrangements such as what Abdul Rahman called a
web of interlocking arrangements.' Such "arrangements'' exist with Thailand
and Indonesia in the joint pursuit of guerrillas on the borders with these

two countries.
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[ﬁ the spring of 1972, Mafaysia and Indonééié adopted.a common policy
regarding tHe Malacca Straits. Théy sfatéd that tHe Stréits‘weée not an
internétional waterway and some Ma]aysfaﬁ officia]é even caﬁe up with a
suggestion to'impdse a toll dn shipslthat\paﬁs througH the Straits. This
cbntrovéréial move édnfficted shar§1y Qith American, Japanese, and even
U.S.S.R. intérests, and a settlement of the issué is not at hand, The
Japanese are particularly dependent upon the Straits, and dfvérSifying
ahd ehsuring their 1ifkés of supply has ﬁecesSafiiy‘become an impoffant
and Qeryléengifive.objééf of Japanése policy.

‘ Whéf of the futdrs of Malaysia? The government is virtually Fun by
Malays and it is 1ikely that &nlightened leaders wiil eventually realize
that the present party makelp could result in continued racial friction,
§ince Coimunal parties fitist appedl to commundl interests: A partyls
sutcess at the polis has a direct Felatirship t0 the number of facial
proinises {t makes to any one Community; irréspective of its ability to
ke&p them: A multiFseial coallition will pefhapé sée the Tight of day
within a decade or tWo,

Malaysia's probiems'wiii probably remafn urisolved throughout the
1970's, Until Mélays dre able to get their proper éhafe of the couh-
tfy‘s.Weéi and benefits, progress will continde to restIOHIah’inséCUFe
political fourdation, A iiliibei of measures have beeh taken to appease
Malay discontent--for instance, Increased use of Malay as the hational
lTahguage and wotk permits for non-citizens-<but if they still feel they
are befngileft behind by the Chinese and the Indians, another May 13th is
more than iikeiy, The Malays, with their own political and réligious system

arid a subsistence agrarian economy, tolerated Chinese and Indian immigrants
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for many decades, but probably never imagined them as a permanent feature
of society and an ultimate threat to their own numerical superiority.
Although l.5vmillion ethnic Chinese and Indians became citizens between
Independence in 1957 and.l960, most Malays continue to think of them as
aliens and are ;keptical of their‘]oyalty to Malaysia. This feeling was
strengthened during the Communist Emergency (1948-60) when most of the
guerrillas were Chinese.

’Ma]ays were accorded ''special rights' in the 1957 Constitution,
designed to help them catch up with the economically advanced Chinese.
In fact, these rights did little to improve phe Malays' status and were
more important as a symbol of 'Malay dominance.'' Islam and the Malay
language were aiso important as the backstop of Malay morale in the face
of growing Chinese economic power. Educated Malays realize that_the‘
”spegial‘rights”ﬂgre a slur on_the7capacity of their countrymen but
rea]ize.that;somgthing must be_dqnevto redqce the glaring gcqnqmic
differences. The major problem lies with Malays who are sufficiently
educated to want to abandon rural life and are attracted to the big city
wherq_they_cannot”find,jobs and become aware of the Chinese wealth,
Unemp]oyment,remains;Malaysia's largest single economic problemi

While seeking an accommodation of communal, economic and political
interests‘in‘the short run, Malaysian leaders have looked to educational
policy as the chief means.of creating the popular unity ultimately neces-
sary to assure a modern, strong state. It will take at least a generation .
or longer to bring up Malaysians of varied ethnic origins who could think

and act in the best interests of their country, rather than of their

community.
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'Singapore* -is an extremely -impressive: little country by comparison with
her Southeast Asian neighbors. Singapore's success testifies to the fact
that small size can be an enormous strength as well as a weakness. Sing-

apore's success is based on the hard work ethic of Chinese culture together

with very effective government. The small size of .the country and the-
high level of training which Singaporean administrators received prior to
independence make possible extremely effective rule. Whereas elsewhere
in Southeast Asia corruption and efficiency tend to be dealt with through
a proliferation of endless.rules and red tape, in Singapore the level of
competence-and the size of the bureaucracies have made it possible to deal
with these problems simply by appointing honest and effective administrators
and providing them with great autonomy and authority.  S$ingaporean adminis-
trators face very few detailed rules. Instead they are simply fired if
they are ineffective and dealt with in an extremely hard fashion if they
are found to be the least bit corrupt.. Such a system would not work in
a huge country like Indonesia or in a country where the typical adminis-~
trator was not so well trained as in Singapore. But given that the pre-
conditions of such a foreign administration are present this form seems
'to 'be far more dynamic and effective than the attempt to control society
through endless rules.
Singapore's success and mode of rule derive from the success and
mode of rule of Lee Kwan Yew. Lee believes in strong personal rule based
on a minimum of red tape and so it is not surprising that he has formed a

government consisting of pieces of bureaucracies which are ruled in this

*Cf. comments on Singapore in the above chapter on "The Rise of the
Pacific Basin."
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fashion. The rule of Lee follows a previous period in which corruption
and inefficiency, more in line with the Southeast Asian norm, were the
rule in Singapore. However, the success in cleaning up these problems
does not necessarily imply that the successes of Singapore can be
duplicated by a similar means elsewhere without the trained administrators
and without the reduced level of problems that comes with ruling a city-

state rather than a nation-state. The personalized unbureaucratic rule

" independent of political parties might not work nearly so well.

‘Lee has managed to revitalize labor unions which were previously

“corrupt and subject ‘to substantial communist influence. ' He has done this

both ‘through using men who were extremely effective organizers.and (in the

..familiar. pattern of American labor.union.development), through employment

of a variety of insurance policies and.other. side payments unrelated to .
the basic, labor issues. Mandatory arbitration has been successfully = .,
imposed on all of the unions in the country with great advantage to the
economy .

~ Lee has solved the problem of subversion through means which are
rather unorthodox in countries that seek to bevrelatively democratic. ,
In particular he has.made extensive use of detention camps which are used
in ways that are in a technical legal sense arbitrary but which have
appareht]y been used in a moderate manner acceptable to the population.
There is, no question that the existence of such detention camps diminishes
the degree of formal democracy in the society, but the degree of their
use in a moderate and restrained manner may be a better solution to the |
problem of subversion of democracies than would be complete abandonment

of all democratic procedures in favor of military rule.

v .
I
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“For domestic, economic and international political reasons Singapore
is rapidly reducing its role as an entrepot and moving into manufacturir;g°
Ih the medium-run Singapore expects ship building to be its biggest
industry, and in the long run Singapore expects to. perform as a major
administrative center, financial center and ''think tank'" for all of the
‘Pacific Basin. Singapore's extraordinary econhomic growth seems likely
to' continue and for the time being it is rapidly improving the quality of
l'ife for its population. However, Singapore is so small that a rapidly
rising economy and population could ovér the long run force most of her
people into terribly crowded beehive-like apartments on an island that
would be almost totally urban., Such a situation Is not a necessary con=
comitant of ecofohic suceess but 1t could happeh and could bfing with it
expéfision of soclal uhrest if not kept uhider cofitrol,

International 1y Singaporéis main problens result frot Southedst Asian
Fésehtiiert Of oversess CHIfess and resefitheht of Her profitabie role as an
sitrepot. Indohesian and Malaysian resentiient of Overseas Chihese economic
success is intersé; and Singdpore i5 perceived both as an unfalrly sic-
cessfli ecothonic cofipatitor aAd as an outpost of & potentially hostile
China, thgapbre is Workifng very hard to deveélop an indeperdent Southeast
Asian identity as opposed merely to an Overseas Chinese identity and is
trying to reduce its depehdence on transshipment: These policies will
mitigate conflicts with her neighbors but can never be expected to elimi-
hate ethnic resentmetit. and some economic resentments. Indeed it will be
just as easy to resent Singapore in the role of administrative and finan-

cial center as it has been in the role of entrepot.




160 . H1-1661/3~RR

Malaysia amd Indonesia are both attempting to squeeze Singapore out
of much of its role as a transshipment point for goods from their countries.
In addition Malaysia and Indonesia are attempting to squeeze Overseas
Chinese within their two countries out of their traditionally dominant
role in the Malaysian and Indonesian economies. "And Singapore fears that
this will cause ethnic strife possibly in an ideological form which might
one day overflow into Singapore. In addition senior- Singapore' adminis-
‘trators invariably express a'very strong fear that the Indochina conflict
will be resolved iin a way which will bring direct North Vietnamese pressure
on Thailand and that the Thai government will be forced to capitulate in
a way that would lead to heavy communist .infiltration of.Malaysian-Chinese
‘communities from Thailand and te Thai provision of a major sanctuary: for
communist-Malaysian insurgents. -These Singapore leaders believe that much
of the Chinese community in ‘Malaysia could be organized into a revolution-
~ary insurgency which would .-quickly spill:over into Singapore because of
ethnic ties.

Singapore's defense policy is organized around what her military
refer to as the '"poisoned prawn'' policy of possessing a defense estab-
lishment which is small bUt'exceedingly tough. The analogy between
Singapore and lIsrael is quite applicable and in fact Singapore récognizes
this analogy and employs a number of |sraeli advisors for this reason.

' Singapore employs military advisors from a variety of sources and keeps
herself independent of any particular source. Given the limitations

imposed by size this military concept appears to be as adequate as its

highly successful economic and political counterparts in Singapore.
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The Philippines.” From World War .11 until the 1971 declaration of

martial law the Philippines possessed a stable and democratic government.
That democratic government is now widely regarded in the Philippines and
abroad as having failed because it did not solve crucial problems of
corruption, land reform, social inequality and excessive population growth,
and above all because it was eventually replaced by martial law. Since
the Philippines were frequently regarded prior to the late 1960's as an
outstanding example of democracy in.a developing country, the judgment
that democracy in the Philippines was.a severe failure has broad.implica-
tions for the feasibility of democracy elsewhere in Asia and elsewhere
in.the developing world, For this reason it is important to.put the..
Philippine sltuation Into perspective.

It is not surprising for.a developing country to find itself inhib-
ited in solving key problems, and it Is not surprising for some.political
instability to occur. The key question one must ask in assessing success
or fallure from the viewpoint of stability must therefore not be absolute
but relative. When one looks at the question of stability from this per-
spective it appears that the Philippines were the most stable country in
Southeast Asia if one excludes Australia and New Zealand (which are clearly
special cases). Moreover it is noteworthy how carefully President Marcos
had. to maneuver to make his imposition of martial law, and his transition
to a period of one-man rule between two constitutions, appear to be in
conformity with constitutional requirements. . Public opinion in the

Philippines was strongly committed to constitutional rule and in fact a

*For detailed comments on the Philippines, see the Appendix by William
H. Overholt on '"Martial Law, Revolution and Democracy in the Philippines."
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‘referendum approving martial law was obtainable only through severe inhibi-
tions on the ability of opponents and opposition organizations to make
their case.

The other indicators of success or failure of the government of a
developing nation are literacy, freedom, economic growth, and the like.
On each of these indicators one is hard put to find countries with prob-
lems of a similar magnitude which were equally successful in solving the
problems. Corruption existed, to be sure, but was probably thought to be
more prevalent than elsewhere largely because the free press publicized
and exaggerated corruption. Excessive population growth was not curtailed
by the democratic ‘government but enormous changes in public attitudes and
governmental policies had occurred and it -is not- at all:clear that the
present government has done anything which could not have been done under
“a democratic regime. Indeed most of the initiatives which have been
‘undertaken in this field were developing rapidly under the democratic
"regime of the first constitution and the second constitution includes a
constitutional réquirement'For the govefnment to maintain optimal popu-
‘lation levels--a utopian requirement but one which indicates the degree
of transformation in public opinion. An indicator of the importance of
the democratic system is, that despite ethnic tensions as great as those
“anywhere in the world, the Philippines maintained peace with combined
armed forces and national police (army, navy, air force and constabulary)
totaling only 60,000 in a country which now has about 40 million people.
The onset of martial law immediately stimulated a major Muslim revolt in

the South of the country where previously there had been important
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skirmishes between Christian settled farmers and Muslim groups with -
incompatible concepts of ownership. At the same time, corruption, i
maladministration, land inequality, and other forms of social inequality,
were definitely problems which seemed beyond the ability.of the govern-
.meht to solve in short periods of time.
Martial law has at least temporarily improved governmental- performance
.and with it the administration of essential public services such as sani-
tation and maintenance of law and order. Reorganization of parts of the
 government has eliminated substantial. corruption but has mostly affected
corrupt practices at the lower and middle levels rather than at the top.
After initial fears domestic business confidence has improved and.foreign
ihvestors have been attracted. At the end of 1973 urban public confidence
in the.administratlon of President Marcos had become higher than.it had
been .in many years. But youth, the Cathelic Church, and Muslim groups
remaln severely hostlle, and the society seems to be polarizing.
. President Marcos Intends to remain-in office and to refrain from

implementing the new constitution at least until 1976. If he uses the
intefvening time to implement further sweeping transformations of the
bureaucracy and to implement an extremely vigorous land reform program,
and if ‘he then moves very sharply back to a democratic system of government,
it Is coriceivable that a smooth transition back to democracy could be
made under more ‘auspicious conditions of governmental competence and
social equallity than was true in the past.  On the other hand, the tech-
nocrats -currently in power will be reluctant to relinquish their role.

The political parties upon which Philippine stability rested necessarlly

will atrophy during a five-year period of inactivity, and it is not clear
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that the weakened parties could successfully restore their role given
intense opposition from the technocrats. Technocratic antagonism to loss
of political power and to partial restoration of the bargaining system
which undermined their role prior to martial law could produce an éarly
revolt against a reestablished democratic regime., Political discontent
could lead to insurgencies and other difficulties which would provide the
government with an excuse for refusing to implement the new constitution
even in the middle or late 1970'5. Finally, if President Marcos were to
become incapacitated or to be assassinated, a period of chaos could ensue.
In 1973 and 1974 it became clear that Marcos faced a fundamental
political contradiction between his stated goals of land reform and his
technocratic political base. Marcos' political success to date has
been based upon a constituency of middle class Army and civilian tech-
nocrats devoted to administrative efficiency and law and order, whereas
the previous democratic political system had rested upon peasant, elite,
and ‘conservative middle class support of a system dominated by demo-
cratic political entrepreneurs.: Marcos' coup was a revolt of the tech-
nocrats,with their emphasis on a logic of administrative efficiency, -
against the democratic political system,with its emphasis on a conser-
vative logic of bargaining and political favors. The continuation in-
power of the martial law regime depends upon Marcos' ability to success-
fully impose technocratic efficiency while not alienating the large . .
groups upon which the previous system was based. He can only do this
by offering greater social justice as well as greater administrative
efficiency and the heart of his social justice program is a massive

land reform. The first part of this land reform, directed at the
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Iéfgest landholders, has been carried through,but it has become clear
thét most of the landlords in the Philippines are small holders and
that these small holders include much of the technocratic elite sup-

. porting Marcos. University professors, government bureaucrats, and
others of similar status in the Philippines typically own small amounts
of land (e.g. 5-24 hectares) in order to supplement their income and
ﬁo_provide income after retirement. Thus,in order to push the land
reform to the extent thought necessary by most domestic and foreign
observers, Marcos must severely damage the interests of members of his
own political base. The speed and tactics with which he attacks this
problem wi}l constitute the principal determinant of‘hjs future and the
future of the Philippines.

Given a thorough reform of the gurgaqcra;ies and a thorough land-
reform program, followed by restoration of democrati¢ rule, the Philippines
could conceivably go on to become the most politically integrated and
stable country of Southeast Asia except for Australia and New Zealand.

(t could then fake on a regional role disproportionate to its size. On

the other hand any of a wide variety of missteps could place the Philippines
in a spiral of rising public discontent and repressive government gction
which causes further discontent.

American bases in the Philippines have long been a target of the
Filipino nationalism and a Philippine government faced by rising problems
could easily expand its urban public support rapidly by focusing attention
on demands for high rents for the bases or removal of the bases. And in

fact demands for rents on the bases or for their equivalent in terms of
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some form of aid should be expected as a matter of course. A secondary
target of nationalism could be the Philippines' claims to Sabah which

have occasionally flared up in the past.

Australia and New Zealand. Australia's racial, linguistic, and polit-

ical homogeneity provide potential for long-term social and political
stability, and this potential is realized through an effective central
government and through parties which tie the population to its government.
Flexibility in reacting to ‘altered conditions is assured through a competi-
tive political system.' Australia has close ties and overiapping interests
with its only developed neighbor, New Zealand, aﬁd can defend herself with
relative ease against her less developed neighbors. The large Communist
powers are distant and preoccupied elsewhere. The U.S. is friendly and
Japan's economic éxpahsioﬁ is tied to Aﬁstréliah resources. No country

can predict perfect securiiy and stébf]ity a decade hénce, but Australia
comes as close as any fﬁ the world. The comments below must be interpreted
with this happy perspectfve in mind.

Australia has fraditionally relied on British and American security
ties and political oriéntations. But security ties to Britain will be only
vague memories in 1982, and an inward-looking Europe will offer no substi-
tutes. Nonetheless London and the U.S. will continue to drain off many
of Australia's most talented people. The U.S. in 1982 will pfdbably re-
main a power in the area and Australia will seek to maximize U.S. commit-
ments to Australian defense (while--especially under the Labor Government--
minimizing its own commitments), but the U.S. is unlikely to increase its

security ties and may decrease them., Australia in the 1980s will possess
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apredominantly Asian security perspective and will have Her future
‘tied--for better or worse, and not by choice--to Japan.

Japan's. .imports from Australia ensure continued Australian develop-
ment and‘Japanese dependence on such key resources as Australian -iron
ore makes Tikely (but not certain) a friendly Japanese political counte-
nance. Japan and Australia share internal stability and common interests
in development, trade expansion, freedom of air and sea communications,
anti-Communism, and general stability .in Asia, Economic friction will
occur, but is not likely to be severe: Defense cooperation in the 1980s
is quite possible in some (probably limited) degree. This cooperation
could include: cooperative planning, a joint maritime patrol force,
Japanese construction and financing of an Australian navy, replacement
by Japan and Australia of part of the U.S. Seventh Fleet, or even formal
.'a]liance; Since both Japan &nd Australia have-strong interests in both
Pacific and Indian- Oceans, such arrangements might cover much of both
areas, - A Japan which felt significantly threatened might even--probably
in the more distant future--give additional consideration to the possi-
‘billty of nuclear cooperation with Australia.

Such friendly ties are the most probable future for Japan and Aus-
tralla. But Australia's fears of foreign threats were sired by Japan,
and if a new hostile government should come to power in Japan, or in
the unlikely event. that a maverick Japan decided to create a new eco-
nomic version of the co-prosperity sphere, Australia would become a
focal point of resistance or suffer a drastic loss of morale., Austra-
lians will continue to fear such a Japan, and projection of residual
fears from World War 1l seems the only explanation for Australians'

continued unrealistic projections of a threat from China.
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Australians will continue to fear disorder or hostility from South-
east Asia, but Southeast Asian countries at their worst seem likely to
be more a nuisance than a threat. Asians generally resent Australia's
immigration policies, but lack the wherewithal to influence those
policies. The Whitlam government is easing the policies. Indonesia
possesses expansionist and hegemonic aspirations, and may once again
be threatened by a strong Communist party in the 1980s. Moreover there
is a possibility of recurrent Indonesian clashes with Malaysia or Singa-
pore in which Australia would support the latter, and of strong differ-
ences regarding politics in.Papua-New Guinea (including refugees, pan-
New Guinea sentiment which would threaten Indonesian control of West
Irian, and various border disputes).  But Indonesia lacks the power to

. become a serious threat to Australia.

Despite the absence of :lTikely threats, Australia will Tikely remain
involved at least weakly in regional .defense efforts; including espe-
cially her security ties to Malaysia and Singapore. These efforts are
justified by moral and historical ties, by avoidance of potential com-
mercial and political inconvenience, and by desire to .retain the grati-
tude of Britain and the U.S., as well as by less convincing appeals to
physical security. Increasing resources and the increasing:regional
importance of Singapore, which may become the financial and administra-
tive capital of the area, will tend to induce stronger ties, but in-
creasing awareness of the. dangers of military involvement in countries
like Malaysia, together with a possible sense of futility if U.S. mili-
tary support seems unavailable, may produce pressures for further

reduction of security ties. Whichever pressures dominate; the range
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of deciéioh seems likely to be so narrow as to make very little difference
to Ahstralia. Buf Australiéh support, or use of Australia as a channel
>for'Japane§e or American suppoﬁt, could conceivably have some effect on
thé étability or oriehtatibn of Malaysia, indonesia, orSingapore. And
given.ﬁnwise décisions.Auétra1ia could embroil herself in an expensive
and unpfoductivellittle inferVehfion.
Australia can develop nuclear Weaponé by the 1980s if she wishes,
but her closely confined population makes her so vulnerable--despite the
VQSt expanse of Australia--that development of nuclear weapons against
agy otﬁér'térget tﬁaﬁ equally.vulnerab]é Jép%h would be counterproductive.
Australia in the 1980s will probably be like Australia in the 19?05.

New Zealand is likely to follow Australia with only mifior policy differences.

India and .the .Indian Ocean:. India i5s a huge country, with the world's

. second largest population, and her most promineht strengths and weakhesses
dérive from her size. Her large population provides the base for a large
“army; but also makes management of the country unwieldy almost to the point
of disintegration. Her economy supports a large army but barely keeps the
populatioh above subsistence. These central probleiis will persist; by 1982
her population will be around 740 million and her GNP per capita will be

only about $125 (U.S. doitars).

India's stability has been assured by: (1) democracy, which draws
popular support to the government ahd forces the government to be somewhat
responsive to popular moods; (2) a dominant Congress Party, which prevents
the large system from degenerating into the immobilism of dozens of minority

parties; and (3) a loyal and internally strong army. The weak Iink in this
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system is the Congress Party, whose unity derived originally from common
desire for independence but which now obtains unity largely from common but
competitive ambition. Serious weakening of the Congress Party could prouce
an immobilist government. In turn immobilist government could precipitate
military intervention. But the army lacks thé political wherewithal to run
the country, and once it began making political decisions it would become
divided by the same ethnic and political issues which divide the country.
Strong regional ethno-linguisticrgroubs represent the primary threat
to Indian stabi]ity. Some of fhem have suéceeded in consolidating théir
pOSItIOnS by such means as hanng provnncnal bounda}les drawnra]ong ethnlc
llnes. The Indlan Army is capable of puttlng down any snngle revolt but
could not necessarlly handle two or three 5|multaneous]y. The most salient
points of the subcontlnent's recent hlétory consist of fallures'to coﬁtaln
ethnic conflict and revolt. First Pakistan split away from India, then
“'Bangladesh from Pakistan., Future historians may see these -as the initial
" steps in the disintegration of ‘the subcontinent into an Asian area like the
v MOVE MENT
Balkans. The next step may be a ‘M in Calcutta designed to unify Bengali
Indian areas with Bangladesh. Such .a process would present’ repeated threats
to world political stability; 'if the rate of the process were.to increase,
‘then disintegration of India would become the focus of great power relation-
ships in all of Asia just as the turbulence of Indochina has dominated the
last fifteen years. Conceivably'a neo-colonial system like the one sur-
rounding China in the 1920's would arise. . ' : - .
On the other hand, it is also possible that some .combination of success
of Congress Party policies, strong army intervention to quell revolts, and

external assistance will maintain India's territorial integrity. -Both the
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U.S. and the U.S.S.R. will endeavor to maintain India's unity and they
will have considerable, but not dominant, influence.

India now dominates the subcontinent and féels more confident in
imposing her will. A Pakistan so thoroughly defeated that it cannot hope
to 'raise old issues seriously again in this century (unless India dis-
integrates far more rapidly than seems within reason) will turn much of
her ‘attention to the Middle East. India might intervene in Pakistan or
Bangladesh or (less likely) in one of the small states on China's border,
and might even attempt to Incorporate one of them. Indeed Bengali na-

. INTERVENE IV
tionalism may force India to ~ Bangladesh in order to- forestall

secession of West Bengal.

~ If ‘India remains stable it is not likely to become the pawn of any
other eountry, but it will lean in one direction or another. "Given the
-lndd-sovlet treaty, its most likely direction to lean is toward the U.S.S.R.,
but excessive U.S.S.R. presence or pressure will lead to counterreaction
(as3in Egypt) and any fundamental change in the international system could
change this weak alignment. For instance, if Japan were to rearm rapidly,
the Sino-Soviet split might very well heal, and in this case India would
moveé tdward the U.S. (or, less likely until the late 1980's, toward Japan) .

In Indian eyes the Ipdo-Soviet treaty is directed at China, and in

“Russlan eyes it is directed at the U.S. and China. The treaty is the most
important link in a Soviet attempt to create an Asian Security System
intended to contain China and to replace dwindling U.S, influence in South
and Southeast Asia. Perhaps the most substantial gain the U,S,S.R. could
make via the treaty would be increased Indian tolerance or support of

Russian activities in the Indian Ocean. The Russian naval presence
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(1) maintains one link in the U.S.S.R.'s encirclement of China, (2) en-
ables the U.S;S.R. to influence political turmoil in India whenever that
turmoil should occur, (3) puts the U.S.S.R. fleet across Japan's most
vital lines of communication at a pqint distant from the Japanese and
American forces which would cope with such a threat, gnd (k) provides a
position from which to watch movements of U.S. nuclear submarines-—if
submarines are deployed and if appropriate ASW is developed. (1) and
(4) are currently relatively unimportant, but (2) could become crucial,
and (3) is central to the structure of the whole world system. Moreqver,
opening of the Suez Canal disproportionately augments U.S,S.R. capabili-
ties in the Indian Ocean. On the other hand, thg U.S. can relatively
quickly apdveasily dispatch a carrier from the Seventh_Fleet to.cope
with a threat to Japanfs lines of communication, andvin this gasezthe
U.S. threat would be credible. Thus the primary consequence of (3) . may
be to put India into a hostile relationship with Japan, a relationship
which could be important in the‘l9805. The primary'significancg of the
Indian.Ocean’fleets, then, is:political influence in lo;al and world
affairs rather than direct mi[itary powér.

India in.the late 1970s promises to be sluggish,'uninspiring and
perhaps unstable. She may be expansionist inlforeign policy while suffering
T rom internal disintegrapion. This latter possibility raises a final danger.
India‘can_develop nuclear weapons at any time and if she does so she will be
the firstlnuélear state which suffers from such severe internal instability.
(We do not regard Chinese purges as indicating fundamental instabi]ity.)
Indian nuclear weapons will stimulate nuclear weapons development elsewhere
and perhaps more important will raise the possibility that Indian éommanders

will use nuclear weapons in an internal or external crisis.



HI-1661/3-RR

Chapter V

SOME REGIONAL FORCES AND REGIONAL'SYSTEMS
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V. SOME REGIONAL -FORCES AND REGIONAL SYSTEMS -

1

Whereas the last chapter surveyed forces and policies within individ-

ual countrles, thIS chapter looks at forces which are not confined to a

S|ng]e country; and then suggests some relatlvely abstract alternatlve
ways in Wthh the lnternatlonal “system” of a future eastern Asua mlght

be conceptuallzed The most |mpertant regnona] force, name]y the ecohomic
deve]opment of the PaCIflc Basun, has a]ready been outllned in the first

hapter and we sha]l not repeat that ana]ySIS here, but we should keep in

mlnd the rise of the Pacific Basin as the context w1th|n whlch other

deve]opments occur.

A, Regional Ferces

1. Regionalism

Regionalism has coie to attention as a prS?bie alterpative to American

‘military guaranteés for the non-Communist countries of Asia. The combined

resources of Southeast Asian countries, or of Southeast Asia together with

Taiwan, of even of Southeast and Northeast Asian non-Comiiunist couhtries

. are quite substantial. 1t is natural to muse on the possibility of combin-

ing these resoutces in some way to guararntee the security of all or most of
the countries of the.area.

Forming the non-Communist countries of the region into .a military
alliance, overt or covert, is not likely to succeed. THe root of the prob-
lem cah be suggested by an analogy with the military draft. Giver moder-
ately patriotic citizens and a serious threat, all of the citizens might
vote for a draft. On the other hand if one simply asked for volunteers

each man could reasonably argue that if the others volunteered then the
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job would be done and his own small contribution would make no difference;
on the other hand if the others did not volunteer then all would be lost
regardless of his sacrifice. This is largely what happens among the coun-
tries of Eastern Asia and the problem is exacerbated by comparison with
the draft problem because non-Communist Southeast Asian countries lack

the interactidn and sense of common identity which alone could give the
call for volunteers either among countries or among nations aﬁy hope of
succeeding. There is no immediate possibility of instituting an equiva-
lenf of the draft for Southeast Asian countries because there is no regional
government capable of enforcing compliance with sucH a draft, Moreover
successful creation of such a draft or of a set of commitments somehow
equivalent to a draft could easily increase the threat against which the
alliance was directed, and this possibility of provoking‘an increased
threat also tends to deter formation of alliances,

In the past this problem has been solved by the fact that there was
one power, namely the United States, which was capable of bearing all or
most of the costs of collective defense and willing to bear those costs.
Moreover the United States had non-military means with which to stimulate
interest in collective security, Those non-military means are not by .
themselves sufficient, and the United States is currently inclined to
decrease foreign aid, ameliorate balance of payments problems, and reduce
the one-sided nature of the past military commitments. Japan's economy is
increasingly capable of supporting a take-over of some American military
responsibility and in the long run Japan may very well decide that she
has security interests in the region which justify some Southeast Asian
military commitments. However Japan is not willing at this time to pick

up American military chips in Southeast Asia, and any shock which was so
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-~
powerful as to change her mind on this fundamental issue of overseas

defense commitments would -almost certainly consist of a falling out with
the United States or of a Chinese or Russian threat which might gain
credibility by convincing the Japanese that the alliance with the United
States was a straw man, |In other words such a shock would more likely
array Japan against the United States than with the United States.

This does.not mean that regional military efforts are worthless. It
merely sets limits on what those efforts can.attain in the absence of
strong American commltments. If the consequences of the Vietnam War in-
clude. the preservation of an independent South Vietnam, then even a rela-
tively ambiguous American commitment in the area may substantially deter
_threats and.buttress regional efforts without great economic. cost to the
United States. In additlon the United States can buttress regional
defense efforts without committing itself excessively by giving military
aid indirectly; for instance, the United States might give aid to Australla
which In turn would support Malaysia, which in turn would contribute to
the defense of Singapore. In addition to minimizing public U.S. commit-
ment to particular countries in the region, such a system could reduce
resentment and fear of "imperialism'' in some of the recipient countries.

Often two or three countries will want to cooperate in a specific
situation even though a larger number of countries will not want to make
a generalized long-term commitment. For instance, Malaysia and Thailand
may want to cooperate with regard to their mutual guerrilla problems, and
several of the insular states might want to cooperate to reduce arms smug-
gling or more serious activities which could eventually become threatening.
It is difficult to predict in advance which countries will wish to cooper-

ate in which particular situations, but it is in the interest of the
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United States and regional security to increase the technical ability of
the countries of the region to cooperate should they wish to do so. Here
the United States can make a critical contribution by arranging training
programs in which military officers from different countries come together
and receive similar training, by supporting the exercises in which the
armed forces of two or more countries work together and thus develop a
capacity for cooperation, and by encouraging. the creation of forces which
are compatible for operations involving more than one country. o

. Military . regionalism is-of course not the only kind of regionalism.
-Policies for this area should bear in mind the division of the area:into
stratedic and cultural regions. Of more immediaté importance .are various:
“forms of economic and political regionalism. . It is conceivable that some
form .of . political neutralism could serve the security interests of most
of 'the countries as a region, and it should be a great deal easier--
:although not easy in any absolute sense--to obtain agreement on regional
neutralism than to get agreement on a military alliance. Unlike a mili-
tary-alliance, regional neutrality would not require a great deal of =
positive-action on the part of individual countries nor would.it provoke
the -threat which it sought to alleviate. One would not want to .include
Japan in such a neutral zone, because the long-term effect on Japan would
‘be to increase her sense of isolation and thereby stimulate pressure for
rapid.rearmament and encourage any forces which sought realignment of
security poliéies. For different reasons one might want to keep Korea,
Taiwan and Australia out of such a neutral zone, but in each of these

cases the decision would hinge on the circumstances of the moment.
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Political cooperation for a broad variety of purposes can'fap‘a ’
number of motives which are not directly related to the substance of the
cooperation desired. The fascination and profitability of ‘international
"conferences for high ranking Southeast Asians can be exploited to create
personal contacts and lines of communication which will Facilftate‘present
and future cooperation. Such special motives as Indonesian aspirations to
be the leader of Southeast Asia can facilitate the formation of‘drganiia-
tions"désigned‘to facilitate cooperation on economic, politicéJ; military,
cultural or other issues.

The possibilities for political cooperation increase as trade,
communications, and tourism increase, and as the Jower Américan prOfi]é 
puts hdré of the burden of decision making on local leaders, but tﬁe )
probléhs éauéedvby interaction increase also, The Philippines and Malaysia
are intensely suspicious of one another, énd'céuld clash again over Philip-
pine ¢laims to §abah or over possible Malaysian Moslem support to southern
Filipino dissidents. Joint Malaysian and Indonesian preséure on Singapore
led’ Lee Kwan Yew in 1973 to visit Thailand and seek thereby to counter-
balance the pressures on him. From Washington, that visit mayihave looked
like a triumph for regionalism, but Malaysians intensely resented the trip
and saw it as analogous to an attempt by ‘France (Singapore) to ally jtself

~with Poland (Thailand) against a Germany (Malaysia) caught in the middle,
Out of such situations arises the possibility of a fﬁture split in ASEAN.

An earlier era of drastically overdrawn domino theories stimulated
an overreaction in the 1960%'s in which scholars came to deemphasize and

even ignore the extent to which Southeast Asian countries emulate one

another and respond to events in other Southeast Asian countries., Even
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today, the possibilities for regionalism are often exaggerated, and this
exaggeration stimulates countervailing attempts to exaggerate the autonomy
of Southeast Asian countries. But it is clear that the fates of the
Indochinese countries are intertwined and that their fates in turn heavily
influence Thailand's future. The current Philippine government is quite
deliberately imitating Singapore, out of a probably mistaken belief that
the secrets of success in that small city-state can be transferred to
ﬁhe Philippines. Singapore is quite vocal in expressing its concerns -
about the long-term consequences of the Indochina War for Singapore, and
Indonesia feels intense compgtition with Hanoi for lopg-run regional
hegemony. In the future it wi{l.be crucial to shun overdrawn dominql
theories and unrealistic concepts of political/military regionalism, bqt
it will al;o be necessary to shun the equally‘ovgrdrawn view of the
uniqueness and autonomy of each Southeast Asian country.
:Economjcvregiqnallsm may over the long run prove the most important
of the kinds of regionali§m. First, a cluster of economic organizations
has‘arisen, with Japan and to a lesser extent the\United States at the .
center. ECAFE, the Asian Development Bank, forgign aid programs, and a.
,variety of other economic organizations are beginning to constitute an
interlocking directorate in which the Japanese increasingly play the
dominant role. The Japanese_see their foreign policy as ba;ed,on economic
relationships and are quite conscious of the possibility of using their
economic clout for foreign policy ends. Second, and perhaps most
important of all the varieties of economic and non-economic regionalism,
there is the rise of the Pacific Basin as an increasingly integrated and

dynamic unit. T rhe extent that this region--which includes a substantis!
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part of the ‘world--remains dynamié.énd becomes conscious of its dynamism,
China and the Soviet Union will find themselves being left behind and
will find their claims to supéfior development.capabf]ities dimfnishing
in’efféCtiVeneSS; Moredver, countries like Tafwah and Koéea, which are
customarily seen as sma]T;'Wilﬂ'acquire thevécoHOmic‘base for a very sub-
Sfaﬁfi31 defense éT?bT%L ‘Where stch couhtrieé ach?éVe political coheféhce
as well as economic dévelopméht;nthey will increasingly be able to defend
“themsélves from outsidé predators and will thereby facilitate implementa-
tioh ‘of the Nixon Doctrine's concept of max imum féliaﬁce upon local

défense efforts,

2. Political Mobilization and Fragmértatiod

~_ The coriunfcations, transpoFtation, urbanization anhd educatioh
advancés which usua\iy accompanhy economic growth enhance the cohscivusness
of a brbaﬂ variety of social groups ahd provide them with résdurceés for
political organization and political action. These resources becofié
available for use By various sub-national groups, by governfients; by
_nat]ons, and by regiohal groupings of nations. Thus, ircreasing forces of
nationa]Afragmehtation coexlst with increasing forces of natiohalism, and
both of these in turn coexlst with incredsing forces of regiohalism. The
extent‘to which one trend or another dominates depends to a great extent
upoh the available ideologies and the dispositions of leaders in the area.
But each trend, and the competition among the trends, produces conflict.
In an extreme fragmentation scenario, one could imagine a zone of frag-
menhtation emerging in the Mindanao- Indonesia-Malaysia-Thailand-Burma-

Laos-Cambodia-Vietnam area, with divided regions and ethnic groups
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recombining to form more stable combinations. The Vietnam war would then
be seen as merely the first stage in such a process of disintegration and
recombination, The Vietnam war also suggests the consequences that such
local fragmentation could have for the entire world. The magni tude and
complexity of the fragmentation and recombination process also suggests
that a high level of superpower involvement in the process could impose
a high level of costs over a very prolonged period. More conservatively
(énd more reasonably), the zone of fragmentation and recombination could
be limited to Indochina, where despite the existence of three distinct
countries the common history of French rule included the development of
political forces and identities on a regional (Indochinese) rather than
a national base, or outside intervention méy freeié lihes’&ﬁere they are.
During the 1960's it became Widely accébted that economic growth
" causes political inéfability; and if oné combines this assﬁmpfioh'wfﬁh
the earlier Pacific Basin assumption that écOnoﬁickgroﬁthvis édihg to 1
be rapid, then an extreme fragmentation scenario like the aboVe/fs:an
obvious conclusion (ajthough it is a COnélu5ion most writers are uhlfkely
to be willing to draw). As explainéd in the chapter on the Pacific Basin,
- however, ‘a structural change seems to have occurred so that gbvernmehté
‘now appear to get more of the benefits of growth and insurgencies‘get“'
fewer. The old relationship is probably confined to Burma (Whicﬁ,jsince
it is not growing, does not suffer the consequences of gfowth), northeast
Thailand, Laos, and Papua-New Guinea. Nonethe]esé, prob]ehs in Burma,
Indonesia, Thailand, and the southern Philippines, and the unlikely but

existing possibility of catastrophic ethnic broblems in Malaysia, could
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lead to some boundary changes and some substantial domestic political
turbulence in the region. In the more serious possible forms of such
turbulence, refugee groups could be produced which might develop their own

" identities and behave like the Palestinians.

3. Qverseas Groups

Refugees from military conflict are only one source of tdisplaced
populations.,'" Military assistance groups, tourists, and seekers of better
economic conditions also provide 1arg¢ alien popu1ations. in the absence
of prolonged and geographically extensive military conflict, tourism‘is
likely to increase dramatically. Increasing nationalism will almost
certainly continue through the 1980's, and this nationalism i; likely to
force large-scale, quasi-permanent, peacetime foreign_miiitaryvgrOUps out
of most of the countries of the region, But regionalvéecurity arrange-
ments could lead to deployment of some military forces From‘within‘the
region outside their own countries, and superpower involvement in active
conflicts could lead to temporary deployment of fighting men in the
region.

The Overseas Chinese have long been noted for the durability of their
culture even when they are far from China. However, recent research has
indicated that this reputation is exaggerated. In Thailand and the
Philippines relatively rapid assimilation has occurred. 1In these and
other areas evolution of an 'Overseas Chinese culture" somewhat different
from the original Chinese culture occurs, even if assimilation does not

take place. The Overseas Chinese cultures differ somewhat in different

areas.
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Assimilation is more likely to occur where perceived racial and
religious differences are minimal (e.g., Vietnam and Thailand) rather
than conspicuous (e.g., Malaysia and Indonesia). Where assimilation does
not occur because of local hostility, relatively distinct Overseas Chinese
communities remain; the distinctiveness of these communities is misper-
ceived by tourists and by the local population as evidence of the persis-
tence of Chinese culture. The size and visibilify and distinctiveness of
fhe contemporary Overseas thinese commuhitfes results from the relatively
recent surges of refugees from pblifféal conflict in China. In the
absehce‘bfvfurther contactsiwhich Spfll over'thé boundaries éf China, the
Overéeaé Chinese coﬁmunitiés are fikely to deciine s]oW]y in sfie, visi-
biliéy, and distinctiQeﬁess. The entkebreneuriéj Fﬁnctions which these&
-énd thé Ihdiaﬁ éommﬁnitfeg Have performed in Sbu£heaét‘Asié wiii probabiy
beéaﬁe gfa&ﬁa]]y‘as;imiiéted By somewhat brdader'gréﬂbs dréwn in parf from
the local pbpﬁ1ation. |

- fhe po]iticai-éignffiééncé.of-thé Ovekségs Chinése.communitieg can

easily be‘over;stiméted. fheré is éertéiniy some manipulation by Peking
and Taipei of small numbers of Overseas Chinese, and these small numbers
can cértainly“sefve as transmission belts of moneyyand ideés;ybut‘the
image of faéile ménipu]ation byTChinesé central regimes of overseas
groups is ﬁis]éading; Given seribhs repression by local governmenté and
givéhbdfamatiéal]y more effééfive ideological appealé ér political fermént
fn China, gfoups of Overseas Chinese can be induced to re-idenfify with
Mainland regimes. But in the ]ong’run,‘the influence of the Overseas

Chinese on local communities may be far more important in an entrepre-

neurial and development sense than in a directly political sense.




H1-1661/3-RR 183

Moreover, the political impact of Overseas Chinese on China itself could
be more important than the direct political impacts of Overseas Chinese
agents of Peking on the host countries if there is instability in China
itself. The People's Republic has not, in general, abused its relations
with Overseas Chinese and probably could not, The thrust of current PRC
policy is insistence that the Overseas Chinese be good citizens of their
adopted countries. Nonetheless, if Taiwan were to disappear as an inde- '
pendent entity, many overseas Chinese might look to Peking for solace in
times when Indonesian, Malaysian or Filipino anti-sinicism flares into
violence or fntense economic repression. The roots of this problem are
neither in Peking, nor in Chinese culture, but in Southeast Asian attitudes
and policies,

The Southeast Asian impact of the Indians has declined since World
War 11, particularly because of Burmese nationalism!s effect on their
economic situation. The Chinese are ]Ikely also to decline in impact,
because of assimilation, unless new political ferment in China or
Taiwan (or between the two) sends new waves‘of refugees forth in massive
humbers or reestablishes an identification with China through dramatic
internal successes and external appeals. The numbers of American mili-
tary personnel in Asia have already declined dramatically, but in the
absence of massive anti-~American political trends throughout Southeast
Asia these numbers may be replaced to some extent by bus inessmen and
tourists. That these visiting Americans will be tourists and business~
men rather than soldiers will benefit the popular images of Americans,

although not necessarily political relations with the American
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government, but may reduce the airect cultural and political impact of
Americans on the host countries.

The Japanese, like their Chinese, Indian and American counterparts,
may possibly move into Southeast Asia physically as well as economically
and found new overseas communities. Prior to World War I't, Japanese
communities were peppered over several areas of Southeast Asia, but resent-
ment of Japanese occupation eradicated these communities. By the 1980s an
influx of a number of relatively. permanent Japanese residents is;likely,
as the Japanese discover that economic penetration depends over the long
run on intimate knowledge of local situations and personal communication
with Southeast Asian businessmen. The Japanese may find themselves less .
welcome and less comfortable than Americans in Southeast Asia of 1985,
because of the Japanese sense of cultural superiority, because of the still-
lingering memories of World War I'l, and because ‘Japan may by that time be
perceived as the most direct threat. to the political and (especially)
economic autonomy of Southeast Asian nations. Incidents will occur, the
Japanese will be more offended than their American and Chinese counter-
parts (despite.current,-probably temporary, Japanese willingness to endure
humiliating slights from China), and.at least minor political repercus-
sions are likely. Japanese patience and face have yet to be tested against
physical attacks on individuals, demonstrations against Japanese power, arnd

o
v

expropriation of Japanese businesses.’

*Since this was written, the 1972 Thai demonstrations and the 1974
protests occasioned by Prime Minister Tanaka's Southeast Asian tour pro-
vided portents of things to come.
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L. Ideology

Communism and anti-communism seem to be declining greatly in salience
as issues for the superpowers. The Soviet Union will continue its policy
of supporting ''revolutionary democratic dictatorships' like Egypt and ofk
frequently paying only lip service to cooperatvon wi th local comhunist
parties. Indeed this trend should be accelerated by the Sovnet Union's
increased desire for trade, for naval bases, and for Asian allies against
Communist China. The United States is confronting and will confront a
variety of Marxist governmente and.is accumulating a censiderable amount
of experience in manlpulatlng such governments, playing them off agalnst
one another, and avoiding unnecessary ideologlcal antagonism with them
American public opinion is assimilating the fact and Implications of
communist pluralism. (But one must bear in mind that schismatic ideologies
can prove very expansive.) Australia and New Zealand have folleWed and
surpassed the United States in this regard.

on the other hand some small countries of Southeast Asla which lack
effective party systems and convinclng political‘formujaekmay require
exciting ideologies to mobilize their people into stable party‘systems
and to institutionalize those systems. The evo]utionvof new forms of
Marxism, as distinct from contemperary Mar*ismé as Maoismyis trom
Leninism, could fill such an ideological vacuum, ‘But the communist vs.
anti-communist conflict could also be passe by the 1980's, particularly
i{f Indonesia's political system strengthens and if the indochina situa-
tion stabilizes and the U.S. maintains a relatively low posture in South-
east Asia throughout the 1970's. Racial or militaristic-rightist

ideologies or fanatical religious movements or some more novel form of
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ideology might flourish in one or more countries. For instance, racial
ideology could catch fire in Malayeia, a fanatical Moslem movement cquld
arise in Indonesia, and extreme militarism is a slight possibility in
Thailand, Less likely, Burma could also explode.

Japan and Cnina are both in intermediate situations as regards their
ideological needs. China is at a turning point where the lessons of
history regarding ideology can be read in contradictory fashion. Bureau;
cratic and intellectual opponents of Mao W|Il perceive in the dasasters
of the Great Leap Forward and the Cultural Revolutlon a need for |
lnstltutlonallzatlon and relatlvely routlnlzed, unexciting, and unldeo-
Iodlcal social processes On the other hand the helghtened reglonallsm
and mllltary |nfluence follow1ng the Cultural Revolutlon may lead some
groups in China to dlseern a need for a renewed, |deolog|cally fervent
mass movement-to restore natlonal dlsc1p1|ne (the latter alternatlve seems

Iess llkely to domlnate)

Japan'svsituationnis a mirror image of China's. Rd]ed by a dull com-
bination of bueinessmen, narty politieians, and government bureauctats,
the Japanese polity has abandoned ideology to its Marxist opponents in a
country which has characteristically placed a very high value on intel-
lectual integration and having everything in its proper place. A
sheltered intetnationai pesitien and an overriding and integrating con-
sensus en the importance of economic growth have allowed Japan to prosper
politically in the absence of integrative ideology. But a series of
political shocks; or the anomie resulting from too rapid change, or the

rise of more activist tactics among contemporary ideological groups, could

once again place ideology at the center of Japanese politics.
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Democracy is much neglected as an ideological force in Pacific Asian
politics for two reasons., First, widespread western euphoria over the
likelihood of democracy in the newly-independent nations of the world
was quickly disappointed, and a widespread overreaction ensued in the
1960s. Second, there is an almost universal tendency among Western
academic and journalistic commentators to define democracy in an abso-
lutist sense, that is a tendency to insist that if a country deviates
to any substantial degree from some very precise western model of
democracy that that country be consigned to the ranks of non-democratic

countries, O0ften this absolutism regarding democracy is exacerbated by

an ethnocentrism which condemns as undemocratic deviations from American ..
democracyv(or'British, or French), even when the same practices are or :
would be called democratic if they were practiced in America or Europe.* -
The result is a tendency to ignore the very widespread, very strong pres--
sures toward democratic practices in virtually all of insular Asia,
Countervailing pressures and problems, Including insurgencies, ethnic
Fragmentation; administrative inadequacies, social inequality, and others,
preclude full democracy in most developing Asian states, but these prob-
lems are being solved very gradually and democratic ideals are not
disappearing from the region. In Thailand democratic ideals have driven a
regime from office, and in the Philippines persistent yearning for

democracy is one of the main threats to the Marcos regime. Events in

*One of the worst examples of this is Richard Halloran, Japan:
Images and Realities (Tokyo: Tuttle, 1972). Condemnations of the
Philippine party system are ethnocentric (cf. the appendix on the
Philippines), as are condemnations of the Malaysian strictures on certain
kinds of debate which would cause ethnic or sectional antagonism; roughly
parallel arrangements in Europe are generally not regarded as undemocratic.
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Malaysia and Indonesia are not so dramatic, but desires for democracy run
much deeper than desires for any alternative political system.' Moreover,
a glance at the recérd will show that the region's democracies do not have
an inferior record in promoting growth or in solving other problems. |[f
the West will learn to appreciate degrees of democracy, and learn not to
sneer at Japanese, Malaysian, and pre-1971 Filipino practices which appear
strange but which are in fact democratic by any reasonable standard, it
may well discover that over a generation or two the communists, rather
than the democrats, may be the ones who should worry about domino
theories. With the decline of some of the more fervent forms of anti-
communism in the wake of President Nixon's trip to Chfna; the West may
wish to begin emphasizing the more positive aspects of its ideology,
namely, Western moraj encouragement and economic SUppoft of imﬁatufé

democracies.

Desire for stability stimulates acceptance of ﬁilitéry leadefship'
(as in'Indonesia) and desire for economic.growth and administrative
competence stimulates support of technocracy én& teéhnocratic revol t
(as in the Philippines). But to the extent that stabilfty and growth
occur political values reassert themselves and encouragement of

democratization can bear fruit.

5. Social Technology

Advancing social science knowledge and assimilation of practical
social and political planning techniques will render possible the increas-
ing manipﬁlation of ‘social groups for political purposes. To the éxtent
that economic developﬁent occurs, new resources of communications apd

leadership and ideas will become available for employment in manipulative
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po]itic;. Moreover, some older and familiar techniques of political
mobilization may return to tegitimacy. Political leaders in Southeast
Asian countries increasingly understand the importance and uses of
political parties. Currently Communists enjoy a virtual monopoly of the
technique of the single revolutionary party, Australia and New Zealand
are alone with truly competjtive party systems., Malaysia and the
Philippines are both candidates for possible effective competitive parties.
Japan, Singapore and more distant India provide models of dominant. party
systems.

Truly competitive party systems are fragile in the absence of a
strong and supportive central government, and they require considerable
time to become institupionalized sufficiently to stabiliée a nation's
politics. But in the absence of insti;ut[qnglized effective competition,
the necessary strong central government tends to defend itself against
the influence of a demoérapic political party. Hence, the early rfse of
new Asian democracies on the Philippine model is unlikely.. In the absence
of a revolutjonary Communist or other Leninist political party, the rfse
of a dominant party on the Indian model is not impossible but it is
likely only where one relatively unifiable ethnic group domfnates in the
society, or where a more -diverse society qniteé over a period of time in
the face of a powerful external threat. In the absence of a competitive
party or dominant party system, either a cohesive small revolutionary
party imposes its will on the whole society or the military repeatedly
intervenes to prevent any party system from developing. In the long run
military intervention to stamp out politics leads to internalization of

politics by the military and to weakening of the military itself.
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Military leaders are increasingly aware of this phenomenon, and non-
Communist political leaders are increasingly aware of their weakness in
the face of Leninfst parties; This awareness could conceivably give rise
to the formation of neo-fascist political parties supported by the
mflitary. In such a situation the military could retain its own cohesion
and remain an effective military force at what will initially appear to
be low cost to the miiitary's political objectives. Southeast Asia will
remain vulnerable to the rise of Hé Chi Minhs, but it may also become
vulnerable to the rise of Asiaﬁ Hitlers--or at least poor men's

Mussolinis.

6. . Energy, Resources and the ‘Environment

In East Asia, a great amount of political, social -and industrial
activity and discussion'will be directed toward resources and the environ-
ment, as they will “throughout the world. It is important- to recognize

that there is an interrelationship between these two subjects and that -

attention to any one of them must involve the other. Energy, a product of

specific resources, is an especiallly significant field of interest.

Attitudes will be shaped by the following significant factors:
1. The fact that the underdeveloped countries of the region are

desirous of bettering the existence of their populations through increased

food production, increased education and generally increased wealth;
2. The fact that natural resource exploitation is big business; the

world's energy requirements are growing at a compounded rate of about 5

percent per year; ‘ .
3. The theory, first proposed by Malthus and discussed most recently

by Forrester in 'World Dynamics' and Meadows in 'Limits to Growth,' that
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increasing population and industrialization are outstripping the earth's
ability to meet food and resource demands and simultaneously absorb the

attendant pollution to sustain their rates of growth; disaster is imminent

unless severe curtailment of these growth rates is effected;

. The fashionable statement that a small minority of the world's
population in industrialized countries--and mainly the U.S.A.--is
absorbing the vast majority of the world's resources for ‘its own use, and
that this constitutes a crime against humanity.

. A major portion of the future world's energy requirements will be
supplied by petroleum. Exploration and extraction of oil has always been
vigorously pursued on both a domestic and international basis by corpor-
ations of the industrialized natiens. Worldwide pursuit of petroleum has
been intensified because these nations are oil importers with increasing

consumptions and there have developed political and economic uncertainties

e

of doing continuous business with O.B,E.C.," which holds most of the
present reserves. The offshore areas of eastern Asia are believed to
contain huge reservoirs of petroleum, and the programs to find and extract
them may be expected to generate vigorous competition. Petroleum firms
are beginning to jam the area. National policies regarding continental
shelf rights and limits will generate intense debate, as discussed in
other sections of this document.

As regards pollution, such growth in the activities of drilling,
storing and transporting the resource will undoubteﬂly produce spills
which could shock the ecology of local regions. The chances of major
accidents from supertanker failures will increase. Japan now imports most

of her oil from the Middle East. Her 1968 consumption was about 36 billion

xOrganization of Petroleum Exporting Countries.
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gallons and 1985 demand projections are in vicinity of 160 billion
gallons. Huge tankers serving the Japanese market now travel through

the Malacca Stratis and their numbers should increase. The pro-

jected 500,000 ton tankers will not be able to take this route--fortunately
from a pollution point of view--due to draft limitations and are expected
to swing further south and cross Indonesia at the Straits of Lombok. An
alternate solution being discussed is an oil pipeline across the Malaysian
Peninsula essentially bypassing the sailing requirement discussed above,
but requiring mooring, storing and pumping facilities. All of the above
points up the dangers to the environment from increasing lérge-scale'
petroleum activities that will exist in eastern Asia.

Southeast Asia is a high rainfall area, however intermiftent. A
significant portion of its power requirements will be met by development
of hydroelectric resources which may provide the simultaneous benefits
of flood control ard stored irrigation water. The more intermittent the
rainfall, the greater the requirement for reservoir capacity to gain
maximum effectiveness of all three. Whether the result is attained with
many dams in steep mountainous regions--usually high head and small
reservoir--or few dams in flat country, significant ecological change may
occur. For example, taming the Mekong River should impede saline water
intrusion from the ocean during the dry season and it should reduce low-
land flooding between the river and the Tonle Sap in Cambodia during the
rainy season. The effect should be to permit increased farm output
through controlled irrigation and better use of mechanized equipment.
Bank erosion should be lessened. However, changes may occur to fish life

due to flow stabilization and entrapment of sediments behind dam
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structures. Fish protefn fs a basic‘dietéry input in the Mekong River
couh#ries aé it is ghroughout the entire Asian territory, and any upset-
ting of ecological balances which would reduce thé quantityvcaught for |
consumption would be cause for concern. The overal] benefits of any river
taming program--power, flood control, increased farming output and safe

river life--must outweigh all possible costs.

Relative to increased farming output, the new strains of rice,
coupled with the use of machinery, fertilizers, and pesticide ;ontrol
should meet the grain requirements of the growing large population..

In those areas where changes in existing techniques will be made neces-
sary due to flood control, adequate water from natural rainfall and
controlled irrigation will allow more multiple croppling than now gxists.‘
Increased use of fertilizer and pesticides, like river coptrol, may
alter the existing biological balance in the rivers of the area and the
sea into which they empty. For example, there is evidence which sug-
gests that the use of DDT should be restricted since the amount detected
in fish 1ife is reaching proportions which may be qqn§idereq unaccep-
table. China is reported to be constructing jarge DDT plants for use

in that country simply because there is no. degradable substituté that

is as effective or as economical. The other nations of Pacific Asia

may also use DDT in quantity and if so, the waters of Pacific Asia will

experience increasing quantities of it. It should be pointed out that

since this problem is recognized, much research is being devoted to it

and that technology may be able to respond quickly enough to prevent

serious ecological disaster by providing a suitable substitute for DDT,

Yet, threat does exist.
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Direct influence of fishing will also be a subject of concern to the
governments.of the area. The small boats of the underdeveloped nations
are no match for the modern fleets of Japan and Russia. Apprehension due
to overfishing by outsiders may be expected to precipitate discussions of
shelf ownership in protection of this natural resource, similar and in
addition to those regarding offshore mineral resources.

Levels of pollution, especially industrial pollution, are said to
be equal to sohe product of population, consumption per tapita, and
pollution impact per unit of production due to technological changes;
the latter contribute the most toward'pollutioh growth. Pollution prob-
lems exist~-and may be ekpected to intensify==-in Japan, whose popuiation
is high for itg area (but under control), whose GNP is soaring, and
whose rate of teéhnologkéal fnnovatioh is high--and in é{ties with High.
population cbnceatrat}bns whose induﬁtrial base islgrowing,'such as
Hong Koﬁg and Singapére: An uncertainﬁfactor is China which possesses
a larée population 6f hard;wofking, industrious péopié with resources
adequate for-susta}ﬁinalvéry‘high growthvrates shodld she chobse-té do
so=-and éccording fo éhe aboVe formula may éxperiencé significént pol;
lution if she Wéfe to‘go that route~-but who may opt to increase wealth
more s]owly with less ecalogical impact, |

A most serious topic is the deliberate export of polluting indus-
triés from major industrial nations to poorer ones to take advantage of
lower cést labor, fresh water and possibly cheap power and rid them-
selves of a domestic problem. For example, Japan is supborting the
development of an aluminum industry in the Philippines and elsewhere,

taking advantage of some available bauxite resources and hydropower
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possibilities, and obtaining a ready market for the final product, all
without having the associated pollution within its national boundaries.
In the same vein, iron ore from Australia could be reduced with coal
from that same country or even from China in a plant anywhere‘ih South-
east Asia with Japan providing the raw material transportation system
and absorbing the final product, again without being affected by the
pollution generated. Such actions may be condemned by.third partfes as
exploitation at its worst, but it may be heartily endorsed by a recipienf
country like Korea as the best means of bettering its populatioh's
existence. |

Because such actions will be subjected to much interﬁationa] pubtic

scrutiny, it is not ifipossible to imagine that indiscriminate heavy pol-

lution will be considered intolerable even by the people of the exporter
nation who may be reaping ecenomic benefits, and that public pressure will
force compromise. Some pollution contro] may be established but at a
cost somewhat less than necessary if the industry were located on home
ground.

.The natural resource wealth of Western Australia is now being tapped
prineipal]y for the Japanese market. O0il, however, addressed in thls
section as a possible polluter, appears to be the principal natural resource
of the underdeveloped countries of the area, although it is as yet undis-
covered. Indications are that huge reserves exist ready for exploitation.
One may be certain that such exploitation--done by the developed countries
since they have the capital, know-how and demand for the product--will be
condemned by those who believe that resource conservation is in order at

this stage of history; who believe that extraction and use of resources
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by rich nations, even if they have paid the host country for the resource,
is immoral. As a counter-position, it may be successfully argued that
exploitation in this manner may be the only way to distribute wealth from
the 'have'' to the ''have-not' nations so that they can solve domestic
problems and add to foreign reserves. This position further suggests

that since historically, more reserves are added each year than used,
primarily due to the active exploitation of known reserves, such exploita-
tion will pave the way for research and development of new techniques to
discover and extract more remote quantities that would have otherwise
remained undetected and unused. Only through the accumulation of wealth--
an increase of GNP, not a decreasé--can social problems such as pollution

abatement, education and adequate nutrition be solved.

7. World 0il Issues

In" the near future petroleum Qiil be called upoﬁ to meet the greater
portion of the world's ever-increasing demand for energy. Wdrld demand
for petroleum increased 8.4% from 1969 to 1970, to an annual rate of
approximately 17 billion barrels. Projections to 1980 more than douBle
this figure. 1In 1970, world oil reserves increased 5.7% to 546 billion
barrels; those of the U.S.A. over 30% to some 39 billfon barrels. The
anticipated 1980 demand for imports to the developed world--upwardé of
11 billion barrels for the U.S.A., Japan and Western Europe--will provide
the driving force for an era of intense exploration, transportation and
research and development into deep drilling techniques, both on and off-
shore, and increased recovery percentages from known resources.v The
above will produce a set of factors from which new problems may be

expected to emerge.
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Those underdevelobed natfons with substantial known and projected oil
reserves are turning more to increaséd revenue from oil to provide future
social devefopment and better quality of life for their peopie. The
Organfzatioh of Petroleum Exporting Countries (0.P.E.C.) consisting of
the oil-rich nations of the Middle East, Africa, Venezuela, and 1ndonesia,
has steadify increased its demands on oil consortiums and has

Gemonstrated its ability to precipitate worldwide energy shortaqges.

Spurred by shortages and by technological advances allowing oil opera- .
tions to be carried out in very deep water, intensive exploration will
be carried out in the continental shelf areas of East Asia, the Gulf of
Mexico and off the Atlantic shore of the U.S.A.

Successful economic extraction of oil from Siberian; Asfan and
other sources would act as a brake oh the demands of 0.P.E.C. and other
groups of exporting nations, alleviating threats to the hational secur=
ity of oll importing natfons. Japanese interests are extending to the
Eastern Cordillera regiohs of Ecuador, Colombia and Peru. In Europe,
increased crude oll production can be predicted in the North Sea area.
There is evldence that huge oil and gas pools exist in the Arctic areas
of Alaska, Canada,and Russia,and the transportation problems ihvolved
will test the expertise of industry to bring the resource to the areas
of demand. Increased interest in the extraction of oil from shales
in the U.S. and the sands in Canada may be expected as the price of crude
oil increases., The future world cost of oil will be influenced by the
extraction costs of these huge reserves and the speed with which industry
can match output to demand., Just as petroleum exporting countries band

together to protect their common interests, it may be attractive to importing
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countries to reach agreement for the successful development of all

petroleum resources, to present a unified front against unwarranted price

demands, and to insure that private capital investments are not jeopardized.

Such an alliance, if forthcoming, will be a test of international diplomacy
in East Asia, conflicting claims to ownership of shelf areas have

already occurred. The Senkaku Islands, claimed by the Japanese as part

of the Ryukyus, are also claimed both by the PRC and the GRC, to whom

they are known as the Tiao Yu Tai. Both the GRC and the PRC have

also laid claim to more southerly groups such as the Paracels, which

are also claimed by both North and South Vietnam. There are also disputes

between Cambodia and South Vietnam regarding offshore territories: The

future disposition of the shelf areas and the mingrals they contain may

be expécted to be a point of great .international concern. The under=-

developed nations of the territory will not be_aBle td exploit or use

the hineral wealth. themselves and have leased or will lease concessions

to international consortiums of American, Japanese and European origin.

In some areas of ownership dispute, overlapping concessions have been

issued, as further elaborated:below. Joint Japanese-Soviet development
in Siberia could in the future become a source of conflict as well as

cooperation,

8. Continental Shelf Sovereignty

Where oil-bearing strata e*ist withiﬁ countries or within recognized
»territorial or continental shelf waters of countries, plans for exploita-
tion are usually a simple matter, involving agréements between the
countries concerned and local or foreign oil interests. There are areas,

however, where either territory, waters, or both are disputed, which com-
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plicates matters considerably. Such a situation exists in East Asia, in
the Yellow Sea and China Sea areas, and in the Gulf of Siam.
In 1968, ECAFE sponsored a seismic survey of East Asian waters by

the U.S. Naval Oceanographic O0ffice, which identified‘areas showing

promise of bearing oil. When the results became known,* a situation
developed which is far from resolution today. The oil-bearing off-shore
areas of interest lie on the Asian continental shelf, which extends along
the east coast from Korea south to Indonesia. Bordering the region are

Japan, both Koreas, Mainland China, Taiwan, both Vietnams, Cambodia,

Thailand, Malaysia, Burma and Indonesia. Prior to the 1968 survey, little
attention was paid to territorial water of contlinental shelf claims in
the reglon except Insofar as they affected fishing grounds, and these did
not lead to serfous disputes. Following the survey, however, the picture
changed. With the possibility of oll being found, the nations in the
region hastened to register claims, many of which overlapped, creating
delicate situations In several parts of the reglon.

The U.N. Continental Shelf Convention of 1958 defines the continental
shelf as that portion of the seabed adjacent to a continent extending to a
depth of 200 meters or to the maximum exploration depth. At present, the

two coincide, but future technological developments will doubtless

increase the workable depth. The Convention further held that countries
adjacent to a continental shelf had exclusive rights to exploit that portion

of the shelf which was contiguous to the country in question except when

two or more countries were adjacent to or opposite the same portion of the

*Structural Framework of East China Sea and Yellow Sea, Jth-M.
Wageman, Thomas W.C. Hilde, and K.0. Emery; The American Association of
Petroleum Geologists Bulletin V 54, No. 9 (September 1970).
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shelf. In this case, a median line would delineate the respective parts
of the shelf or some other method arrived at by mutual agreement. Herein
lies the rub in East Asia.

Since the ECAFE survey, adjacent countries have leaped in with claims
which overlap in many areas. In the East China Sea, the Peoples Republic
of China (PRC) claims nearly all the shelf and since 1968 has issued a
series of statements accusing the U.S., Japan, Korea and Taiwan of
“p]undering“ the Chinese continental shelf. Their statements have been
very hostile and threatening. The PRC claim is illustrated in Figure 1.
Taiwan, for its part, claims much of the same area up to the shore of the
Mainland. Japén and South Korea.also claim parts of the shelf claimed by
both -Chinas in the East China Sea, creating a wvery confusedlsituation,
Taiwan, South Korea, and Japan have granted concessions to different
companies for explorations of the same area, as illustrated in Figure 2.%

"The Senkakus. The Senkaku Islands are a group of uninhabited, rocky

islands situated northeast of Taiwan which have served for hundreds of
years as shelter for Taiwanese fishermen during storms. They are cur-
rently under Japanese administration and are considered administratively
as part of the Ryukyu lslands. Prior to 1968, nobody tried seriously to
enforce a claim to the islands, since they served no useful purpose.

Since the ECAFE survey, however, they have become a bone of contention.

The islands are situated at the edge of the Asian continental shelf atop

a formation which according to seismic data may contain large quantities

_ *Maritime Attorney Northcutt Ely conducted a study of the East
China Sea continental shelf for Gulf 0il and concluded that settlement of
ﬁhelf claims in the .area was possible. He divided the shelf in a

reasonable'' manner. The State Department takes a pessimistic view, how-
ever, because the countries concerned are not ''reasonable."
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of oil. The GRC now claims them on the grounds of proximity plus the
fact that Taiwanese fishermen have sheltered there for centuries. The
Japanese claim them on the grounds that they are part of the Ryukyus.
The PRC claims them since it claims Taiwan and all adjacent islands and
waters. They are of particular interest to the Japanese because without
them Japan is not contiguous with the East Asian continental shelf and
hence can make no claims to portions thereof.

The United States is in a tight situation between two friendly powers

and a third with whom it just began a dialogue, vis-a-vis the Senkakus.

It has turned over ggmjnj§;raﬁjon of the islands to Japan along with the
Ryukyus, but takes no position relative to sovereignty over the islands.
This pleases no one, as might be expected, The U.S. position is further
complicated by the provisions of the Japanese peace treaty under which we
agree to defend all territories retyrned to Japan, which would include
the Senkakus. The U.S. is presently at a Joss as to how to resolve the

dilemma.

u,s. Eo]icy‘Ln‘Cont¢§§sd‘Areas

The present U.S, policy In contested areas of the world regérding oil
exploration and production may be summarized as follows:
1. The U.S, will provide no protection of any kind in contested
waters, This Includes the Yellow Sea, East China Sea and
Talwan Straits.
2. All U.S. interests are advised to stay away from such areas

to prevent Incidents.

3. The U.S. has no legal authority to prevent people from

entering such areas and interested companies are so advised.
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If sﬁch companies insist on operating in such areas, they

are requested to use no U.S. citizens, no U.S. flag vessels,

and not to use sensitive equipment such as sophisticated

navigation equipment or MAD* gear which could find military

application. U.S. companies have generally cooperated.

In support of this policy, which is designed to avoid incidents, the

U.S. military establishment is under orders to offer no assistance to U.S.
ships in the event of attack or seizure without specific in;tructions from

Washington. Japan, the GRC and South Korea, among others, have been

advised of the U.S. position and have been prohibited from rendering such
assistance using Military Assistance Program (MAP). equipment received from -
the U.S. In sum, the U.S. position regarding disputed areas is to avoid

all confrontations and to take no sides; I.e., avoid trouble,**

Status of 0il Operations in East China Sea and Yéllow'Sea

In' general, seismic éurvey work has been caﬁpleted in:thé aréa
(except for Oceanic and Clinton, Fig. 2). Under the terms of the GRC
lease for Taiwan Area 2, Gﬁlf has to start drilling operations by 1973.
Gulf began drilling in Korea zones 2 and 4 in the spring of 1972, Shell
and SOCALhTexaco will also commence drilling off Korea in the near future,

Amoco began drilling in its. Taiwan west coast tract in September of this

*Magnetic Anomaly Detector.
""In the spring of 1971 the Gulf exploration ship Gulfrex, equipped
with the most modern navigation and detection equipment, was operating
within 50 miles of the People's Republic of China in an area leased to
it for exploration by the GRC (Fig. 2). The U.S. State Department asked
the Gulf Company to order their ship out of the area to avoid a repeat
of the Pueblo incident. The company complied. They were also asked to
cease exploration in Senkakus until their status is clarified. Other
ships have also been warned of f,
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year, Seismic results have been very encouraging in the Amoco area. SOCAL-~
Texaco, in Korea 5 which overlaps Japan 111, are expecting permission
from Japan to commence operations in the disputed part of Korea 5-Japan
1.

Gulf was recently approached by five Japanese companies to join in
an effort to enter into talks with the PRC for clearance to drill in PRC
waters. The U.S. State Department granted permission to Gulf, but is
pessimistic about the outcome since the PRC appears desirous of develop-
ing its own oil resources. Gulf feels that the PRC might agree to a con-
tract with a foreign firm to do some of the work while retaining full

ownership. They doubt that concessions would be forthcoming, however.

Indonesia and Southeast Asia

Prior to 1965, Japan was the largest ail exploration entity in
Indonesia. Under the Sukarno regime, U.S, companies gained few con-
cessions. Since the abortive coup, however, U.S. companies have moved
into the area in strength and today dominate the picture. Caltex is
the biggest producer at present and Japanese interests are fading
rapidly from the scene. Figure 3 illustrates the present concession
picture.

0il production in Indonesia has come under the control of an Indo-
nesian Government subsidiary, Pertamina. Pertamina has controlled oil
leases since 1967, although some concessions such as those of Stanvac
and Caltex predate this. When their present leases expire, however,
they will have to negotiate with Pertamina to renew. Under Pertamina,
leases usually call for a 65%/35% split with Pertamina getting the 65%.

0f this amount, about 60% goes to the indonesian Government. (Under its
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present lease due to expire in 1985, Caltex. splits 60/L0 with the Indo-
nesian Government). Pertamina has generally friendly and trustworthy
relations with foreign oil interests. Pertamina's principal customer
is Japan, which also buys the bulk of Stanvac and Caltex production.
No big strikes have been made in Indonesia or adjacent waters to date,
but a recent strike by IAPCO looks promising and might prove significant,
The situation in the Gulf of Siam is more confusing. As is the case
in the East China Sea, there are overlapping claims to the continental
shelf areas; by Thailand, South Vietnam, Cambodia, Indonesia and Malaysia
in this instance. The war in Southeast Asia has effectively prevented
open shelf disputes in the region, but with the advent of peace, this
will probably change. At present there is little oil activity in the

Gulf of Siam,

Futyre Qutlook

in 11ght of recent U.S. overtures toward the PRC and the Japanese
regponse thereto, a number of previously improbable possibilities may
develop, Future joint Japanese-U,S. operations in PRC waters do not
seem impossible, for example. Chinese Mainland exploration and drill=-
ing is also possible, although much less probable.

Taiwan, ''abandoned'' by the U.S. in the minds of many, may reach
some tacit or (less likely) explicit accommodat ion with the Mainland
which could result In secure operations in areas where drilling could
now precipitate conflict. The Senkaku situation could also be resolived
by three-way agreement, but probably not for a few years. The State
Department does not anticipate any significant change in the Taiwan
picture for three to five years, but events could move more quickly.

Japanese-Korean-Taiwanese negotiations will likely produce important
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compromises; In all probability, however, it will be several years
before all the claims to shelf deposits .in the region are settled,
permitting full exploration and exploitation of oil resources.

In Southeast Asia, the clouds of war obscure the future piéture in
the disputed areas of the Gulf of Siam. |If the communists are success-
ful in their endeavors, they will eventually control all or most of the
Gulf, with whatever that will bring. If negotiated peacereﬁdures, there
appears no major obstacle to settling fhe disputes amicably, since the
.overlaps are not too great in most cases. A possible exceétion might be
the PRC wHich claims territorial waters extending deep into the region
(Fig. 1). How serious a problem the PRC might pose WOujd-depend largely . .
on political developments in the area; but Indonesia is the dominant power
at present and is likely to remain so for the foreseeable future. If it -
is able to revamp its economy, it will probably prove sufficiently strong
to discourage overt PRC actions in Southeast Asian waters. Finally, based
én past experiencé with the PRC in sucﬁ negotiatioﬁs, it is quife possible

that the PRC will settle the disputes in reasonable fashion.

B. Some Future System=Structure Scenarios

Having surveyed the economic environment, the situations of indivi-
dual countries, and some major regional forces affecting the future of
Pacific Asia, it will be useful to construct some scenarios indicatipg:
some alternaFive possible futures of this region. The ''systems'' sketched
here are intended to be aBstract caricatures rather than detailed anélyses,
Their purpose is to alert the mind to alternative extreme possibilities.
Such scenarios would not be useful without the preceding relatively de;

tailed (but in many ways also sketchy) survey. Likewise, detailed
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knowledge of individual countries and forces will avail little in the
absence of some larger abstraction which fits the details into some

overall configuration,

1. Multipolar Asias

The most likely AsianA”system” for thernext ten to twenty years is
a re]étively loose, relatively multipolar sysfem-Frelatively loose in
tHat most of the powers will not be bound tightly to any strong alliances
or to any other highly constraining rules of the game, relatively
hultipolar in the sense that no single power or pair of powers will
jointly or competitively dominate the region. ‘''Loose multTpolarity”
tells one very littie about the nature of the system, however, since
a 1obse multipolar situation could include a Japan unarmed or nuclear=-
armed, a Haﬁoi desperately weak or predominant in mainland Southeast
Asia, a China relatively cooperative and open or intensely hostile and
autarkic, a Soviet Union preoccupied elsewhere or grappling to the death
with China, and a United States retaining strong alliances or turned
isolationist.

Because this loose, multipolar projection represents the most likely
system of the next ten to twenty years, it is worthy of far more detailed
analysis than the alternatives, and it receives such analysis elsewhere
in this volume. The section of the chapter on the rise of the Pacific
Basin which analyzes political issues describes in considerable detail
the principal political problems of the region and the likely outcomes
of those problems. The basic projection here is for peaceful, rapid

development, not because of multipolarity but because each of the major
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problems seems controllable (not solvable, but controllable). More
importantly, the chapter following this one describes a major transforma-
tion "from the politics of weakness to the politics of strength,' which
characterizes what is happening in Asian, and world, politics much more
precisely and validly than the frequently misused concept of "multi-
polarity.'" .The sections that follow are deliberately brief and provocative
whereas the other descriptions of the coming Asian political system have
been detailed and énalytical. If only to dispel a sense of inexorability
that can creep into a single projection, it fS‘important to glance at
some alternatives. (Im;gine the Russian anélyst of 1965 who jncluded
PreSident Nixon's trip to Chiné as a serious possibility: .he must have

been fired, The possibilities that‘follow are more likely than his.)

2. Bipolar Asias

The breakup.of the Sino-Soviet alliance and the attenuation of the
U.S.-Japanese alliance. have severely muted the bipolarity of the East
Asian international system, but have not yet replaced it by a truly
multipolar system. In the short run of the next few years and in the
longer run of 15 to 20 years a number of muted bipolar systems are
worthy of examination. Various crises or changes in leadership in North-
east Asia could reintroduce the oldialignménts, For instance, dramatic
Japanese rearmament could frighten the PRC and U,5.S.R. into real ignment
or a change of PRC leadership could re-cement the old bonds, It is also
not impossible that the trend of U,S, identification away from Japan
and toward China could be carried much, much further than the authors

of the current trend intended and the U.S. could end up aligned at least
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weakly with China against a combination of Japan and the Soviet Union.*

‘In such a situation Western Europe would probably weigh in weakly on the

side of. China and the'United States because China'and Europe share a
common fear of the Soviet Union.

One can even imagine an alignment of the Sov;et Un|on and the United
States agalnst Japan, although thls seems the least llkely of the blpolar
AS|as. The current trend toward isolation of Japan could concelvably

provoke Japan into rapid rearmament including eventual deployment of

seriously destabilizing weapons, and |nclud|ng the p055|b|l|ty of even-

tual Japanese military intervention in Korea, in Taiwan, in the Straits
of Malacca, or in some Southeast‘Asian country. Such possibilit}es are
improbabie but worthy of.consideration. For.instance, Japanese companies
drilling for desperately needed oil oh the continental shelf of Asia
could be attacked by Chinese or North Korean ships and in such a situa-
tion one hould not expect the Japanese to react with the ﬁagnanimity
that the United States displayed in the Pueblo incident. |If relations
with the U.S. were less than friendly, or if the U.S. had turned isola-
tionist, Japan might turn to the U.S.S.R. Such political incentives
could be supplemented by the U.S.S.R.'s guaranteeing Japan greatly ex-
panded access to Siberian resources and returning the disputed islands
to Japah.

Common to all of the above systems is a level of risk and volatil-
ity which is not overwhelming, but which is significantly higher than

the levels of risk and volatility characteristic of the area over the

last fifteen years.

*See the discussion in the next chapter of President Nixon's trip
to China and its consequences.
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In order to round out the discussion of possible Asian systems,
we include the following systems which carry extremely low probability

as systems but which caricature potentially important trends.

3. A Unit Veto System

Nuclear proliferation could lead to mutual deterrence among major
Asian actors of'the last fifth of the twentieth century. Inaia has
already exploded a nuclear device. By 1985 Japan could eésily acquire
nuclear weapons: vIn addition‘during the 1980'5 the GRC might reépond
to efosion of her international position by a craéh‘program-to acﬁuire-
nuclear weapons. Even Australia might respond to fear of ﬁoliticaj"'

isolation by acquiring them. These passessors of nuclear weapohs,

together with China,'the Soviet Union and the United States,'might be

.totally unwilling to attack one another either because of assured mu-

tual destruction'or because of fear of the consequénceé of'sefting a
precedént fof use of nuclear wéapons. - Of cﬁurse, evéﬁilfmited use of
nuclear weapons could set a precedént; and deveiopmeﬁt'of ahfi-séllistic
missile§ (or other defenée technology) could make mutual deétruétion

less assured.

Such a unif veto‘system could gain in breadth and”dépth bY paraiT;f
developments in non-nuclear warfare. The mobilfzafion throughout-the
region of forces capable of acting effectively as quasi-guerriTla unit?,
together wigh relative stability of national boundaries, céuld provid;
hations on the defensive Qith superiority against any conventional attack
which would not virtually énnihilate the Society. Presumably, conven-

tional weépons with potentially genocidal impact will be available in
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1985, but presumably also there is a possibility that moral prohibitions
against massive use of these weapons will be so effective as to give an
effective superiority to the defense. A unit veto system might arise
relative to great power military interventions even if it did not preclude
conflict among small powers. Such a system is hardly likely to charac-
terize the whole region but it might arise in certain aveas.

More likely than a full fledged unit veto system is the broadening
and increasingly precise definition of modes of warfare which the inter-
national community find unacceptable. Currently nuclear warfare and most
strong forms of chemical and biological warfare are viewed as unaccept-
able. Weather modification may quickly be added to this list, More
subtly, public opinion at home and abroad.may increasihgly condemn some of
the most intense forms of conventional bombing and of automated battle-

fields, especially when the latter are employed in situations which involve

little risk of fatalities to the side employing the automated battlefield.

This latter point is important to understand. When an officer suc~
ceeds in increasing casualties to his opponent and in decreasing the risks
to his own men, then he is a good officer and worthy of promotion. How-~
ever, if the entire armed forces of a nation are successful‘in carrying
this process to an extreme (that is, successfulbin causing high casualties
to the opponent while virtually eliminating their own casualties), then
domestic and world opinion may turn against that nafion. This is a

paradox not unlike that of the industrialist who is a hero for increasing

production until the point where he succeeds so dramatically in increasing

production that he gets attacked for changing the environment within which

he operates. In the military case, public condemnation results from a




214 HI-1661/3~RR

sense that the decision to go to war and the ongoing decisions to inflict
casualties on an opponent should be difficult, and that they should reflect
a feeling that the stakes in question are so important and so unobtainable
by other means as to involve willingness to risk one's own life. The
point is easily stated, but not easily discussed in a period of high
popular passions and scarce dispassionate analyses, but the impact of this
simply stated point on future military operations by great powers against
developing nations could be as great as the impact on business operation

of contemporary fear of pollution.

k, Permanent Warfare Systems

The possible exlstence of a Zone of lnstablllty in thé archlpelagos
of Southeast Asna, together with Indochina, Burma, and Thailand, could
present a perSIstent temptatlon to competltlve great power military
involvement in the reglon. Because of the |nstab|I|ty of a broad area,
all victories would be uncértain, ail seftlements‘would be subject to
efosion, and all AIsengagémentS Would be difficult. Such a system would
undermine politicél cohesién and ecoﬁomic deVe]opmeﬁt in the great powers
involved, and would lead to a cycle of stagnation in the economic and
political development of the whole region.

Sporadic and possibly continuous warfare within and among the small
countries in the Zone of Instability could continue into the 1980's
regardless of greaf power policy decisions. The queétion is whether the
gfeat powers will allow themselves to become sucked into the whirlpool
aﬁd ﬁerhaps themselves become part of the Zone of Instability.

In the lndochna area continuous warfare for the indefinite future

is a serious possibility, at least to the extent that one regards the
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Arab-lsraeli conflict as a situation of continuous warfare. South Vietnam
may well be able to expel all large enemy units from densely populated
areas of South Vietnam, but may be unable to arrange an effective truce
with the North, and in the absence of the truce may be unable to prevent
sporadic attacks by larger units on border areas and by'sma]]er units
within the borders. The world has learned to livé with such low level,
permaﬁent warfare situatidns; and the populations of such countries as
Israel\haVe learned to live with them, but they are nonetheless situa-

tions of permanent warfare.

5. Quasi-Colonial Systems

Loss of political cohesion or failure of economic development in any
of the major units of the system could focus the attention of all the big
powers on competitive ''rich man's burdens'' or predatory relations with
the unfortunate unit. For instance, the disintegration of India and
Pakistan is well within the realm of possibility. Such disintegration,
pérticularly if sudden or unexpected, might lead to frenetic competition

among the Soviet Union, China, Japan and the United States for influence
over the various remaining units. Indeed, the new (small) Soviet-Indian
Ocean fleet may be designed in part for just such an eventuality. A
similar system could of course result from fragmentation in the contem=
porary Zone of Instability, particularly if the Vietnam War should be
prolonged indefinitely or if Indonesia should unexpectedly begin to
disintegrate into autonomous regions. Likewise economic stagnation in
China combined with a possible fierce succession struggle, or combined
with further episodes of intense struggle within the party, or combined

with military rule by an army suffering from excessive bureaucratism or
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loss of cohesion, could conceivably open up China's peripheral areas to
detachment by predatory neighbors and her economy, desperate for develop-

ment, to ambitious foreign development and investment programs. .

6. Nuclear Episodes

The dangers of nuclear conflict among superpowers as a result of a
strategic crisis like the Cuban missile crisis, or as a result of
escalation of initfally limited involvements in a local conflict, or from
some sort of mistalculation, are familiér and important buf_do not
require emphasis except as a reminder. Other, equally dangerous, éources
of nuclear conflict exist, One nation might attempt to preempt another
nation's acquisftion or further development of nuclear weapoqs in a
crisis. For instance, a low-probability possibility exists that the

Soviet Union would attack some Chinese facilities, that China would

attempt to'destroy a GRC nuciear program, or that China might attack an

Indian nuclear facility. But sﬁch'attacks are unlikely, both because of
the spécff?c countries involved and because nuclear facilities can be
attacked with conventional Weapons thereby sparing thejattaCRer the onus.
of initiating use of nuclear weapons. |
Ansthér Tow probability source of nuclear conflict is'dohestié
disintegration in a country which has acquired nuclear weapons. China,,
India, and Taiwan possess dissident domestic groups which by the 1980s °
may have considerable power; India®and (much less likely) Taiwan could .

also possess nuclear weapons by then. The inhibitions against using

Technlcally, although India has exploded a nuclear deV|ce, it
does not necessarily have weapons.
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nuclear weapons against one's own countrymen are severe, but some dissi-
dent groups do not perceive any common identity with their central
government. Once again, these are very low probability events, but

especially in the case of India one should not neglect them.




H1-1661/3-RR

Chapter VI

THE UNITED STATES AND ASIA: POLITICAL AND HISTORICAL CONTEXT
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VI. THE UNITED STATES AND AS1A: POLITICAL AND HISTORICAL CONTEXT

PreV|ous chapters have surveyed |nfluences on the future of Asia,
largely but not comp]ete]y abstractlng the Unlted States from the picture.
bt is now time to introduce the United States and its policies fully into
the picture. | | |

In order to see where we are going, and where we want to go, it is
essential flrst to gain a clear understandlng of where we have been and
where we presently are. That is the purpose of thlS chapter The flrst
section of this chapter criticizes misuse of the ambiguous concept of
multipolarity and provides an alternative formulation. This alternative
formulation then becomes the basis for fundamental revision of the conven-
tional wisdom regarding the Nixon Doctrine. That Doctrine is widely
regarded as consisting principally of a fig leaf to cover U.S. withdrawal
from Vietnam, and as a face-saving effort to respond to a new American
weakness in international affairs. Likewise, it is often held that the
problems in Vietnam, and the necessity for moving to a Nixon Doctrine-
‘type approach, demonstrate the failure of the Truman Doctrine. As it
turns out, the Nixon Doctrine can more appropriately be interpreted as a
response to extraordinary American success under the Truman Doctrine and
the problems which result from that success.

The second part of this chapter also attempts to put the present into

perspective by interpreting the recent past. This section assesses the

evolution of American relations with Southeast Asia, and especially with

China and Japan, since President Nixon's trip to China.”

*Part A of this essay was written for Hudson's Corporate Environment
Study and Part B for the July 1973 issue of Asian Survey. They are in-
included here because of relevance. The first section replaces the com-
mentary on multipolarity which was included in Chapter V of an earlier

draft.
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A. From the Politics of Weakness to the Politics of Strength

International politics has undergone a decisive change in the late
1960's and early 1970'5.‘ Americans have given the name “multipolarity"
to this transformation, but the concept of multipolarity, as employed, is
ambiguous, misleading and sterile. Much of the world distrusts U.S. poli-
cies based on the concept. This essay defines more precisely the change
in world polftics, a change from a politics of weakness to a politics of
vstrength. But ffrst it will beruseful to explofe the concept of

multipolarity;

Multipolarity and 1ts Misuses

- Multipolarity is, above all, ambiguous in the‘mpdern world. 'fradi-
tionally the concept referred to regional or world political systems
characterized by relatively fluid interactions among major powers of
comparable political, economic, and military power. Yet today's powers
are not comparable, and the .number of poles depends on one's terms of
reference..

In purely military terms, today's world looks bipolar, or tripolar,
or multipolar depending on. one's perspective. From a nuclear perspectfve
the world remains essentially bipolar, -although it is rapidly becoming
tripolar--largely as a result of a joint American and Soviet decision to
restrain the development of defensive systems which might have held the
People's Republic of China to a decidedly inferior nuclear status. From

the viewpoint of conventional offensive military operations the world re-

mains bipolar. Only the Soviet Union and the United Stafes can undertake

major militéry initiatives far beyond their own territory. China's
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domestic military requirements, nearly impassable borders, and inadequate
logistical facilities confine her largely within her own boundaries. From

a conventional defensive viewpoint, on the other hand, the world is tri-

polar because China is certainly capable of defending herself against de-

feat by any other power. From a viewpoint of guerrilla defense the world

appears more multipolar. North Vietnam, Brazil and others could undertake
a successful guerrilla defense against any but the most uninhibited and
unlikely forays of the major powers.

These military perspectives contrast with the perspectives of eco-
nomics and ideology. There are several great domestic economies, the
United States, the Soviet Union, Japan, and the European Economic Commu--
nity. China, with an economy the size of Italy's, does not count here;
nor does Brazil, whose economy will not surpass Canada's by 1990, even if
10 percent GNP growth rates persist. But the United States, Japan and
the EEC (and temporarily the Middle East) are the only individually

powerful units in the international economy.

From the standpoint of ideoiogx the world can be viewed still as a
bipolar division between communist and noncommunist nations, or it can be
viewed as a hodgepodge of a great variety of different ideological stances.

Thus, "multipolarity' proves imprecise. One could argue that the
complexity of the situation requires a description like "multipolarity,"
but such an obtuse concept stymies analysis. To be sure, "multipolarity"
does describe some real changes. Some process has partially dissolved bi-
polar relationships, diminished U.S. influence, allowed the big powers to
exploit common interests, and forced American decision makers to give sub-

stantial weight to the views of a larger number of foreign powers. But
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the concept of multipolarity does not cut at the joint of what has hap-
pened. ‘It deals only with the big powers, whereas small power trends are
equally important, and it fails to explain clearly why big powers can
emphasize common interests. It obfuscates where enlightenment is possible.

More important, it provides false enlightenment. For "multipolarity"
has become loaded with false, reassuring connotations of stability and U.S.
maneuverability. Suppose that, instead of calling the world '"multipolar,"
we had called it a '"hodgepodge world" or a '"world of incongruity." Such
terms are equally descriptive, but frightening rather thgn reassuring.

That Asian multipolarity would prove stable became a popular idea
late in the Johnson administration. President Nixon, Dr. Kissinger and
others generalized the stable multipolarity concept from post-Vietnam
Asia to the post-Vietnam world. The idea that multipolar systems are
inherently stable came to pervade the national sééurity_bureaucracies;
often the pressures of intellectual faddishness were helpfully supple~
mented by explicit directives.

The principal example of stable multipolarity has been the nine-
teenth century balance of power, which Dr. Kissinger analyzed in his

dissertation on Metternich. Various scholars®* have punctured possible

*In 1968, Robert E. Osgood was already criticizing exaggerations of
the advantages of multipolarity, or balance of power, or pluralism, in
Asia. Cf. Robert E. Osgood, George R. Packard 11l, and John H. Badgley,
Japan and the United States in Asia (Baltimore: Johns Hopkins Press),
Ch. 1. More recently, Stanley Hoffman, Zbigniew Brezinski, Robert Bowie,
and others have offered trenchant critiques. Dr. Kissinger clearly com-
prehends the key limitations of the analogy with 19th century Europe, but
remains associated with a rhetoric of stable multipolarity that seems
redolent of the last century. In much national security planning, Dr.
Kissinger's carefully hedged metaphors (''a structure of peace'') get
translated into explicit dogma associating multipolarity with stability.
A major statement of the multipolarity thesis for Asia is A. Doak Barnett's
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analogies between today's world and the nineteenth century Europe, whose
stébi[ity rested upon unique balance and cooperation among the principal
powers. Ninetgenth century European‘states-shared conservati?e ideology
and fear of revolution, and were so united by birth, marriage, and common
culture that balance or coordination of policies proved achievable with
relative ease. Today, while common interests exist in arms control, trade,
and other fields, there is no question of the Soviet Union and the People's
Republic of China becoming fully conservative powers, so consensus will
remain elusive. Moreover, the international system now includes powers
whose cultural and linguistic differences make communication difficult--

as shown by recent experience with China and Vietnam--while the rapid pace

of modern events makes stability ever more dependent on clear communication.

Past Asian multipolar systems have certainly not proved stable. For
instance, in the 1920's a great American initiative to bring China into
the system as a full member of the community of nations was exbected to
herald a new era of multipolar diplomacy in which economic competition
wodlq replace military battle as the dominant mode of internationaf inter-
acgjpn. In fact, the attempt at the Washington Conference of 1922 to
establish peace through stable multipolarity led to disaster. The leaders

of the 1920's miscalculated the likelihood that China would fulfill her

allocated role and neglected the damage to Japan's interests resulting

™he New Multipolarity in East Asia: Implications for United States
Policy," Annals of the American Academy of Political and Social Science,
July 1970.” This article has been extensively used by USIS in Asia to
explain American policy. For a spirited but unconvincing defense of. the
thesis for the world, see Alastair Buchan, Power and Equilibrium in the
1970's (New York: Praeger, 1973), Ch. 2. Buchan's characterization of
the direction of trends is incisive, but he fails to consider how slowly

these trends operate.
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from U.S. fixation with China. Severance of the Anglo-Japanese alliance
induced Japanese anxiety and anomie, and thereby facilitated World War I1.%
One cannot maintain that multipolarity was stable but the breakdown of
multipolarity produced the war, since the breakdown was inherent in the
most essential features of the multipolar system of the day. The aftermath
of the euphoria over emerQent multipolar stability in Asia of 1922 casts
ominous shadows on the similar euphoria of 1972. And the lessons of
worldwide multipolarity in the 1920's and 1930's are as salient (and as
flawed) as the lessons of nineteenth century European multipolarity..

Likewise, in the view of the stability of the last quarter century,
it is extraordinary that the bipo[ar situation is so universa]ly‘viewed
as being inherently unstable. The popularity of the'conCept of stable’
multipolarity among many scholars and officials derives not from logic
but from reaction against the tenseness of bipolar crises. Forgotten is
the careful, focused study and planning made possible by the relative
predictability, in a bipolar world, of who one's opponent would be and
how he would behave.

The fallacy of multipolar stability complements a fallacy that the
United States and its allies gain net advantages of maneuver in a multi-
polar system. Innumerable discussions have pointed out that in a multi-
polar world the United States can play the Soviet Union and China against
each other. This advantage was indeed absent in the bipolar world, but
other powers gain parallgl advantages. Democracies, by nature dependent

upon public oéinion for support of queign policy, may prove more ponderous

*Cf. W. H. Overholt, "President Nixon's Trip to China and Its Con-
sequences,' Asian Survey, July 1973, for an exploration of the impressive
analogies between 1922 and 1972.
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than their authoritarian counterparts. This is ﬁarticular]y true of the
United States, where Congréss.?s increasingiy asserting its .authority,

and of Japan,iwhere‘consenSUS‘decision making makes rapid policy changes
difficult. The Kremlin also has serious inhibitions on rapid maneuver,
but not necessarily greater ones than Japan and the future U.S. Moreéver,
to the extent that the United States adapts to a game of maneuver, its
domestic ideals-are likely to suffer. Success in a game of maneuver re-
quires high centralization of authority over' foreign affairs and low input
from public opinion. It probably means heavy reliance on covert operations
and increased emphasis on secrecy and ambiguity.

Various civilian and military officials have‘emphasized the advantages
of secret maneuver. But so far secrecy and ambiguity have imposed greater
costs than benefits on the United States. Secrecy regarding the China
trip, for instance, magnified domestic publicity, inhibited some poten-
tial oppo;ition, and surprised the Russians, but it also permanently
damaged relations with Japan, disenchanted smaller Asian allies, antago-
nized Europe, and pfecipitated an alliance between India and the Soviet
Union.* vDomestically, public outcry against secretive foreign policies
is increasing. |

Discussions of multipolarity have usually ignorgd the extent to which
multipolarity is a self-fulfilling prediction, a projection abroad of
American policies. There is a real, and external, component of the trend
toward multipolarity: the Sino-Soviet split, the rising self-confidence

of Europe and Japan, and so forth. But multipolarity of political

*Again, these were the costs of secrecy, not of the China trip it-
self. For details cf. Overholt, "President Nixon's Trip,' op. cit.
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influenqe in Southeast Asia, the original referent of the concept, fol-
lowed from American disillusionment with Américan errors; despite Japan's
rising economic influence and China's increasing nuclear power, multipo-
larity still results more from American mood and an American military
posture than from foreign processes. To a lesser exfent, worldwide multi-
polarity also reflects American policies. Rising Japanese and European
autonomy reflects their growing strength, but also results from American
policies which force them into independent, and sometimes antagonistic,
policies.* Misunderstanding of the partial but important extent to which
multipolarity is a self-fulfilling prophecy has stimulated gratuitous
abuse of allies and been used to justify those abuses--frequently in the
service of U.S.-USSR negotiations conducted in a classical bipolar style.
So multipolarity is a flawed concept, with misleading connotations.

But one must go beyond criticism to constructive analysis.

The Life Cycle of Foreign Policy Doctrines

In such an analysis, it is crucial to disfinguish the fundamental
from fhe ephemeral, the long run from the short run. Current.attention
is mesmerized by short-run crises that obscure rather than illuminate
fundamental changes.

The key to discerning the long run and fundamehta] is an insight about
the birth, life, and death of major foreign poficies. Major policies, es-
pecially those axiomatic assumptions which Americans call 'doctrines,'' are

formulated in response to some crisis, often a relatively minor one. A

*Ibid., for details on Japan. On Europe, cf. Raymond Vernon, ''Rogue
Elephant in the Forest," Foreign Affairs, April 1973, and Z, '"The Year of
Europe?' Foreign Affairs, January 1974, among many others. .
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series of minor flaps in U.S. relationships with China, Britain, and Japan
precipitated the Open DoorrPolicy. The: Monroe Doctrine was born‘during‘é
‘m?nor territorial crisis between Britain and Venezuela,‘the Truman Doc-
trine during limited crisis in_Greece and Turkey. However, these doctrines
became the axioms of American foreign policy for a generation or more, not
because of their‘effectiveness in_response to single.crisis, but because
they were consistent with the basic historical relationships of an era.
History remembers the long-term policies and theirfh]storica] qontegt and
downplays the specific crises which serve as midwives.

Once formulated, doctrines which seem successful become institution-
alized. Whole bureaucracies are redesigned. to implement‘the doctrinés and
staffed by men whose reputatjons.and careers bqume inéxtricably associatea
with the policies. Major so;lal groups come to accept unquestioningly the
wisdom of the doctrines and to denounce deyia;ions from them. Even the
intellectual community typically reaches a near-consensus on the axioms
of policy, although it prides itself on iconoclasm because of disagreement
over details. ('Details' can, of course, be very important--given the
gengrality'of the "axioms.!'") Policy analysis becomes Focusgd on means
rather than ends.

The momentum thus acquired is augmented by the flexibility of doc-
trines. Great policy doctrines must be exceedingly fléxible in order to
remain appropriate for a historical period. The Monroe Doctrine, which
retained a core of meaning and congruence with historical relationships,
was once a doctrine of nonintervention and later a doctrine of interven-
tion. The Open Door Policy underwent similar transformations, but also

retained an axiomatic core that influenced decisions over two generations.
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To argue that there were several Monroe Doctrines or séveral Open Door
Policies is to miss the point. These doctrines dominated the imagina-
tions of officials and scholars but in different circumstanceé suppor ted
varying emphases and tactics. Their organizational momentum inhibited
change and their flexibility inhibited recognition of the need for change,
thus ensuring that they endured past their time. Doctrines change funda-
mentally only in response to crisis, and crisis is ensured by the widen-
ing gap between policy and reality.

Many of today's crises result from the obsolescence of successful
old doctrines. These crises lead writ;rs to perceive fundamental weak-
ness and failure, but old policies have in most cases become inappropriate '
as a result of successes so extraordinary that they.have transformed the
context which originally made them appropriate.‘ Like industrializing
countries which face pollution problems, today's nations find themselves
coping with the consequences of success. A key danger of this process is
that short-term crises will obscure long-term trends and that policies!
will therefore respond to mere ephemera.

We can documént this life cycle by looking first at variods'forefgn

powers and regions and then at the United States.

The Dominant Pattern: Postwar Weakness, Doctrinal

Success, Crises of Obsolescence

Japan after World War Il was utterly dependent upon the United States.
Her single diplomatic alternative, the U.S5.5.R., she viéwed as maTignant.
To rebuild her economy and to feed her people she desperately needed im-
ports, and to pay for the imports she had té export. From these consid-

erations arose the axioms of postwar Japanese foreign policy: Military
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alliance with the United States, dlplomatnc dependence on the United
States, and an economic pol|cy best summarized by the maxim, “We have to
export in order_to llve. |

By 1970 the Japanese economtc policy had been so successful that
Jepanese exports.seemed to threaten to unravel the entire world monetary
system--a system upon which Japan depends more than almost any other
power. Extraordinary success had rendered the policy counterproduetive.
But obsolescence did not cause immedfate change. Japanese scholarsr
realized the need for policy chaﬁge long prior to the diplomatic and
monetary crises of the past two years. But public opinion had long taken
an emphasis on exports and stability of the yen as axiematic. Tee Minis-
try of International_Trede and Industry was committed, as an institution
and as individuals, to the old policy. The economy had been so geared
to the export emphasis, despite the greater profitabiffty of the inter-
nal market, that abandonment of the old policy would damage politically
influential groups. Thus the "We have to export in order to live' empha-
sis persisted until monetary crlses and diplomatic friction forced a
change

Likewise, Japanese economic success and the decline of the Cold War
rendered obsolete the policy of utter diplomatic dependence on the United
States. The declining vulnerability of Japan, and the apparent diminu-
tion of potential threats to Japan, made possible American initiatives,
like the trips to China, which would have been impossible in an era of
Japanese vulnerability and failure. And American irritation over obso-
lete economic policies enhanced U.S. willingness to conduct its initiatives

in ways abrasive to Japan. Thus, the success of Japanese diplomatic and
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economic policies caused obsolescence, and paved the way to a crisis of
obsolescence. (The military alliance remains appropriate.)

Japanese, like Americans, have tended to regafd recent crises as
fundamental ly conséquences of weakness rather than strength and to read
the present faults of their policies back into the past. Many Japanese
scholars speak of the failure of their foreign policies, just és they
speak of the failure of their "Income Doubling Plan' (which more than
doubled income) because income growth led to pollution. But there is a
difference between failure of a policy and the need to cope with thé
conséquences of.success.

China has ]dng suffered from instability and from fore}gn manipula-
tion through diplbmacy, through loans and investments, and through direct
military action. As a consequence of the century of foreign manipulation
betwéen the Opium Wars and the Communist takeoveF, Chiné adopted a policy

of self-reliance, shutting herself off from foreign aid, foreign invest-

ments, foreign loans, and foreign military and foreign policy dependence.
Continuing weakness, however, forced post-1949 China to‘rely heavily on
the Soviet Union. Self-reliance, and alliance with the U.S.S.R., suctess-
fully protected Chiﬁesé sovereignty and enabled China to establish rela-
tivély stable goverﬁment and effective economic administration. But here
as elsewhere succesé‘generated its own problems.

Success enabled China to assert self-reliance even toward the Soviet
Union-~thereby stimulating Soviet hostility. But self-reliance, especially
in extfeme Cultural Revolution form, isolated China diplomatically at al

time when Soviet hostility created a need for friends. Likewise political
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cohesion#andeconomic improvement made refusal to participate h\therworld
eéonomy gratuitdus and costly; now China needed trade and foreign tech-
nology and had little to fear from participation. But China's policies
continued until Soviet pressure and Japanese economic success forced the
reconsideration which made possible Chinese rapprochement with the United
States and Japan. China has not thereby abandoned self-reliance but has
modified it to adapt to current conditions.of strength as opposed to
.previous grave weakness.

Taiwan's post-1949 policies confronted the disastrous conditions that
had resulted from failures of the mainland Kuomintang. Taiwan did not re-
conquer the mainland, but a decade of .10 percent growth rates in GNP, and
creation of a very powerful military machine, cdnstitutéd success for
Taiwan. Continued economic growth is likely to ensure Taiwan's internal
stability and persistence as an international actor with a substantial
voice. By 1980 Taiwan should be able to support at least a billion dol-
lar defense budget. Her international trade is currently comparable in
valume to the PRC's and may grow faster.** But the very success of Tai-
wan made the U.S. less fearful of diplomatic initiatives toward the PRC.
Had Taiwan's foreign policies failed, President Nixon's trip to China
would have threatened the existence of Taiwan and would thus have been
impossible. (Without Nixon's trip, the U.N. admission of the PRC would

have been a far less serious crisis.)

7\Upheav‘als like the Cultural Revolution don't threaten this basic
cohesion.

**197] estimates: PRC, $4.66 billion; Taiwan, $4.13 billion. Tai-
wan's international trade grew 50.2 percent in 1973.
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Taiwan's frantic post-1949 emphasis on diplomatic recognition had
been essential to military and economic survival. Now military and eco-
nomic success made diplomatic recognition less important, and other trends
made diplomatic success unattainable. So Taiwan found that successful
policies created conditions which made those policies obsolete and created
crises for that diplomacy. Taiwan's (correct) response to the crisis was
to deemphasize diplomatic aspirations, to expand commercial contacts, and
to revitalize its economic effort with the result that the Taiwanese
economy increased its growth rate from 10 percent to 12 percent in the
year after President Nixon's trip.

In South Korea, economic and military chaos in the early 1950's
gradually gave way to creation of one of the world'sllargest and toughest
armies and by building, after years of fumbling, an economy which grows |
about 10 percent annually and therefore supports her defense posture.
North Korean infiltrators learned that it was easier to infiltrate through
the lines of the single American division along the DMZ rather than
through the less permeable South Korean divisions. Withdrawal of much of
the American military force from Korea, and the movement of the remaining
U.S. division away from the DMZ, created a sense of military crisis in
South Korea, and President Nixon's trip to China created a deep sense of
diplomatic crisis. But once again, had South Korea been on the brink of
defeat by North Korea and had China been aggressively supporting North
Korea, then American troop withdrawal and President Nixon's trip to China
would have proved impossible. Present crisés by no means threaten to
reverse earlier success. Likewise, following the failure of North Korea's

earlier aggressive strategy (of capturing the Pueblo, ddwning”our EC-135
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and trying to assassinate Park Chung-Hee), North Korea moved to a smiling
political strategy of demanding reunification. This initiative was also

viewed with alarm in South Korea, but it resulted from South Korea's suc-

U

w

cess, not from failure.

'Southeast Asia also faces crises of success. The fundamental pfob-
lems of SoutheastlAsian countriés in the postwar era consisted of
(1) creating national identity and unity, (2) defense against powerful
commﬁnist guerrilla movements, and (3) creating the basis for sustained
economic development. In seeking these goals Southeast Asian countries
found themselves trapped in the cruel paradox that they needed eéonomic
development for long-term stability, but economic development undermined
short-term staBility.by mobilizing previously quiescent social groups
into political activity. In the postwar period almost every country in
Southeast Asia faced an apparently overwhelming guerrilla threat; by the
late I960fs such threatﬁ.had degenerated into minor problems except in
Indochina (although some could again become dangerous). Likewise, each
country except Papua-New Guinea and perhaps Burma had acquired a sense
of nétional identity. As aréued elsewhere,** the region is poised for a
period of economic development that may prove to be one of the great
movements of history. Moreover, the paradox of growth and instabflity
may have been largely resolved in this region. Increasing govefnmenta]

competence, improved intelligence to detect insurgencies early, and

“Since this was written, the North Koreans have again adopted a
relatively belligerent strategy.

7mChapter Il, above.
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improved tax collection all increase governments' benefits from economic
growth and decrease insurgencies' benefits. | |

But these successes transformed the situat}on and created crises.
The basic security of most of the region outside Indochina combined with
the trauma of Vietnam to justify a Nixon Doctrine of reduced American
aid--thereby creating an atmosphere of military and economic crisis.
The poor prespects of Southeast Asian insdrgencies outside Indochina,
and termfnation of the Chinese Culturaj Revolution, led China to move
from emehasieing relations with insurgencies to emphasizing relatfons

with governments--creating a crisis for governments which had to adapt

but could not.easily reverse old policies of isolating themselves from

Chlna. Chinese-American rapﬁfochement, whose long-run causes aﬁd con-
sequencee‘were prlmarlly ausp|c10us for Southeast Asua, came to countrles
f;eﬁ Thallaed to Indonesna as a bump in the night. Spread over a longer
perlod was another form of polltlcal crisis: As natlonal |dent|ty and
sﬁbstantiai unity were achieved, charismatic leaders like Sukarno, Tunku
Abdul Rahman, and pre-1971 Pilipino pol|t|c1ans were increasingly turned
ouf in favor of technocrats who would emphasnze growth. Thus in South-
east As:a, too, the most v15|ble consequence of long-run seccess was
shertlferﬁ¥efisis which obscured more fundamentel successes. In:Southeast
Asia, Koree.and Taiwan the successes wefe, inevitably, more ambivalent
and reversible than those of the major powers, but the overall improve-

mentiin.the region's fortunes between, say, 1952 and 1972 is unmistakable.

Western Europe's prosperity, and the likelihood of accelerating pros-

perity created by the expansion of the Common Market (EEC), ensure high

standards of living and economic capacity to support defense of the
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‘region. Expansion of the EEC to nine nations makes unity far more diffi-
cult to achieve, but increasing prosperity makes unity less necessary to
successful defense. Hudson Institute projections indicate that by the
late 1980's the combined economies of Germany and France should be.
larger than the economy of the Soviet Union, so cooperation between
these two countries alone could guarantee successful defense of the
regionf*v But Europe's greater capabilities imply reduced American will-
ingness to undertake disproportionate efforts for Western European de-
fense. Thus eventual withdrawal of all or most American forces from
Europe is likely, and this implies a security crisis--a crisis of suc-
cess. Despite the ubiquitous view that America and Europe are acting
from weakness, if thére were any serious threat to Western European se-
curity, the American Congress would probably respond appropriately. The
security '"‘crisis," if misinterpreted as a consequence of fundamental
weakness, could presage the widely feared Finlandization of Western
Eﬁrope, but if it is properly interpreted as a crisis resulting from
f;ndamental success then Western Europe should achieve high morale and

successful defense.

The Soviet Union's classic goals of attaining a modern economy,

strategic parity with the United States, and international recognition
of the permanence of postwar European boundaries, are achieved or on the
verge of being achieved. Soviet missile and naval expansion ensure de-

fense of Soviet interests and some expansion of Soviet influence. On the

*Most of the European considerations mentioned in this paper rest on
projections by Edmund Stillman. He is not, of course, responsible for

the use | make of his research.
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other hand, the U.S.S.R. faces a substantial internal crisis of ideologi-
cal and technological obsolescence and it also faces hostility from its
férmer'Chinese ally. Thus, at its moment of greatest military strength
and greatest- attainment of its postwar foreign policy goals, the Soviet
Union. needs the assistance of those countries against which its great
military power has been directed. The current technological cfisis does
not result directly from Soviet military and foreign polfcy successes,
but it does derive from the emphasis on ideological unity, heavy indus-
try, and militaryitechnology, which were necessary to those successés.'
These policies implied ideological rigidity and neglect of welfare and -
agriculture, and therefore caused the U.S5.S.R.'s current problems. So- . .
viet crises result as much from the prices pé?d for guctess as from sdc-.
cess jtself, and in the long run Soviet successes are more ambivalent and
more dangerous to her and her neighbors.

The Arab world has, as a result of the worldwide energy shortage,
moved from fundamental weakness to considerable strength, although the’
goal of subduing Israel has proved unattainable. Increasing confidence,
unity, and prosperity have led to crises in relations with the Soviet‘.
Union-and with oil importers. Clearly these crises result from strength
rather than weakness. Since 1967 lIsrael's success has created small
crises of success in relations with the U.S., but no crisis serious
enough to force fundamental policy changes; the 1973 war could change’
this. South America and sub-Saharan Africa follow the change to a poli-
tics of strength to an even lesser extent, although Brazilian growth and

Japanese ‘investment wull fundamentally |mprove Latin America's position

by the 1980's.
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The pattern of successful policies designed to cope with post-World
War 1! weakness, followed by obsolescence and crises of success, applies
strongly to the big powers, moderately to important small powers, and
weakly or not at all to regions which were neither devastated by World

War 1l nor centrally involved in the Cold War.

The United States

Just as Japanese scholars believe their "Income Doubling Plan"
failed because, while doubling and redoubling income, it produced serious
pollution problems, so American students of foreign affairs now explore
endlessly the failure of American postwar foreign policy and the decline
of American world power. Radical and conservative scholars join in in-
terpreting reduction of American bases, and declining American political
and economic dominance, as the denouement of failure. Our economy, once
half of the world economy, now is only a third. The once triumphant dol-
lar is weak. Our bases are far less numerous. We lack the monopoly of
nuclear weapons we possessed after World War 1l, and our ability to
rapidly mobilize conventional capabilities superior to those of any po-
tential opponent is in doubt. Small allies manipulate us, and several
medium-sized allies are estranged. To the extent that we sought empire
we have failed. The question is whether one wants to interpret success
or failure in terms of empire-building.

One cannot deny the existence of pressures, sometimes successful,
for quasi-imperial policies. Expansionist nationalism has repeatedly

inspired U.S. foreign policies, from the shelling of Quallah Battoo in

1830* to the conquest of the Philippines, to the drive to make the world

*Cf. Tyler Dennett, Americans in Eastern Asia (New York, 1963), p. 31.
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safe for democracy, to the present. America's quest for economic growth
has sometimes brought government support to beleaguered companies. Mili-
tary leaders, pressed to improve the odds in an uncertain world, push for
additional control over military contingencies and by logical extension
even over socio-political change. But even in its heyday the drive to
imperial strength was peculiarly muted and illegitiﬁate in comparison
with its European counterparts.. To the extent that these pressures. have
influenced Amerjcan po]icy they have suffered a decisive reverse.

The near-universal view that therfai]ure of imperial policies im-
plig; the failure of American postwar policies in general must be con-
fronted by another view, more consistent with nobler U.S. tréditions._
The consequenées of UfS.;po]icies have included, along with failure in
the dubious pursuit of imperial power, échievement of the more inspiring.
and ]egitimage:goals. In terms of those goals we'appeared to be very

weak after World War 11, although we held half the world economy and had

the military fgrce to dominate_much of the world, and we are very strong
today, despite a period of military disaster (Vietnam), possibly impend-
ing Soy{ep strategic‘superiority,,and some kinds of economic weakness.
A central feature of every major Aﬁerican foreign policy in this,
century has been concern for the self-determination of other countries,
relative to other foreign powers. The Monroe Doctrine insisted that
European nations should not jntervene in Latin America. The Open Door
Policy supported the territorial and administrative integrity of China.
The ill-fated Eisenhower Doctrine suppqrted the autonomy of the Middle
East. The Truman Doctrine committed us ''to support free peoples who are

resisting attempted subjugation by armed minorities or by outside
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pressures." It did not commit us to exploit the weakness of those
countries to create an American empire, and it would have been repudiated
if, even implicitly, it had.

These commitments to the autonomy of other nations did not arise
solely from generosity. The Monroe Doctrine was an expression of nation-
aliém‘and has often been used to justify U.S. intervention. The Open
Door Policy was a statement of U.S. desire for equal commerciél advan-
“tage and also a statement that we wouldn't expend extensive resources to
back up our policies. The Truman Doctrine expressed at least strategic
needs on top of any altruism. But just as one must not ignore these
mundane calculations in any accounting of American policies, so it will
not square with history to ignore the independeﬁt impact of the ideal of
self-determination. The U.S. supported Western European unity despite
awareness that such unity would produce a major economic competitor and
perhaps an eventual political-military competitor. The United States
consciously rebuilt Japan into a strong competitor, and returned Okinawa
at‘considerable cost to its mijlitary posture, although in the nuclear
age it codld have been held indefinitely just as the Russians hold the
Kuriles. The United States pressed most allies into decolonization.

Supbort for the self-determination of other countries, imperfect and
polluted with other motives as it has often been, has deep roots in Ameri-
can history and conscience. Such support constitutes in part a projection
abroaa of pluralist ideals and also of a tradition which stressed ''no en-
tangling alliances'' as a proper policy for young and unpowerful states.
These attitudes have, of course, competed with others, particularly in

the recent past, but as the above examples show the pluralist tradition
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has often competed successfully. Moreover, the Truman Doctrine period--
in which our own bloc seriously comprised short-run self-determination--
was a period of peculiar U.S. power and peculiar allied helplessness, and
American policies were consistent with long-run support of pluralist,
autonomous policies.

Support for the self-determination of foreign states and regions in
the world also constitutes the quintessential diplomatic and military
strategy of the United States. America's most vital interests are its
own autonomy and democratic institutions. The autonomy of America itself
can be threatened only, if at all, by an extraordinary coalition of -foreign
states. America's internal democracy is most vulnerable, not to subver-
sion and not to quirks of domestic politics, but to a garrison state
mentality resulting from public reaction to perceived foreign menace.

Thus, support for self-determination is the foundation upon which detailed
defense policies are constructed. )

" The ideal of self-determination has, throughout the twentieth cen-
tury, constituted a central requirement for public (especially intellec-
tual) support of American foreign policies, and contradiction of ‘this
ideal has constituted a brake on foreign policies (albeit a brake which
operates slowly). That is to say, we have traditionally regarded poli-
cies -consistent with the self-determination of other nations as legitimafe,
and we have regarded policies blatantly contradictory to that ideal as '.
illegitimate. Moreover, as we have become accustomed to being a major ‘
force in world politics, this conception of legitimacy has strengthened;
the Spanish-American War was not an aberration, but it was a gaucherie

committed by a nouveau riche state.




HI-1661/3-RR 241

As regards the prospects for empire, America was powerful immediately
after World War 11. But from the perspective of the more legitimate sup-
port of self-determination we were horribly weak. Those nations to which
American ties of culture, democracy, history, and strategic interest were
strongest had been rendered helpless by the war. Western Europe was
devastated. Japan's economy had been leveled to the point where special-
ists concurred that her eventual resurrection as a major industrial power
was exceedingly unlikely. Most Southeast Asian countries had lost both
their colonial governments and the economic, human, and institutional re-
sources which would have constituted their capability for self-government--
at a time when each faced an insurgency whth immediate prospects for suc-
cess. Over every region hovered the influence of a then-unified communism
which threatened the autonomy of Berlin; ltaly, France, China, and most
of Southeast Asia. The growing domestic feedback of this situation
threatened to degrade American democracy through overreaction.

Key American foreign policy interests, then, were threatened to a
degree previously péssible only in the early weakness of the Republic
and at the height of the world wars. America possessed extraordinary
military and economic resources, resources which were perhaps adequate
for creating a strong bloc, but which were by no means obviously adequate
to the challenge of maintaining allies' independence. Under these condi-
tions (of apparently serious threat, low allied capability, high American
interest, and high American capability), the Truman Doctrine, which in
context came to mean American willingness to escalate automatically
wherever necessary to defeat a communist threat, was an appropriate and

defensible policy despite frequent overreactions.
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This statement must not be misunderstood. As a basic, axiomatic
stance in response to the conditions mentioned, the Truman Doctrine is
hard to fault. Such a clear-cut, axiomatic doctrine, following so di-

rectly from historical conditions, is the sine qua non of deploying

effectively the resources of a huge organization like a modern govern-
ment. Without such a clear and simple stance as a guideline for coordi-
nating policy, American response to the world situation of the late 1940s
and early 1950s would have been confused. But the same organizational
qualities of government that make such a doctrine necessary also ensure
that implementation of ‘the policy will be somewhat clumsy, fragmented, .
and rigid. Moving government rapidly, with political, economic and mili-
tary policies internally consistent and relatively coordinated, is a ma-
.jor feat. Once such an organization gets moving, it lacks the finer
qualities of ballet dancers.. Thus, we systematiéally'overestimated the
intensity and unity of the ‘threats, overemphasized military responses
and thereby probably provoked increased threats, and frequently offended
our .own allies.™ Other governments had the same problems. In Europe,
Japan and China the U.S.S.R. provoked precisely the threats it feared

most. China prepared gratuitously for a quarter century for American

ote

"My understanding of much of the debate between conservatives and
revisionists over postwar foreign policy is that the conservatives main-
tain that, in the organizational equivalent of defying the laws of gravity,
they avoided virtually all such excesses. The revisionists take a pre-
cisely parallel view, arguing that the entire government succeeded in mas-
terminding, with precision like that of a watch, a devious policy quite
different from that professed in official documents. For the conservative
position George Kennan's Memoirs, 1950-1963, provides an effective anti-
dote. For most revisionist positions Chapter Five of Barrington Moore's
Reflections on the Causes of Human Misery performs a similar service.
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invasion, and fought the Korean War on the mistaken assumption .that such
invasion was imminent. Such actions are not irrational or devious; they
are almost inescapable.

At least by the mid-1960s, however, the Truman Doctrine was main-
taining its momentum in a fundamentally changed situation. Whereas com-
-munism had once appeared unified and aggressive, now neither the U.S.S.R.
nor the PRC appeared willing to undertake great risks to expért‘revolu—

- tion. Moreover, both increasingly diverted their energies to mutual
conflict.* The Soviet Union, which had appeared ascendant and threaten-
ing in the 19505, headed in the 1960s into a period of ideological and
technological obsolescence which will bedevil it at least through the
1970s and 1980s.

Likewise, whereas America's friends and allies were nearly helpless
in the immediate post-World War Il period, those friends and allies are
currently strong and prosperous. Projections indicate that by the late

1980s Japan may have an economy larger than that of the Soviet Union,

7"This Sino-Soviet split has often been misinterpreted in relation to
American interests. While in a purely military sense the split reduced
the threat to the United States, the split did not necessarily make commu-
nist ideology less threatening to democratic ideologies. Historically,
ideologies have often been most dynamic and expansive precisely when they
were internally divided. (I am indebted to Frank Armbruster for insights
on this point.) The Soviet Union and China frequently found themselves
competing against one another to prove which one was the more revolutionary,
and they found themselves innovating new ideas and policies in order to
gain advantages in the competition. Thus communist ideology was poten-
tially more expansive in a period of ideological split than in a period
of unity. Liberals who ignore this or deny its importance suffer from
an ironic fixation on military considerations at least as rigid as that
of conservatives who long ignored the significance of the split. But it
is now clear that later there developed the potential for putting the
Soviet Union and China into a position of competitive rapprochement with
the United States and its allies, and to the extent that this was possible
the threat to American interests was greatly reduced and the opportunity
costs of cold war-type policies were far greater than was recognized at

the time.
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and the combined economies of Germany and France will probably surpass
the Soviet Union in that period. Southeast Asia is by no means so strong
as these more developed regions, but most Southeast Asian countries find
themselves more secure than a generation ago.

At the same time the relative power of the United States has de-
clined.. Having held half the world economy we now hold only>a third.
U.S. military superiority has been eroded by the recovery of others. For
the most part these changes do not reflect any real decline in the United
States; they reflect instead the postwar resilience of much of the world--
based in substantial part on successful ‘American policies of promoting the
prosperity of friends and allies. America's relative economi ¢ posi tion
is now comparable to what it was immediately before-WOrldCWAr'll and its
military situation is a very strong one which has weakened onW; by com-
parison with the aberrant conditions of an immediate postWar péridd.”.
Finally, most threats to American interests occur now in areas which are
relatively unimportant to the United States and where winning is peculiarly
difficult, such as in Vietnam. Under these new conditions Truman Doctrine
policies ére“outdated. ‘Not only do they impése an excessive burden uﬁon
the United States, but it alsd becomes far more difficult to arouse popu-
lar support for an active and interventionist policy. |

Here again the record is often misinterpreted. It is said that somé-
thing peculiar has happened to American public opinion, that American co-
hesion has déclihed because of domestic crises and increasing softness.
After Vietnam this may prove true, but aé an interpretation of public
reaction to Vietnam it is flawed. Many opinion leaders simply did not

perceive serious threats to the United States and its interests. Although
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protestors were sometimes irrational, they ‘influenced policy because ra-
tional analyses by serious people perceived no serious threat. So to
some extent at' least the change in public support for stfdng”foreign
policy derived from a rational orientation to very real changes, to long-
run foreign policy success rather than to deterioration of domestic po-
litical life. It is at least arguable that, if in the 1960s foreign
threats had appeared as serious as in the 1950s, domestic cohesion and
support for strong foreign policies would have proved equally strong.
Under these circumstances, a Nixon Doctrine policy which empha;izes
continued support for self-détermination, and U.S. willingness to counter
nuclear threats, but which also emphasizes that other nations must pull
their weight, is appropriate. Retraction of bases and of political in-
volvement in bther nations appears in this perspéctive to be not a weak-
ening of the American world position, but a response to long-run success.
But, as with every other major power, extraordinary success of post-
war policies transformed the conditions in which those policies operated
and rendered them inappropriate long before policies were actually changed.
Momentum was built into organizational structures and scholarly assump-
tions and, perhaps most of alf, into public opinion. Just as Japan could
not adapt to the overwhelming success of her export promotion, and there-
fore continued promoting exports until the world monetary system nearly
collapsed, so the Truman Doctrine and its institutions and assumptions
persisted to the point of disaster, to Vietnam. If you wanf to get the
attention of a governmental donkey, hit it with defeat in war, or crisis
in its trade, or unbearable pressure on its northern border. Major foreign

policy doctrines die only in crisis, just as they are born only in crisis.
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Vietnam is to the Nixon Doctrine as Greece and Turkey were to the Truman
Doctriﬁe and as Venezuela was to the Monroe Doctrine. Vietnam is neither
the essence of the Truman Doctrine nor the essence of the Nixon Doctrine;
it is the midwife of the new era. What makes world prospects auspicious
for the United States is neither solution to Indochina's agony, nor the
fantasy of stable multipolarity, but the extraordinary degree to which
America's more idealistic dreams for self-determination have been

realized. ™

From the Politics of Weakness to the Politics of Strength

The postWarlworld was one of historically unusual,‘wor]dwide wéak-
ness. Today's‘natfoﬁs exhibit historiéally uﬁusﬁal security and pros=
périty; A ﬁolitics-of-strengtﬁ world should differ from a politfcs-of-
weakness WOrld.. first, decisfons made under conditioné of basfc secufity
and brosperity rathér\than territory weakness'are lésé likely té be |
oVerreactionsvor'éﬁofional errors. In a'nucleér world this is a érucial
advantage. | |

Seéond; aipolitfés-of;strength wor 1d éllows more big powef disengage-
ment from minor issues; A world of fundamental insecurities regardfng
militafy survival and eéénbmic prosperfty is one of fear that minor dis-

advantages could lead to unraveling of fundamental interests, a world of

"It is important to emphasize the view of Vietnam as transitional
phenomenon, and as a consequence of excessive success. But it is also
important not to whitewash Vietnam either. | am aware of no law of his-
tory which made it necessary for the crisis of obsolescence to be located
in Vietnam or which determined that the crisis should reach such magnitude
before policies were changed. Despite the necessity for some crisis of
obsolescence, decision makers remain responsible for their decisions, and
the U.S. will long have to live with the strategic, political, morale, and
moral consequences of Vietnam.
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all sorts of domino theories. In such a world the future of mankind can
be threatened by events in Laos and West Berlin. But in a politics-of-
strength world there is enough leeway for minor losses tha; disengagement
from minor conflicts is more often possible. This gxplains convergence
of big power policies in much,of the world toward a Nixon Doctrine-type
approach in which the big powers support their interests in small coun-
tries through economic and military aid and ideological exhorfation, but
-avoid direct military involvement. Such policies now predominate In
Western Europe, the Unjted States, the Soviet Union, Japan and China.

tn Europe, Japan and China these policies also existed in the era of
politics-of-weakness period, but are enhanced by the politics of strength.
For instance, China would not now fear American involvement in Southeast
Asia as intensely as before. But, most important, the U.S. and U.S.S.R.
now feel they can djsengage themselves more thén in the past from minor

issues--although the U.S.S.R. has changed less than the U.S.

Third, the politics of strength permits emphasis on exploitation of
common interests, whereas the politics of weakness tends to force empha-
sisrqn muthal conflicts. In a situation of fundamental weakness, trade,
diplomatic relations, arms control, negotiations regarding the legitimacy
of boundéries, and exchanges of high-level official visits may represent
such high risks that conflict must be stressed over exploitation of mu-
tual interests. Moreover a period of widespread internal political
weakness inspires exaggeration of foreign enmities to enforce domestic
cohesion. By contrast, when nations feel secure regarding basic internal

security and economic needs they can emphasize common interests by taking
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limited risks in the above fields. Such is the basis of the current
(partial) replacement of competitive disruption with competitive
rapprochement.
Fourth, in the politics-of-strength world, strength multiplies

policy options both by increasing resources available for implementing
policies and by reducing the fears that force nations into rigid postures.
This diversification of options increases uncertainty and magnifies the
risks in proposed policies, especially in policies which inherently carry
high risk such as those where national survival is at stake. Thus, to-
day the calculations of a Russian general contemplating action against
China or Yugoslavia are so complex as to deter overly ambitious initia- ° R
tives. However, against this benefit of”complexity‘one must assess a
substantial cost. - ' o S

" The obvious cost of this increased uncertainty is increased likeli-
hood of miscalculation; a cost exemplified by the aftermath of President
Nixbn's”tfip to China. Histbry may yét judge-that 6ne Coétbof the secrecy
surrounding preparations for thét trip was initiation of a ViCious‘E}féle
in American relations with Japan which could constitute the gféaf Foréign
policy agony of the next generation. Dr. Kissinger has stated fhaf éolicy
makers simply did not understand the likely Japanese reaction; The poli-
tics-of-strength world induces rapid maneuveriné which in turn induces
such errors. Militarily the likelihood of miscalculating oneself into a
nuclear crisis substitutes for the old tension resulting from omnipresent
domino theories. There is a parallel cost for the detérrencé that results .
from uncertainty. While moderate men may be deterred by uncertainty,

fanatical men may thrive in such milieu.
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The dangers from increased uncertainty peak in the current period
of multiple foreign policy crises, because fundamental relationships with
Asia, Europe, the U.S.S.R. and the Middle East change most rapidly in
such a period. Upon the American-Japanese economic relationship hinges
the choice between a great period of economic deve]opment* and a possible
collapse of Asian development and trade. On the American political-
military relationship with Japan depends much of the future of nuclear
proliferation, arms control, peace in the Pacific, and continuation of
" the Sino-Soviet split (which could be terminated by fear of a future
militaristic Japan). Western Europe's economic successes will be accom-
panied by profound social stresses, caused by the economic rise of the
Mediterranean countries; the relative decline of Northern Europe, and
probably drastic decline of Britain; the obsolescence of much of the
British and German economies; and the rise of subnatiopalist and Euro-
pean identities which threaten the cohesion of the European nations. The
international consequences of these trends depend upon whether Europeans
see themselves as wéak or strong, whether they see themselves as partners
of the U.S. or as betrayed to a great power condominium,.

The dangers from uncertainty also peak in the transitional period
because of the tendenty to perceive the crises as signs of weakness. This
misperception of the crises of transition is important because each of the
major benefits (listed above) of the politics-of-strength world has a
psychological component; perceived weakness implies fear, domino theories,

greater likelihood of miscalculation, and inability to exploit common

%
'"The Rise of the Pacific Basin,' op. cit.
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interests even in a context of real strength. For both liberals and
conservatives the politics of breast-beating creates self-fulfilling
prophecies.

The concept of multipolarity, with its false correlate of stability,
is itself a miscalculation born of hasty analysis. Multipolarity is, as
previously argued, in part a self-fulfilling prophecy, but its associa-
tion with Stability may be self-defeating. |f the ideal of fluid multi-
polarity translates, or appears to translate, into gratuitous coldness to
allies, the conseqdence could be Japanese-American-European disarray with
no compensating advantages. Theo Sommer recently remarked on the apparent
Nixon-Kissinger ''curious obsession'' with the idea of:

"...a Pentagohal world in which five major units, all equi-

~distant from each other, keep the world in balance. By

stressing equidistance, the President seemed to deny the

possibility of closer relations between some of the five

poles than amongst others; by putting the emphasis on

balance of power rather than on community of interest, he

appeared to turn ‘his back on the earlier concept of inter-

dependence; by ignoring Atlantic solidarity, hg ran the

risk of inciting a bitter Translantic contest.”

The same kind of concept could explain in part why the U.S. has been so
willing to let solidarity with Japan deteriorate.

Without wishing to recrystallize cold war views, one must also note
the danger--on both sides--of misinterpreting American relations with the
Soviet Union. American satisfaction with parity and detente, which is
justified, comes mixed with an unmistakable sense of decline and failure,

which is unjustified. Many intellectuals read disaster in Vietnam back

into the distant past and forward into the distant future. Even the

“UAfter Vietnamization--Europeanization?', Survival, May-June 1973.
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strongest critics of allegedly imperial American policies fail to dis- !
cern the triumphs of non-imperial policies. The resulting pervasive
low morale impedes our ability to sort error from virtue in present ]
policies and attain traditional, proper,‘pub]icly supported, non-imperial
goals in the future. They also infect allies with low morale and a sense
of weakness utterly inappropriate to their current situation. While the

West is feeling futile, and allowing Vietnam to distort its vision of

the past and the future, the Soviet Union has been mixing conciliatory

diplomacy with a very strong sense of international ascendancy and
triumph. Soviet analysts, with their emphasis on “objective.factors,”
see in their rise to parity (and possibly beyond parity) the decline of
the West as well as the triumph of the U.S.S.R, Such a calculation is

as efroneous as the West's opposite mistake, for the extraordinary recent
expansion of Soviet rocketry and naval power contrasts with the profound
organizational and economic problem§ of domestic Soviet life. It might
seem that the miscalculations of the West and the miscalculations of the
éoviet Union are congruent, and therefore not terribly explosive although
unhappy for the West. But after a series of crises the West would likely
rediscover its strength and principles. Then Soviet miscalculations could
prove.disastrous.

Dangers also exist in realms far from those of cold war allies and
adversaries. We have already overreacted to the temporary energy short-
age in ways that could make near-permanent political disputes out of
medium-term (seven to twelve year) shortages; we may be making the dis-
pute between energy importers and exporters into an unnecessarily serious

one at the same time that we have damaged by unrelated élights to Europe
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and Japan aﬁ* possibility of unity among the importers. Likewise, in an
emotional overreaction to environmental problems and the past frustra-
tions of our aid programs, we may be moving toward neglect of economic
development precisely at the moment when events in Eastern Asia, Latin
America, and the Middle East make possible a conclusive answer to the
question of whether all of mankind can eventually attain decent stand-
ards of living. We are in danger of abandoning our belief in democracy
for developing nations just at the time when improved_national unity,-
technical competence, and economic growth make possible many of th§
democratic goals which we espoused with such misplaced optimism in the
1950s and abandoned with such adolescent disillusionment in the 1960s.
Both the opportunities and the hazards of this new world impress the
imaginatfon. In the past few years Americans have adopted two contradic-
tory attitudes toward this new world. First, we have expressed euphoria,
because we imputed to multipolarity a false stability. Second, we have
flagellated ourselves for the failure of our postwar foreign policy=-
becaﬁse an imperial Pax Americana has proved infeasible and because of
tHé excesses 6f Vietnam. More realistically we shoﬁld enter this new:
wor1d with trépidétion as well as with the exhilaration of having for
once taken important initiatives like the China trip. And we should
recognize that the politics-of-strength world itself constitutes the
success of U.S. postwar foreign policies--even after acknowledging
excessive rigidity in promoting those policies, especially in Vietnam.
The same conditions which doom any aspiration to a global, imposed Pax
Americana constitute substantial fulfillment of the noblest and most en-

during American foreign policy goals. They also constitute the best
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attainable international cilmate for America's economy and democracy
.Our postwar success mnst be measured iess in terms of stablilty and more
in terms of human dignity. It is right for errors to seber us; it is
wrong for them to hlind uf It is rlght to correct deV|ations, wrong
to forget the main trend We must view the opportunltles of the new

world as bulit upon the extraordlnary successes of our own and others

'postwar foreign poiicies.

B. President Nixon's Trip to China and lts Consequences

The 1971-1972 rapprochement between the United States and China .
occurred in a dramatic fashion which was heavily influenced by the person-
alities and exigencies of the moment. At the same time the rapprochement
constituted the consummation of numerous historical trends. Muted signals
and moves toward a less hostile relationship had occurred during the . -
Kennedy and Johnson Administrations, but during the Nixon Administration
the trends had done far enough, and the administrations in both the United
States and China had mustered sufficient courage, to implement rapid
changes.

On the Chinese side, persistent hostility teward the Soviet Union and
increasing fear of the rising potential of Japan combined with reduced
fear of the United States and Increased Chinese self-confidence to make
possible a fundamental shift in policy. The Chinese had long feared
American invasion, and that fear was very real despite its fallaciousness
from an American perspective. The U.S. had aided the Kuomintang against
the Communist Party during the civil war, had responded to North Korean
invasion of South Korea in part by blockading the Taiwan Straits (thus pre-

venting completion of the Chinese civil war), had seemed to the Chinese to
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be on the verge of invading Manchuria under MacArthur's leadership as U.S.
troops drove toward the northern border of North Korea, and had seemed to
some Chinese Iikely to take advantage of its position in Vietnam to
threatén China militarily. But receséion of U.S. power frém the Pacffic
and steady withdrawal from South Vietnam under the Nixon Administration
appear to have broken thfough the fear that.preyented.acgurate pérception
of American policy, and to have persuaded the Chinese thaf China %tsel%
was not threatened by American military forces. At the same time China

was becoming increasingly confident as the 'seénse of weakness and humilia-

- tion derived from her pre~1949 experiences of contact with the West
‘receded into memory. Within the Chinese political elite, Mao Tse-tung,

who was hostile to the Soviet Union and inclined to stress domestic deveiOp-

ment over opposition to-the United States, had succeeded in deposing Liu
Shao-chi, whose proclivities seemed quite different. Likewise, Chou En-lai
had succeeded in preserving the Foreign Ministry largely intact despite
leftist attacks during the Cultural :Revolution, and Cultural Revolution
fanaticism had given way to more moderate and institutionalized policies.
Just as China perceived a greatly reduced threat from the United
States, so increased experience and knowledge of China reduced American

perception of possible Chinese threats to American interests. China's

~entry into the Korean War came to be interpretedvas a defensive mistake in

reaction to American mistakes, rather than as an aggressive invasion. The
China-India war appeared not to have resulted from one-sided Chinese
aggression. Previous fears of a Chinese invasion of Southeast Asia faded
as analysis indicated that the Chinese probably did not have the slightest

desire to invade Southeast Asia, and that they probably lacked the
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capabilities for successful invasion . even if they possesséd the desire.
-Taiwan remained a clear object of PRC ambition, but internal cohesion, one
of the world's most effective armies, and ‘economic growth rate, which
rivaled Japanese records, all seemed to ensure the security of Taiwan
despite-a diplomatic débacle. Moreover, the trend toward recognition of
the Pﬁc’rathef»than Taiwan appeared inexorable.
Vietnam, domestic social issues, the rapid rise of RUssfén miiitary
' power, énd erosion of allied support for United States policy of iso~
Iéting China, all led the United States to seek reduction of hostility
towards China wherever that hostility seemed gratuitous. In addition,
American domestic politics.came to allow greater flexibility in China
po!iéy than was previously possible., A near consensus on the need for
change in China policy had developed among knowledgeable offiéials in the
middle and lower levelé-of government, and witﬁ the advent 6? the Nixon
Adminisfration a new generation of s#nior advisors, who were ﬁot personally
attached to the old policies, came to power. The new Republican PreSident
hsd ];SS'tO fear from right wing pressures than his Democratic predecessors.
A new genératioﬁ of younger officials who had not held policy-making
position; during World War || and the Korean War had led various opinion-
leading elites through a fundamental change in attitude toward China. Thus
domestically and internationally both China and the U.S. were prepared for
~ change.
The celerity and drama of the Sino-American rapprochement ensured

rapidity and breadth for the ramifications of the rapprochement. The
President's trip to Peking opened communication, trade, and cultural

exchanges, and agreed on certain principles of international conduct.
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American public opinion of China transformed almost overnight from
diffuse ideological hatred to broad sympathy. Oriental furniture became
fashionable, and baggy Chinese costumes became the rage in New York.
February of 1973 brought elevation.of communications to the level of
quasi-ambassadorial liaison offices and expansion of cultural exchanges
to include a tour by the Philadelphia Orchestra and other events.

The }mpending rapprochement may have precipitated or accelerated the
U.S.S.R.-Indian friendship treaty and contributed independently to deterio-
ration 6f relations between the U.S. and India5 After all, President Nixon
had visited India's second-worst enemy, China, following a Kissinger trip
facilipated by tﬁe good offices of India's worgt enemy, Pakistan.

“In an interview given to C.L. Sulzberger, Prime Minister

Indira Gandhi was asked where Indo-U.S. relations went wrong

after 'the talk all these years of an American desire to rely

on India as a counterpoise in Asia to China." She said she

supposed that U.S. policy towards India changed when 'U.S.

policy towards China changed'.'”

The trip frightened the Russians'and the North Vietnamése.- On both
sides a strong part of the motivation for rapprochement was fear of the
Soviet Union. In the rapprocheﬁent the PRC gained a great power for
Igverage against the U.S.S.R., while the U.S. gained a medium power fbr
leverage against.the‘U.S.S.R. and faci]itated'a sizable redeployment of
Chinese tréopg from the Taiwan Straité areé to the Russian border. ‘The
United States also facilitated a possible Iatér conjunétion of Chinese

and American policies to contain Soviet and North Vietnamese influence

in Southeast Asia.

*The Indian Express, February 18, 1972.




HI-1661/3-RR 257

North Vietnamese chagrin over the rapprochement led North Vietnam to
rely more heavily on chiet strategic advice and aid. Both North Vietnam
and the Soviet Union thereby became greater threats to China, and in con-
sequence the Sino-American rapprochement was accelerated and the likel i hood
of Chinese containment of North Vietnam, in the event that North Vietnam
should eventually defeat South Vietnam, was increased. At the same time

the trips to Moscow and Peking made it appear to the North'Vietnamese that

tney were in severe danger of being_sold out by their;larger‘allies. This{
together with the improvement in Saigon's pacification programs, made
drastic action necessary. The all-out attack on South Vietnam in May was
an attempt to win before these trends converged, an attempt by North Vietnam
to force her allles to provnde greater support, and an attempt to sabotage
President leon's trip to Moscow.™ The fallure of the May offensive, the
historic. and unexpected performance of. the South Vietnamese at Hue and An
Loc, and the ignomnnious and unexpected Incompetence of North Vietnamese
tanks, convinced North Vietnam to press for a. cease-fure in hope that the
political struggle would favor them more than the military struggle. This
was the genesis of the eventual Vietnam cease-fire and the principal deter-
mtnant of the timing of that cease~fire.

In the eyes of many allies, the rapprochement removed from American
policy elements which they increasingly rejected and regarded as irrational.
This reaction predominated in Europe. In Asia the hopeful prospects raised
by the rapprochement were considerably dimmed by anger at lack of consul-

tation and fear of apparent American weakness. The United States appeared

I

“Contrast the White House denunciation at the time of the invasion,
which assumed the complicity of Moscow in the invasion,
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weak because of the interaction between the rapprochement and the Vietnam
War and because Peking successfully cast President Nixon in the role of

the traditional tribute bearer while Peking pontificated on what the United
States would have to concede. President Nixon went to Peking, not the
Chinese leaders to Washington, and President Nixon's visits with Chairman
'Mao were treated in the manner of papal favors to an official of much
lesser rank. American reporters referred to '"Nixon and Chairman Mao,'

not to '"Mao and President Nixon.'" Such nuances mattered little to Americans,

but impressed more sensitive Asian ears. The Chinese successfully magnified

this image of an American President seeking an audience with the leader:

1,,.all the Chinese | talked to before the visit had
the same reaction: ‘We did not invite Nixon,' they
said. 'He asked to come.' Unlike the Southeast Asian
press, the Chinese press was polite enough to refrain
from commenting on the humiliation which is entailed,
especially in the Asian mind, when a president of the
United States visits a country with which he has no
diplomatic relations--more, a country whose downfall
the U.S. has attempted to provoke for the past 20 years
by all means short of open war."*

In the aftermath of the visit, despite the noble explanatory efforts
of Marshall Green, virtually all American allies carried on intense debates
regarding the value of close ties with the United States, and from Thai tand
to the Philippines the small countries of Asia sought expanded ties with
China, the Soviet Union and East Edropean countries,™ A trend toward
increasing diplomatic recognition of China, and severance of relations

with Taiwan, was greatly accelerated by the Nixon trip. The visit also

*Alexander Cassella, '"Peking's Explanation Campaign,'' Far Eastern
Economic Review, April 1, 1972, p. 12,

**A crucial exception was Indonesia, which feared the possible
future influence of Indonesian Communist leaders being given refuge in
China.
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shocked some allies into policies which could lead to greater self-reliance
by‘individual nations or to greater regional c00peration or both; for |
_instance, the Philippines deoided to incréase her armed forces from 60,000
to 8@,000 troops, and various regional organizations took oo new life,
The most dramatjo and most important consequence of the rapprochement was
the new willingness of North Korea and South Korea to agree on reunifioation
as a principle and to take qoporete steps to reduce hostilitfes. ‘All of
- these oecisions had domestic roots also, but the Peking»trip created an
atmosphere within which decls;ve changes were acceptable and expected.

Many of the smaller countrles of Asia were sufflcnently shocked by
the trlp, and suffncnently fearful of the ramiflcations of Washlngton's'
new willlngness to deal with Peknng over thelr heads, that they felt thelr
securlty could on]y be ensured through serious new security measures.
Support for regionalism and greater self- rellange were regrqttably comple~-
mented by greater domestic authoritarianism in the Phllippines. South Korea,
‘and Thailand ‘and alse to some extent. in Cambodia and South Vletnam. The
prlmary roots of the 1972 trend toward authorntarianism were domestic.
7 Presidents Park and Marcos wanted to retain power despite constitut;ons
which forbade their contlnuance in offlce. Thalland's oligarchy resented
the constralnts imposed by the new constututton and responded according to
a scenario that Thais have experienced before. Thieu and Lon Nol continued
to attempt to consolidate their power. In each case greater authoritari-
anism was seen as a way to improve law and order, increase stability, avoid
immobilism, and maintain or increase economic growth. In Korea apd to a

lesser extent elsewhere more authoritarian government was argued to be more
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consistent with the national character.” But international considerations

. reinforced these arguments and broadened support for them. Reduced American
.miiitary presence in Asia, reduced‘Americen pressure to broaden the popular
base of governments, and intense fear of abandonment resulting from Presi-
dent Nikon's trip and from American rhetoric abouthuttipojarity, all
contributed to increasing authoritarianism.

By deciding to visit China, President Nixon implicitly acknowledged
the People's Repobiic as the.legitimate rulers of China. This acknowle
edgment of 1egitfmacy‘follows automatically from the visit, regardJeSs
of the contlnued absence of dlplomatlc recognitlon moreover, it grants
the Chlnese the most lmportant concess:on which they could have expected
| from the-bargaining over recognftion and thereby strengthens‘their hand
in bargalnlng with the Unlted States and others for normal dlplomatlc
‘recognltlon. In return, the Unlted States recelved Mao Tse- tung s personal
.|mpr|matur for the rapprochement. leen the importance of Mao Tse-tung
as a symbollc flgure, the |mpr|matur should greatly increase the durablllty
and legltlmacy of the rapprochement, In addition, U. S recognltlon of the
PRC as Iegitimate, together with United Nations' acceptance of the'PRC,
could.inouce'the Chinese.to take a Iess revolutionary attitude toward the
current world polftical structure.

In addition to increasing international acceptance of the legitimacy

of the PRC, the entrance of the PRC into the United Nations could influence

PRC foreign policy toward less revolutionary directions in a second, less

*A Korean government television advertisement showed a tiny Korean
walking around in a huge Western-style coat, and commented that the Western
coat was very nice but simply didn't fit the Korean, The political impli=
cations were universally understood. ’ ’
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obvious way. Prior to Peking's entry, many observers had speculated on the
impact of China on the U.N., but it may turn out that the more important
influences work in the other direction. The great and abstract_doctrines
of PRC foreign policy have served China adequately so long as she was
relatively isolated. But service on the committees of the United Nétions,
as well as detailed bargaining with other countries that have established
relations with Peking, involves issues which are ideologically ambiguous.
Various observers have noticed the extent to which Peking has remained
silent in such committees, apparently unprepared to cope with such intri=
cate, pragmatic bargaining. As the necessity for confronting such situa-
tions increases, pressure for institutionalization and stabilization of
the foreign pblicy makfng process in Peking wil]‘escalate inexorably, and
pragmatic, incremental bargaining will occupy more and more of the time

of policy makers, This argument must not be pushed too far. iE_Eéés not
mean that the PRC will within the foreseeable future become a conservative
power, but it does--when combined with other trends--suggest a likely
direction of changé in PRC foreign policy,

As régards Taiwan, the PRC abandoned ipsistence on settlement of the
TaiWan issue as a prerequisite to improved relations with the U.S. In
return, fhe U.S. acknowledged the principle that Taiwan is essentia]ly a
Chinese issue--thereby laying to rest for the time being the previously
popular argument that Taiwan should be treated as an independent nation
because the majority of the Talwanese (it is held) do not want to be ruled
by either Nationalist or Communist Chinese. No concession egcept acknowl -
edgment of the }egitimacy of the PRC itself could have been more important

to the PRC than this American acknowledgment of the legitimacy of treating

Taiwan as an exclusively Chinese issue.
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This concession was far more important to the Chinese than it appeared
to Americans. When they negotiate, Americans tend to concentrate on
specific actions 1like movements of troops or exchanges of money, but the
Chinese have always stressed the importance of fundamental principles and
especially of legitimacy.

"] observed that another aspect of the Chinese
approach that 1 didn't understand well was the matter
of fundamental principles. | said, 'You always insist
on settling principles first. We believe in principles
in the United States, but we think they are something
you carry around in the back of the head, not talking
about them very much. We think that in the interests
of practical achievement it is sometimes a good idea
not to let abstract ideas get in the way. We believe
in settling principles last,'

"He said, 'That is the great difference between

us. When you aren't clear about principles, then you

always have an endless number of petty arguments about

details. That is why one doesn't divide into two

for you. That is why you think that one divides into

nineteén or thirty-four or forty-seven or more.''™
In their negotiations with the so-called bourgeois democratic parties in
China prior to the Civil War, ‘the Chinese Communists offered money and
political support and other tangible concessions in exchange for acknow! -
edgment by the other parties of the principle of Chinese Communist leader-
ship over the other anti-Kuomintang parties. In the early days when all
parties, including the Communists, were weak it appeared that the bourgeois
democratic parties were obtaining more advantages from their relationship
with the Communists than the Communists were., However, in the aftermath

of the Civil War these parties' previous acknowledgment of Communist leader=

ship greatly assisted the Communists in legitimizing the reorganizations

*Joseph Kraft, '"A Reporter in China: The Right Road and the Wrong
Road,!" The New Yorker, May 6, 1972, p. 110.
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which were forced upon the bourgeois democratic parties.‘ Clearly the PRC
hopes to dqplicate this kind of triumph in its relations with Taiwan and
has received the legitimacy it desires firom the‘Unitéd States. However,

if the crunch comes for Taiwan it will come a long time in the future,
because of Taiwan's current unity and military strength, or it will be
primarily peaceful, and in either case the United States need not suffer
any serious losses of any kind. The shock of President Nixén's trip to
Peking may have increased the staying power of the Taiwan regime if the
increased domestic unity and emphasis on economics that constitute Taiwan's
domestic reaction to the shock are consolida;ed.

The trip also muddied the diplomatic waters in the triangle between
Taipei, Tokyo, and Peking. Japan's severance bf official diplomatic
relations with Taipei, a direct consequence of the trip, created antagonism
between tﬁe two capitals so intense ‘that Japan Air Lines soon felt it
necessary to take special pre;gutigns against sabotage on gvéry flight to
and from Taiwan. A Topsensus rapidly developed in Japan that Taiwan would
3nevitably evolve tqward‘a'posi;ion as a province or autonomous region of
thé_PﬁC!:éng one American newspaper reporter went so far as to claim that
he had sffong evidence of a Peking-Tokyo deal according to which Japan
would'refain her commercial advantages in Taiwan and Peking would recognize
its ambftions for political hegemony'there.* Japan began backing away as
quickly as possible from her defense commitments regarding South Korea and
faiwan in order to facilitate its own rapérochement with the PRC, and in

the first week of March, 1973, Peking began a series of attempts to win

*Selig S. Harrison, ''Japan, China Agree on Taiwan Dealings," Wa§h-.
ington Post, 26 February 1973. This claim requires further substantiation
before it can be regarded as fact.
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the support of Taiwanese dissidents; such attempts had always failed almost
totally in the past, and Peking had long abandoned them, but now apparently
Peking saw conditions as sufficiently different to warrant new efforts.
Analytically separable from the consequences of the President's trip.
and of- the rapprochement are the cbnsequences of the way the rapprochement
‘was announced to the world. Both sides successfully preserved secrecy
regarding the forthcoming rapprochement, and secrecy maximized the impact
of the announcements on public opinion and may have minimized opposition
to the rapprocheMent from domestic groups and allies of both the United
States and China. On the other hand, Kissinger's presence in Pek ing
assured Nationalist defeat in the United Nations and may have precipitated

the Soviet-Indian Friendship Treaty. Most American allies in Asia were

seriously disturbed by the lack of prior consultation even though many of
them welcomed the rapprochement. The reaction in Japan was particularly
severe because of the importance of the China issue in Japanese politics
and because of interaction with other frictions the Japanese have had with
‘the United States. ‘

U.S. friction with Japan antedates the events of late 1971 and early
1972. .The U.S. has complained about Japan's slow trade liberalization,
its slow revaluation of the yen, its inability to keep secrets, and Mr;
Sato's failure to honor promises regarding textile concessions,~and'gﬁese
complaints have been exacerbated by some'personal animosities between
American and Japanese officials. But the events of the Nixon Adninistratidn
have marked a turning point in U.S.-Japanese relations because of the in-
tensity and frequency with which the two parties, but particularly the

United States, have administered shocks to each other.
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President Nixon's first ambassador to Japan was a Middle East expert
who lacked the stature and position and reputation of such earlier ambas-
sadors to Japan as Edwin 0. Reischauer and U, Alexis Johnson; not sufpris-
ingly, the Japanese felt demoted and insulted. At a time when the United
States was pressing on Japan the virtues of free or liberalized trade, the
United States imposed on Japan textile and steel import quotas; fromAa
bargaining perspective such quotas may have been entirely reasonable, but
they seemed inconsistenf to Japanese who constantly heard free trade argu=-
ments from the United States. The United States persuaded the Japanese to
co-sponsor a United Nations resolution to retain the GRC's place in the
General Assembly but then sent Kissinger to Peking at the time of the vote.
Not only did such an action appear to the Japanese as a betrayal but it
was taken despite apparent assurances given to the Japanese Eﬁat we would
do no such thing. During the previous year Japanese officials_had re-
peatedly_expressed fears that the United States would move‘toward China
without previously informing Japan, and three weeké before the announce-
ment of the China frip the Prime Minister requested assurances of prior
consultation. He was told that the United States would make no move
toward recognition of China without previous consultation. Still uneasy,
Prime Minister Sato asked Herman Kahn whether the Ambassador's word could
be trusted, and received assurances that it could, Again the Japanese
felt betrayed, and it is beside the point to argue that we did not recog-
nize China; sending the President to China was clearly a move in the
direction of recognition.

The United States had to announce currency changes and fmport sur-

charges without consultation, because of adverse consequences of the
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speculation that would have resulted from premature disclosure. More-
over, thoughtful Japanése had long understood the need for revaluation of
the Yen.* But the troubled.atmosphere amplified the impact of these
announcements on Japan. In addition, resentment was magnified by America's
inadvertent timing of the announcement to cofncide with the anniversary

of Japanése surrender in World War 1l and by the U.S. Ambassador's state-
ment fo Japanese businessmen.that.the surcharge.was directed primarily at
Japan. In the wake of fhe shock came Jack Anderson's exposes of important

proposals by Kei Wakaizumi and of the Japanese role in the Cambodian

relief fund, as well as the appointment of a second ambassador to Japan

amid widéspreéd bubfiéity that he was being appointed because the previous

'ambassador had not been sufficiently tough on Japan.** Then the Japanese,

who had been viewing the post-war reconstruction of Vietnam as a major

opportunity to initiate a strong Japanese economic and political role in

Southeast Asianvdiplbméty, found themselves excluded from the relevént
ﬁegotiafioné. | |

The‘Japanese reéponded héstily to the United States' shocks, Ambassa-
dor Fukuda warnédvin‘Wa;hington of the pbssible unraveling of the Japanese-
Ameriéah alliance as a resﬁlt of‘the way the China initiative had been
handled. Japan élso sent missions.to Hanoi and to Pyongyang and invited

Mr. Brezhnev to visit Tokyo. In early 1973, Prime Minister Tanaka com-

“mitted himself to a Moscow visit. Japan recognized Bangladesh at an

*A Hudson Institute survey revealed that about thirty books had been
published in Japan on the need for revaluation during the previous year,

‘and that about forty magazine articles on the subject had appeared the

previous month.
the new ambassador was widely

**pespite this inauspicious beginning, . _ _
d better working relationships

acknowledged in early 1973 to have achieve
with the Japanese.
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~early date when such recognition was an embarrassment to the United States

~and also recognized the Mongolian People's Republic. The Emperor went on
a visit to Europe in search of new ties but received a re}ativeiy harsh
reception in several European countries, This search for new ties culmi-
nated (at least tgmporarily) in Japanese recognition of the PRC and sever-
ancé of diplomatic ties with the GRC. There ensued a period of intense
hostilify between Tokyo and Taipei and a period of jittery U.S. nerves

over the extraordinary warmth of Prime Minister Tanaka's reception in

nging.* ‘The Secretary General of Japan's Liberal Democratic Party summed
ub,Japgﬁgse frustrations in an angry February 26, 1973, speech saying that
Japan was being left out of crucial consultations.

’ These unfqrtunate inqideﬁts overshadowed more encouraging events
such as}the construction of a hot line between Washington and Tokyo and
the return of Oklnawa. Under other circumstances the return of Okinawa
would have dominated the news and would have greatly smdothea relation-
ships betwegn the two countries. In the conte#t of 1971~72, return of
dklnawatmerely dampened temporarily the increasing waves of difficulty

between the two nations. Late 1972 saw continued economic friction, but

*The impact of this extraordinary warmth was multiplied by the
intense hostility Peking had expressed toward Japan for a year after
October of 1371. The previous hostility may have been exaggerated be-
cause it was part of Chou En-lai's case for inviting President Nixon to
China, because it was part of the case against Lin Piao, and because it
consisted in part of personal grudges against Prime Minister Sato. The
subsequent warmth was magnified by Tokyo's desire to forestall the possi-
bility of Japan's receiving a declining share of the PRC's trade after
Nixon's visit, by the urgent domestic need for Japanese leaders to demon-
strate initiative and success in foreign policy, by China's fear of
increasing friendliness between Japan and the U.S.S.R., by a possible
PRC desire to further attenuate the U.S.-Japanese alliance by following
the Nixon shock with a Tanaka shock, and possibly by a simple decision
that gratuitous hostility to Japan was no more rational than gratuitous
hostility to the U.S. and that the success of the Nixon visit foreshadowed

a similar success for a Tanaka visit.
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also héightenéd.awareness in the U.S. of the importance of Japan. Both i
sides issued reﬁeated friendly statements, and the Japanese began a series
of frienqu gestures including endownent of a chair at Harvard and of a
cultural exchange program with the U.S.

While moving closer to China the United States hasrattempted to main-
. tain a strong alliance with Japan, but the effect of the China policy has
beén to weaken seriously our ties Qith Japan, and our courteous atfempts
to placate Japan have been inadequate to restore Japanese confidence in
the American alliance. This conflict between China policy and Japan policy
is a classic and recurrent conflict in American‘relations with Asiasand is
so important that it justffies a brief historical digression. ’ | ’ .

Since fhe fdundihg of'the'AmeriEah rebublfc, Aherican policy toward
Asia has cdnsisted ﬁfiméff]y of a Chfné‘policy together withrother lessér
(implicit or explicit) policies which are dovetailed to the China Pollicy.
This hasvbeeﬁ true both in the pre-w651d War |1 eras when we éftémptéd to
maintain a friendly posture toward China and in the postwér period.wﬁén
we maintained a hostile posture toward China. The exception Qﬁfch proves
the rule‘was the period of Qar with Japan. This tying 6f Asia Pollcy'to
China po]icy‘was fational during the period roughly from the founding of
the United Stétes to the opening of Japah by Perry, but ever since that
time-Amerfca's economic and strategic interests in Asia have focused‘prf-
marilyron Japan. Not surprisingly the combination of Sinocentric policy
with Japanocentric primary interests has continually caused gratuitous’
conflict with Japan. wﬁile dozens of examples could be cited, we shall -
here focus briefly on thebtwo major American policies toward Asia in the
firét hatf éf the twentieth‘century, namely the Open Door Pol}cy of i900

and the post-1922 Washington Conference system.
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The Open Door Policy* as}originally enunciated sought to insure

American commercial access to China on the basis of equality with the

major powers and without subjecting the United States to the large mili-
tary and economic cost of maintaining a sphere of influence in China. As

a sop to public opinion fearful of American intefvention in the Boxer
Rebellion and of a poésible American attempt t6 acquife a‘sphere of influ-
ence, the Secretary of State circulated on the day Befére the Democfétic
Convention.a circulaf which piedged the United States fo seek to maintain
the territorial and administrative integrity of China. TheVU.S..éerrnment
did not take fhis pblicy seriously, as shown by subsequent intérvention in
the Boxef Rebg]]ibn and requests for a coaling station at Samsah Bay. But
the Amerigah public and Japan did take the policy seriously. In accordance
with this policy, Jaban Qubsequently requested American suppdrt égaiﬁst
Russfan incurslén into Manchuria. The Americaﬁ rep]y,'which announced that
the U.S. was ani]ling to suppoff its policy at the fi$k of hostilities,
compromised China'svterritprial and édministrative fﬁiegrity. TheSe'
Japanese demands, and subsequent American denunciatjons of théSe démands
which expressed American moral feelings but not an American willingness

to expend resources on implementing its policy, antagonized the‘Japanese

without bringing any benefits whatsoever to either the Chinese or the

*For further details on Open Door, cf. George Kennan's American
Diplomacy (New York: Mentor, 1952). The usual interpretations of the Open
Door Policy stress the two sets of notes regarding open trade and support
for the territorial and administrative integrity of China. For analytic
purposes it is far more useful to view the third note, indicating to Japan
that we would not expend any substantial resources in support of our policy,
as being of at least equal Importance in defining a doctrine that was to
influence U.S. decisions for nearly two generations. This third line of
the Open Door Policy is partially reincarnated in the third line of the
Nixon Doctrine--which emphasizes that we will at least initially rely on
local manpower. :
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Americans. The subseduent history of the Open Door Policy continued to
Aconsist primarily of moralistic American denunciations, and American
unwillingness to expend resources to implement its principles. The bene-
fits to China and the United States of the Open Door Policy up until 1922
were at best insignificant and probahiy nil, whereas the costs to the
United States in terms of Japan's antagonism and in terms of loss of
credibiiity resulting from continuai backing away from stated policy, were
very high.

Having continually backed off from its stated China policy because of
the costs of offending Jaoan, particuiariy during negotiation of the
Versaiiles Treat;, the United States attempted through‘the‘Washington
Conference of 1922 to accompilsh its aims regarding Chlna and to build a
stabie multlpoiar system in the.PaC|f|c around |ts new China Pollcy The
context of the Washlngton Conference was a basncaiiy stable but eroding
Dlpiomacy of Imperlailsm in which each of the lmperlai powers n|bbied at
China but did not bite off iarge chunks for fear of the reactlons of the
vother powers. The Washlngton Conference sought to transform a dlplomacy
of empires |nto a dlpiomacy of nations by means of covenants which guaran-
teed the strengthenlng of China and the withdrawal of lmperlai powers from
China.* ,A£ the conference‘ail past treaties were abolished, and in
particular.the Anglo-Japanese alliance which tied Japan into the Diplomacy
of Imperialism was broken at American insistence. A five power naval

treaty imposed fixed ratios on the navies of the major powers and thereby

limited naval competition. Chinese debts, which had served as the lever

“This account leans heavily on Akira lriye, After Imperialism
(Cambridge: Harvard University Press, 1965).
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by which imperial powers manipulated China, were to be internationalized
in accordance with a five power treaty, and the strengthening of the
Chinese government was to be assured by increasing Chinese tariff revenues
in accordance with a nine power treaty. Various imperial powers promised
tolwithdrawﬁfrom the extraterritorial positions in China.‘ Considerable
euphoria accompanied these historic treaties which were held to assure
disspiution of the immorai imperialist system and eonstruetiOn of a just
and peaceful new multipolar system.of nations,

The distastefui dlpiomacy of |mperial|sm |ndeed passed from the scene,
but the euphoria attending the new system proved disastrousiy mlsdlrected
In their concentration on the China crisus, the Washlngton powers had
falied ‘to recognlze that the Soviet Union's bu1ld|ng up of the Kuomintang
Party assured disunity in China and the Inability of China to function as
a nation In aecordance with the assumptions of the Washington system.

Rapid inflation of the Chinese eurtency adversely affected Japan, which
held extensive Chinese notes, and prevented agreement on |nternational-
Ization of Chlnese debts because Japan s interests confiicted with those

of Britain and the_United States, who did not hold extensive Chinese notes.
Fearing a confrontation with Japan, the United States did not hold a
conference in accordance with the treaties to iron out currency differences.
Increase of Chinese tariffs was prevented because France insisted on pay-
ment in gold of the Boxer Indemnity prior to implementation of the nine
power treaty. Isolated, fearful, terribly dependent on external resources,
Involved in a new.diplomatic game with no visible rules, and lacking the
securlty previously assured by the Anglo-Japanese alliance, Japan eventu-

ally decided to seek self-sufficiency by invading Manchutia. Subsequently
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the United States denounced Japan's invasion of China and embargoed

tu
3y

_cruciél strategic goods for Japan. Peafl Harbor followed shortly.7
A surprising number of close parallels occur between the 1922 Washington

Conference system and the emerging 1972 system. In both situations a mult{-

polar system was emerging amid expectations that the new system would be

peaceful and that economic cémpetitidn would replace militéry competition.

In both eras the principal diplomatic move was a groat United States initia-

tive toward China intended to bring China into full membership in an

emerging multipolér system. In both emerging systems the American .initia-
tive téward China damagedsAmerican relationships with Japan; and the broken
Anglo-Japanese alliance of 1922 paralleled the strainéd U.S.-Japahese
alliance of 1972. In both emerging systems Japan sﬁffered currency crises
with the 6fher bowers and damaged trade interegts. Likewise Japan in both
cases felt éxtremély dependent on external markets and sources of raw |
\ﬁaterials.and felt isolated and fearful, despite fhe absence of a specific
and immediate military threat. The 1922 Naval Treaty, like the non-
proiiferation treaty of a half century later, appeared éxcesSiVely\re§£ric-
tive énd unfair to Japan although it seemed fair to the other powers. Both .

periods saw the United States insufficiently attentive to the activities of

'thé Soviet Union because its attention was excessively focused on'the
details of Asian crises. In 1922 the United States attempted to construct
a stable system around the assumption of a unified China, despite the |
existing disunity in China, and in 1972 the United States sought to con-
struct a stable system around the assumption of eventual stability in -

Southeast Asia despite the current instability.

*This brief account is intended to highlight specific diplomatic errors,
not to provide a balanced summary of the origins of the war. Such an account
would, for instance, have to stress trends in Japanese domestic policies.
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Of course there are also fundamental differences between the 1922 and
emerging 1972 systems. In 1972, the Japanese have in their memories the

World War || defeat, the neighbors of Japan are relatively much stronger.

_than in 1922, and the world has gone nuclear. These differences imply

that the impact of Japan's rapid and unsettling growth, together with the
potential for a fearful and isolated and rearmed Japan, will be different.
There is no substantial likelihood of a return to the Japanese invasions
of the 1930s and 19&05,.but dangers nonetheless,remain for,thé United
States and for the world in any policy which would leave Japan standing

alone because American attention was fastened on China or on attempts to

minimize short-term costs regardless of the Tong-term tonseqUehtes. Japan
could rearm and take a‘n-anti'-Am'er‘ican or @éven Russian-aligned posture.
Japan could turn the vigorous but healthy ahd'stimujatiﬁg ?Cbhbmic compe-
tition in the Pacific into a cut-throat political cohtest which would slow
the growyh of all c0untriés in the Pacifié Basin, jncluding Japan and the
United States. Japan could rearm and frighten China and the soviet Union
into a frantic arms race, thereby defeating all of the ihitiatives of the
past few years. At a later date Japan could, in achrdange with her
defensive emphasis, deploy‘a satélllte laser systen to destroy oppodhehits'
missiles as they leave the ground. Such a system wéuld quickly produce a
dangeroqs arms race and a terribly unstable world strategic situation.
Resulting Chinese and Soviet fears could stimulate a reriewWed Stho-Soviet
alliance and cold war. These comments are intended not to instill fear
of Japan, but to ensure that the United States does not once again'con-.

tribute to creation of a system in which a relatively weak China is par-

tially incorporated into the international system at the cost of
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inadvertently locking Japan out. China can be drawn into the system
without isolating Japan.

The Sinocentrism of American policies in Asia results from selected
and distorted perception. On the map, Asia appeérs as a gigantic China
surrounded by a sprinkling of lesser countries. China's population is
awesome. China's exotic and frequently violent politics compel public

attention.” China's poverty makes her appear still more exotic. Japan

appears smalle}rondthe map, has a smaller population, aﬁd with the ex-
ception of the war and immediate pre-warAyears has possessed less exﬁiting
domestic politics. Japan's industrial society seems closer to our own and
thus, superficially and fallaciously, less exotic and more.comprehensible.
Thus it is not surpfising that the public regards'Asianvpolitics as Chinese
‘poiitics plus a few lesser themes, that businessmen havé throughout our
H?Story.been awed by the prospects of selling ohé pair of shoes to each
Chinese while a far larger Jépanésebmarket sufféred'neglect, or that the
staff of the Natidnél Seéhrity Council included at the time 6f'the decisions
regérdihg‘ﬁfesidentis ffip to China three China specialists and no Japan
specialist.** Thus it occurs that, although American economic and long-

run security interests in Asia have throughout this century focused

*As an example of the relative ability of China and Japan to draw
American attention, the writer, as program director and chairman of the
Harvard China Conference in 1967 and 1968, found that one could draw a
large crowd to a China Conference but could not imagine drawing a similar
crowd to a comparable Japan conference.

** |+ should be recorded that the State Department was intensely aware
of the delicacy of U.S.-Japanese issues in early 1971. At a May 1971 Scholar-
Diplomat Conference which this writer attended this delicacy was the principal
subject of addresses by several of the Department's top diplomats, and Chinese
issues were muted by comparison. But State Department views were, in this
case as in many others, not an important influence on key decisions.
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primarily on Japan, American foreign policies in Asia haQe typically
focused on China--with the rule-proving exception of the period of war
with Japan, during which the American war effort was‘hindered by excessive
concern over events in China and by futile efforts to turn Chiang Kai-shek's
China into a great power.

In addi;ion to the characteristically Sinocentric structure of America's
Asjan poliqies, one must mote the volatility of American imégeslof China and
Japan.# For forty years Americans have perceived that there was one country

in the Pacific which was inherently pacifist and friendly to the Unjted

Stateé; éhd another country which was inherently aggressive, militaristic
éﬁdigpbdééd to everything America stood‘for. Moreover, American intellectuals
and.others have penned |earned treatises maintéining that. these fundamental
characteristics derived from the nature of the countrjes and the ngtional

. character and child rearing practices of the peoples, But thirty years ago
the pacifist country was China and .the aggressive country was Japan, as
5eVeraI;Observers have frequently noted,** Such total transformations of
;he lmééés of China and Japan are not confined to recent decade§ but are
charactéristic of an America which has always been titillatgd by the
exotica of Asia but has remained, even at the highe§t levels, relatively
uninfﬁfmed about the details of Asian life. The volatility of American
imagés of these great Asian nations has never been so clearly demonstrated
as during the past year, a year which began with ﬁost Americans expressing

beliefs in the implacable hostility of China and ended with a fad for

things Chinese.

*Akira Iriye details these images in Across the Pacific (Harcourt, Brace
and World, 1967).

**John K. Fairbank frequently makes the latter point.
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To this observation fegarding the volatility of American images of
China and Japan one need only add the observation that the American initia-
tives toward China and shocks to Japan in the past year have been more
intense than their Open Door and Washington Conference counterparts which
induced a mostly unrequited American affection for China and a relationship
with Japan which was consistently unfriendly and sometimes bitterly hostile.
The'Peking'Conference of 1972 could well foreshadow a return to normality

in relationships with Asia, that is a return to unrequited friendship for

"China and hostility toward Japan, just as the Nixon Doctrine signals a

return to normality in our scrutiny of the costs of Asian involvement. (The

policies advocated by Presidential candidate McGovern would have greatly
accelerated the tendencies toward total milifary wifhdrawal from the Pacific
.and resultant isolation of Japan; in their Sinocentrism, their scrutiny of
costs, and their inability to come to grips with the intricacies of the
Jépanese-American relationship, President Nixba and Presidential candidate
McGovern displayed in 1972 differences of degree'ratﬁef'than of kfnd.) The
stéps’;uggested by Americans of both parties to deal with Japan's interests

consist almost exclusively of the kinds of pro forma and cosmetic actions

against which the Japanesé ambassador to the United States warned so elo-
quently before the Commonwealth Club of San Francisco on January 10, 1972:

'Certainly the most important and dramatic element in
the Far East is President Nixon's planned trip to China.
This can and should be a very significant contribution
to peace and stability in Asia. But it might--however
unintentionally and contrary to American desires--be the
beginning of a process of unravelling our mutual security
in the Far East. Which of these two possibilities becomes
a reality, in my opinion, will depend in very large
méasure on the real nature of U.S.-Japanese relations in
the critical period to come. |If our consultation and )
collaboration are intimate and substantial, and they repose
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on mutual confidence, then | believe we can view the future

with optimism. But if they should become largely pro forma

and cosmetic, then | would worry about what the future holds

in store. Both of us have far too much at stake to risk

getting out of tandem on the important subject of China."

Although cosmetic consultations will not decelerate the dissolution

of the Japanese-American partnership, dissolution is not inevitable. A
systematic program of supporting Japan's security needs and promoting its
political interests ocould reinstitutionalize the alliance. Moreover,
although there are tradeoffs between American relationships with Japan and
with China, most of the present and future benefits of rapprochement with
China and the Soviet Union are retainable despite increased emphasis on
the relationship with Japan. In fact, a rapprochement with China which
included extremely careful coordination of Japanese and American policies
on Taiwan and recognition of China and related issues could quite conceiv=

ably produce rapid improvement of telationships with China together with

systematic reinstitutionalization of the American-Japanese relationship.

if China is wise she will not try to exact too high a price; in terms
of American relatiéns with Japan, for rappfochement wWith the United States.
Isolation of Japan will detract from China's security in the long run,
because an isolated Japan will rapidly become a great military power. Like-
wise the United States must learn from its past mistakes to focus her Asian
policies on Japan, and not to sacrifice long-run relationships with Japan

for tactical advantages in China and Southeast Asia. Given these axioms,

~ rapprochement with the PRC can continue. Diplomatic relationships with

Japan will become looser, but that loosening reflects the success of the
U.S. policy of building up Japan and is appropriate to Japan's status as

a great economic power and an autonomous nation. The military alliance
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can bé preserved within a context of diplomatic flexibility. Economic
relations will continue to be intensely competitive, but increasingly

both sides realize that the competition takes place within monetary and
other rules of the game which are far ‘more important and mutually beneficial
than the competition; the rules create an expanding pie, and the competition
over shares of the pie is far less important than making sure that we do not

drop the whole pie.
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VII. UNITED STATES INTERESTS AND STRATEGY
IN EASTERN ASIA

A. Some Alternatiye Interpretations of the Nixon Doctrine

From the discussion‘of the previous chapter, an interpretation of the
Nixon Doctrine begins to emerge. But it seems important to articulate
exp]icitly some of the obvious possible interpreta;ions of the‘Doctrine,
and to indicate why one would wish to reject some but not others.

1. A Rheporica] poygr_for Eva;yation qfulndochina. The Nixon Doctrine

was formulated‘by a President and a presidential staff deeply concerned
with. the Vietnam War. President;Nian took office in a situation where it
was widely believed that the public would no longer support a high level
of mi]i;ary effort in Indochina, but\a}so in a Situation where a high level
of miljtary effort aﬁpeared necessary to successfgl:cpnglusion of the con-
flict. -And some would add that at least moderately successful prosecution
of the war was necessary to avoid a‘strong public backlash in'dgmestlc
Amerijcan politics. Under these circumstances, one policy would be to seek
tb,have one's cake and eat it too: to pull out of Vietpam but also achieve
a successful conclusion of the war, or in a more cynical interpretation to
pull out in such a way as to avoid the political consequences of unsuc-
cessful'termination of the war. Vietnamization was a.po]icy\Nhich either
di sengaged and achieved a satisfactory conclusion, or disengaged and muted
or delayed the consequences 6f unsuccessful termination. In the views of
many‘students of the Nixon Doctrine, that Doctrine is simply Vietnamization
writ large.

There is a sense in which such an interpretation is valid. First,

concern over Vietnam was indeed the precipitant of the Nixon Doctrine.
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Second, there are strong analogies between the Nixon Doctrine and Vietnam-
ization. But, with regard to the first point, the last chapter has warned
against confusing the precipitant of a doctrine with the larger historical
relationships which support or undermine a doctrine. And with regard to
the second point, Vietnamfzation applied to a Vietnam situation where the
American position was on the verge of collapse, whereas the Nixon Doctrine
applied to a world in which the American position had largely carried the
day.

If the mood of America were to remain despondent in the years ahead,
and if the consequence of this despondency were to become translated into
isolationism, then the Nixon Doctrine could, through a sort of self=-ful-
filling prophecy, become Vietnamization writ large; And in the same way
that it was reasonable to continue to'}efer to U.S. policy toward Latin.
America as the “Monroe Doctrine' even in the era of'the\RooseveIt corollary,
it would be reasonable to call such an American policy a form of the Nixon

Doctrine. But such an interpretation does not fit the current situation.

2. A Fundamental Change of American Objectives. In the wake of

Vietnam and in the wake of President Nixon's trips to Peking and Moscow,
the old:Truman Doctrine‘emphasis on containment of communism as the ulti-
mate gqal of American foreign policy and the old image of Ameffca.as the
world's policeman have been tarnished, and the Nixon Doctrine certainly.
responds to the inadequacies of such a stance. But the vigor with which
the policy of containment, and the role of world policeman, have been
denounced obscures the fact that they have not been abandoned, merely

modified, and that even the most severe critics would not want complete
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abandonment of them. Most Ameficans, including most critical students of
American foreign policy, continue to believe that any substantial expansion
of communism in the worid would be unfortunate and that American policy
should to some extent attempt to inhibit the spread of communism. Dis-
agreements occur, not over the goal, but over the locus of American effort,
the costs the U.5. should be willing to bear, and the degree to which
American‘ﬁdeological interests are‘actuallyrtﬁfeatened} Cfiéicsiééﬁeraily
do riot waht the U.S. to play policeman i'n Indochina, but do waht it to
play policeman in Western Europe and the Middle East; they tend to disfavor
active Americah military involvement but to pUsh'FoFCefuily for a étrbné
policeman-1ike role in evety other respect; including ifvolvemént ih ways
_that risk milttary engagement: With a few éxceptiohs ckitics of Truman'
Doctrine era policles agree that contalfiiért of comiunism in Euf&be;”tﬁé
Middle East and Japah Is extremely importafit to the United States; they
criticiZe_éxaﬁgerétéd estimates of Soviet or Chinese expansive iften- .
tions, and they crlticize budget ailoéatiohs'which'réspbhd to stich’
exaggerated estimates. Critics denourice the view that Hiegsh of evéﬁ
obscure corners of the earth to communiisii invariably threatens vital o
American security interests, and many believe that communfsh or SOmething
like it constitutes the ohly solution to the extraordihary problems of
stability and. development in China, but almost all of these critics be-
lieve (at least after discussion and reflection) that there are few or

no other areas of the world where‘such politica1 tyranny is beneficial

and that the spread of communist systems to new regions would be some-=
thing to mourn. If one listens carefully to most (but not all) so-called

nradical' critiques of past American policies, one hears argumehts that
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what was interpreted as a communist threat was not really a threat, that
what was interpreted as aggression was not really aggression, and some-
times that what was interpreted as a threat to popular well-being in some
country might actually.have improved popular well-being. One hears argu-
ments that American means have been excessive or brutal or that they have
fmposed excessive costs on dqmestic well-being. One almost never hears
arguments that, in cases of clear and universally recognized aggression,
the U.S.‘shou]d not care, or that, faced with a rapid spread of communist
regimes, the U.S. should remain complete}y passive. In short, there is

@ near consensus that the U.S. has some role as a wprld policeman and

some stake in containment of the spread of communism--aithodgh many critics
of past policies will find it painful to have the:near consensus stated in
these terms.

N  lf thgrg is such a near consensus, including even most of those who
denoqnce containment apd the role of world policeman most vociferously,
then charly,the Nixon Doctrine does not abandon those goals or values.
What has changeq is not so much the goals and values as (1) the magnitude of
threats to those goals- and va]ues and (2) the interpretétions of threats to
them. As pointed out in the last chapter, American interpretations of
PRC and U.S.S.R. objectiyes have concluded that those objectives are not
SO aggressive as once thought and in many'cases:never were so aggressive as
once thought. And, given the strength of American allies, the secure
position of the U.S., the internecine Sino-Soviet dispute, and the‘evo-.
lution of Chinese and Soviet policies, American values and goals are not
threatened to the extent they once_seehed to be. Thu; it would be inap-

propriate for the U.S. to base its foreign policy on single-minded
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containment. Moreover, pursuing an extreme vision of America as world

policeman turns out to have costs that are excessive for American society

and inappropriate for America to bear alone in a prosperous world.

In short, America has not abandoned the mosf basic goals and values
of the Truman Doctrine era. She is pursuing them under different condi-
tions, with new and hopefully improved knowledge,-and in more balanced

relation to other goals.

3. A Change of Tactics. |If the major goals and values of America

havevnot.changed,.then perhaps the Nixon Doctrine cou]dvbe lqterpreted_

as a mere change of tactics. Perhaps,‘for jn;tance, Ameri;afs objectives
~and priorities in Thailand are exactly the same now as they were in 1963,
but-perhaps Amerlcan‘decision-makers have decided tha;vthe kind and degree
of military involvement which we would have‘employed in 1963 wgulq be
ineffective and that some new tactics would succeed. To some extent such
an interpretation is correct. Military officers have assessed their
éerformance in the 1960's and have learned from it. Political analysts
believe that an overwhelming U.S. presence in a country may prove counter-
productive. But changes in tactics hardly constitute the essence of the
Nixon Doctrine. Nixon administration pronouncements make ft clear that
American images of China and the Soviet Union have changed in fundamental
ways, and that views of appropriate American relationships with them have
changed fundamentally. Moreover, under the Nixon Doctrine the U.S. is
clearly willing to face the risk that limitations on American involvement
in a conflict could lead to collapse of one or more friendly governments

to a communist insurgency at some time in the future. This is not to say
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that such a possibility would be regarded with equanimity, or that an
opponént could ever feel secure that America would not come to the aid

of a beleaguered country, but the degree of risk which America is willing
to contemplate has clearly changed. Clearly, then, American objectives
have been modified to some extent, and the Nixon Doctrine is therefore

more than a change of tactics. -

L. A Strategic Readjustment to New Conditions. The interpretation

which we shall stress here is a major change of Amer ican strategy to cope
with new world conditions. In the terms of the last chapter, the Truman
Doctrine was an adequate strategy for the politics of weakness wordd. The
Nixon Doctrine is a strategy for the politics of strength world. It is a
policy designed for a world in which American interests are less threatened{
American allies more.capable, American adversaries less unified and expan-
sive, and American military and economic power less hegemonic. The new
strategy does not abandon old goals and values, but it recognizes tHat‘
success modifies priorities. Just as successful industrialization implies
new priorities because poverty is no Iohger so serious and environmental
problems are more serious, so ‘successful support of other countries’ |
prosperffy and autonomy implies less obsession with those goals and re-
vitalized concern with such other goals as domestic economic pfosperityi
Thus the most appropriate interpretation of the Nixon Doctrine is
one of strategic change to cope with a politics‘of strength world. Ob-
jectives have changed in emphasis and in priorities but not in fundamental
content. Changed tactics are also an important part of the Nixon Doctrine,

but are secondary to the strategic adjustments. The Nixon Doctrine is partially
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a response to the Vietnam crisis, but only in the short term sense that
Vietnam precipitated the Doctrine; the Doctrine's success OF failure -
depends principally on worldwide relationships over the next few decades,
and these relationships are not necessarily affected in any fundamental
way by Vietnam. To put it more bluntly, the Nixon Doctrine can be a
success even if the future of |ndoéhina follows thé mos t péssimiétic

predictions.

B. Some ''Degenerate’’ Forms of the Nixon Doctrine

|f one takes the mathematical equation for an ellipse and substitutes
certain extreie values; then the resultihg figure is not an ellipse at all
but a straight jie. Mathematicians call such a situatioh a '‘degéenerate'
form of the %iiib%e; Likewise, if one takes a pbiiti%%i BgiiCy-aHd exag-
gerates or dedigrates some part of that policy in an extréfie fashion,
then one obtains caricatures or "degeﬁé}éfe“ forins of the policy. These
degeherate forms cah be {Atéresting, bécause they CorsTst Of extrémes:
which policy-iakers heed ko recognize and avoid, and because certain
domestic and Forelgn observers will react--usually for Feasons of misper-
ception rather: than mal ice--to parts of the bolicy rather than to the
whole.
The Nixon Doctrine strategy consists of a balance of:
1. Reduced direct American involvement in foreign cohfliqts; .
2. Incteased attempts to exploit common finterests with adversaries;
3. Rising flexibility of alignments and reduced emphasis on
bipolar blocs
L Increased insistence that other countries share security burdens
and increased emphasis on regional security arrangements.
5. . Rising concern with economic aspects of foreign policy. .

Excessive emphasis on any of these would give rise to degenerate forms of

the Nixon Doctrine. The perceptions of foreign and domestic friends and
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critics of American policy have often led them to interpret the Nixon
Doctrine as one or more of these caricatures or to fear the transformation
of the Nixon Doctrine into one of these caricatures. For this reason we

shall discuss each of the possible degenerate forms very briefly.

1. lsolationism. Excessjve emphasis on Vietnam or on declining
American military and economic hegemony or on the various miscalculations
of the Truman Doctrine era tends to stimulate a mood of despondency or
anger conducive to extreme attempts to isolate the United States from

political involvement with the rest of the world. - Ironically, excessively

-optimistic views of American success and of the benign naturé of current

international politics .cah lead to the same result. The last chapter has

~argued in some detail that the Nixoh Doctrine is not in essence a response

to long-term failure of the Truman Doctrine or to the vicissitudes of

“Indochina, and there is no need to repeat that case here. Excessive

optimism is another thing. Many people in Japan and the United States
take the view that there are no major threaté to world peace and-there-
fore maintenance of a strong military posture is either irrational or
malicious. But Truman Doctrine successes issued in substantial part from
strength, and the current absence of all but a few explosive threats to
thg peace also rests on continued American milftary strength. The Soviet
Union's drive to jmproye its relative military position is evident, and
its willingness to exploit any weakness is also evident--as for instance
in the Middle East war of 1973. Soviet political and military journals
increasingly emphasize the ascendancy of the Soviet Union and the decline

of the West. Under such circumstances American underinvolvement now will
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result only in more costly involvement later--as has proved true in the
past. It would be appropriate fo characferizé much of the American
security posture in the 1970's as '‘Leaning on Doors that Nobody is Trying
to Open''--because if‘we do not lean on doors in Korea, Japan, the Middle
East and elsewhere, the Soviet Uhion might very well renew‘attempfs‘td
open them. Security postuFeS‘must cope with tomorrow's problems as well

as today's. This does not mean that tHe U.S. should hang on to every base,
or maintain high levels of U.$. presence throughout the world, or absorb
dlSproportuonate costs. 1t does mean that periods of decl|n|ng |nvolve-

ment can have their excesses just as perlods of r|SIng involvement can.

9. Great Power Condominium. Part of theé essence of Awerican &bility

to réduce its political and military involvement if Europe and Asia i%
recoghition that the great powers have common interests as well as contra-
dictory interests and that peace can be enhanced by trade, negotliations,
and other forms of intercourse which exploit these mutual interests. But
_hedotiations among big powers frighten midalé and small powers and, if
excessive, can stimulate beljef that the |nterests of smaller powérs are
being ignored by giarts seeking to fhodel the carth according to thelr own
interests. The following account of reactions to Secretary of State
Kissihger's debut at the United Nations illustrates the probleh:*
gefore Mr. Kissinger began his statement the Assembly

hall was vibrant with excitement in a way it has rarely

been in recent years. Although his face had rarely been

seen in diplomatic circles here, he is well-known to the

delegates, mostly for his accomplishments in big- powel
bilateral diplomacy. ‘ :

*“The New York Times, September 25, 1973, p. 1.
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"His designation by President Nixon to succeed William P.
Rogers as Secretary of State had aroused some trepidation
here, particularly among representatives of the smaller
countries, since there is a prevailing fear that the United
Nations will be bypassed as the major powers concentrate on
accommodation.!

The rather frantic reactions of Japan, Europe, Southeast Asia, India and

other areas to such events as President Nixon's trips to Peking and Moscow

expresses the fears of great power condominium which once were mostly con-

fingd to de Gaulle but now are ubiquitous. ln.an atmosphere where small
powers fgar‘great powercondomfnium,all kinds of important attémpts.to gain
worfdw{detcooperation are hampered. Nuclear nonprolifefatioh agréements
which once appeared to represent common sense and universaf interestg come
to be’ looked upon as a disguise for great power tyranny. Similar'attitudeé

infect environmental ‘agreements, law-of-the-seas legislation, and other

‘areas. The U.S. must continue to exploit common interests, but avoid doing

so in a way that creates excessive small power backlash<-and particularly

"not-so-small Japanese backlash. :

3. Machiavellianism. Negotiating pragmatically with other countries,

exploiting opportunities as they arise, taking off ideological blinders,

and maintajning one's initiative>through unpredicfablé déciéioné, ;II'can
contribute.to attainment of Américan objectives. Allvstafesmeﬁ réalize
this. Butvstatesmen aléo understand the difference between undertakiﬁg
such maneuvers in a principlea fashion with a steédy eye:on jong-term
objectives, and undertaking them as'part of a shiftiﬁg, opportunistic
diplomacy. The Nixon administration'siconcern with abstractions like

Ymultipolarity" and its effort at formulating a doctrine both indicate
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comprehensnon of the need for prlnC|pled policies oriented toward the long
term. But allies have frequently accused the U. S lof haV|n§ greater con-
cern for new agreements with enemies than for old promises to allies; for
|nstance, the Japanese were terrlbly offended when the u.s. | ubsidized

huge food sales to the U. $.S.R. and then temporarlly embargoed soybeans
bound for Japan out of concern for U. S food prlces | Most such inC|dents
have been unlntentlonal but they highlight the potential tuture dangers

of elther failing to maintain a f|rm set of long-term priorities’ot appear-

ing to fail in this way.

4. A Thousand Toothpicks are:the Same Thing as a Club. . Emphasis on

the security and other responsibilities of allies in Europe and Japan who
are rich enough to:carry a substantial share of the burden of mytual
defense, and of friendly countries elsewhere that cannot be defended with-

out self-help, is both a prerequisite to reduction of American involvement

. and a desirable part of American support of sel f~determination. But

burden-sharing can prove self-deceptive if it is premised on an assumption
that Japan will prove willing to pick up American military chips in Asia,
or if it assumes that Europe will respond with high morale to simultaneous
American withdrawal of substantial troops and American warnings of the
overwhelming weakness of present NATO forces. Likewise, emphasis on the
capacities of regional defense can be self-deceptive; if one totals up

the armed forces of Southeast Asian countries, the total is very impres-
sive, but one can take comfort from this only on the assumption that a

thousand toothpicks are the same thing as a club.
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5. Economic Chauvinism. Finally, the Nixon Administration has recog-

nized correctly that the successes of the Truman Doctrine have made over-
whelming emphasis on security aspects of foreign policy obsolete and that
future American prospects depend‘more heavily on eﬁonomic successes. Not
only must ecoﬁomic issues-receive Higher priority in the future, but many
of tHe gconomic concessions appropriaté to Truman Doctrine era efforts to
resurrect Japan and Eurobe require reassessment. VAmerica must competé
much more vigorously in world markets. But vigorous competition must not
obscure common interests. Common interests in stable monetary and world
trade rules far outweigh competitive interests in marginal incremenfs of
particular markets. Common interests in having enough energy and raw ma-
terials on the market far outweigh competitive interests in access to

particular sources of such materials. Common interests in avoiding world-

"wide depression far outweigh the temporary advantages to be gained from

competitive devaluation of currencies. Too aggressive diplomacy in these

areas could easily isolate the United States from its natural allies, and

protectionist policies will inhibit the growth of the Pacific Basin at

great cost to American economic and security interests.

Once again, all of the ‘above constitute aberrations away from balanced
policy, and none characterize Nixon Doctrine policie; to date. But each
constitutes a persistent temptation to some Améfican decision-makers and
an omnipresent misinterpretation by key observers of American policy. Each
is a caricature, but it is well to take all of them seriously so that in the
midst of any single decision one is aware of the shoals that must be avoided.

Given this abstract discussion of broad interpretations of the Nixon Doc-
trine, and of interpretations to be avoided, we can proceed to slightly less

stratospheric levels of policy analysis.
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C. U.S. Interests in Eastern Asia

The United States' interests in foreign affairs derive from a desire
for survival of the nation, for survival of an environment in which U.S.
‘democratic institutions can prosper, for ;he continued prosperity of
American. citizens, and for the welfare of other Western cultures, other
democracies, and of fellow men throughout the world. From these basic
interests derive more specific interests such as avoidance of wars which
might involve the United States, avoidance of military coalitions which
could threaten the United States, prevention or limitation of hostile
foreign movements which coyld eventually threaten American institutions,
freedom of the seas, a stable world monetary system, worldwide economic
development, maintenance of a world environment congenial to human life,
limitation of the costs of arms races, avoidance of nuclear proliferation,
and general acceptance or imposition of rules of international behavior
which reduce the probability that war will occur and which lfmit the lTikely
damage in any ways that do occur.

Traditionally in the United States as in most other countries major
foreign policies and military policies have been justified principally
on the grounds. that they were necessary to the political and economic
survival of the nation. Because of the widespread assumption that foreign
and military policies can only be justified in such terms, and because
modern technology has greatly changed the context within which these
policies operate, proponents of virtually any policy find it difficult to
respond to critics who use this widespread assumption to challenge any
given policy. Implicitly the critic assumes, for instance, that the

only justification for defense of Southeast Asia would be an argument
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that failure to defend Southeast Asia would lead to a sequence of events

which would culminate in the impossibility of defending the United States.

If the proponent:of a given foreign policy accepts this implicit assumption
- o ae ) R & . LN '»—,;..7‘ Vi 57' . R .‘\
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of ‘all the other countries in the world combined. U.S. natural resources
and capacity for technological innovation are so gréat that_it could féa—
sonably expect to maintain military technology capable of destroying any
hostile society or coalition of societies even in the absénce of alliés,

The Soviet Union and China are the only other hations3fof which this

- statement could be true.

Likewise the U.S. economy is sufficiently resilient and the inter- | ) -

changeability of raw materials in'the-mOdern'indqstriaI §ystem”is'sd'great

‘that there are no imports except petroleum which are vital to the well-

being of American society. Very serious adjustment problems there would
be, because of technological adjustments, loss of markets, and loss of
banking ‘and service relationships. But domestic energy sources are
available, and substitutes exist for other resources. - What is hard to
analyze is the shock effects of sudden cutoffs on growth rates over time.
Nuclear war studies, economic recovery studies, and bombing surveys sug-
gest the extraordinary flexibility of societies and invite the conclusioh
that recovery from even a fairly rapid cutoff would be quick. Current
belief in exhaustion of key resources is exaggerated, and technological
progress in effeét rapidly multiplies resources. Petroleum presents a
unique case, and even the problems represented by petroleum prove remark-

ably susceptible to political and technological amelioration over time.
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Thus adjustment should not prove impossible, and the more gradual the
cutoff of trade the easier the'adjustments would be.

But U.S. ability to survive politically and economically in such a
world does not mean that it would welcome such a world or that Americans
would be unwilling to make great sacrifices to prevent the evolution of
such a world. Democracy would not prosper under the garrison state which
might be necessary to maintain national existence in such a world, and many
Americans care as much about the survival of democratic institﬁtions as about
the survival of the nation itself. Put another way, survival of our demo-
cratic institutions is as important as physical integrity.

Moreover Americans are morally engaged with the rest of the world. The
United States is g nation of diverse races, religions and classes cemented
together by a common political ideology and by common conceptions of justice,
and-run by a government subject to popular opinion. Foreign as well as
domestic_events are interpreted in terms of democracy and justice and
morality, and political leaders must articulate foreign as well as do-
mestic events in those terms. In such a pation popular ideological sympathy
for the fates of fellow democracies and popular moral outrage can become
driving forces behind foreign policy. To demonstrate this one need only look
at the repeated instances of popular moral outrage at such events as Japan's
Twenty-One Demands and subsequent incursions into China and the ensuing
march of events toward Pearl Harbor. |

Thus Americans maintain political, ideological, moral and morale in-
terests in the rest of the world independent of any questions of survival or
economic necessity. It follows that policies in Eastern Asia'need not be
justified by reference to issues of survival and economic necessity although

they may be justified by reference to arguments of military or economic
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advantage. Only when the foreign policy debate accepts such premises can

incisive analysis replace ideological recrimination. Differences of values,
priorities and tactics will persist even when such premises are adopted. .
But, to cite one example, the debate over Vietnam would have been far more

fruitful, and would probably have proceeded much faster, had not so many on

both sides perceived vital survival interests as the stake.

D. The Distribntion of United States Interests in Eastern Asia

American policies in Eastern Asia have typically been oriented
around.a China policy, with other policies for the»area dovetailedlto
the prevaiiing>China poiicy.v Exceptions consiste principaily of World
War 11, the pre—World War |1 concern with defense of the Phnilpplnes, , .
and the 19605 preoccupatlon wuth Vletnam This is a curious phenomenon
begause, since at ieast the last quarter of the ninteenth century, u.s.
economic and military interests have centered on Japan, and focusnng
pollcy on China or on pieces of Southeast Asia has tended to deFeat more
|mportant interests with regard to Japan.. We do not wnsh to argue that
the‘other parts of ASIa are unlmportant nor do we wish to deny that
for tactlcai purposes it may on occa5|on be wise to focus attention on
some‘other area of Asia. But it is nonetheless important to remember
where principal ULS. interests lie, and to estahiish a rough order of
priorities with which policies should be consistent.

In general, American interests in insular Southeast Asia outweigh
our interests in mainiand Southeast Asia because of the greater democracy
and eeonomic dYnamism and defensibility of the nations of insular South-
cast Asia. Likewisevodr interests in Northeast Asia are more important
than our |nterests in Southeast’AS|a because the big powers of Northeast

A5|a, nameiy Chlna, Japan, and the Sovnet Union, carry more economic clout
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than their smaller southern neighbors and--more important--because coalitions
or warfare among these great nations of Northeast Asia would carry greater
threats to American economic and military interests than any comparable phe-
nomenon in Southeast Asia.- Finally, American interests in Japan dominate
American interests in China because Japan is the great economic power and
trading nation of the region, because Japan is the principal democracy of
the area, because Japan has considerable influence over the stability of the
world economy, and because American interests in arms control and freedom of
the seas tend to focus on Japan rather than on other Asian powers. It fol-
lows from this that formulators of broad American policies for the Eastern
Asian region should first of all consider how a proposed policy would affect
the role of Japan in the world and our relationship to her. That American

policies should pivot on Japan is a major conclusion of this study.

E, Major Interests and Issues

I. Lontalnment

At first sight many experts have jumped to the conclusion that the
Nixon Doctrine, particularly combined with the new China policy, repudiates
a containment objective in Asia. This conclusion is wrong. Despite the
public and official determination to avoid future Vietnams, despite the
resulting reduction of U.S, willingness to be a world policeman, and
despite U.S. willingness to negotiate with communists adversaries, the
U.S. will not in any foreseeable circumstances take a neutral attitude
toward the possible proliferation of communist regimes in Asia. The
Nixon Doctrine can be developed in a way that successfully pursues
containment objectives, and it is probably intended to be. The basic
reason containment is possible under the Nixon Doctrine is that contain-
ment is likely to be a fairly easy objective to obtain within the next

five to ten years.
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‘The basic problem in making the Nixon Doctrine work as a containment
program is that any local potential victim of communist expansion must
be willing to exert very substantial effort on its own behalf. But, in
the first place, there may not be any substantial communist expansionist
efforts during this period. For a while at least, as the Soviet Union
and China explore the implications and opportunities of the new detente
relationships opened up by the Nixon visits to Peking and Moscow, the J
communist powers may be on their good behavior. Partly for this reason,

ot
w

partly because of South Vietnamese success to date,” and partly because

of lack of opportunities and desire elsewhere in the area, there is;‘
nothing that produces a '‘communism on the march'' sense in the po]iticians‘
of Asia. Therefore, if any threat does arise, it is likely to seem

qui te reasonable for the country involved to try to resist. It is not _
likely to have a feeling of hopelessness and -isolation despite the limited
backing promised by the Nixon Doctrine. Furthermore, to the extent that
the communist threat takes the form of rural insurdency, there is what
might be called a ''technological factor' that will help. Basically we
have learned how to fight against rural insurgency. -Those lessons were
not well applied in-Vietnam, and Vietnam presented uniquely difficult
political circumstances, but the lessons have been well learned and have
been applied in South America, and there is quite a reasonable chance

that if another rural insurgency does arise, sound tactics will be
successfully used against it.

In this general context of the problem of containing communism,

it is appropriate to look at a few particular situations and issues.

*Mid-1974.
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a) Divided Countries. For a while at least both Vietnam and
Korea.remain divided and in both cases the North presents to some degree
a continuing threat»to the South. To some extent this is an qptimistic
projection based upon South Vietnamese success. In fact, one possible
interpretation of events jn Korea is that because of extensive American
withdrawal, General‘Park of South Korea has felt:he had to solidify his
control in order to negotiate a deal with North Korea. Nevertheless,
whatever deal is made is likely to be one that requires continued
vigilance by both sides. South Korea's position is much better than
South Vietnam's, because in Korea the South is much more populous than
the North, and while it started behind industrially it is likely to

~surpass the North over the next decade.

South Vietnaf and South Korea will al%o gain §afety from the fact
that China is not 1?k¢1y to be an aggreéssive and re]ia%le'é11y,‘because
of China's interést in carrying forwafd the relationhships with the United
States, because China's relationships with Japan and Russia as well as the
United States are likely to militate against any strong action on behalf
of North Korea, because Chinese and North Vietnamese power interests in
Southeast Asia conflict to some extent, and Because Chinese regional am-
bitions seem relatively modest.

Basically, what seems most likely is that in both divided countries

the two halves will work out some kind of modus vivendi which makes pos-

sible an uneasy peace and which does not create any great strain for the
Nixon Doctrine. However, such an outcome is far from inevitable.
b) Cambodia, Laos, Malaysia, and Thailand are special cases.

Their problems are largely bound up with the result in Vietnam. To the
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extent that South Vietnam has been adequately protected U.S. interest in
each of the other countries becomes less, and at the same time the
difficulty of protecting these countries becomes less, with the possible
exception of Laos.

c) Taiwan now represents a significant problem but may well
dwindle in importance. Today Taiwan no ldnger represents the U.S,
interests it once did, as a major component of an anti-Chinese strategy
designe&‘to maintain pressure on the Peking government. In the immediate
future Taiwan has symbolic importance because around the world countries
will be concerned about what happens to the U.S.'s allies when the U.S.
changes its mind. Taiwan's takeover by‘Peking-in the near %uture would
make detente look like a policy of betrayal. The continued independence
and prosperity of Taiwan would help jusfify the Initiatives to China or
at least ensure that they do not look like a betfayal of our alty. ”Ta}wan
represéhts a valuable but not essential component of the ernomic
development in the Pacific Basin and a valuable but not essential outjet
for Japanese investment. Taiwan is alsoJin a st}ategically significant
location, although the degree of its importance in this respect depends
on the details of future conflicts and the temporary situation with
respect to otﬁer potential bases.

Taiwan might well seek other political‘supbort than the United States.

A newer orientation of Taiwan's foreign policy might connect with Japan,
Russia, or China. Deals with any of these powers are possible. The
United States has no overwhelming interest in preventing any such rela-
tively voluntary switches of allegiance by Taiwan--which is not, of

course, to say that such a switch would be a favorable development for
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the United States, but merely that it would not be a major blow to our
maJor interests. Particular]y so long as Taiwan maintained its existence
as an econom|cally viable entlty free from foreign occupation, American
lnterests would be reasonably satisfied.

2. lnterests with Respect to Japan s Role

Japan s next- phase role in the world is yet to be determined. Her
last phase (wh|ch ended in 19h5) was disastrous, and her current phase
quite satisfactory. The nature of the next phase will be determined both
by domestic factors, |nclud|ng deep social, cultural, psychological forces
whlch are extremely difficult to predict, and by external influences which
we wonld think most easily understood as the |nteract|on of three forces
or.considerations;

(i) those diverse and complex interactions with the various small
countries of Asia, including trade and investment, which will become in-
creasingly‘important to Japan;

(it) the continued U.S. presence in Asia; and
(iii) potential economic attractions and political conflict with the

Soviet Union and China.

As indicated above, it seems quite plausible that the containment
objective in Asia will not put great stress upon U.S. policy. This means
that we will not need Japan as a direct source of containment strength
and support. Even if we are relieved of a very active role in achieving
containment, the Japanese may well be able to avoid any pressure to take
a more active role. At the same time, the Soviet Union and China are
likely to be reasonably cautious in avoiding conflict with Japan. While
they will of course continue to be potential threats to the Japanese

they may take great care to avoid forcing the Japanese to pay serious
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and expensive attention to that threat.‘ Particularly is this true if
the Uhfted States looks like a continued stfong partic}pant in Asian
affairs. This is not to say that the Japanese are willing to rely on
the U.S. shield forever. If the Soviets and Chinese began to look very
dangerous, the Japanese might well want their owh pfotection regardless
of the U.S. posture. But if the Soviets and Chinese avoid appearing
threatening, the Japanese may well be satisfied to continue to rely on
U.S. protection against a threat that is only theoretical.

In this sifuation, then, the major question about Japan (except the
arms control issue to be discussed below) fe Japanese relations with the
small powehs of Asia. This will be a particularly difficult set of
relationships for the Japanese to work out, with mahy pfessufes on them
to act rather poorly and to develop into a dangerous and unpleasant force
in the world. One of the major U.S. lnterests in Asia is to inhibit this
from happening and it seems quite possible that if the UhitedHSfetes is
at all skillful and Iecky, its eontinued presence in Asia, even in a Very
lfmited way, can be a major influence tending to preveht the Japahese from
slipping into a very poor set of relatlonshlps and a very dangerous role.
If we do. stay there, the Japanese are not very likely to want to challenge
us and there is llkely to be a strong appreciation in Japan of the value
of the United States in preventlng the more dangerous domestic and forelgn

pressures on her from becoming domlnant.

3. Area of Responsibility Concept

Asia is a very complex region in the world. There are many potential

conflicts, and a variety of governments of all kinds. We have a sense
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that the presence of a great power as a political factor in the region can
serve to prevent the worst kinds of excesses. This is a very vague concept
and certainly is not an absolute rule. Nevertheless, we believe that the
existence of the United States as a great power which has a sense of re-
sponsibility for the area will be a helpful and stabilizing influence. The
idea is not that the United States has to take a hand in every conflict and
dispute. The idea is that the countries in the area should have a sense that
the United States would be available to play a useful role if things got out
of hand. Quite aside from containment and deterrence of big power hostili-
ties, relations among friendly countries like indonesia, Malaysia, Singapore
and Thailand tend to be re]atfvely restrained and non—violent when there is
awareness of a generally friendly great power interest and presence. This
availability of a great power with a sense of responsibility might have a
general calming effect and prevent the rggion from threatening international
peace. The central issue, the basic argument for the Unjted States being

there, is the question the great power must always ask: ''If not us, then who?"

4. Arms Control Emphasis

one of the major U.S. interests throughout the world is in the pre-

vention of the spread of nuclear weapons. This is obviously a complex issue
of which we can only mention a few facets here. One of the problems is that
nuclear weapons will not necessarily be procured for defense or even foreign
policy reasons. A country may decide to get nuclear weapons as a result of
internal factional disputes or for internal psychological reasons regardless
of foreign policy pressures or the absence of them. For this reason there
may be more danger of nuclear weapons being acquired in a peaceful and Usafe'

world than in a dangerous world. Nevertheless, U.S. concern for preventing
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the spread of nuclear weapons has to  focus on how to avert military-political
pressureg on countries to get nuclear weapons and to attempt to influence the
way in which a country (Japan particularly) gets nuclear weapons if it decides
to do so. Somewhat paradoxically, our primary interest in preventing the spread
of nuclear weapons is to prevent the further spread of nuclear weapons.
We are not necessarily or even likely worse off in a world of seven
nuclear powers than a world of five nuclear powers. It might even be that
in a world of ten nuclear powers it would be no worse for us. But a
world in which there were fifty or eighty or a hundred nuclear forces
would be objectionable to the United States and for this reason India is
much more troublesome as the additional nuclear power than Jépan, and
the way in which Japan gets nuclear weapons strongly affeéects whether or
not ‘such an acquisition is mildly or strongly against U.S. interests.

- Similarly, the implications of the Nixon Doctrine in Europe for the
Germans' long-term security and sense of contact with other countries i<
critical in terms of pressures on Germany to acquire nuclear weapons.

F. Other Important Possible Emphases and Objectives
of U.S. Policy

In order to support a.proper perspective on the question, we have
divided this discussion of U.S. objectives in Asia into two sections: major
objectives and .lesser objectives. But we shou]d'emphasize that including
certain policy considerations in the general heading of lesser objectives
does not mean that these issues are unimportant or that it would be wise
policy to ignore them. While lesser objectives must give way when they .
are in conflict with greater objectives, they are an adequate basis for

policymaking.
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1. Economic pevelopment

The United States is committed to favoring and supporting economic
development throughout the world. 1t is, and we believe it should be,
u.S. pollcy that all countries should be as rich as possible, with the
occasional exception of partlcularly dangerous enemles This bdlicy is
more a matter of values than it is of tactlcs, it is not based on the
‘assumptlon that rich countrles are peaceful countrles, or that poverty
brings danger. Elsewhere in thlS report we discuss why we believe that
economlc development serves some particular interests of the United States.
Here we would look at economic development more as:an end than a means
and assert that u.S. pollcy favors economlc development even where it

presents short-term problems for u.S. lnterests and pollcy

© 9. uy.s. (and 1iclient'") Economic Interest

The U.S. Has economic interests in Asia as a source of profitable
_trade and investment opportunities. while these interests are not as
- large as the volume of trade and investment would suggest, they are sub-
stantial and at least on lower-level questions require policy to pursue

national interests.

3. Cultural Interaction

As the United States becomes more afflueht, and as the world becomes

smaller, freedom to travel and to interact with the people of many and

varied societies is a matter of increasing concern. Just as our economy
is moving from more fundamental activities such as agriculture through

secondary to tertiary and quaternary* concerns, similarly our foreign

A
“gervices to services.
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policy is moving from protection of safety and vital interests to the

preservation of our access to other societies of the world.

L. Propagation (or Protection) of Democracy

It may seem peculiar to put this interest as a lesser interest. To
some extent this position represents a qompromise between those who say
that our business is democracy at home, not democracy abroad,‘or at least
that the only appropriate way for us to help democracy around the world
is to provide a good example, and ;A the other hand, those who mafn:A

tain the United States is only true to itself if it is deeply concerned
with the development of democracy everywhere in the world. We would
argue that putting the preservation of démocracy as one of our lesser
foreign policy objectives is somewhat better than a compromise: We would
argue that the United States has a strong and fundamental interest in the
advancement of democracy throughout the world but that it is not appro-
priate in most cases for it to take a strong and active hand on behalf
of democracy because in the great majority of cases the choice or form
of government is an internal matter that can and must be left to ;He countries .
concerned. In many countries, active U.S. promotion of. democracy can4put de-
mocracy and nationalism at loggerheads. Nevertheless, in this view, we should.
_be constantly looking for ways in which we can approbriately express our deep
national commitment to democracy. Improvement of sécurity, economic and ad-

ministrative conditions in insular Southeast Asia may open up new opportun-

ities here.

5. Special ldeological and Economic Role of PBTIA

Over the next ten years the conflagration of economic development and

the growing recognition of the Pacific Basin Trade and Investment Area will
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one of the central forces of world history and one that is deeply

favorable to the United States interests and to the interests of

economic development Some of the keys to t
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elites around the world that progress comes
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say, inlvarying degrees intellectuals around the worid includfng re]é—
tively pfactical fntellectuals such as many businessmen, technical experts,
professionals, army dfficers, etc., to a greater or lesser degree accept

a Marxist view of the world, even when they reject Marxism or communism.
The vast regional growth in PBTIA over the next ten years, combined with
the experience of the last ten years, is likely very sfrongly to teach a
different lesson, because it will be a powerful example of growth with-

out totalitarianism, without revolution, without communism. The result

may be the destruction once and for all of the monopoly of the Marxist

myth abouf the nature and sources of progress. One result could be that
communism would become largely a dead letter in the Third World (although
there might still be isolated communist successes). Also, economic progress
at a rapid rate in such aylarge region will force on the consciousness of
the world the view of the worldbas passing Ehroujh industrialism as.é
transition stage from pAVerty to affluenceQ It will become clear that
sooner or later all hatfoﬁs Qill go through this process, and those who

are rich first need‘nbf feel guilty that others thr&ugh choice.or luck

or lack of skfll move thrddgh less quickly. The recognition of this
berspective on thé place of current evenfs on‘the sweep’of World history
can do é'great deal to counteraét the bresent low morale of the world.

G.‘ Some Characteristics and Suggestions for Nixon Doctrine
Tactics and Strategy

Many people believe that the basic policy of the U.S. government

today is '"No more Vietnams.! Unfortunately it is not really true that
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it takes two to make a quarrel; for some purposes it only takes one to
make a quartel and we have discussed elsewhere why to some degree the
u.s. will'doubtless continue playfng a somewhaf muted role of world
policeman. Nevertheless, there‘are great risks in intervention and we
might start this section by listing some of these risks:

1. Possible ta;nishing'of U;S. reputation aﬁd,prestige in

many quarters (political, moral, intel]ectual)

2. ‘Some tarnishing of U.S. military reputétion

3. Mal-developmént of fprcesband attention

L4, Casualties and economic costs

5. Domestic disunity (Vietnam caused the '"resignation'' of
a U.S. president)

6. Possibility of catastrophic failure or drawn-out campaign

7. Possible establishment of bad precedents and weakening of
" future U.S. ability and resolve to intervene

8. Possibility of adopting ''too expedient" diplomacy'and/or
press policy, resulting in:

4. loss of credibility with press arnd public

b. loss of confidence in government judgment

c. net loss of "face' ahd authority elsewhere--cause
(or excuse) for alienation from the U.S.

In the light of the Vietnamese experience the high risks of inter-
vention are now all too clear and we need not elaborate them further
here. Onhe way to linit one's risk in intervention is to limit the
character of intervention in some manner. One can obviously limit the
means one uses or one can limit the goals one is trying to achieve.

Either type of limit can be quite useful and to indicate what we mean

we will list some possibilities. Typical methods of limiting intervention

by limited means might be as follows:
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LIMITING INTERVENTION BY LIMITING: MEANS

1. Non-intervention but passive support of independence
(e.g., Indonesia, Burma)

2. |Informal announcements and signalling actions which
threaten intervention

3. Treaties and formal guarantees

Lk, Use of exceptional individuals, e.g.,
a. Lyman Von Sanders in Turkey
b. Charles Gordon in China
c. FEdward Lansdale in Philippines
d. Michael Hoare and about 200 mercenaries in Congo
e. Sir Robert Thompson in Vietnam

5. Non-controversial military and_ecbnomic aid (e.g.,
much of South America, Africa)

" 6. Low key Military Assistance Advisory Group
7. Indirect military/economic support (Greece, Congo)
8. Military and economic aid (Israel, India)

9. Some tens or hundreds of official or unofficial but
very active advisors (e.g., Laos, Vietnam in 1954)
a. to provide some leadership, training
b. provide logistic supply only, or
c. perhaps some combat
d. specialized U.S. forces only (e.g. Special Forces,
PRU's, Seals, Sea Bees, etc.)

10. Direct major mllltary/econom|c intervention (Vietnam in
1965, Korea in 1950, Dominican Republic in 1965)
.a. limitation on numbers of forces

b. Tlimitation on costs
c. time-frame

11. uTakeover!' (World War 11)

Typical methods of limiting intervention by limiting goals might

be illustrated by such examples as:
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LIMITING INTERVENTION BY LIMITING GOALS

1. By military purpose

restoration of balance of power
equipping and training indigenous forces
c. accomplishment of specific strategy

U Qo

1) destruction of enemy bases
2) . clearing key areas

2. By politiéal‘requirements

. commitment to incumbent regime only
requirement for key reforms

requirement for stability and reforms
strategic requirement--indigenous country:

a0 oo

1) must raise X number of forces
2) must raise certain type of forces
3) must hold certain areas
3. By dfb]omatlc conditions

a. U.S. restraint dependent on U.S.S.R.,
Chinese, or potential other restraints

b. requirement for allied support

c. requirement for U.N. support

d. requirement for indigenous country to
accept U.S. negotiating policy

The difficulties of such intervention, of course, particularly in
may of the countries in the area of intefest, are often characteristic
of almost any underdeQeloped country. To be sure, each country presents
distinctive problems; it is of great importance to have some understanding

of each nation's particular culture. But there are many problems which

are more or less common. For example:
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10.

11.
12.
13.

14.
15.
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LIKELY PROBLEMS IN INTERVENTION IN
ALMOST ANY UNDERDEVELOPED COUNTRY

Elite ruling class with ancien regime morale
Acceleration of urban migration

Erosion of traditional culture

Most reforms accelerate all of the above

Reform is often catalyst to revolution

Small middle class, large unskilled rural population
Dispersion of power often makes reform harder; dicta-
torship often makes savings, showy development, high
morale, some kinds of visible efficiency, etc., easier
Territorial fragmentation

Social fragmentation and rivalries (e.g., in Vietnam
North/Central/South; Catholicism/Buddhism/Religious
sects; privileged/underprivileged; urban/rural)

Poor communications

Availability of internal sanctuaries for guerrillas
and other dissident elements

Absence of tradition of political self-restraint and
subordination to central authority

Suspicion of central government, distance between

governed and governor

Incompetence and corruption in government cadres

Habit of violence

What, then, is likely to bring about success in such intervention

while at the same time one limits both the costs and the risks? A

crucial element of success is to so structure the situation so that one

can have high morale at home and communicate high morale to others. We

would argue that for the United States attaining such high morale means

having a credible case and this credible case should be such that no

great doubt should arise about such things as those in the following chart.
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WHEN CAN A DEMOCRACY INTERVENE WITH
ASSURANCE AND/OR H!IGH MORALE

“In general, hohassufance can be caused by doubts_about:

1. Justice and Legitimacy of cause
2. Morality of means

Effectiveness of means

L. Morale or loyalty at home
5. Public opinion abroad
6. Acceptability of immediate & latent risks

Chances of improving immediate situation

Long-term trend (time being on ohe's slde)

. ‘Government assurancé can be greatly facilitated if the Intervention
or the situation is such that it has one of the following special charac-

teristics:

While assurance is facilitated if:

1. Government does not care about the likely kinds of
criticism

2. Critics do not know

3. Public media are friendly or protective

. Country's vital interests are clearly endangered

5. Country is fully mobilized or legally at war

6. Government can argue persuasively it is in a just war
(and/or committing "just acts'')--or at least that its
case is not bad, that it knows what it is doing, and
that there is every reason for expecting reasonably

good results in the not too distant future

7. There is a persuasive fait accompli.
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It would cleérly be in the interests of the government to try to achieve
as many as possible of the above seven., O0ften either the intervention
or the rhetoric of justification surrounding it can be designed to do
exactly that. We would argue that in terms of the kinds of things we
have just been talking about, mostly the wrong kinds of lessons are
being learned in Vietham, Some of these wrong lessons are discussed
elsewhere in this report.* We close the section on tactics with a

few comments on the possibilities of the kinds of services that can be

rendered under the Nixon Doctrine:

Immediate Capabilities, Facilities and Programs

To what extent should the U.S. deveiop special_capabilities; facili-
ties and programs to meet the requirements and needs of the Nixon Doctrine?
One essential emphasis of the Nixon Doctrine is the increase of self-
reliance by the indigenous government and people, and therefore, one
important issue is the extent to which the United States can aid, en-
courage, facilitate, support or enhance self-help. There are, of course,
a number of things that can be done in principle. A rélatively long, but
incomplete, list of such things might go as follows: .

1. Moral, diplomatic and/or ideological sdpport
2., Intelligence support and warning

3. Technical advice and aid

L, Economic aid

5. Military equipment

*There is a much more systematic discussion in a much earlier Hudson
report for the U.S. Air Force (HI-1156/3-RR).
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6.

10.

12.

13.

14,
15.

16.
17.
18.
19.
20.

21.

313

A minimal advisory (e.g., orientation or function-
alization) effort

Serious training of client's personnel on patron's
soil

Serious training of client's personnel on client's
soil

Lend a ‘'key man''--or some key men for continuous
advice and consultation

MAAG-type advisory group

Field advisors strictly restricted to non-combatant
role

Less restricted field advisors

False "advisors'' and volunteers (i.e., actually more
or less full time participants in military operations)

Logistics support

Lend a ''key man'' or some key men for more or less
official superV|5|on and/or operation in a senior
role

Some escalation assurance

Air and naval support

Specialized help in ground operations
Relatively limited ground role
Serijous escalation assurance

Relatively unlimited ground role

The above list of 21 items is intended to illustrate the large range

of options and possibilities. while we will not discuss any of them in

detail here, some general issues deserve a few lines of discussion.

it is usually possible to do the first seven items without automatically

entailing a serious commitment to further -escalation if the assistance
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provided proves inadequate. Typically the prestige of the nation would
not be deeply involved even if there was a failure if the assistance had
been restricted solely to the first seven items. This was»clearly under=
stood by President Eisenhower when he refused to let the number of advisers
assigned to South Vietnam exceed a few hundred. It can be persuasively
argued that the basic ''serious'' American commitment to South Vietnam was
incurred when President Kennedy raised the number of advisers to more than
10,000. At fhe time this was done, some memoranda were passed around which
indicated that the administration did not consider this a large increase
in the United States commitment to South Vietnam. They did not fully
realize that while it is possible wfthout serious backlash fo remove such
advisers when the country is not under serious immediate pressure, their
removal during a crisis or a period of a high level of military activity
is'a very serious diplomatic and political defeat. Of course, a country
like the United States can afford a certain number of defeats and even a
certain number of inglorious retreats or even some dishonorable selling
out of allies' or clients' interests. (The phrase 'a certain number"
should be taken as being about one to three every five years or so--
depending upon the circumstances and igsues. ‘It is always dangerous and
unpleasant to do even once.) One of the easiest scenarios for the United
States' getting into a war would be for the United States to find itself
in the same kind of position that Great Britain did in 1939 wheﬁ it found
that its prestige and credibility were so low that it had to give a
complete and unconditional guarantee to the Poles in order to have the
declaration have any political or moréle significance. 1In effect, the

British explicitly and clearly gave the Poles complete control of future
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British decisions for war or peace. One does not usually risk this kind
of a catastrophic erosion in morale, credibility and prestige if one
restricts assistance to the first seven items and, at the same time,
keeps the rhetoric relatively subdued.

The next seven items do raise serious issues of commitment but
normélly nbt'as serious as the kind of commitment the U.S. undertook in
South Vietnam. The final seven are typical of the kinds ofvmeasures that
might easily-entail a very high level of commitment indeed. We have
already indicated that no commitment is ever total, but these seven can
make withdrawal extremely uncomfortable.

Actually we have been much too simple in our discussion because in
almost all cases thé context, the rhetoric and various other details can
be of central importance. This description of only three explicit and
clear categories is intended to be indicative and illustrative and in
no sense rigorous or final and, of course, all real foreign policies and
ﬁrograms have ragged eddes and twilight zones.

Let us continue now the possibility that the Nixon Doctrine will
achieve success. Success, of course, depends partially on what you are
trying to do. Consider first the usual criterion that we are trying to
achiéve or protect democracy in some area. This is probably much too
difficult to do.. On the other hand, we could easily achieve both develop-
ment and a reasonable degree of stability. This flies in the face of most
_scholarly thinking today.* It is important to realize that, as we have
said earlier, the basic reason for the likely succes of the Nixon Doctrine

is not because the basic structure is so stable or because the Doctrine

*Cf. the chapter on ''The Rise of the Pacific Basin."
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is an extremely adequate theory of defense, but because the stresses and
strains are likely to be low enough so that the Doctrine will work.

Let us just for self-education and purposes of explication assume
a completely artificial and unrealistic threat. Assume that the Sino--
Soviet bloc was still in existence, that all of the communist states
were cooperating closely together, that all were pushing communist
ideology as insurgency movements very actively in the region of interest
and more or less had the following strategy. Once a decision was made
to start an insurgency, if it had any success at all the movement would
be supported by ‘''volunteers'' to any extent hecessary to win so long ‘as
America did not put substantial support to opposing it and so long as
the indigenous insurgents had enough success to covef, to some degree,
the presence and role of the ''volunteers.!'

Suppose that the communist states were willing to db this even if
the U.S. created through the application of the Nixon Doctrine substantial
resistance in the area, but not enough to really resist a fullfledged
insurgency backed by the Chinese and the Russians including’the “volunteers''
and equipment and various experts and advisers. Under these circumstances
aimost‘any insurgent movement would be willing to move to the stage of
open revolt because it would then be almost assured of final victory. To
some extent this would still be true even if the rule were that the insur-
gencies could only move to the state of final revolt with the authoriza-
tion of the PRC or U.S.S.R. or both, and that otherwise they couldn't be
assured of receiving major support.j This caveat would not be known to

the outsider, and a situation would still exist in which the insurgency
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movement would have a very high bérgaining power internally. One can
imagine a situation, for example,. in which the leadership of the postu-
lated Sino-Soviet bloc knew they could take over a certain country but
did not choose to do so because of fear of rocking the boat or even of
unwillingness to pay the actual cost. Even in this case the internal
bargaining power of the insurgent would be very, very high, so one might
properly fear for the ability of the area to protect itself if its major
reliance was on application of the Nixon Doctrine. Fortunately this does
not seem to be the situation in-Pacific Asia in the seventies. We say
this partly because, with the exception of South Vietnam, the insurgent
_movements are so weak that the issue doesn't even arise, and partly be-
cause the new detente/entente does reduce the morale of insurgents and
inhibit PRC or U.S.S.R. support for insurgents. In many cases the PRC
and U.S.S.R. must be very moderate in their support of even somewhat
successful insurgency movements, since they will be aware of the real
possibility that the United States might escalate more than they would

find desirable.

H. The Nixon Doctrine in Pacific Asia

The basic United States posture under the Nixon Doctrine in Pacific
Asia will be an attempt to provide a stable structure for "multipolar'*
relationships in the area. One cannot emphasize too much that multi-
polarity can cover both the stable situations like the multipolarity of

nineteenth century Europe and anarchic disasters like the multipolar

system of Eastern Asia in the late 1920's and 1930's. The United States

*Cf. the comments on multipolarity in the last chapter. We use the
term here, in its most straightforward sense, as a convenient short label.
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wishes to avoid the rigid bipolar structure which makes every international
ripple a superpower confrontation, but it also must avoid the extreme un-
certainty and volatility that the isolation of Japan in the 1920's produced.
The highly structured multipolarity of nineteenth century Europe is not an
option in today's ideologically and culturally divided world.

To deal with these partially contradictory requirements we propose a

strategy which is largely insular. This insular strategy is made possible

by:
(1) the relatively low level of direct threat from the PRC and U.S.S.R.;

(2) the likely refrigeration or isolation of the Indochina conflict,
and the growing feeling throughout Pacific Asia that the conse-
quences of that conflict no longer need have a great effect on
the rest of Southeast Asia;

(3) the toughness and economic success of South Korea and Taiwan:

(4) the extraordinary economic takeoff of Japan and the consequent
stimulation of economic growth and economic integration through-
out the Pacific Basin;

(5) the greater military and non-military resources and stability
* available to governments throughout the region as a probable
result of the economic takeoff of the Pacific Basin;

(6) the increasing competence of the central governments of Pacific
Asia;

(7) the drastically reduced availability and utility of sanctuaries
among the insular states as compared with their mainland

counterparts;

(8) - the greater U.S. public support for the relatively more demo-
cratic insular countries of Southeast Asia by comparison with
their mainland counterparts;

(9) reduced U.S. fear of territorial aggression on the part of China
and resultant U.S. concern to avoid provoking gratuitous PRC
threats through mainland basing;

(10) the availability, so long as the United States adequately supports
the security of Japan and Australia, of relatively reliable stra-
tegic lynchpins in Japan and Australia;
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(11) the availability of an additional lynchpin in Guam;

(12) technological progress which will increasingly make it possible
to substitute mobility for local basing;

(13) the rise of local nationalism in Japan, the Philippines, Australia
‘ and possibly elsewhere--which both increases the ability of coun-
tries to defend themselves and exacerbates friction with the
_United States over any military presence which is locally per-
ceived as excessive.

Any successful strategy for this'peridd must bivot on Japah, because
Japan's relationships are the most volatile of the great power relationships,
because Jépan's extraordinary growth is the gfeatest stimulus for change in
the region, and because Japan is a focus of American interests in the area.
During this period Jépan will largely choose her own way, and the direct
positive influence which the United States can exert on Japan's policies

will be qufte limited. The principal U.S. interest wlthrregard to Japan is

in the institutionalization of Japan's international role. By this we mean

.reductlon of the volatility of Japan's rélatiohships through increased mili-
fary security; acquisitiop by Japan of a prestigious'international role
which accommodates current nafionalism through foreign policy autonomy and
exfernél political influepce; mediating her conflict with Southeast Asian
countriés which will inevitably resent her influence to some extent; as-
suring that she will avoid m%rrying herself to China or fhe Soviet Union;
and assufing her of a relatively stable economic context including especially
monetary stability and secure lines of supply.

Much of this she will accomplish by herself. .Her rapid economic
growth is likely to continue, providing her with additional economic
leverage ovér the already dependent smaller powers of the area, a leverage

which will be increased by her likely export of industries into Northeast
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and Southeast Asia in order to compensate for a domestic labor shortage.

- Implementation of the Tanaka plan or some other program focused on de-

veloping of Japan's economic infrastructure, reducing pollution, and pro-
viding such amenities as housing and toilets to her population, should
increase the stability of Japan's politf, make her economy more resilient
and more capable of continued rapid growth, and--presuming some resolution
ef the problems of high energy prices—-take some attention away.from pro-
duction for export and thus render solutioﬁ of present balance-of-payments
preb]ems muchieasier. |

Despite her rise to great economic power Japan cannot be expected to

~pick up American military chips in Southeast Asia or elsewhere. Japan

wishes to‘eontinue her low posture militarily and to eonfine herself to
p;eparing a mqbilization base during the 1976'5. .Nonefheless her conyen¥
tional defense_capabilities will ihcreese in pace wifh her eeeﬁomfe-growth,
and‘By 1980 her current ;peeding of 2 pereent of GNP together with a gross
ﬁational pfoduct conservatively estimated at $600 biliion imply‘er$12 |
billjon annual defense expenditure. §uch a bueget willlgreatiQ‘faeilitate
defenee of the Japanese homeiand, and the economic growth stimulated by
Japenese‘trade and investment will eimilarly increase the defense capa-
bilities of other Asian nations. More than this the.Unjted_States can
expect only at its peril. Extremely rapid Japanese rearmament; or npclear
rearmament or military involvement in other countries, will occur in the
1976'5 only in circumstances likely to be contrary to American interests.

For instance, one could imagine such armament occurring under extreme
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American pressure or in a sitqation where Japan perceived a serious Soviet
or Chinese threat and simultaneously perceived her Americanvallies to have
abandoned her; in both cases Japanese policy would likely become hostile
to the United States.

Moreover any of these forms of rearmament might well increase American
burdens rather than decrease them, even if one could imagine their occuring
in a context of continued friendly diplomatic relationships. Nuclear arma-
ment would almost certainly spark proliferation elsewhere. Extremely rapid
rearmament or military involvement in other countries could spark an arms
race which could put additional strain on American defense budgets, and
such rearmament might even drive the Soviet Union and China into rapproche-
ment.

Thus continued expansion of Japan's ability to defend herself is in
the American interest, but we must not expect Japan to implement American
military policies in Asia. At least through the end of the 1970's the
mutual security treaty between the United States and Japan will be useful
to both countries, and American conventional and nuclear support for Japan
will not be requited by complementary Japanese military activities, The
United States should be willing to do this because of Japan's extraordinary
contribution to the growth and dynamism of the rest of the Pacific Basin,
because it is in the American interest to avoid frightening the PRC or
U.S.S;R. into unnecessary deployments or aggressive acts, and because
American protection of Japan will give her the security necessary to avoid
Japan's caving in to hostile threats or overreacting to minor provocations

in Southeast Asia.
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Economically competition between the United States and Japan will be
keen, but the United States and Japan must remind themselves that such
competition is in the long run mutually beneficial and that competition
takes places within rules of the game on monetary and trade matters which

are far more important and of far greater mutual benefit than the competi-

“tion itself. The competition concerns relative slices of a large and

growing pie, and the emphasis must be more on not dropping the pie than

on the size of the individual slices. Tension over the rules of the game
(namely rules on dumping, exclusion policies and exchange rates) will
persist, but these prob]ems'can be eased somewhat by encouraging the
Japanese to emphasize their domestic economic development réther than
production for export. Japan is likely to move gradually toward a complete

free trade positon because of the dependence of her economy on trade,

"unless the United States responds to competition by protectionist measures.

The economic issues are not one-sided. The Japanese were very slow to
revalue the yen, but the United States has been excessively protective

of inefficient industries. The Japanese have been slow to liberalize

'foreign investment rules, but their industries tend to be undercapitalized

and therefore extremely vulnerable to American takeover. Negotiations on
these matters will test the patience of both sides but the United States
should resist protectionist moves; such moves could force Japan to form
an economic greater East Asia co-prosperity sphere from which U.S. trade
and investment were largely excluded and this would greatly decelerate the
growth of the Pacific Basin.

Politically the U.S.-Japan relationship should be much looser than

the military alliance but much friendlier than the economic competition.
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Diplomatic ties should remain particularly loose so that Japan feels she
possesses the autonomy appropriate to a great power; here the differing
approaches to recognition of China may serve as a model for loose ties
which take another's interest into consideration to some extent but do
not try to involve the two countries in a locked step. Japan has taken
the lead in gestures and at preserving a friendly tone in relations between
the two countries. She has endowed university chairs and established a
foundation for cultural exchange. The United States should respond by
celebrating Japanese sticcesses rather than resenting them.

United States basic policy toward the PRC will seek to draw China

into the system. In dccordance with this policy China must be acknowledged

as a full member ofviﬁtéfﬁdtiohé1 society through diplomatic recdghftioﬁ
and full participatibh ih world trade and other worid bodies. lhevitabiy
diplomatic recognitioh of China will eventually involve abrogatioh of the
GRC treaty, but It heed hot. involve abrogation of United States commit-
ment to a peaceful solution of the Taiwan problem; with regard to the
iegal status of Taiwah; dh Amer}can posture of insisting on the right to
retain ah embassy there, but stating that the existence of the embassy-
does not prejudge the legal issues and that final resolution of the Taiwan
problem is up to the Chinese on both sides of the Taiwan Straits, should
51low both sides to achieve their minimal goals without loss of face.

Such a policy would avert the possibility of violent PRC takeover, which
is the central U.S. interest. It would leave open the evolution of

(1) One China-Autonomous Taiwan, (2) Two Chinas, or (3) One China-One
Taiwan. Any of these would be acceptable to the U.S,, would not encourage

PRC demands elsewhere, would remove a major thorn from U.S.-Japan-PRC
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relations, and would probably reduce greafly the revolutionary component
of PRC foreign policy.

Simul taneously America can draw China into some interest in the
status quo through trade, through joint work on ecological problems,'and
through other forms of exploitation of common'interests. Given the
Chinese policy of self-reliance, which includes autarky and refusal to
accept aid or foreign investment, this process of drawing China into the
system will necessarily be gradual, but with increasing Chinese self-
confidence and geﬁeraliy accepted legitimacy will probably come a will=-
inéness'to altef gradualiy (but never abandbn completely) thé pdlicy of
v'seif-relianée. The U.S. policiés toward Japan outlined above will reduce -
the rbots of Chinese feaerf Japén by Iimiting the 5c0pe and pace of
Japanese rearmament. In doing so they may facilitate PRC entry into
arms control discussions. éventual u.s. participatibn‘fn joint Japanése-
Russ‘ian'development'of Siberia would moderate the probably frighténing
effect of the resulting improvement in Soviet logistic capabilities on
the northern Chinese border. Joint deQeIOpment of Sfbefia ﬁust be bal-
anced by joint willingness'to participate in the development of Manchuria,

if tﬁe Cﬁinese wish such joint efforts, and possibly by either direct economic
aid or indirect economic aid through provision of favorable terms of

tréde if tHe Chinese economic positioh remains--as seems quite possibie--

so desperate as to provide strong temptation for a post-Mao leadership to
become politically dependent upon the Soviet Union in return for massive
Soviet aid. An increment of economic growth would not be likely in the

short run to greatly increase the Chinese military threat to the United

States or Japan, but would greatly increase China's aﬁtonomy relative to the
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Soviet Union, If this policy of drawing China into the system is to

succeed it will have to be pursued patiently and relentlessly, but the

.United States must never allow its pursuit of this policy to endanger

greater interests with regard to Japan; this imperative is the lesson

_of the disastrous long-term failure of the Open Door Policy of 1900 and

the Washington Conference of 1922, both of which alsé attempted to draw
China into the system but whiéh succeeded only in creating é semj-
permanent enmity between Japan and thé United Stafes. |

The Nixon Doctrine and all of its various‘subsidiafy policies are
heavily,predjcatgd on China's maintaining her splft with the Soviét

Union. Yet paradoxically American interest in continuation of this

“split is one over which the United States possesses only the most in-

direct leverage. Any strong moves to enhance Sino-Soviet antagonfsm
would likely prove difficult to conceal, and would certainly prove

counterproductive if they were seen with their true face. Furthermore,

America has a very strong interest in avoiding a Sino-Soviet split so

intense that war becomes likely. A Sino-Soviet war wguld likely be a
prolonged one which would affect the peace of all of Southeast Asia,‘and
probably Japan. The United States would have the greatest difficulty
avoiding direct involvement in the conflict if either side appeared on
the verge of winning decisive, quasi-permanent victories which would give
it quasi-permanent access to the resources of the other or which would
decfsively change Japan's strategic outlook. (Soviet conquest of Man-
churiavand Korea would have thé latter effeét.) Prolonged war could
threaten the stability of the Soviet empire and thus embroii‘Europe in a

war in which the U.S. could not remain uninvolved,

e
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The U.S. does have three kinds of indirect leverage over continuation
of the Sino-Soviet split. First, it can avoid the evolution of world
situations which seem so threatening to the two countries, jointly, that
they acquire strong incentives to renew their alliance. The chief possi-
bility for such a threat, and it is not a very likely possibility, is that
some shock to Japan would induce Japan to commence one of history's more
dramatic rearmament programs. The program suggested above should protect
Japan from such shocks and thereby reduce the likelihood of the more
dramatic forms of rearmament.

| The second kind ofrAmerican leverage rests on an almost certainly
valfd aseumﬁtion that the Sino-Soviet split is in a sense “eatural.“ The
split ié.concerned with specific issues and leaders, but it is also ter-
ritoriaf; raciel, ideological, and a natural competition between two
adJacent big powers. For this reason it is Iikeiy to continue, albeit
with varying |ntenS|ty, if the two powers are both in a position to con-
tinue thelr competltlon. For the present and for the foreseeable future,
the principal.obstacle fo mutual ability to continue the split is the’
possibility that China will fall so far‘behfnd the U.S.S.R. in some
crucial reépect thaf it wifT require Soviet aid or have to accept limited
Soviet Hegemony; At the moment, such relative weakness does not seem
likely for China, but no student of recent Chinese history would want to
place allvhis bets on the likelihood that business as usual will prevail
in that country. American decisions regarding volume of trade, terms of
trade, sele oF‘technology, and ether_economic decisions could heavily
affect.China's econohic future if that future were in doubt or if the

continuation of full Chinese autonomy hinged in some way on China's
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_economic vigor. Generosity toward China, especially in a time of severe

economic need, would be a re]atively uncontroversial step. At this moment
in history such economic decisions are probably the only férm of ”assfs-
tancgf the U.S. would want to provide for China. At a ]ater date,litvis
not unlike]y that thevU.S. will be»faced with deqisions on certain kinds
of arms trade and on materials which have direct military significance.
Such decisions could also heavily affect China's internatiénal posture.
The key danger signal Indicating need for strong U.S. decisions in either
economic or military fields would be Chinese acceptance, or consideration
of, or strong need for, Soviet assistance, But agaiﬁ there is‘a‘crucial
caveat to this discussion, namely that all such decisions must take into
account our primary interest in Japan, |f China were intensely hostile
to Japan, or if Japan wou]d be seriously upset by U.S. assistaﬁce to
China,‘thgn there would be a'Eiiﬂé[fEElE case'agafnst the assistancg.

The third kind of leverage the U.S. has over the Sino-Soviet split

-is the U.S. military presence in Asia. Direct miljtary involvement in

'Sinq-Sovjet hostilities would be a disaster for the U,S., although such

involvement can never be utterly ruled out, but U.S. presence in the
region may in some circumstances exercise some deterrence over expan-
sion of Sino-Soviet hostility into open conflict. The presence of U.S.
forces in the Northeast Asian region complicates any Chinese or Soviet
military calculations, even against one another, and thereby deters
excessively venturesome incursions,

American contributions to the stabilization of Korea mitigate one
classic source of Sino-Soviet, Sino-Japanese, and Russo-Japanese rivalry.

The stronger, more unified, and more economically independent Korea is,
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the more U.S. interests are served--so long as the route to such strength,
unity and independence does not make nonsense of American commitments and
supﬁort of freedom.

The Soviet Union will continue to be the most important object of
Amer ican wor ldwide concern. In SoutheastlAsia one can anticipate moderate
and probably marginal Soviet initiatives, but one would expect that China,
East Europe, the Middle East and Japan will all be far higher on the list
of Soviet priorities than Southeast Asia. America's interest in the
Sino-Soviet relatiohship.can best be promoted by continuing the detehte
with China and supporting China's autonemyt' American interests in the
Russo-Japaﬁese relatfenship can best be promoted by policies which sup-
port'Japan's seeurity and resource needs so that Jaban does not feel it
necessary to look for Soviet help in these erees. As mentioned abote,
U.S.vparticipation in Jepanese-Sovfet deVelopment of'Sieeria could be
very much in American interest if involvement became possible on commer-
cual terms. Access to Siberian resources would be useful to the U S. and
Would ensdre Soviet abi]ity to finance continued 1arge-scale trade with
the U.S. lf; as seems quite possible, the economic reSUIts ef the pro¥
ject prove maréina] over the next decade or two, U.S. involvement would
stlll protect Japan from excessive pressure or dependence.

In Southeast Asia as in Northeast Asia the basic u.s. strategy should
be to exploit insular strategic advantages and to promote nationalism
and (somewhat paradoxically) to promote increasing cooperation among the
nations of the region, without subordinatingvany or all of them to exces-
'5|ve |nfluence by one of the major powers and wnthout allowing excessive

degrees of hostlllty to develop between minor powers and any of the major

powers.
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The major powers most heavnly inyolved in this region are likely to
be Japan and the Unlted States As dlscussed above, the presence of both
in the region will allow the smaller powers to play Japan and the United
States off agalnat one another, with results that should be beneflC|al
to all. Joint investment, communication, organizational innovatlon, and
tourism trom these two great economic powers ahould produce an extraor-
dlnary economic takeoff throughout the region ‘which WIll enhance the
autonomy and self—respect of the countries involved, increase their |nter-
actions and capacity for cooperatlon, and enab]e them to support defense
budgets much more adequate than is presently p055|ble. Th|s development
may well occur at rates more rapld than deve]opment in China and the
SOV|et Union and thereby (1) increase the capabilities of Southeast A5|an
countrles relative to China and the SQVIet Union and (2) increase the
incentlve for China to accept outside attempts to draw her into the sys-
tem. Thus, the extraordinary development of the Pacific Basin he]ps to
make both the U.S.vaIIC|es of stimulating local self-reliance and drawing
Chlna into the system work. At the‘same time Japanese influence will
increase through an interlocking directorate of economlc organnzatlons,
all of which have Japanese directors and Japanese capital as their core.
Japanese exercise of regional influence through such an interlocking
directorate of primarily economic organizations, together with the com-
petition of the United States, will constitute a fundamental part of the
policy of institutionalizing Japan's international‘role.

The principal threats to the autonomy of Southeast Asian states in
this period are likely to be in mainland Southeast Asia and possibly in

Indonesia. These threats are likely to consist primarily of subversion
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rather than overt invasion. Fortuitously for American interests, the
more democratic countries of the region are ;onsistently less threatened
than the less democratic, Other United States interests which might be
damaged to some extent are relatively minor economic interests and our
fndirect interest in having Japan's role in the area institutionalized.
Succe;sful subversion of any single country in the region would be some-
thing which the United States would wish to oppose but which, if confined
to a single couﬁfry which had received_no firm commitment from the U.S.,
wquld not severely damage American interestsﬂin the region. Severe

damage to American interests in the region from such subversion can come

only (1) through the development of a massive wave of subversion which

threatened to enngf a majof portion of the region or (2) througﬁ sub-
version Whicﬁ, becéusé of prior strong U.S. commitment to stop it, had
tHe.efféct ofjdamaéing u.s. ;redibility in Japan; Korea, the PRt, or.the
U.5.5.R. | -

vTovthe exteh£ that the pblicy of drawing'China into the system works,
Chinese-inspired or Chinese-suppofted subversion is not likely to be a
ﬁajof concern in most of the.countriesvof thé r;gion. Nonetheless the
possfbilityrofVChinese subvergive efforts'remains sufffciently high to
warrant some development of counterinsﬁrgency éapabilities. Moreover it
is quite conéei&abfe that Hanbi will independenfly mount s;bversive efforts
in some of the nearby countries of Southeast Asia or that competition
between China and the Soviet Union will lead to competitive sponsorship
of political groups which might in some cases involve serious subversiye

efforts in one or more countries.
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In approaching the problem of subversion in Southeast Asia one must
avoid excessively Tmaginétive domino theories but one must also avoid the
idea that what happens in one country has no effect on its neighbérs.

A domino theory in reverse may be true: if North Vietnamese influ;
ence is éontained, or contains itself, within the bounds of indochina,
then successful subversion hay become virtually impossible invmost of
Southeast Asia. U.S. diplomacy here must concentrate on bufferihg Thailand
so far as possible from North Vietnamese influence. Implementation of the
terms of a cease-fire, and economic aid and trade which seek to draw North
Viétném/into the system and convince her that peaceful means are mofe'gra—
tifying all may be useful, but one must not be overly optimistic about
thorough success. Just as important, the United States will want to
avoid prokaihg an unnecessary PRC threat by uhnécessarily ambitious
hedging against the possibility that the threat might come into existence.
U.S. bases in Thailand may prove militarily ineffective but éostly in
diplomacy with the PRC.

In this regard it may be useful to consider that SEATO may consti-
tute a pfovocation in PRC eyes, that‘SEATO is currently viewed by‘many
of its members as obsolescent or obsolete, that the U.S. can do little
with SEATO that it could not do without it, and that SEATO has become a
diffuse set of implied commitments which allow small countries to ex-
ploit the U.S. So one might want to encourage a unanimous vote to turn
SEATO into a development or cultural organization at some time when con-
ditions are sufficiently stable that one does not appear to be withdraw-
ing under fire. Regional neutrality proposals could be encouraged (but

not actively pushed by the U.S.) following such a decision. A policy of
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strengthening local police and constabulary forces and minimizing American
dependence on local bases (especially mainland bases) would greatly re-
duce the likelihood that the PRC would be provoked into support of sub-
version because she feared the bases.

The second part of the counterinsurgency strategy is to make the
countries less vulnerable. Rapid development of the Pacific Basin will
increase the forces which individual countries of the region can support
through their own efforts, and the U.S. can best support this development
by:encouraging Japanese investment and aid while maintaining monetary
stability and free trade. The most direcﬁ contribution the Uni ted étatés

can make consists of training local governments in effective central ad-

“ministration, encouraging them to create political parties (which would .

tie the people to their government and provide the communication nets
necessary to detect guerrillas), and training local police and constabu-
lary.forces in the techniques of counterinsurgen;y. Such counterinsur-
gency strategies may have to be supplemented by an elite, mobile, tech-
nology-intensive American force which can deter and defeat possible
Korean-type invasions, but this requirement is not likely to arise with
regard to Chinese or Soviet forces. North Vietnam is the only power in
the region with the capability andeill to mount such an invasion.

In addition the United States can ''stiffen' the region and the indi-
vidual countries by promoting regional defense cooperation. Such regional
cooperation is usually perceived in terms of a formal alliance or organi-
zation of the states of the region, but such a concept is likely to have

extremely limited success.*

%For further discussion cf. the section on “Regionalism'" in Chapter V.
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If an alliance fdrmed in the context of neutrality amidst the Great

Power rivalries were directed'impartially agaiﬁst fnterférence oflthreats
from any of the Gfeat POWer, it might havé consideréble politfcai and
security siéﬁificaﬁce to its memberé. AEven fhough‘its owﬁ militéryb
capabilities migHt be slight, it could act with a certain politféél and
‘moral authority., Perhaps more imﬁortant,lits collective survivai?-itg
ébntinued and collective neutralfty-;presumably wouid itself serve the
interests of the other'Gféat Powers, gfving them aﬁ invesfment in pre=-
venting rival Great Power interference. Thus, a héufral‘alliahce or.
bloc might éétually enjoy support from several of the Great Powers simul-
taneously, and on terms possibly more advantageous than its members could
obtain through én alliance with any individuél Great Power.
| It is éasy and a habitual response for Americén'pélicy-makers to
expect regional security alliances and groupings in Asia to substitute
for Amerfcan involvement--and, in effect, serve as’legatées and ﬁerpetua-
tors of American policy. In reality their prospects of effective action
seem slight. As Hedley Bull has said, Japan, Australia, and India, to say
nothing of the smaller Asian states, havé little common perception.of'
threat aﬁd nationai interest.* | Such states as Thaiiand, Cambodia, lndo-

nesja--and indja and Pakistan--may actually have more acute reasons to

*"The New Balance of Power in Asia and the Pacific," Foreign Affairs,
July 1971. '
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fear one another, because of traditional hostilities and territorial
claims, than the more remote Chinese (or Russians). They may also regard
these local threats as the onlY ones they can do anything about.
Thailand's or Burma's fear of China_may or may not be justified, but tt
may also be reasonable for the Thais and Burmese to assume that there

is very little they can do about China, singly or together, without the
support of the United States (or Japan, or the Soviet Union). If that
support is not there, then it may be an act of wisdom for them to make
their accohmodations.

A regtooal militery alltance in Asia is hypothetically possible in
the contemporary context: (1) as a mutual defense treaty aéainst exter-
nal threat, or specifically against China (or Russia, or Japan, or the
U.S.); and (2) agaiostlinternal subVersion, with all parties giving aid
to suppress lnsurrectlon within any one country.

In the flrst case, lf it is an alliance agalnst an |dent|f|able
great power threat, it can bevstated as a general proposition that if
the alliance includes another great power it tende to function simply as
an aux:llary to that power, without real force or SIgnlflcance except as
an adjunct to the great power's pollcy’ This has been true of SEATO. On
the other hand, if the alllance does not include one of‘the other great
powers, it ordfﬁariiy caﬁ afford its members only a marginal improvement
in their security situation at best. It is unable decisively to affect
the issue, when the challenge is from a great power. Indeed, the alliance
may seem a provocation, and hence to have disutility to its members, or

potential members.




The second kind of alliance, an alliance of mutual support against
subversion, seems unlikely in this decade without, again, great power
participation. If subversion is linked to, or supported by, China, the
U.S.S.R., or North Vietnam, then the allied states not directly involved
are likely to see intervention in the affair as inviting more trouble
than it resolves. They implicate themselves in a struggle with a great
power or a major regional power. In Vietnam, it is notewofthy that Thais
and Filipinos could only be convinced to support Saigon through American
pressures and subventions, and their wi]linghess to act even then was a
function of their desire for American--not South Vietnamese--support if
they themselves were to encounter trouble. It is hard to believe that
they, or any other of the states of the region, would be likely to do
even this much to aid an ally in a Vietnamese~style insurgency crisis in
‘the future, if the United States (or Japan) were not playing the main
role, At lesser levels of subversion or insurgency, advice.or material
‘aid is imaginable, but again, not military intervention. Indeed, the
rrisks and regional complexities of rivalry make it unlikely that inter-
vention would even be asked. South Vietnam's intervention in Cambodia,
and Thailand's unofficial intervention in Laos, are not precedents likely
to be repeated if America were no longer in those wars,

Nonetheless, some limited forms of regionalism may augment somewhat

the defenses of various countries in the region. The United States should

buttress regional defense efforts and enhance regional consciousness,

while not committing itself excessively, by giving military aid indirectly;

for instance, the United States might give aid to Australja which in turn

would support Malaysia which in turn would contribute to the defense of
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Indonesia. In addition, the United States should enhance the ability of
Southeast Asian countries to cooperate even in the absence of specific

prior contractual arrangements:

a. By encouraging interaction of political and military
officials from various Southeast Asian countries through
regional conferences.

b. By arrangihg for exercises in which two or three countries
acquire a capacity for cooperation even in the absence
of an alliance.

c. By encouraging creation of forces which are compatible
for operations involving more than one country,

d. By encouraging compatibility in the equipment used by
Southeast Asian forces.

" Finally, the question arises of what one does if'tﬁere is ' no massive
foreign invasion but subversive efforts nonetheless seem likely to be
successful, The decision in such a situation must rest upon some calcu-
lation of the chances of success together with a calculation of the costs
of success as compared with the benefits., Such calculations may vary |
considerably from country to cduntry but previous experience suggests
some rules of thumb, When the country facing subversion possesses a
basically sound central government and political party system which is
suffering from relatively temporary sefbacks, as was the case of the
Philippine government in the early 1950's, the government forces are likely.
to be able to defeat the guerrillas as long as the government receives
adequate financial and logistic support from her allies. On the other
hand when, as in Vietnam, the country lacks effective central adminis=-

tration and lacks a political party system that ties the government to
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the people, even massive foreign intervention may fail to achieve satis-
factory results within reasoﬁable limits of cost and time. One probably
does not want to impose rigid rules on such decisions, but in the Vietnam-
type cases the United States may well decide that so long as no massive
external invasions occur and so long as the effects oh neighboring
countries can be kept reasonably limited it may have to decide regretfully
that the costs of intervention are simply too high. Thailand could
eventually be such a case.

A final consideration in such insurgency situations is the need
to avoid nuclear power confrontations in connection with these local
wars. Here it seems possible that the remarkable convergence of the
foreign policies of the major powers may render feasible a conscious
concept of rules of fair play which elimihate the possibility of great
power confrontations., The concept of limiting involvement in a particular
conflict is familiar to students of limited war and is characteristic
of all wars in Which the great powers are direct or indirect partici-
pants. The present convergence of Soviet, Chinese, Japanese, and
American policies toward foon Doctrine-type approaches seems to present
the opportunity to institutionalize a system In which all the powers
supply their favorites with economic aid and limited categories of
weapons but refrain from directly involving their own forces. For

the great powers this could constitute limited war without the war.,
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Chapter V11

THE PAST AND FUTURE OF U.S. FOREIGN POLICY
DOCTRINES FOR ASIA
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CHAPTER VII1.- THE PAST AND FUTURE OF U.S. FOREIGN POLICY
DQCTRINES FQR ASIA_

The Nixon Doctrine i's the successor of the Open Door Policy, which
governed American policy in Eastern Asia from the turn of the century to
the time of World War 11, and of ‘the Truman Doctrine, which guided American
policies in that region from the Truman Administration to the beginning of
the Nixon Administration. Like these great-doctrines,»and’inike the so-
called Eisénhower, Kennedy and Johnson Doctrines, which were mere rhetori-
cal elaborations of the Truman Doctrine, the Nixon Doctrine represents a
change-iﬁ the core of ‘American worldwide foreign policy that seems destined
to persist for a generation or more. Like.the other major doctrines the
Nixon Doctrine responds to enduring American political interests in the
selfidetermination of other nations and to new -condi tions under which those
interests must be defended. It is stated in terms sufficiently clear to
signal decisivé changes in perspective but also in terms sufficlently ab-
stract to remain valid through a generation or more of historical exigencies.

The Open Door Policy was an appropriate policy for a young country with
ideals and interests applicable to Eastern Asia but without the resources,
motivation and self-assurance for active involvement. The Open Door Policy
was tripartite:

(1) the United States demanded equal commercial access to China;

(2) the United States supported the territorial and administrative
integrity of China;

(3) the United States was unwilling to bear any substantial economic
or military costs in order to promote these economic and po-

litical policies.

]

The demand for equal commercial access responded to the possibility that other

stronger powers would divide China into spheres of influence. Support for the
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territorial.and administrative integrity of China was simultaneously an
ad junct to U.S. commercial policy, an expression of American political
ideals, and a means for disarming anti-imperialist sentiment prior to

the election of 1900. The two statements together, regardless of tﬁe
specific events which precipitated them, constituted lucid statements of
Ameriéan economic and political interests, a parsimon{bus guide to'fundaﬁ
mental American policfes for domestic decision-makers and foreign govern-
ments, and an ‘invocation of principles which would .inspire the supporf

of American public opfnion.‘ The third principle, namely minimizat?on

of American costs in pursuing its economic and political interests, has

-been neglected by historians but was an equally important aspect of

American policy which was equally well understood by decision-makers.

The principle of limiting costs was first stéted in response'to»Japanesé
requests for American support in resisting Russian encfoachments into
Manchuria. .Such a minimization of costs was highly appropriate to a young

power with the limited resources of the United States at the time. . How-

~ever, as the United States grew.in economic, political, and military

world influence, the continued strong statement of American principles
became'élmost irresponsible when juxtaposed with American unwillingness
to commit resources to support those principles. Thus when the
Open Door Policy was terminated by World War Il it vanished permanently.,
After some initial postwar fumbling the United States embraced thé
Truman Doctrine,which committed us ''‘to support free peoples who are
resjétiﬁg éttempted,subjugation.by afmed minbfitiesrof by outsidé
pressures.' The Truman Doctrine was noteworthy for the sweeping extent

of its commitment and for its exclusive emphasis on a political/military
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objective. Such a doctrine was appropriate to a country with over-
whelming resources relative té the rest of the world, with allies and
friends so weak as to be virtually helpless, with an opponent who seemed
unified and aggressive, and with an economy so strong that domestic
economic needs did not imply a high foreign policy priority for American
economic advancement. The Open Door Policy was an appropriate doctiiine
for a young and weak America; the Truman Doctrine was an appropriate
policy for an America cast by World War |l into a position of over-
whelming worldwide power yet apparently faced by serious challenges to
her political interests in the self-determination of Europe, Japan and
certain other parts of the world. The Truman Doctrine policies, whatever
their failures of detail, were sufficiently successful that the peculiar
post-Wor 1d War |1 situation evolved in ways favorable to Amer ican
political interests, and the Truman Dottfihevbecame bbsﬁiete. A
reassessemnt of the American strategic position prompted by Vietnam 1§d
to formulation of the Nixon Doctriﬁe.

in its promise to proVide an umbrella against threats by nUClear
countries and to provide other forms of assistance to ihrgatgned countries
the Nixon Doctrine responds to a ubiquitogs theme in American foreign
policy doctrines, namely our political interest in self-determination of
other powers. In its resolve to honor American commitments the ijon
Doctrine reponds to (1) a recurrent Asian questioning of American credi-
bility that is the legacy of the Open Door Policy's refusal to back B
principles with resources, and (2) the crisis of Truman Doctrine credi-

bility which many Asians and Americans perceived as being at the heart

of America's dilemma in Vietnam.
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In its declaration that the United States will aid other countries
but will rely initially on local manpower for local defense, the Nixon
Doctrine acknowledges that henceforth the United States will neither
suffer from the perceived weakness of the Open Door era, nor possess the
overwhelming economic and military power of the Truman Doctrine era.
Barring all-out nuclear war among the major powers it is difficult to
foresee circumstances which would return the United States to a position
of either overwhelming weakness or overwhelming strength. Thus the
Nixon Doctrine is founded upon a relatively permanent relationship
between the United States and the rest of the world.

Depéite this firm foundation current statements ;of the'Nixon
Doctrine are imperfect expressions of the core of American foreign policy
for the'neXt generation or so. The Nixon Doctrine in its current formu-
lation is, like the Truman Doctriine :before it, a.purely political/military
formulation, but the time for purely-political/military emphases in
American foreign policy has passed. Even the statement of America's

political/military interest found in the current Nixon Doctrine is

neither particularly lucid nor particularly expiicit. To state that we

will honor our commitments and that we will provide various forms of
assistance is to focus on means to the exclusions of ends in a statement
which above all else should concern itself wi th purposes and with
inspifing public support. Finally, the heavy priority which the Nixon
Doctrine places on the statement that the United States will -honor its
commitments is out of place in a doctrine intended to provide an enduring
guide to the central principles of American foreign policy for an entire

era. The credibility of any foreign policy is always a significant issue
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but not so crucial a problem as to deserve first place ‘in a tripartite
statement of fundamental principles; The crisis of credibility was above
all a legacy of the Open Door era and a peculiar problem of the transition
from an all-encompassing Truman Doctrine to a more modest Nixon Doctr ine
role for the United States. For these reasons and others future historians
are not likely to cite the Nixon Doctrine to the degree that they cite
the Monroe and Truman doctrines, despite the Nixon Doctrine's correct
perception of a shift in historical relationships and its correct
signalling of an enduring shift in American foreign policy.
A more lucid, inspiring and precise revised doctrine might read
as follows:
1. We support the self-determination of other nations.
2. We support opeh trade and universal development.
3. We shall support these policies ih proportion to our
resources and we shall expect similar support by other
npations,
~The first part of this revised doctrine states clearly a principle which
“has constituted the political heart of all American forelign policy doctrines
and which possesses the capacity to inspire domestic and foreéign support.
The second part of this revised doctrine acknowledges that political/
military problems have declined to the point where a renewed emphasis on
economic problems is necessary. This statement of economic principles
commi ts the United States to the open trade policies which are necessary
for the continued prosperity of the Pacific Basin and elsewhere, and it
commits the United States to supporting universal development despite the
costs involved in such a policy and despite the sﬁreading movement for

halting worldwide economic growth. Finally, this revised Nixon Doctrine
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closes with é recognition of American responsibility to support its
policies with appropriate resources but also with a recognition that
others must contribute proportionately if they are to gain the full
benef its of American commitments.

Such a revised doctrine should prove as durable and as central to
Amer ican foreign policy as the Monroe Doctrine has been to Anerica's
policies in Latin America. Like the other major American foreign policy
doctr ines, such a revised doctrine would not be a partisan statement but
would constitute a consensual commitment to foreign policy perspectives

which should be broadly acceptable to virtually all Americans.
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