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Fobruary 5, 1963.

TO : TFE - Yr. Harrviman
MOI‘I H SIP - U . Rostow
SUBJECT : Indonesia and Portuguese Timor

There is attached a paper prepared by Bob Johnson
of §/P in response ta your memorandum to ms of Jamaary 12
on Indonesia and Portufusse Timox. It discusses both
actions that might be taken to avert or delay a clash
and actions in the event a clash occura.

This 1s indeed a most iatrectable problem. But
despite the apparent inflexibility of Portuguese colonlal
policy and the lack of Indoneslan incentive to seek a,
politleal solution, it is coneeivable that the two sidas
may £ind some delay desirable. Intrinalcally Poxtuguese

Timoz 1is of little importance to elther side.

If Sukarno can be showm that military actlon will
adversely affect the environment within which conslderation
is given to expanded US economic aid, he may find it useful
to sock involvement of the UN as means of keeping the lssue
gimaering and bullding up intérnational awarenass and sup-
port. ‘

It 1s also possible that Poxtugal would fiad UN
jnvolvement of an appropriate kimd desirable if it can
be convinced that otherwise it has little chance of hold-
ing the territory for very long. The Portuguese might
possibly take the Timox problem lesa seriously 1f they
were not concerned about repercusslons of a defeat there
upon the situation in thelr African territories. Thus the
proapect of delay wmay have some attraction.

The
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Tha paper proposes a UM strategy. It wlll require
some falrly blimt talkinmg to both sldes to malte such a
strategy work. Such talk will obviously be peculiarly
difficult in the case of Portugal becguse of the inde-
finite prolongation of the Azores base negotlations.

The paper was prepared after comsultation with a
number of people in FE, EUR, I0 and INR, It has not,
however, been cleared with those bureaus. TFor the present
we are making no distributicn of the paper outside of the
Far Fast Bureau. We would leave it to your judgment ag ta
vhether and when such further distribution should be wmada.

Wa of courss stand ready to be of asaistance in any
further work on this subject.

Attachment:

Indenesian~Portuguese
Timor Papar.

ce =« FE = Mr. Rice
Mr. Bell
Mr, Cuthell

Y
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INDONESIA AND PORTUGUESE TIMOR

l . There is no need here to repeat the basic facts of thé
situation which have been well developed elsewhere.® Facts
or estimates relevant to particular aspects of the problem

: will be introduced as appropriate into the discussion which
follows.

| : 10261
| : : i
| .I. The Problem of the Relevance of Principles ‘ o

Our policy toward colonial areas hds always had in it a
N strong element of principle joined to important elements of

‘ immediate self-interest.; The principles that we have applied N

have included self-determination, self-government and independence

a and peaceful change. These.principles are embodied in the UN
. Charter except for independence which is, however, now contained
in the UN resolutions. (The U.,S, abstained in the vote on

the UN ''Declaration on the Granting of Independence to Colonial
Countries and Peoples' adopted by the General Assembly on

December 14, 1960, which made complete independence a right of
dependent peoples We voted for a resolution reiterating and
reaffirming that declaration on November 27, 196l.)

‘ As we near the end of the colonial period we are having
to deal with an increasing number of problems to which one or
more of these principles have little relevance - partly because
the remaining colonial powetrs have made little or no effort to
prepare the colonial peoples for self- determination and independ-
ence, partly because they have not always been prepared to h

relinquish

*In addition to Governor Harriman's memorandum of January 12,
and its attachments (including the INR paper), the following
are the most useful sources of information on the Timor
situation: (a) Background Paper by the UN Secretariat on Timor
(Doe. A/AC.108/L.13 of 3 December 196?; and (b) CIA Geographic
Support Project paper on Timor (CIA/RR GP 62-388:L of December
1962), On general Portuguese colonial policy see James Duffy,
Portugal's African Territories: Present Realities Carnegie

Endowment for International Peace (Occasional Paper No. 1);
1962,
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reiinquish.power-peacefully'énd partly because the tefritéries
often do not provide an economic base for wviable independence.

In Timor we face the colonial problem in. its moest difficult

form. To.press the Portuguese for measures to. prepare for seli- .

determination may be a useful tactic at some stage, but both

' .we and the Portuguese would have to recognize that self-deter-’

mination for Portuguese Timor is meanlngless for the 1ndef1n1te
future.

It is a territoxry which is almost totally undevelaped
politically and economically. For example, according to.one
report two native Timorese have graduated from universities
during the 450-year period of Portuguese rule., A modest post-

‘war effort to increase vocational education soon ran aground

because there is almost no economic activity other than
agriculture in which trained individuals can be employed. 1In
the last elections to the Portuguese national assembly the
total vote. in a population of 478,000 was 1,892, There is
little or no sense Of national or territorial identity; the
Portuguese have pursued a policy designed to isolate the
population from the outside woxrld. . Portuguese Timor ocould. .
hardly exist as an independent entity. Realistically, it has
only one possible future -~ as a part of Indonesia.¥

Nor is it possible to held out hope that change can be
effected peacefully in Portuguese Timor. While some more
realistic Portuguese seem to recognize that they cannot and will

‘not hold Timor indefinitely, there is no apparent inclination
to develop the texritoxry politically and economically ex to

seek

« %In a speéch.on June 30 1961 Salazar pointed out that

Portuguese Timor could mnot live an independent life set,

as it was, within the islands of the Indomesian Republlc. '

He went on to say that "without embarking on disagreeable .
comparisons', Portugal could not be held less worthy, able or
ready (than.others) to govern and exert a civilizing influence
over this and other overseas territories of Portugal.
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seek a non-violent way out. Since none of the visible alternatives
to Salazar is likely to favor a basically different colonial policey,
; ‘ no hope can be held out that even a change in the Portuguese
' regime will create a situation more favorable to change in
Timor. (It is, of course, possible that the conditions under
which Salazar leaves will be such as to compel a change.)

e

‘ _ In these circumstances we may very well, as a tactic,
i © wish to insist to the Indonesians that they recognize their
' obligation to work for change in Portuguese colonial policy
i by peaceful means, but we ought also to recognize that Portuguese
L. policy makes such a plea an . insistence that the Indonesians

: accept the status quo indefinitely. ''Peaceful change' offers
f little hope of progress,

The Indonesians have no legal basis for a claim to the
territory. They have implicitly admitted as much. They do
have a right to press, under the UN Charter, for economic,
social and political progress, In March 1961 the U,S. ‘
abandoned its support of the Portuguese fiction that by making 5
its territories provinces of Portugal it escaped re3pon51b11ity
for promotlng such progress,

The failure of the Portuguese to recognize their
responsibility and the inability of the UN to force such
recognition is as much a denial of Charter principles and a _ 5
failure of the UN system as an Indonesian use of force against
Timor which the UN fails to prevent or to stop. The one failure
does not justify the other, but both failures reflect the
imperfections of a system that is less than world government,

We must deplore military action by Indonesia just as we should
publicly deplore Portuguese colonial failures, But we ought f
not to view such Indonesian action as the second act in a drama |(

which began with Goa and which will end with the death of the UN,

II. U.,S, Interests.

Certain U,S, interests in the Timor situation are obvious,
. We attach great importance to the Azores bases, We also wish to

avoid
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avoid appearing to support- Portuguese colonial policy. We .

have already pledged to the Portuguese in an alde memoire

in connection with the Azores base negotiations, that we will

include in a speech by a hlgh ranking U.S. officlal a state- o

ment that we will oppose "interventionist or expansionist '

aspirations or predatory attacks" against the overseas

territories of any nation by any other nation. We have

indicated that we will, in fact, oppose diplomatically,

politically and.in the United Nations attempts to take over

Portuguese territories. L _
This pledge means that, in the eévent of actwal attack, ;

. we are likely to be forred into a highly visible stance of

i supporting Portugal against Indonesia. This circumstance,

plus existing and latenf: emotions with respect to Indonesia

and Sukarno in the U,S, and within the British Government

i may very well mean that an Indonesian attack would so circumscribe

our freedom of action as to make larger scale aid to the

Indonesian economy virtually impossible (assuming that we have

decided on other grounds that such aid would be desirable).

A Timor takeover could thus deprive us of the most] important ,

lever we have in influencing the future orientation of Indonesia. |

(It is, of course, conceivable that expanded aid will be ruled

out earlier by an overt Indonesian move against the Borneo

territories.)

It is necessary to say something about the theories now :
abroad with respect to Indonesian expansionism. I have commented
critically elsewhere on an extreme hypothesis of this kind.*

This present paper is based upon the estimate that, while some
Indonesian leaders (including Sukarno) may have vague, grandiose
expansionist ideas somewhere in the backs of their minds, their
"actual actions will represent responses to immediate opportunities.
The need, therefore, is not for some kind of grand confrontation ;
between ourselves and the Indonesians, but for more limited

efforts to contain specific Indonesian moves. An Indonesian : .
action against Timor should not be taken as a forecast of S
general Indonesian expansionism unless it takes place against

a background -of new evidence which would clearly support such a
view, In this connection our own interests in the area are
obviously much more seriously engaged by Indoneslan actions 1n
Borneo than by an Indone31an effort to take over Timor.

* %My memorandum to Mrn Rostow on “Guy Pauker's Paper on "The Stirategic
Implications of Soviet Military Aid to Indonesia'" dated Jan 21, 1953.
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III, Possible Act .2 _the Period Prior to Indonesian
Military Mov. . o . o

General,

If there wer ~asy solubions téo the nvsblem of Portuguese
Timor they would !..ve been thought of long since. -All of the .
suggestlions below are subject to objections, many of them gerious,
However, in a sltustion where some action seems required and none
appears satisfactory we must obviosusly loock more carefully at
possibllitles that would otherwise be rejected out of hand,

Most of the suggestlons below would offer 1little hope of - .
averting an eventual clash between Indonesia and Porbugal; most:
offer only prospect of delay., If there is a basis for hope for
either delay or a peaceful resblui&ggr %n@gst be found in the
fact that Timor 1s of little IntrinsYc/To éither side,

Our position would be: somewhat less diffiecult snd the
Indonesian position would elso be somewhat stionger if', prior
to any military action, Indonesia could meke a case that it had
availed itself of, aend exhausted, ‘the pnssible peaceful means of =
securing Portuguese actlon to further progress toward self-rule ‘
under UN charter provisions, : ' ‘

The following alternative courses of action are suggested,
These are not mutually exclusive and. some possible combinsations

Possible Actlons

, 1. In a frank talk with the Tndonesisns sbout Timor we .
might make the following points., We ard aware of the fact that ‘
they are undertaking certain preparabdry measures directed against
Portuguese Timor. We do not defend Portuguese colonisal policy; ’
in fact, we have been critical of it both publicly and privately"
to the Portugueaa for the past two years, We agree that, in the -
long rum, .it" 1s hard to see how Portuguese Timor ean sexist as
an. independent entity,

However; we cannot condone any effort to take over territory
by force., Such action would be a violatlion of the UN Charter
obligations that Indonesia hag undertaken, We would have to
oppose Indonesia diplomatiecally and in the UN i1n such s elrcumstance,
We feel that Indomesia has not exhausted the means avallable to
it within the United Nations to seek a change in Portugusese. poliecy
toward Timor in the direction of its political development, The
UN resoclutions on Portuguese territories have been broad enough
to cover Timor, but we. all know that they were directed against

the situation in the African territories,

We might
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We might suggest that there seems to be no reason why -
Indonegia should feel any sense of urgency about the situation
in Timorj there are no great historical emobtional factors
operating as was the case for West New Guinea. Portuguese
Timor would certainly not be an economic asset and could be
a significant economie liabllity, '

Finelly, we wmight suggest that, small and uvnimportant as
. the Indonesians might view a military action against Tipor, it
could have rather large and uncontrollable effects upon'the
atmosphére wlthin which expanded U,8, aid to Indonesia is
congidered, . . “ ‘ I

_ The objective of such an approach would be to make clear
to the Indonesian Government that wé would oppose in the UN
thelr use of force ggalnst Timor and to suggest that, whatever
our desiresa, the effect on prospects for increased aild could be
serious, We are already conmitted. to make clear publicly our

general poslition on the use of force agalnst colonial territorieg.-'

The proposed approach would apply that position to Timor, It
seems Important that we should at the same time suggest an _
alternative to use of force, even if . in general terms. Under
this proposal we would leave 1t up to the Indonesians to design
‘their own UN strategy., (Under the proposal immediately following
we would take the initiative to deslgn and %o suggest such a
strategy.) The approach proposed hers would glve the Indonesians
all of the principal considerations which, from our point of
view, should be welghed by them, It might lead to Indonesia
ection In the UN which would delay military action, _

It must,. of course, be recognized that in ecrueclal respects
the Indonesian incentive to seek a political solution is less
than in the case of West New Gulnea, Not only are the prospects
for such a solutlion mueh poorer, but the military conquest of
Portuguesse Timor would be much easler, On the other side of
equation there ls the fact that the Indonssian basis for a claim
is.only psychological since Portuguese Timor, unlike West New
Guinea; was not part of the Duteh East Indies to which Tndonesia
1s the successor state, It may be that Indonesis can be inducsd
to play the game on a political basis for s time in order to
strengthen international political support for later subversive
and/or military action., - .

It may also be argped‘ﬁhat any demareche to the Ihdonesians
now will only stir up an issue on which they wmight otherwilse

be willing to defer action, particularly in view of their present -

involvement in the Brunei situation., While i1t appears that the
Indonesians have not yet decided upon a timetable of action,

intelligencs
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Intelligence reports and Indonesian actlons during the last year
indiceate that preparations asre in an active state. It seems
likely that we can have more hope of influencing the Indonesian
timeteble 1f we move now than 1f we walt until preparatlons are
far advenced, Such prospects as may exist for some klnd of g ‘ ?
Portuguese action will also be better now than after the
Portuguese are under threat of Indonesian military action,

2, Within the UN, through a third party or otherwise, we
might seek appointment of an individual who would make a survey
of the situation in Portuguese Timor and prepare a report with
recommendations, We might, for example, walt untll the next
Goneral Assembly and revive ths rapporteur ldea, bubt with specifile
provision for including Timor as well as the FPortuguese African
territories., Perhaps Portugal could be convinced to extend its
agreement to the rapporteur concept to include Timor, If the
Indonesians agree. to a UN offort, they might also find the
rapporteur approach of value., The extenslon of the concept to
Timor might, in fact, provide a means of mustering additional
UN support for the overall concept,

We may conclude, however, that we cannot walt until the
next UNGA, It is my own view that we ought not to walt that -
long, In that case, we might attempt to obtain UN action
through the Committee of Twenty Four. Since an initiative
in that committes eould be attractive to the Indonesians bub
repugnant to the Portuguese, the matter would have Lo be handled
carefully., Possibly the request to the Secretary General for .
the appolntment of an impartial fact-finder could be initlated ' f
within the committee with the understanding that the individual ?
selected would work directly under the SYG and would report back ;
to him, Alternatively, an initiative might be undertaken directly
with the Secretary General (say by the Australisns) without
reference to the Committee of Twenty Four,

- The Afro~Asians may insist upon terms of reference for the
rapporteur or fact-finder that would make the ceoncept unacceptable
to the Portuguese, Indonesian agreement to simple, but broad
terms of reference might be posaible. With such Indonssian
agreement Afro-Asisn concurrence would probably be forthecoming.
Perhaps 1t would be easier. to work out such agreements if the
matter were handled apart from regular General Assembly considera-
tion of Portuguese territories and of the genersal rapporteur :
proposal. . . |

Poesiblya Portuguese agreement could he obtained by arguing
that the appointment of such an individual would be a useful -
precedent which would help obtaln approvai of the rapporteur

concept
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concept at the next UNGA, The Portuguese were, in the end,

. qQulte eager for the rapporteur proposal to succeed.at the last
UNGA, Portuguess agreement would be essential. Indonesian
agreement would be highly desirsble, However, if Indonesian
action against Timor immediately threatened we might seek such
UN, actlion without Indonesian concurrence as a deterrvent to an
Indonesian move, '

This approach might be combined with the demarche suggested
under paragraph:l above, We would inevitably be involved in
the effort to obtaln Portuguese agreement, but we might leave
primary responsibllity for maneuvering in the UN to a third
party - perhaps to the Australians, . '

- . 3. A demarche to the Portuguese has, of course, less
prospect of success than aa effort with the Indonesians, It
is possible to make the Indonesians aware of the. larger interests
that they will place in jeopardy by a mllltary move and to hope
that this wlll have some effect, but there is little hope of
making a real change in Portugall's short-sighted colonial
pollcies, Partly the. dlfference derives from the fact that
we are more dependent upon Portuguese good will than they upon
ours whereas with the Indoneslans the situation is reversed,
It may, therefore, be somewhat tempting to bear down only on
Indonesla., But both our positlon with Indonesia and our position
in deallng with Portuguese pressures in the event of an Indonesian
attack should be stronger if we face the problem frankly with
the Portuguese before such an attack or threat of attack, What
kind of an approach would be useful? ' ‘ !

We should at some point advise the Portuguese of our view
that the Indonesians will sooner or later, overtly or covertly,
move agalinst Portuguese Timor, We should make clear that we
are not preparsd to come. to the military defense of Portuguese
Timor, We should state explicitly what we have already lmplied
in our alde memoire - that our support will be limited %o
diplomatic, political and UN. support,

. We might point out that, in the case of Gos we all waited
‘untll 1t was too late, This time we were eftempting to enticipate
g problem and to explore with the Portuguese their views on 1it,

We might esk the Portuguese whether they had glven any thought

to alternatives to their present policy of linking their policy
toward Timor with their policy toward their African territories,

Apart from the genersl Inflexibility of Portugugse colonial
policy, the problem of Timor is complicated by its relationship
- to the intrinsically much more important problem-of the African

territories
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