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SPECIAL STATE-DEFENSE S$TUDY GROUP

Relations with communist Chinat A Inventory of Problems

Which the United States May Face in the Coming Decade

Orn December 1, 1965 the Special gtate~Defense study Group
i1gsued an interim report on its long-range study of Communist
China. A final report will be submitted in June 1966. The
present working paper represents a stage in the development
of the final report and 1s being circulated informally ©O
interested persons for information and possible comment.

The Study Group's interim report concluded that containment
(dynamic opposition to the expanslon of Asian Communist power
and influence) will continue to be the preferred strategy for
the United States 1n dealing with communist China in the coming
decade. The present paper explores what might be called the
anatomy of such a strategy by seeking to identify the principal
problems which the United States may encounter in 1ts relations
with China and surrounding areas OVer roughly the next ten
years. Fuller treatment of many of the polnts noted below
can be found in the interim report. Most of thesc points will

also be treated in detail in the study Group's final report.

I. The Three Strands of a Containment Strategy

A strategy of containing Aslan commmunism may be thought
of as having three closely intertwined strands: (1) deterring
(or defeating) direct or indirect Communist aggression, (2)
strengthening the areas threatened by Communist aggression
or subversion and (3) influencing the Chinese and other Aslan
communist leaders to abandon thelr cxpansionist policiles and
seek a more constructive pelationship with the outside world.
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4. Deterring Direct and Indircct Aggressiorn

1. Direct aggression. since their fallure to selze

South Korea in the carly 19508, the Chinese Communists and their
legser allies have been effectively deterred from commltting
direcct aggression except in two 1imited situations (the Tailwan
Strait in 1958; the Indian border in 1962) involving relatively
1ittle risk of a direct military clash with the United States,
This deterrence of direct aggression might be seriously wealiened
1f the Communist leaders came to believe that (a) thelr cevelop-
ment of a nuclear weapons capability had raised the threshhold
above which the U.S. would employ 1its overvhelming nuclear
pouier and (b) modernization of their conventional forces had
given them superiority over any conventional power which the U.S.
could apply along mainland China's castern Or southern periphcry.
The fipst of these tuwo conditions is not likely to arise
until late in the decade, if then. By 1976, the Chinese
Communists might be able to deploy 100 MRBMs and a medium
pomber force of 100 planes. Their intercontinental capability
in 1976 would consist at most of a small number of ICBMs and a
few missile-Tfiring submarines capable of presenting an intermittent
threat against the West Ccoast of the U.S., Nevertheless, the
Chinese leaders might over-rate the counter-deterrent valuc or
their limited advanced weapons capability——particularly if
"
public opinion in the U.5. appears to have moved even more stronzly
than now against the use of nuclear wveapons.
We should therefore be prepared to face several gquestions:
(1) wWould a separabely identifiable nuclear force
targeted against mainland China and obviously not against the
Soviet Unilon help maintain the deterrence of direct aggression?
If so, what should be its size and composition? Where should
it be deployed? When?
(2) should the U.S. deploy an anti-ballistic missile
force to protect its owm territory, its Asian allies or both
from the Chinese nuclear threat? What are the relevant lead
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times? Would deployment of ABMs only in the U.S. add to or
detract from the elffecctiveness of our deterrent?

(3) Under what circumstances might it be advantagecous
for the U.,S. to launch pre-emptive strikes agalnst Chinese
Communist nuclear weapons production racilities and/or dellvery
vehiclesg?

Chinese Communist abllity to project conventional military
power beyond its borders will gradually increase over the coming
decade. The air force uill be strengthened by the domestilc
production of jet fighters and bombers, although the models
which the Chinese are expected to turn out (MIG-19s or 21ls and
7U-16s) are no match for the most modern planes already in the
U.S. and Soviet inventories., Alr defense capabllities could
be augmented by the deployment of possibly 160 domestically
produced SAMs. The mobility and [lrepover of ground forces rill
benerit from expanded internal communicatlons, domestically
produced trucks, heavy artillery., tanks and possibly limited
numbers of transport aircraft. The most significant improvement
in the relatively wealk navy will be in the construction of
additional submarines and patrol craft, although it will remain
essentially a defensive force.

The Chinese Communist armed forces in 1976 will probably
still be superior to the forces of any Asian pover, put distinctly
inferior in both total Iirepower and strateglic mobility to those
of either the U.S. or the USSR. Nevertheless, their increascd
capabilities, possibly including the abillty to conduct major
operations on more than one front simultaneously, might encourage
aggressive adventures uniless the U.8, and its allies increase
commensurately theilr conventional military strength.

Several questions appear to deserve special attention:

(1) Especially if we lose some O our present bases,
will the ability of the U,S, to project conventional power into

the areas around mainland China keep step with the increasing
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Vi Chinese Communist ability to conduct offensive operations in

those areas? Do plans for improving the mobility and “"reach'
of U.S. forces meet the evolving threat in Asia? Do such plans
permit any reduction in the forward deployment of forces?
(2) will allied and other friendly forces develop
in a way which will pest complement U.S. forces? Is the military
agsistance program being used effectively to bring this about?
(3) Would an increase in the U.S. and allied
capability to conduct limited conventional ground operations
against mainland Asia be an efficient and effective means of
maintaining a credible deterrent against direct aggression?

2. Indirect aggression. The Asian Communists have

not yet been effectively deterred from committing indirect
aggression, 1f we and the people of South Vietnam succeed 1in
surning back the current thinly veiled aggression from the

North, something like effective deterrence of indirect aggression

may be established for a time. But this is by no means certain.
The leaders in Pelping and Hanol will undoubtedly persist in thelr
proclaimed policy of supporting "national liberation strug ggles”
whenever favorable conditions exist or can be created.
In order to meet this threat, several important and difficult
problems will continue to require attention over the coming decade:
(1) Can we make indirect aggression as dangerous |
&
to the aggressor as direct aggression without incurring unacccptable

pisks and costs--both military and political?

(2) Alternatively, can ve develop a counterinsurgency

doctrine, capability and posture vhich will so reduce the prospects

for success of indirect aggression as €O discourage a potential

aggressor from the attempt?

(3) Can indirect aggression be prevented by creating
conditions which inhibit Communist-led insurgency? Can we identify
potential targets of indirect aggression and take adequate
preventive measures in time?
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B. Strengthening Threatened Areas

Promoting economic development, political stability and
international cooperation among the non-Communist nations of Asia,
Africa and Latin Amepica would be in ou¥r national interest
even if there were nNo communist threat. The existence of a
corpmuniist China, dedicated to revolutlonary, expansionis®t
policies, gives us a special reason o decrease the vulner-
ability of these nationg to Communist subversion and direct
and indirect azgression,

The problems whicihh we can erpect to encounter in continuing
this effort during the coming decade i1l be largely familiar
ones, although this ract does not decrease eitner their imporftance
or their aifficulty. come old problens may in fact take on unei
dimensions through appearing in unexpected circumstances oOr
acquiring added urgency. Most such problems relate to specific
countries and will be noted in Section II helovw., A few
problems of wider application may, hovever, properly be noted
here:

K]

1., Can a body of doctrine be cyreatbed in the field o
political development comparable to that which guides our efforts
in the field of econonic development? How can the instruments of
ecconomic and military aid be used more efivectively o promote N
political development, strengthen internal stabllity and cohesion,
and achieve other desired political zoals? Do we make sufficient
use of psychological measures?

o, How can uc best help the people of several Asian
countries avoid the disaster threatencd by a rising population
and a near-stagnant agriculture?

3, Should the promotion of regional cooperation--
political, economilc, cultural and military--bhecome an even
more important aspect ol our policy tow rd the less developed
nations of the yorld? Can we create an over-lapping and mutually
supporting complex of cooperative arrangements yhich will constantly
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increase in strength and lead in time to “"grand designs"
extending over entire regions?

4, Specifically in the rield of mutual security,
what is to be done with the complex of pilateral and multi-
lateral arrangements inherited from the 1950s and showing signs

of weakness and disrepalr at some critical points in the mid-

196082

¢, Influencing Asian Communist Policy

Lffective deterrvence is of course an essentilal part of any
effort to influence Aslan Communist policy in more constructive
directions. The strengthening of threatened areas also plays
a major role in such an effort, both by adding to the difficulties
of an expansionist Communist polilcy and by exerting an attractive
force on the peoples under communist rule and eventually, it may be
hoped, on the communist leaders themselves, Tt should be possible,
however, to supplement these two major strands of a containment
strategy with other measures designed specifically for the
purpose of influencing present or future Communist leaders.

The efforts of the Voice of Amerlca to reach a malnland
China audience and the series of ambassadorial talks at Warsaw
are current examples ol such measures, but new initiatives will
almost certainly be needed in the years ahead., We must begin
now thinlking more seriously about questions such as the follouing:

1. Would the UWarsaw channel be more useful if the
talks were moved to a locale more secure from Soviet surveillance?
Would additional less Cormal and less exposed contacts with
Chinese Communist diplomats reinforce the Warsaw channel? Can
we make more profitable use of third-country contacts?

2. Will the clear disadvantages of Chinese Communist

membership in the United Nations continue to exceed the more
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speculative advantages of bringing the Peiping regime into
closer contact with world opinion? Uthat new problems will we
face if the Chinese Comwunlists are admitted to the U.N.?

3., Should citizens of mainland China be encouraged
to visit the United States? If so, how? Would complete
elimination of restrictions on travel by U.3, citizens to
Communist China be in our national interest?

L, Would selective removal ol restrictions on
economic relationg betiicen the U.S. and Communist China
help convince the leaders in Peiping of our interest in
developing a more constructive relationshilp?

5. Can Chinese intellectuals be stimulated to
consider seriously the question of whether China is on the
rignt track? If so, would such ferment among intellectuals
have any bheneficial iniluence on Chinese Communist policy?

6. Can the policy'of differential treatment wnich
has had some successes 1n Eastern Europe be applied to
Communist Asia? Would recognition of Outer Mongolia be a
good place to begin?

7. Can ve obtain any assistance (deliberate or
otherwise) from the USSR in influencing Chinese policy?

8. And Tinally, in connection with all conceivable
measures designed to influence Chinese Communist policy, vhat
is the most opportune timing? Before or after a change in
leadership in Peiping? At a time of economilc adverslty?
\Before or after a resolution of the current struggle in Vietnam?

And vhat is the best sequence or conjunction of measures?
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TI. The Different Sectors of the Containment Front

In addition to general problems of the variety noted above,
execution of a containment strategy will involve a number of

.special problems in the countries surrounding mainland China.

A. East Asis

Over the next ten years, we may expect to see Japan grow in
economic strength and confidence., Conservative governments will
wish to maintain economic and security ties with the U.S., but
will probably pursue a more independent and assertive forelgn
policy. Japanese trade with Communist China will continue to
increase. Recognition of the Peiping regime 1s likely well
before the end of the decade. Japanese interest in Taiwan and
South Korea will also grow, but relations with those two former
colonies will be strained by Japan's efforts to explecit economic
opportunities in mainland China and North Xorea.

Both Taiwan and South Korea should continue to progress
economically, but both may experience periods of political
instability in which the constancy of U.S. support and the
coordination of U.S. and Japanese policiles may prove crucial.
Taiwan's political problems may be particularly scvere if the
death of Chiang Kai-shek coincides with external blows, such as
a defeat on the offshore islands or loss of a seat in the U.N.
Political problems in South Korea may arise from, or be compli-
cated by, mounting interest in reunification.

Problems which the U.S. may face in East Asia in the coming
decade include:

1. Should we take the initiative in proposing renegotiation
of the mutual security treaty with Japan before 1970 when either
party can withdraw from it after giving one year's notice?

2, (Can we continue to hold the essentials of our position
in Okinawa by a policy of gradually making concessions to the
Japanese and Okinawan interests, or must we be prepared to accept

less desirable arrangements ?
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& 3. How can Japan be encouraged
// sgructive role in regional affairs?

pe induced to assume security respon

of its own rerritory?
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to play a larger, con-
Should -~ and can -- Japan

sibilities peyond the defense

i

. Can we either retard the present tendency for the China

policies of the U.3. and Japan to diverge or prevent differences

on China from undermining U.S8.~Japanese cooperatlon in other

fields?

5. Can or should Japan be discouraged from gevelopling an

independent niuclear weapons capability? Will some form of

nuclear sharing with Japan become necessary?

-

5. Can new tactics be developed which will preserve the

GRC's seat in the U.N. and theredy presumably keep the Chinese

Communists out? If not, how can the

GRC be insulated from the

shock of a sudden collapse of 1ts international position?

P

7. Will it be in our interest within the nex?t ten years to

move, first, to a tacit and 1ater, to an explicit cwo-Chinas

policy?

3, How should we react if elements within the GRC should

some day try to furn Talwan OVer to the Communists?

9., Can a praotical formula for

reunification of Korea be

developed which would not sacrifice any vital interests of either

the U.S. or the Republic of Korea?

10. Under what circumstances might part or all of the U.S.

forces in Korea pe withdrawn?

B. goutheast Asia and the gouthwest pacific

In this part of the periphery of mainland China, developments

in two countries -- vietnam and Indonesia ~- are of critical

importance for the success of the containment strategy. If. for

example, the current fight to turn back Communist aggression in

gouth Vietnam fails, establishing a nev 1line, based perhaps on

Thailand and the Philippines would at best be Vvery gifficult. If
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Indonesia had continued the drift toward Communism which was

checked only a few months ago, the containment front on mainland

Southeast Asia would have been threatened from the rear. Even
a non-Communist Indonesia could have a seriously destabilizing
impact on prospects for regional sbability if it were to renew
the earlier policy of military confrontation with lMalaysia.

Uncertainty concerning the future of Vietnam and Indonesia
makes it more difficult than in the case of East Asia to see the
general shape of the policy problems which we may face in the
next ten years. The following possible problems merit flagging:

1. Assuming that we succeed in turning back the Communist
effort to seize South Vietnam, how long will U.S. forces be needed
in that country and/or Thailand? Under what circumstances could
we withdraw our forces from mainland Southeast Asia and still
effectively deter Communist aggression from positions on the
offshore island chain? What would be our base requirements on
the island chain? What should be our military strategy? wWould
forces based on the island chain have sufficient mobility and
"peach"? Would stand-by bases with pre-positioned stocks be needed
in South Vietnam, Thailand or elsewhere?

o. What should be the future roles of Filippino, Thal and
other indigenous forces in our strategy?

3, Should SEATO be replaced or supplemented by other
pilateral or multilateral security arrangements? How might
ilalaysia and Indonesia f£it into such arrangements?

L, Ccan the Maphilindo concept be channeled in constructive
directions and lead to a useful cooperative relationship among
the ethnically Malay states? Does pevival of the Association of
Southeast Asian States (ASA) hold any prospect of an alternative
constructive grouping? Might either Maphilindo or ASA develop
into a common market?

5, Is it both desirable and feasible to draw Burma and

Ccambodia into a more cooperative pelationship with their neighbors?

mNP SRCRET 10—~
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¢. South Asia

In South Asia, the U.S. has not been required to maintain the
posture of close~-in containment which has been found necessary
in East and southeast Asia. In the Southern sector, our posture
is instead one of containment behind the npuffer”’ of India and
pakistan. Unfortunately, these two nations live in a state of
hostility and susplcion which both diverts pesources from the
strengthening of their own socileties and increases their vulner-
ability to Chinese Communist intrigue and military pressure.

Despite the damage done by their quarrel, however, prospects
in both India and pakistan are not without hope. provided that
adequate foreign aid is forthcoming, poth can maintain satisfactory
rates of economic progress over the coming decade and both snould
experience a reasonable degree of political gtability under
governments similar to those now in power.

The principal problems which may confront the U.S. in South
Asia in the next ten years appear to be:

1. How can we achieve a balance in our relations with
India and Pakistan which will minimize opportunities for dis-
ruptive Chinese Communist maneuvers and permit us ©o help both
nations develop the needed strength -- both economic and military --
£o resist all forms of Chinese Communist pressure?

5. What kind of military force may we need to project into
gouth Asia? Do we pOSSBESS the means of doing 80 (bases, logistic |
arrangements, available forces)? Are additional facilities needed
on Indian Ocean islands? In western Australia? If so, what
type? Impact of possible U.K. withdrawal?

3, How should we react to Chinese communist attempts to
seize one or more of the Himalayan states? Should our reaction
vary depending upon the technique used (subversion, indirect
aggression or overt attack)?

L, Can, or should, the Indians be dissuaded from developling

an independent nuclear weapons capability? If not (as now seems
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probable), how can the adverse impact of this development on
Indo-Pakistani relations (and on Pakistani susceptibility to
Chinese Communist overtures) be reduced?

III. The Role of the Non-Agizn Powers

If only through membership in the United Netions, most
of the countries of the worlid, however weesk or distant Lrom
China, eiert some influence on our China policy. Indeed, the
disparity between the voting alignments in the Genersl
Assembly snd the power realities in Asiz will pirobebly continue
to complicate our efforts to deal with the Chins probdlem.

Only a hendful of non-Asian powers have substantisl
interests end influence in Ching or 1ts southern znd eastern

-

periphery. O these, the USSR is by far the wmost important.
The others are the UK, Austreclic, New Zezland and possibly
France. Eaoch of these powers, in greater or lesser degree,
can contribute to the success or feilure of our efforts to
contain Communist China.

B. The Soviet Union

The U.S., the USSR and Communist China zre engeged
in a threc-cornored rivalry whose complex rules we and
the other two participants sre only beginning to understand.

The USSR appears to sh.re the interest of the U.S. ia
preventing Chinese Communist expinsion. AT the sawme time,
howeveir, the Soviel leaders <o not wish either to lend credence
to Chinese Commnunist charges of collaboration .ith ilwmpericlism
or to contribute to an incresse in the power snd i1afluence of the
. U.S. Thus, ¢s long as the piresent Sino-Soviet rilt continues --
and there is little reason to expect a healing of the rift in
the couwning decade -- the USSR mcy be expected to do vhet 1t cun
to cut doun or counter Chinese Coumunist efforts to increase its

power znd influence beyond 1ts own borders. But despite this
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common interest with the U.S., the USSR will seek to avold

any appearance of collaboration with thé U.S. and will in fact
exploit any opportunities to increase its own influence at

the expense of the U.3. This line of Soviet policy creates
poth problems and opportunities for us:

1. Better relations between the Soviet Union end Japan
might retard the development of closer ties bet..een Japan and
Communist China, thereby reducing the danger of & serious
aplit between Japan and the U 8. over China policy. But at
the same time, increased Sovietb influence in Japon might in
time weaken Japan's alliance with the U.S. and conceivably lead
to the loss of our bases in both Jepan proper and Okinawa. Up
to what point should we encouraze Or passively accept &n im-
pro%ement in Japanese-Soviet reletlons? When (and how) should
we seek to apply the brakes?

5. TIn the Indian sub-conbtinent, the Soviet Union has
to a degree helped contain Chinese pressures by providing
economic and military aid to Indie and by mediating the

India-Pakistan dispute., Should e encourage, or & least

ct

pose no obstacles, to this superficielly constructive line of

2

Soviet policy? Or must we guard czainst the possibility that

0
(Y]

a4 Moscou-New Delhi axis will someday arise with sepriously
adverse consequences for our interests and those oif our
allies in the vast sweep of Asia from Suez to Singepore?

3. In Southeast Asia, the USSR appears to favor an
end to the current hostilities in which they see the danger of
a larger war. They also clearly wish to increase their in-
fluence in Hanoli at the expense of Peiping. Shculd we therefore
welcome their playing a larger role in the area? Is there &
formula for stabilizing Southezst Lsla which both we and the
Soviets could support?

L. After the present turmoil in Indonesic subsides, the

o

USSR mey well resume its past efforts to gain « position of
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influence there. Should we accept this on the zround that a
Soviet presence is preferable to renewed ties with Coumnunist
China? Or should we conclude thet, with the smashing of the
PKI, the Chinese threat is remote snd that an increvse in
Soviet influence can only be at our expense?

5. If, contrary to present indications, the USSR und
China should renew theilr collaboration, what would be the effects
on the U,S., position and stratezy in Asia?

The Europedan Powers

C.

France retains no resl power in Asia and such cultursl
prestige and diplomatic influence &s remeins muy decline
further in the coming decade. The withdrawal of the UK from
Asia hes been more gradual ond more orderly. The UK's with-
drawal will probably continue (the Singapore base may be gone
well before the mid 1970s), but even ten years from now the
British could be a significant politicasl, economic end military
factor East of Suez. Our security arrangeuments .iith them in
this part of the world involve 2 number of complex guestions,
including the following:

1. Is it in our interest to retard the British with-
drawal from Asia? If so, ashat should we be prepzred to pay
in terms of easing British financial burdens or assuning
British security obligations?

2. Should we encourage or discourage the deployment of
British nuclear-capable forces E.st of Suez?

3. Are new U.S.-UK commend arrangements, possibly also
involving Austrelia and New Zealiund, needed in the Indian Ocean
area?

L, How may changes in the UK defense posture East of
Suez (and new U.S.-UK arrengements there) affect NATO? Should
we apply grecter pressure on the cher NATO posers to take a

more interest in Asian security problems?

TOP _SECRET 1l
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D. Australia and New Zeszland

The Australian view of Asian problems probably more
nearly coincides with that of the U.S. than does the view of
any other power. Perhaps with less conviction, New Zealand
can generally be relied upon to concert its security policies
with Australia. There is no reason to anticlpate any serious
deterioration in this happy state of affairs over the coming
decade. The questions which we face with respect to Australia
and New Zealand concern principally the means of adjusting &
close allied relationship to an evolving situation.

1. Should Australia and New Zealand be encouraged to
create somewhat larger, more mobile conventioncl Forces to
deal with brushfire wars in Southeast Asia?

2. Should the U.S., the UK, fustralia snd Neu Zealand
develop new joint base facilities in northwestern Australis
to facilitate the projection of allied power into the Indian
Ocean <rea and eventually to take the place of Singapore?

3. Should ANZUS be brozdened to include the UK?

Should it be broadened still further to include Thellend and
the Philippines and thereby in effect supersece SELTQO?

IV. Longer-term Perspectives

By its very nature, sa stratezy of contsindent has no
definite and predictable end. But "containment forever,"
with its unavoidable risks and its high costs, s not on
attractive prospect. We should be able at lecst to hope for
something better. This hope in turn must rest upon the beliefl
that contcinment can be made to work with, rather then against,
the tides of history in Asia.

Contiinment is more than one side of a closh between U.S.
and Chinese policies in the third quarter of the twentieth
century. Containment must be viewed in long historiczl per-

spective as part of the continuing process of fitting Chins into
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t of such

an orderly world system. China hes never been Dot

{ a system, but for most of 1ts nistory was the center of &
world of its own. In & sense, the process of iesgting Chine

ia" began with the first susteined Chinese contacts between

rour centuries

Ty power over

l Western technological and aillit
? ne through many phases marked by

ago. This process has go

misunderstandings, plunders wund bitter conflict.

Mzo Tse-tung has & concept of China's ploce in the

ptable to most non-Chinese. We

e S L il M

world which is clearly unacce

nust not regard our strategy as one of "putting China 1n her

1 place," but instead try to find & plece for Chinc vhich will

1 be reasonadly satisfactory to everyone concerned, including

B the Chinese themselves.

In «ddition to the nard guestions noted earlier in this

paper, Vvie must face several other questions which are even

more difficult:

1. 1s there a comnon ground of interest between the

United States and Chinz? If so, can a policy of mutus 1 tolerance

1 pe erected upon 1it?
which will

o Are forces at work within Chinese gocliety

favor = "turning inward" of Chinese energies? Will Mco's

successors take a more pragmnatic approach to China's problems i

than he has? Is Communist Chinu today in a fundementel sense

over-extended? If so, will recognition of this fact be

e R prr— o

| followed by policy chanses, including an effort to achleve 2

more constructive relationship with the outside world?

{ ’ 3, Are China and the United States today really on &

'
| collision course? If so, how cun the collision be averted
i
I without the sacrifice of vital U.S. interests?
L, If, despite our efforts to avoid it, war with China

ig forced on us, what should be our war objectives and military

strategy? How can & war be terminated at minimuia cost to
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ourselves ond at minimum damage to our hopes for . peaceful,
progressive world order in uhich the U.S. and China could

share ?



