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There are five purposes for which we might want to deploy an anti-
ballistic misseile system (ABM). They are:

MEMORANDUM FOR THE PRESIDENT

1. To protect against a Communist Chinese missile attack.
2. To protect against an accidental missile launching.

3. To protect against ''nuclear blackmail, ' which could take
the form of a light attack on a single target of moderate value.

4. To help protect our land-based strategic offensive forces.
5. To protect our cities agalnst a large Soviet miasile attack.
Today there are three options opea to you.

a. Do nothing at this time except continue a vigorous research
and development program.,

b. Deploy a "thin" ABM system, which would meet Iters 1
through 4 above.

c. Deploy a "thick" ABM system, which would meet Items 1
through 4 and would, in addition, give local protection to
25 selected cities. This option is recommended by the
Joint Chiefs of Staff.

1 will discuss each one of these options briefly.

a. The arguments in favor of Option a are: 1) it is unnecessary
now to deploy a system against the Chinese threat because they are
8 to 9 years away from having any significant ICBM capability; 2) we
have such missile superiority over the Soviet Unlon with our Polaris
submarines which are essentially invulnerable, and our penetration
aids for both sea and hardened land-based missiles, that it is unneces-
sary to protect our land-based strategic forces with an ABM; 3) the
chance of an accidental missile launching is remote; 4) a blackmail
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attack is unlikely, because an attacker would know that he was risking
all-out nuclear war which would destroy his country; 5) a system
designed to protect our cities would ultimately leave us in essentially
the sarne position as we are now vis-a=vis the Soviet Union, because
they would be forced to react to preserve their assured: destruction
capability. In the end, each would have the capacity to kill 70 or more
million in the other's homeland, and we would have wasted $30 to $40
billion.

It has been argued that one need only expend about $10 billion
to deploy a system which would give protection to 25 selected cities.
This argument, however, ignorea the fact that if we were to deploy
such a system, the Soviet Union would be forced to take countermeasures
in the same fashion as we have done. This would require us to thicken
our system to meet such countermeasures. In the end, our commitment
to defend our cities prould force us into deployment of a very thick system
at a total cost of between $30 and $40 billion,

Further, if we were to deploy a systemn protecting only
25 cities, the pressures in the Congress would be tremendous to extend
such a system to protect other populatlon centers not covered by the
$10 billion system.

Finally, there are still difficult technical problems remaining
to be solved, such as the development of the extended range Spartan
missile and ite associated six megaton warhead required for exo-
atmospheric intercept, the development of the high acceleration Sprint
miasile for local defense, the development of the very complex radars,
and the integration of all of these into a reliable system,

The argument against this option is the probable attitude of
the Congress and our people. The first reaction of most Americans
will inevitably be in favor of an immediate start on deployment, if for
no other reason than the Soviets are deploying an ABM system,

b. The second option, i.e., to deploy a "thin'' system, would
meet the firet four objectives listed in the first paragraph of this
memorandum, probably at a cost of between $4 and $5 billion. It
would have to be made clear that this system would not be expanded
to attempt to protect our cities against a heavy Soviet attack. This
system would not only meet the first four objectives but, for a limited
period of time, would also have the side benefit of reducing population
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losses in the United States against a Soviet attack by 20 or 30 million.
This benefit would disappear in time as the Soviets improved their
missiles - as we have done - by the development of penetration aids
and multiple warheads. If this option were chosen, the deployment
decision could be coupled with talks with the Soviet Union, seeking to
reach an understanding with respect to the further deployment of both
ABM's and offensive missiles. A decision in favor of this option would
draw the teeth of much of the argument that the Soviets have a defense
and we do not. However, there would be continuing pressures from
some sources to expand to a "thick" system.

c. The third option would, as indicated above, deploy a system
designed to meet the first four objectives and to protect 25 selected
cities. The Joint Chiefs of Staff bave recommended that you decide in
favor of this option. For the reasons given above, this would not
produce a stable situation because the Soviet Union would be forced to
react and thus would negate the effectiveness of the system, In the end,
we would spend $30 to $40 billion in thickening this system, and would not
be able to protect our country from devastation from a Soviet missile
attack.

The Congress is divided on the issue of deploying an ABM
system, but we believe that a substantial majority favor going ahead
with some form of deployment. The group in favor of proceeding with
an ABM deployment iz led by Senator Russell and has strong backing
{u the Armed Services Committees of both Houses:

cooutd

CYRUS . VANCE
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STATEMENT BY

GENERAL EARLE G, WHEELER, USA

CHAIRMAN OF THE JOINT CHIEFS OF STAFF
BEFORE THE HOUSE ARMED SERVICES COMMITTEE
ON THURSDAY, 2 MARCH 1967

Mr. Chairman and Members of the Commuattee:

I am pleased o have the opportunity to appear before this com-
mattee, to discuss with you the views of the Joint Chiefs of Staff relative
to the deployment of the NIKE-X anti-ballistic missile system, and to
develop the rationale behind the Chiefs' views on this subject. By way
of prelude, let me affirm that the Joint Chiefs of Staff unamimously agree
1in recommending we should proceed now to deploy NIKE-X.

Last year during formulation of the FY 67 budget the Joint Chiefs
of Staif recommended deployment of NIKE-X. We recommended a
deployment essentially the same as the Posture A deployment, outhined
by the Secretary in his statement -- an area defense of much of the
country, with defense also of 25 of the highest density populated areas.

We made this recommendation for two reasons. First, we had con-
tinued to watch the growing Soviet ability to destroy our population and
our industry, and second, the research and development program on
NIKE-X had reached a point where we felt that the NIKE-X wxaz rcady

for deployment.
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Now, what 15 the situation that we are facing today?

In the last year the intelligence community has noted that the
Soviets are deploying an ABM system around Moscow, with another
possible ABM systemn 1n other parts of the USSR.

I would like to emphasize to the committee that there 15 no diver-
gency of view within the intelligence community as to the purpose of
the Moscow deployment. Unammously, they agree that this 15 an anti-
ballistic missile system,

There 15 some divergency of view as to the second cystem, the so-
called TALLINN system, which i1s deployed across the northeastern
part of the Soviet Unmion. Some say that the TALLINN system 1s
primarily devoted to defense against high flying air breathing objects.
Some go so far as to say that this 1s the sole purpose of the system. 1
must say that I find this view difficult to accept, despite the gaps in our
mntelligence.

My reasoming 15 this+ First, the Soviets know very well that our
offensive forces are increasingly dependent upon missiles.

Second, I am sure they know that the preferred tactic today for
bomber forces 1s penetration at a low level, not high level. If the

TALLINN system were designed to defend against a low level bomber
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penetration, 1t would make military sense to me., The opposite does
not.

The TALLINN system 1s deployed across an arca through which
our mrissiles must fly. This 1s the '"tube'" or part of the tube that goes
from North America to the Soviet Union. Be that as it may, however,
the intelligence community also believes that regardless of what the
TALLINN system 15 designed to do, the Soviets will probably extend
and improve their ABM defenses over the coming years., This 1s the
defensive aspect.

The offensive aspect 15 this. As pointed out in the Secretary's
statement, the Soviets have accelerated the deployment of hardened
ICBMs. By 1971 they may very well have 78 S5-7 and -8s, 125 to 150
S55-9s ~- this 1s the large missile -- and 447 to as many as 872 SS5-11s,
a rnissile which, by ICBM standards, 1s small, It's roughly compar-
able to our MINUTEMAN, with about a megaton warhead.

The characteristics of the warhead of the 55-11 are such that 1t 1s
relatively inaccurate. It has been designated, therefore, as a 'city
buster.' In other words, 1t 15 a weapon designed to attack our cities,
destroy our population and our industry. It 1s not primarily designed

to attack gur maissiles.




The Joint Chiefs of Staff don't know whether the Soviet over-all
objective 15 strategic nuclear parity, or superiority. In either case,
we believe that their probable aims are one or more of the following,

First, to reduce the United States® assured destruction cagpability--
that 1s, our ability to destroy their industry and their people.

Second, to complicate the targeting problem which we have in
directing our strategic forces against the Soviet Union.

Third, to reduce US confidence i1n our ability to penetrate Soviet
defenses, thereby reducing the possibility that the United States would
undertake a pre-emptory first strike against the Soviet Unmion, even
under extreme provocation.

Fourth, to achieve an exploitable capabality, permiiting them free-
dom to pursue their national aims at conflict levels less than general
nuclear war.

As pointed out 1n Mr, Vance's statement, his recommendation
against deploying NIKE-X at this time 15 based fundamentally on the
following, and I am quoting:

"The Soviet Union would be forced to react to U, S5, ABM
deployment by increasing i1ts offensive nuclear force with the result

that, first, the risk of a Soviet nuclear attack on the United States
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would not be further decreased, and second, the damage to the United
States from a nuclear attack, in the event deterrence failed, would
not be reduced in any meaningful sense."

The Joint Chiefs of Staff feel that this judgment assumes that
Soviet reaction to NIKE-X deployment will be equal, opposite, feasible
and possible, We don't thank that it gives sufficient weight to important
interactions associated with deploying NIKE-X, Importantly, consider-
ation of the interactions of not deploying the NIKE-X appears not to be
welghed sufficiently.

We do not pretend to be able to predict with certainty just how the
Soviets will react, We do know from expericnce the high price they
must pay to overcome a deployed U,S5. ABM system. Some of the costs
to them are the following:

First, the economic and the technological expenditures necessary
to counter the NIKE-X,

Second, the diversion of resources irom other high pricrity pro-
grams.

Third, the vartual attrition of their nuclecar payloads. In other
words, 1f they install MIRVs and get more reentry venhicles -- 1f they
install penetration aids -- as a result they will get iewer kilotons.

We feel that they would also be faced with the grave uncertainties

associated with targeting against an ABM daefended nation. We believe



that the Soviet offensive and defensive buildup does increase-the risk
of nuclear war. Deterrence 15 a combination of forces 1n being, and
state of mand.

Should the Soviets come to believe that their ballistic missile
defense, coupled with a nuclear attack on the United States, would limit
darmnage to the Soviet Union to a level acceptable to thermn, whatever that
level 1s, our forces would no longer deter. The first principle of cur
security policy would be zone.

I should say here that while I certainly agree -- and so do the other
Joint Chiefs -- that the basis of deterrence 1s the ability to destroy an
attacker as a viable nation, as a part of this, there 1s also the ability
of the nation to survive as a nation -- 1n other words, the converse of
the first point.

Secondly, lack of a deployed U,S. ABM increases the possibility of
a nuclear war by accident and by nth country triggering,

Thirdly, failure to deploy a U.,S. ABM creates a strategic imbalance
both within our forces and between the U. S. and the Soviet forces. It
could lead to Soviet and allied belief that we are interested only i1n the
offensive, that is, a first strike, or that our technology 1s deficiznt,

or that we will not pay 10 maintain Strateglc superiority.
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We also believe that damage to the United States from a nuclear
strike can be reduced by an ABM system 1in a meaningful way. Now,
of course, nobody can say at what point of nuclear destruction a nation
15 no longer a viable society, We do know, or at least we have estimates,
that the Soviets lost something like 25 million reople 1n World War IL
These losses are not exactly comparable, of course, to what would
happen 1n a nuclear war, because they lost 25 mallion people over a
-neriod of some four or five years, We are talking here of the loss of
25 or more million people 1n a matter of hours, and the psychological
shock and other effects would be considerably different.

Nevertheless, one nation will probably survive best 1in a nuclear
exchange., The 30, 40, or 50 million American lives that could be
saved by NIKE-X therefore, are meaningful, we believe, in every sense
of the word.

Accordingly, Mr. Chairman, the recommendation of the Joint Chiefs
that we now i1mtiate deployment of NIKE-X with an 1mtial operating
capability 1n 1972 15 based fundamentally on the requirement to maintain
the total strategic nuclear capability or balance clearly in favor of the
United States,

Specifically, we believe that deployed NIKE-X would do one or more
of the following. First, provide a damage limitation capability by attri-

tion of a Soviet attack,



Second, introduce uncertainties which would inhibit Soviet leaders
from concluding that the United States could not survive a Soviet first
strike or that the United States would not pre-empt under any circum-
stances.

Third, stabilize the nuclear balance.

Fourth, demonstrate to the Soviets and our allies that the Umted
States 1s not first strike minded; 1n other words, that we don't put all
of our eggs in the offensive basket.

Fiith, continue to deny to the Soviets an exploitable capability, By
this [ mean to continue the Cuba power environment in the world.

In regard to this last point, to explain i1t a bat, I should point out
that by this we mean that, at the time of Cuba, the strategic nuclear
balance was such that the Soviets did not have an exploitable capability,
because of our vastly superior nuclear strength To bring this forward
into the present context, it’s also the view of the Joint Chiefs that
regardless of anyone's feelings about the situation in Vietnam, we think
it quite clear that we would have had even more hesitation in depioylng
our forces there, had the strategic nuclear balance not been in our

favor.

That concludes my statement, Mr. Chairman,
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in these matters, It is entirely possible -- even likely --
that our allies would not arrive at a common view, It 1s
also possible that no common U.S.-European view would
emerge. However, these contingencies would be far less
hazardous to our interests than those entailed in making

tne decision first and trying to explain it later.

I1. - ABM'S AND ASTA'S STRATEGIC REASSESSMENT

A. Asian Reaction to ABM Defense of U,S. Cities

1. While challenging the desirability and utility

of competitive U,.S,-Soviet deployment, U.5. statements
on the ABM issue have emphasized the potential effective-
ness of ABM's as a defense against Communist China's
emerging nuclear force. The debate about whether we
need defenses for this purpose is now building up.
The ABM has, therefore, begun to figure -- and will
figure increasingly -- 1in the strategic reassessment
wihich has confronted Asian-Pacific countries from Japan
o India since Communist China's first nuclear test,

2. Since the initiation of Communist China's

nuclear test program, we have reaffirmed our commitments

to
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to our allies in the region and have promised all non-
nuclear countries, including India, support against
CniCom threats of 'nuclear blackmail." One effect of
deploying ABM's to defend U.S. cities against ChiCom
nuclear attack could be to bolster confidence in these
commitments and assurances by helping stunt the growth
in Asia of the nagging dilemma posed by Gallois in
Europe: 'Why should the U.S. hazard nuclear attack
on its own cities in our behalf?'" However, this
approach to bolstering confidence could also be accom-
panied by some forces working in the opposite direction.
a. Gallois' ghost could prove difficult
to exorcise, While we were arguing that the
ChiCom missile force was so unsophisticated
and limited that ABM's offered us an effective
defense, Communist China might -- not unreasonably --
suggest that their missiles were so effective that
we had felt compelled to introduce ABM's, They
could claim (and would presumably seek) some means
of avoiding or penetrating our ABM defenses. And

$0 on., We don't have to concede victory to

Communist
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Communist China in such a battle of claims and
counterclaims, but the fog of battle could well
cloud the issue of the credibility of our commit-
ments,

b, A different concern could also cloud
this issue. Some might fear that the U.S, --
safe within its defenses -- would be freer to
opt out of future crises. Some Asians might
feel more secure if the U.S. were also directly
threatened by Communist China and therefore less
inclined to "sit this one out,'*¥
3. The credibility of U.S. commitments would not,

1n any event, be the only issue, and, indeed, it might
not prove to be the principal issue.

a., It might not be entirely evident to all
our Asian allies and friends that their own
problems would be solved once U,S. cities had
been surrounded by ABM's. They might derive

only

+Tais splendidly oriental line of reasoning has
already been pre-figured in the comments of one
Japanese planner. This would not have to become

a predominant view to be dangerous to our interests.

It might simply add to the questions which some

Tananaga miocht rconcliide woanld heset he answered hv
Tupuicowe wlgeee s "t - T SV R SRS U

Japan's "'going nuclear."
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only limited comfort from any greater confidence

that we certainly would retaliate if Communist

China launched nuclear weapons against Tokyo,

Taipei, Manila, New Delhi. We would presumably

argue that the Chinese would also see greater

certainty of our retaliating and, therefore, would
more strongly be deterred from launching nuclear
strikes 1in the first place. Nonetheless,

Communist China's neighbors might become in-

creasingly concerned about the same question we

had obviously asked ourselves in deciding to
deploy ABM's: What happens if deterrence fails?
b. Any such concern would be aggravated

by the belief that defense was feasible -- but

not available.

4, A further set of problems would relate to the
recactions of those countries in the region which already
have (or have a real prospect of acquiring) the capa-
bilities needed to "go nuclear'" -- Japan, India, and,

over the longer term, Australia (wherce a recent report

indicactes

SECRETL,




SEERET™
-29-

indicates the nuclear issue is beginning to pick up
steam). A U.S. ABM deployment decision would probably
not automatically trigger pro-nuclear decisions by any
of these countries. However, especially if such a
decision followed the achievement of a non-proliferation
treaty, such countries would unquestionably feel the
limitations of their 'have not" status more sharply.
The ABM could figure in their subsequent actions in
any of several ways.
a. In countries where domestic opinion

was divided on the nuclear issue -- Japan in

particular -- the feasibility of defense could

be employed to win popular acceptance of the

idea of nuclear weapons. Such an approach might

be an end 1in itself (if ABM's could be obtained

from us), or at least delay consideration of an

of fensive deterrent. However, it might also prove

to be a stepping stone toward an offensive deterrent,.

b. Should any of these countries desire
te withdraw from the non-proliferation treaty,
they might believe that emphasis on their desire

for
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for ABM defenses would be less abrasive inter-
nationally than emphasis on acquiring an offensive
deterrent. They might also feel that we would

be in a poor position to say they were wrong

in wanting to do what we had just domne,

c. The vertifical proliferation inherent
in ABM deployment by the existing nuclear powers
(whether this was done in the context of a U.S.-
Soviet agreement or competitively) might be
added to any stockpile of grievances which the
"have not's' might deploy when the time came for
a review of the non-proliferation treaty. Offensive
hedging by the superpowers would also be added to
this stockpile.

d. A further possibility is that the major
"have not's" might seek to use the bargaining
power implicit in being able to take the fore-
going steps in order to convince us that we

<hould make ABM's available.
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B. U.S. Offer of ABM's to Asian Countries

1., The foregoing suggests that in the Asian-
Pacific region as well as Europe the ABM issue could
prove to be a catalyst for centrifugal forces. A
principal difference between the two situations is
that whereas putting ABM's in Europe is not likely to
be an effective counter to the Soviet nuclear threat,
1t 1s estimated that there is a good prospect for
effective defense against the future ChiCom missile
threat,

2, Accordingly, we ought to be prepared to offer
ABM's to Asian countries if a U.S. ABM city-defense
program should be based wholly or partly on the need
for and effectiveness of the anti-ChiCom defense.
There are two ways such an offer might be advanced.

a., The offer might be made to specific allies.

b. We might put forward a regional deploy-
ment concept to afford some degree of defense for
all our major allies in the region and for India

as well,
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3. The first of these two approaches might
accommodate our needs in the key country of the region:
Japan. But the effects would probably be divisive,

a, Against the background of wartime enmity,
smouldering resentment against Japan's favored
position could come to the fore and limit Japan's
potentially useful regional role.

b, The Philippines and others could well
ask (and would be foolish not to) why they should
permit U,S. bases to make targets of their islands
if we were not prepared to provide ABM's,

¢, Having actively fought the common threat
in Viet Nam, the Australians might feel entitled
to priority.

d. As Communist China's oldest enemy and
one of its potential targets, Taiwan could also
claim priority.

e. From the standpoint of relations with
Allies 1n the regicn, it would make no sense to

offer ABM's to a non-ally, India, until the needs

of
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of our allies had been met. Yet an Indian pro-

nuclear decision could bring us full circle by

unhinging the nuclear issue in Japan.*

4, Political and psychological factors thus argue
in favor of a broad deployment., Technical studies have
not been made of the potential effectiveness of ABM's
for all the major countries of the region, and no
attempt will be made here to specify what particular
countries might usefully be included. However, some
general comments on this concept are in order:

a. A basic question concerns the

feasibility of a sea-based approach to ABM

deployment, Studies suggest that such an

approach

*Given the facts that we are now pressing India to
cut spending on conventional armaments and that we
will expect India to adhere to an NPT, it would, of
course, be sensible from the standpoint of U.S.-
Indian relations to explore the possibility of ABM
defense at an early stage unless we ourselves should
rule out ABM city-defenses. The desirability of
such discussions on a hypothetical basis would not be
obviated by the type of security assurances now being
considered. The following statement made by Secretary
McNamara in his press conference of May 18, 1967, may,
indeed, stimulate Indian interest: ''Whether or not
1ndia would or would not wish to deploy an anti-ballistic
missile system to protect 1tself against a potential
attack from Red China, assuming we did, I can't say.
My guess is they would."

J B T T T T T e = T I I P

~SECRET.




BEEGRET™
REYA

approach might employ an interceptor missile
(possibly an adaptation of POLARIS or POSEIDON)
which would have a substantially longer-range
than that of the land-based ABM's now being
developed.*

b. If this long-range intercept concept
should prove feasible, then a single ABM ship
might, 1n some locations, afford a degree of
protection to more than one country, and perha ps
half a dozen or so ABM ships -- deployed from
Japan to the Sub-Continent -- might add up to a
regional defense system for neutralizing the
ChiCom missile threat (but not, of course, the
threat from other possible means of delivery, a
limitation which would also apply to land-based

ABM's) .

*The sea-based concept 1s viewed here as more
promising in the Asian-Pacific region than 1in Europe.
This tcntative conclusion rests partly on the very
large numbers of ABM's necded for defense against the
Soviet missile force, and partly on the assumption that
ABM ships off Europe would be relatively vulnerable to
Soviet pre-emptive air or naval attack,

—SECREL
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c. The ships would be manned by U.S.
personnel, but the country or countries
defended by particular ships might maintain
liaison officers aboard. The political problems
involved in placing nuclear weapons on land in
Asian countries would be avoided, and the
problem of maintaining custody of the weapons
would be greatly simplified., It is understood
that land-based radars might provide useful
support of a sea-based ABM system, and if this
proved to be so in some locations, participd@tion
by indigenous personnel would be useful.

d. As a practical political matter, the
deployment might be viewed as falling in two
sectors. The first of these would cover East
and Southeast Asia, including Australia and
New Zealand. The countries of this sector maight
be encouraged to meet with a view to working cut
a common approach to such problems as the circum-

stances under which ABM's might actually be

employed.,
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employed, Such a meeting, if it could be brought
off, might offer a start toward an eventually
broad approach to regional security problems.

e, The second of the two defense sectors
would be the Sub-Continent. Depending on the
circumstances at the time, consideration might be
given to an effort to bring the Indians and Paks
together on the question of strategic defense of
the Sub~Continent, The chance of doing so is
negligible at present, but although the Paks do
not now consider themselves threatened by
Communist China's emerging nuclear capability,
the time may conceivably come when they will
recognize that they might well incur damage as
a by-product of the use of strategic nuclear
missiles by Communist China against India.
Regardless of Pak attitudes, we might in any event,
wish to adopt the posture of defending the Sub-

Continent rather than India alone.
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f. The political advantages of sea-based
deployment are clear, and the case is strong
for pursuing that approach. However, it is
assumed here that land-based ABM deployment
could do the job even though greater political
difficulties would be involved -- and probably
greater expense as well,

g. The total cost of the sea-based approach
would depend heavily on such variables as the
feasibility of the long-range intercept concept,
how many ships were considered necessary, how
many ABM's each carried, whether supplementary
land-based radars were needed in some cases, and
the elaborateness of communications. One working
estimate is around $200 million per ship. This
suggests that the six or seven ship concept con-
sidered here would run around $1-1.5 billion.
Estimates of the cost of various levels of land-
based ABM deployments for Japan alone range from
$1.5 billion for area defense only to $5 bhillion

for area defensc plus terminal defense of a number

of
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of cities, This suggests that if land-based

installations had to be deployed in a number

of countries, the total cost would be exceedingly

high.*

5. The details of a U.S. offer based on this
general approach would need thorough study., However,

some tentative points are as follows:

a. It is assumed here that in the case of
the sea-based approach, we would not wish to
sell the ships themselves. One alternative
would be, in effect, to sell "shares" in the
overall defensive systems (ships, radars, missiles
but not warheads) protecting a given country. Thus,
the U.S. and Japan would jointly own those ships
assigned to Japan's defense, The U.S., Taiwan,
and the Philippines would share ownership of

another

“At this stage, it is well to question all cost
estimates for both sea-based and land-based systems.
Howcver, if the estimates shown here are at least
in the ballpark and 1f the sea-based system would do
an adequate job, the sea-based approach would obviously
have a substantial cost advantage 1n terms of the
initi1al investment required, Relative operating costs
would also, of course, have to be examined,
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another one or two ships. And so on. In all
cases, the U.,S. would hold a "voting majority."
In addition, some annual payment toward operating
costs should probably be required. In the event
land-based ABM's were used, all major components
except warheads wight be sold, and operating costs
would be a less significant factor since indigenous
personnel might be employed, the main exception
being the personnel needed for warhead custody.
In both the sea-based and land-based cases, we
would presumably need to retain the right to re-
cover all "shares' or components.

b, The regional concept would be defeated
if we were to insist that every country pay its
full share of the cost. Accordingly, an 'ability
to pay" principle should be employed. Japan and
Australia might reasonably be asked to bear their
full share. In the case of such countries as
the Philippines, some payment would be requested
1n order to avoid the rush to the store that would

take
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take place if ABM's were being given away as
door-prizes; on the other hand, the payment in
such cases should be realistic in the sense of
not being prohibitive.

c, It seems likely that only Japan could
produce any of the components. This would have
to be reviewed in detail.

d. As in the European case (Part 1 above),
the President would retain ultimate control but
would necessarily have to "'delegate' authority to
computers, Participating countries would have a
say concerning the circumstances under which the
computers would conclude the ABM's had to be
launched. Although the significance of a veto
is questionable, consideration could be given to
offering a veto to each participating country.

In the sea-based case, the exercise of such a veto
might as a practical matter have to bc vested in
representatives aboard the ships. The U.S, would

dlso retain a veto.
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e, Although it may or may not prove correct,
it is widely assumed that Communist China will be
able to acquire useful MR or IRBM's before an

ICBM (or SLBM) capability materializes. Accordingly,

it would be especially important not to take the

position that U.S, defense would have to be com-
pleted before ABM's could be made available to
countries around Communist China's periphery.

6. In the absence of firmer estimates of the price
and technical effectiveness of ABM's in various locations
in the Asian-Pacific region, it is difficult to forecast
reaction to a U.S. offer along the foregoing lines. On
the whole, the chance (or risk) of widespread interest
seems larger than in the comparable European case, What
is clear is that we would neced to make such an offer --
and make it on a sufficiently broad and reasonable basis
Lo preclude significant divisive effects. 1f this were
not done, the cost of a U.,S. ABM deployment would be
high -- not only 1n terms of our subsequent relations
with allies and friends in the region, but also in terms

of regional political and nuclear stability.

C.
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C. Safeguarding U.S. Political Interests

1. The foregoing approach would be essential only
if the U.S. should decide to deploy ABM's wholly or
partly for defense of its own cities against Comuuanist
China. Additional steps, however, are needed to safe-
guard our political interests.

2. As is often the case, the most useful first
step is one that could be taken here at home. The ABM
debate will be very costly if it succeeds in magnifying
the ChiCom nuclear threat in the eyes of Communist China's
neighbors, and in convincing such countries that our
concern about being unable to deter a nuclear attad by
Communist China is so great that we need not be counted
on unless we can be sure of escaping all conceivable
nuclear injury to ourselves. To avoid such effects,

the ABM should not be described as the sine qua non

of our survival but as a "bonus,"

3. 1If the most significant signals we transmit are
those which flow from what we say about ABM's at home,
consultation with other countries is next in importance.

In the Asian-Pacific region as in Europe, consultation

that
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that is too little and too late is as detrimental to

our 1nterests as none at all. Unlike the European

case, there is no all-inclusive forum to which we can
turn in Asia. We can, however, pursue the matter in

the several forums that exist (ANZUS, SEATO) and in
bilateral talks with countries which are not members

of such groups -- most importantly Japan. We should
also be prepared to talk with major non-aligned countries,
in particular India (although not predictable at present,
circumstances might come about which would suggest the
usefulness of some talks with the Indonesians.)

4, Whatever the most appropriate means of communi-
cation, there are several crucial points which we should
try to get across to allies and friends (and possibly
to the Communist Chinese themselves}):

a, That, at least up to this time,

Communist China's military calculations have

been cautious and rational, and that we have

no reason to suppose they will be less rational

in assessing the cost of employing nuclear weapons.

b.
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b. That our substantial non-nuclear capa-
bilities (and the availability of tactical nuclear
weapons if needed) should obviate any concern about
rapid or inevitable escalation of future Asian con-
flicts to strategic nuclear levels,

c. That while Communist China will have no
conceivable means of mounting a disarming strike
against us, the reverse is not true (and that if
we should be confronted with any need to carry out
such a strike, there would be no reason for the
Soviet Union to be confused about our purposes).®

d. That in all likelihood neither Communist
China -- nor other countries which might be tempted
to "go nuclear" -- will derive security or satis-
faction from nuclear capabilities suitable only for
hitting someone else's cities at the cost of
losing their owm.

e. That ABM's have to be viewed in this over-

all perspective.
I1T.

“The question of a disarming strike against
ChiCom nuclear capabilities could arise, for
cxample, i1n a situation where U,S., cities were
defended by ABM's but those of Communist China's
Free World neighbors were undefended,
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DATE July 16, 1965

- SUBJECT: U.S. Policy in the Ryukyu Islands

II PARTICIPANTS: Stanle‘% Resor, Secretary of the Army
: David ¥Wc@ifford, Under Secretary of the Army

John M.YSteadman, Deputy Under Secretary of the Army for Inter-
national Affairs /

' 1t. Col. William J. Spahr, Office of the Under Secretary of the
: Army for International Affairs

Edwin O. Reischauer, American Ambassador to Japan

Robert A, Fearey, Director for Fast Asian Affairs o’&{
Richard W, Petree, Officer—in-Charge, Japanese Affairs 32
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' Pre-Treaty Claims

y2d-0T14AE00

.

Secretary Resor said cammittee hearings in the House of Representatives on A
) the Department of the Army's Okinawan pre~Treaty claims ball were scheduled to :
s be held July 28. General Watson has expressed his strong hope that legislative '
; action authorizing payment of these claims can be taken before the opening of
Yo the Okinawan legislative election campaign this fall, The Department of the

\ Army also has its appropriation bill coming up for consideration in the Senate,
a fact that must be taken into consideration in approaching the Congress for
legislation on the pre~Treaty claims. In response to a question, Secretary

_ Resor and Mr., McGifford said they hoped to gel some feel for Congressional at-
o titudes toward the pre-Treaty clailmsbill after July 20, when they expected to

AE meet with Senator Sparkman. The key staff members of the pertinent Congressignal
i g committees have been sympathetic with the proposed legislation, but as yet there
!

]

is no clear indication of the attitudes of the Congressmen and Senators. ~

C .
Prime Minigter Sato'!s Visit to Okinawa ,

& LA an

S

Ambassador Reischauer said he felt that it was essential to amend the
Price Act to raise the 1limit on U.3. aid to the

Ry}zk;y-us Secre Resor ‘
agreed that this should be done. He said the Depattment of the Ariyy was

o drafting a memorandum requesting authorazation from the Department of Defense
koo

and Bureau of the Budget to go ahead with a legislative request for this pur-
‘ £ pose., He recalled that the House originally passed a $25 million a year
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ceiling on U.S. aid, but the Senate cut 1t back to the $12 million that

a1s currently in effect. The Department of the Army does not have to ask
Congress for authorization to spend this amount on aid each year, but it
does have to fight for appropriations to fund it. Secretary Hesor said
Congressman Passman is the real problem in obtaining funds. He recalled
that when General Watson testified before Congress this spring, Mr. Passman
asked the General if the Army would be coming in for a higher level of
funds for Okinawa. General Watson limated his reply to saying that he
could not predict what might be required, but it was possible.

Secretary Resor said General Watson would like to have an open-ended
authorization for aid, with no specified limit set in the law. The Secre-
tary said he and his staff felt, however, that General Watson's hope was
unrealistic and that they should endeavor toc obtain authorization for a

$25 million ceiling. He believed $25 maillion would be sufficient in the
short run.

Ambassador Reischauer agreed that approximately $25 million in U.S.
aid funds for Okinawa should be enough in the short run. He said we
should aim at providing a total of about $50 million an external as~
sistance each year, combining the Japanese contribution with our own.

The $50 million figure was derived by comparing the Ryukyus with pre~
fectures like Saga in the main islands of Japan, which have about the

same population and economic level as the Ryukyus. Saga receives funds

of various kinds from the central govermment, over and above local
revenues, that amount to about $50 million a year. We should try to as~
sist the Ryukyus at approximately the same level, concentrating primarily
on the education and social security systems. He said it was not realistic
for us to attempt to effect a substantial raise in the standard of living
of the Ryukyuans, but we could contribute funds at the same level that the
Japanese Government does for its prefectures. The Ambassador said he felt,
nonetheless, that General Watson's proposal to make a public statement

defining some broad goals for improvement of the living standards of the
Ryukyuans was fine.

Secretary Resor said he had had doubts about the wisd

su9h high goals since they probably could not be achieved. Ambassador
Reischauer agreed that achievement of such goals would be unlikely, but he
felt that a statement containing such grand objectives would be politically
use@ul. Secretary Resor felt that 1t would be better to set our sights on
aghlevable goals. Ambassador Reischauer agreed that it might be better to
pltc@ our effort toward concrete, measurable goals, such as improvement of
public education and establishment of social security benefits at the same
levels as Japan's. He felt,.however, that there would be no harm in making
a public statement about grand objectives for political purposes.

) r ] Secret
Resor said the kind of livang standard goals suggested for public statemeiiy

om of setting up

[y raltod nl -
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' by General Watson were unattainable in the short run, so he felt that it
was not wise to play them up 1n a public statement.

SRR S AT Rk

Wik T
—

Ambassador Reischauer said he looked on the effort to get the Price
Act amended, improve the Ryukyuan public education system, and other
measures as only stop~gap measures. He felt strongly that we had only
relatively little time remaining to us in the Ryukyus. The fundamental
nationalistic reaction of the Japanese and Ryukyuans has been exacerbated
by developments in Viet~Nam. Two years ago he was relaxed about the
Okinawan problem, and had no worry about possible termination dates for

our tenure in the islands. Since the last few months' events in Viet~Nam,

L however, he has revised his thinking caompletely. The mo&d in Japan and
1N the Ryukyus has changed, and we have only a short period left an the Ryukyus.
h' For this reason he did not feel concerned about the possible repercussions
of making public statements containing grand promises. He said he con-
siders action on the Price Act aid ceiling essential regardless of the
period of time left to us in the Ryukyus. It is particularly important
to us this fall because of the Ryukyuan elections scheduled for November.
ik If we lose those elections, the play-back in the Japanese political scene
e will make it harder for the Japanese Goverrment to hold its present position
L of cooperative acquiescence in our continued presence in the Ryukyus.

"'_':'4'4‘?-
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o Secretary Resor said he was somewhat concerned about the requests for
. legislative action on the Price Act and the pre=Treaty claims piling up
1o together in Congress. He said the Department of the Army intended to press
i for action on the pre-=Treaty claims first and then turn to the Price Act.
L Ambassador Reischauer said we needed to make up our minds on whether to

‘ seek amendment of the Price Act in time to inform Prime Minister Sato of

: our intention prior to his vasit to Okinawa in August. This would permit

_ him to make a public announcement of the Japanese Goverrment's considera=—
[ tion of large-scale aid to the Ryukyus.

S Secretary Resor said the Department of the Army had reached a decision
ik to go ahead with an effort to get the Price Act amended. Mr. McGifford

' said they had had a difficult time in getting Congress to approve the $12
miilion aid limit. He recalled that Senator Russell had been opposed. It
probably would be wise to discuss the further amendment of the Price Act
with Congressional leaders before launching a formal legislative proposal,
He said the tactics in Congress would require careful study.

- - -
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ﬁ Ambassador Reischauer said the Senate sade in Congress constituted
# the most serious problem. General Watson wants a firm decision on thas
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matter by early August so he can clear his handling of the proposed Japan—
ese statement on large-scale aid at the time of Prame Minister Sato!s vasit
to Okinawa. Gereral Watson also wishes to discuss thas matter in advance
with Chief Executive Matsucka. Secretary Resor was assured by Mr. McGifford
and Colonel Spahr that a paper requesting DOD authoragzation to go ahead with
the Price Act amendment was being prepared.

Ambassador Reischauer asked if the Japanese proposal that Sato make
an announcement about long~term, low interest fanancisl assistance to the
Ryukyus would be acceptable to the Department of the Army. Secretary
Resor said that would not pose any problems from Army's point of view.

Ambassador Reischauer went on to say that the Japanese request that
restrictions on the flying of the Japanese flag in the Ryukyus be lifted
was just as important to them as the large-scale econcmic aid proposal,
according to a Foreign Office spokesman. Secretary Resor said our ex~
perience with a similar flag problem in Panama was extremely difficult.
About five years ago we decided to permit the U.S. and Panamanian flags
to be flown jointly in the Canal Zone. He said they felt now that this
decision had only accelerated the emergence of nationalistic feelings in
Panama. The U.S. and Japanese flags are therefore not flown jointly in
the Ryukyus except at the USCAR headquarters, which also happens to house
the Goverrment of the Ryukyu Islands (GRYX). He said the time remaiming
to us in the Ryukyus would make a difference in judgment on this question:
if Ambassador Reischauer's assessment that we have only a short tenure
left is correct, then the flag issue in connection with Sato's visit is
not a sigmficant question fram our point of view; if we can hope for a
longer tenure in the islands, however, the flag i1ssue might be very
significant.

Ambassador Reischauer said there was no doubt in his mind that the
situation had changed 1n recent months, so we now have only a fairly
short period of assured tenure in the i1slands. We should start moving
toward an arrangement with the Japanese Goverrment on a different basis.
We are on the edge of a distanct change in the whole U.S.-Japan relation—
ship. The year 1970 looms as a major "waterfall", A few months ago he
felt that although 1970 was only 5 years away, the relatronship with Japan
seemed to be going well and the potential crisis in the relationship seemed
likely to smooth itself out before we even reached 1970. Now, however,
things are not going well for us in Japan, and this past spring we even
moved backward in our relationship. Since May we seem to have halted the
backward motion and are now holding our own, and if the Viet-Nam problem
achieves some kind of solution we could recoup our losses and go on as
before without changing our policies. The chances of a solution in Viet—
Nam 1n the near future appear slim, however, and time is runnang ocut on us.

SECRET - .
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There has been a rise in nationalism in both Japan and the Ryukyus, ac-
celerated by reactions to Viet~Nam. For these reasons, Ambassador

Reischauer believed that the Okinawan problem would come to the explosion
point before 1970.

Ambassador Reischauer said our safest strategy, in view of these trends,
is not to contimue to drift along in our relationship with Japan. We must
start to do some paddling, He is convainced we can successfully influence
these developments. The conservatives in Japan have always dodged such
issues as defense, but more of them are now caming to believe that they
will have to take a positive stand, and that they will be able to face
the Japanese public on the nced for defense. The thorniest problem the
conservatives face is Okinawa, but 1f we can help the Liberal Deamocratic
Party (LDP) solve the Okinawan problem 1t will be a great asset for us,
as well as for them. Ambassador Reischauer said he wanted to talk privately
with key conservative leaders about the solution proposed by former Finance
Kinister Tanaka (now Secretary General of the LDP), who created quite a
furor in Japan at the time of the visit to Japan of former Attorney General
Robert ¥, Kennedy by stating that the best solution to the Okinawan problem
would be for the Japanese people to permit the stationing of nuclear weapons
on Japanese soil. If Japan would accept nuclear weapons on Japanese soll,
including Okinawa, and 1f 1t would provide us with assurances guaranteeing
our military commanders effective control of the islands in time of mili-
tary crisis, then we would be dle to keep our bases in the islands, even
though admimistrative control or "full sovereignty" reverted to Japan.

Ambgssador Relschauer said we must achieve this new arrangement before the
blow-up comes in Okinawa.

Secretary Resor asked 1f Ambassador Heischauer envisaged a new treaty
with Japan in effect placing Okinawa outside the limitations of the Japan-
ese Constitution. Ambassador Reischauer said something like that would be
necessary, although there was no explicit prohibiation against nuclear
weapons in the Constitution. We have a relatively short tame to work these
arrangements out, but unless we do we wall again run into a Panama situation.
If the U.S. were forced by military develcpments to bomb populated centers
in North Viet-Nam, bringing the Chinese Communists into direct particaipation
an the war, we might need to bolster our defenses along the DMZ in Korea wath
some actions from our bases i1n Japan. Under the present circumstances, the

Japanese Government could not give us permission to use our bases in Japan
for these purposes.

Mr, Steadman asked how soon a blow=up in the Ryukyus might come, whether
it maght be in 1970. Ambassador Reischauer said even 1970 was more worri-—

some to ham than before. Okinawa, however, cannot be held on present terms
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for more than two years.

Secretary Resor, referring to Ambassador Reischauer's suggestion that
we take the initiative to work out new arrangements involving Japanese ad-—
ministrative control of the islands, said he did not clearly understand
what we would get from the Japanese conservatives in exchange for our
acquiescence in such & solution. Ambassador Reischauer said that if the
IDP achieved agreement with the U.S. on the reversion of the islands to
full Japanese sovereignty, it would be a major peolitical coup strengthen-
ang the party's position in the face of oppeosition pressure and in the
eyes of the Japanese public. With this problem solved and out of the way,
the LDP would be able to talk dairectly on defense questions and Southeast
Asian development, The important benefit to the U.S. would be that we
would have a much more stable base for our relationship with Japan, and
for a longer periocd of time. It would eliminate the most serious threat
to U.S.=Japan relations, and would enlist Japan as an ally more deeply
committed to our vitally important goals in Southeast Asia. At present
we have nothing but strike forces based in Japan, other than various sup-
port elements. Perhaps we should have defensive forces stationed there,
perhaps at Japanese expense. We should be moving much more into joint
strategic consultations with the Japanese. In short, the Okinawan solution
proposed by Ambassador Reischauer would convert Japan "from a cool but
pleasant partner to a true aliy".

Mr. McGifford asked the period of agreement Ambassador Reischauer
was thinking of. Ambassador Reischauer said the agreement would be with-
out termination date. He said developments in the wake of our military
actions in Viet~Nam had changed his time~sense. He reiterated his belief

that we should go to the Japanese in an effort to work a package arrange—
ment which would include Okinawa.

Mr. Steadman said there were several theoretically possible alterna—
tives and asked the Ambassador whether he felt some kind of shared ad~
ministration arrangement might work with the Japanese in Okinawa. Ambas—
sador Reischauer said he thought it would be better to make a clean break,

rather than trying to work out the many complicated problems that would
arise in a shared administration situation.

Mr. Fearey wondered whether the IDP would{ ~ consent to an agree-
ment that gave them no rights to "consult” waith the U.S5. on the utiliza-
tion of the military bases in Okinawa. He found it hard to vasualize
the LDP not reguiring the kind of consultative rights they have in re—
lation to U.S. bases an Japan. Ambassador Reischauer said the Japanese
would achieve reversion, which would overshadow any question about
consultative rights, Mr. Fearey agreed that reversion would be a bag
political plus for the IDP but lack of any Japanese say over our use of

the Ryulyus bases would considerably reduce this. He doubted whether we

consultative rights. Mr. Fearey agreed that reversion would be a bag
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could give Japan any real say in the use of our bases in Ckinawa. Am—
bassador Reischauer said we would be gaving them all of the politically
important symbols, which would be enough.

Mr. Steadman wondered if the Ambassador's suggestion would buy two
or three years. If the situation has deteriorated as far as Ambassador
Reischauer indicated, we should be consadering contingency plans and
plans for coping with riots and unrest in the Ryukyus. Ambassador
Reischauer said that if we lose the elections in November there will be
a certain amount of trouble. The important thing, however, is not dis-
turbances in Okinawa but the play-back an Japan, where the repercussions
could affect Japanese Government willingness to cooperate with us on
Okinawa. Mr. Fearey said the effects might show up in Japanese Govern—
ment inability to cooperate with us in matters completely unrdated to the
Ryukyus, e.g., SEA economic development.

Ambassador Reischauer c£aid that the Joint Economic Committee meeting
July 12-1); made him feel that we could talk about such things discreetly
with Japanese leaders. The Japanese moved forward during the recent talks.
Minister of International Trade and Industry Miki and Finance Minister
Fukuda in particular, two key leaders in the present govermnment, seemed
responsive on the Southeast Asian development proposals. They seemed to
feel that they could make political profit from a positive economic role
in Southeast Asia.

Mr, Steadman asked the Ambassador when he thought we could approach
the Japanese on these sensitive matters. Ambassador Reischauer said he
thought he could sound them out, tentatively at first, on his return to
Japan. He said he wanted to sound out Prime Minister Sato first. He had
already dropped a casual suggestion with Sato that he consider dropping
by Washington for talks with President Johnson and Secretary Rusk after
he attended the UN General Assembly meeting in New York. Sato seemed to
react favorably to that idea.

Mr. Steadman asked Ambassador Reischauer if he had met with the Joant
Chiefs of Staff during his current visit to Washington. He recalled that
when the Ambassador met with the Joint Chiefs in January 1965 he had spoken
of a different time span for our tenure in the Ryukyus. Ambassador
Reischauer said his thinking had changed since then. His calculation of
tame then depended primarily upon an assessment of the rising nationalism
in Japan and the Ryukyus. Since then, however, the Viet=Nam situation has
generated other strong reactions that must be taken into account.

Secretary Hesor asked whether Ambassader Reischauer had discussed his
ideas with Secretary McNamara. The Ambassador said he had, and at Secre~
tary McNamara's suggestion had written a memorandum on the subject to ham

and to Secretary Rusk.
ideas with Seéretary ﬁéﬁé&afg:-“fhe Ambassador said he had, and at Secre~
4 - - %r_ar _. ) L} Ll - SERE’I‘



s, e la

o AT

T

hoLpoiricy
AT THE NATIONAL ARCHWES

": 00 0
o~ iAuthorﬂy_{iﬂmﬂiﬁ"ﬁ‘

IIT'\- nT NApAﬂaiﬂﬂ:w

' REPRODUCED

Mr. Steadman said the business of day-to—day goverrment in the
Ryukyus would still have to go on with careful handling. Ambassador
Reischauer said that General Watson had been doing an extraordinary
job an the Ryukyus. He did not feel that in the daily government of
the islands General Watson had left anything undone that sheuld be done.
General Watson's personality and wisdom have made a great contributicn
there. He said the large scale i1ncrease of aid to the Ryukyus is es~
sential, with particular focus on concrete achievements in the educaticnal

and social security systems. As compared wath these goals, the flag issue
is not so impertant.

Mr, Steadman said that if Ambassador RHeischauver's thesis were accepted,
the flag issue was only a tactical problem — when and how to handle it for
the greatest benefit in our immediate position in the islands. Mr. Fearey
said that although with the passage of time we tend to forget it, it as
somewhat anomolous for one ally and partner to administer nearly a million
pecple of the other, essentially against their will. Ambassador Reischauer
said he felt we had been lucky to hold cur position this long. Secretary
Resor said there was a great deal of missionary work to be done in Congress

in connection with the expanded aid authorization, pre~Treaty claims, and
other matters,

Secret Action Plan

Anbassador Reischauer raised the subject of the proposed plan for U.S.
action to influence the elections in the Ryukyus. Mr. Steadman said he

had been informed that the 303 Committee was scheduled to consider thas
plan at a meetaing on Thursday, July 22.

Ambassador Reischauer asked Secretary Resor whether he had read the
letter on this subject from former Deputy Assistant Secretary of State
for Far Eastern Affairs Marshall Green. Secretary Resor indicated that
he had read it. The Ambassador said he thought the letter was a very good
statement of the problem and represented his views. He said he felt
strongly that we should not incur a double laability, a double danger of
exposure of our action by channeling funds into the Okinawan election
through two routes. It would be much safer to use only the Japanese route,
permitting the Japanese LDP to handle the money in the most effective way.
Okinawa is a small place, like a small town in the U.S. Okinawa 1s also
like a small country prefecture in Japan, where political maneuvers ~—
particularly involving money — are well known. It would be risky to try
to take clandestine political action in Okinawa using direct U.S.-Ryukyuan
channels. The Japanese conservatives are going to be involved waith funds
and other activities i1n the Ryukyuan elections anyway, and it would be a

perfect cover to simply add to their resources rather than trying to carry
it out directly in the Ryulgyus.

channels. The Jananese conservatives are going to be involved with funds
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Mr. Steadman said he had been informed that the risks of the two
routes for these funds were about equal. That being so, he had felt
1t would be just as well to use at least part of the funds directly an
the Ryukyus. Ambassador Reischauer did not feel that the risks were
equal. The Okinawan situation 1s weak. General Watson has an under—
standable desire to maintain close and effective control on the use of
these funds, but the money ought to go through the Japanese conserva~

tives. If the U.S5. 1s caught wath its hand in the cookie jar there will
be a serious blew-up in Japan.

Mr., Fearey asked whether Ambassador Reischauer had discussed this
matter with General Watson in these terms. The Ambassador saxd he had
expressed has views to General Watson at the outset of planning, but
he had not talked personally with him about 1t recently. Secretary
Resor asked 1f money given into Japanese hands would be likely to reach
its targets in the Ryukyus. Ambassador Reischauer said it wauld be
perfectly safe, because the Japanese conservatives have a vital stake
in an election victory just as we do. Mr. Steadman asked whether there
was amy doubt about the comparative rasks in the two alternative routes.
Ambassador Reischauer said he thought there was no doubt that the Japan—

ese LDP provided the safer route, although there is no absolute guarantee
of safety either way.

Mr. Steadman sald he thought they should send Ambassador Reischauer's
views to General Watson for his comments. He explained that their think-
ing had been based in part on a desire to carry out the actaon plan as
much as possible without deepening Japanese political anvolvement in the
islands. Ambassador Reischauer expressed understanding but said he was
not concerned on this score in the overall situation presented,

Secretary Resor, an summing up the consensus of the meetang, said
they would go ahead with work on the memorandumto DOD requesting authoriza-
tion for an effort to obtain legislative action amending the Price Act. He
noted the short deadline created by the Sato visit to Okinawa in August.

Concerning the flag issuc, Mr. Fearey said he had discussed the matter
with Mr. Yasukawa of the Foreign Cffice and had gotten the impression that
Yasukawa understood why a change in current regulations governing the fly-—
ing of the Japanese flag in the Ryukyus might be difficult for us to accept.
Yasukawa did not seem inclined to press the 1ssue, Mr. Fearey said he had
some doubt of the wisdom of a change an flag regulations during Sato's wvisit,
which could lead to the impression that as a result of Sato's talks 1n the
Ryukyus, the U.S. had accorded Japan a role in Ryukyus administration. Cer-—

tainly the press might so picture 1t. Another occasion might be better if
we decide to move in this direction.
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Ambassador Reischauer said a concession on the flag i1ssue was not
absolutely essential to a successful Sato visit. Sato's visit itself
will help to strengthen the Ckinawan Democratic Party position in the
fal? elections. The Japanese can probably live without a concession on
the flag issue. Ambassador Reischauer said that we started the train
of developments leading to the present nationalistic focus on the flag
issue when we 1ssued Japanese textbooks in Okinawa some years ago. The

books all start out wath references to 'our country" and remind Okinawans
that they are Japanese,

SECRET



The
Right Hand
of

Power.

U. Alexis Johnson
with

Jef Olivarius McAllister

PRENTICE-HALL, Inc
Englewood Chffs, New Jersey 07632

thgl



at
nt

r{
ol

) « 446 - '
Ambassador to Japan

had to be able to present its policies as something that served its
own people My job was to convince 1t that hberalization really
did serve Japan’s long-term interests

Our secunty relations presented a much more subtle, dif-
ficult, and engrossing problem 1 spent the bulk of my time and
effort attemphing to recast them The basic source of difficulty
was that the United States had been ultimately responsible for
Japan’s defense since the Occupation, under the 1952 and 1960
Secunity Treahes Japan mamtained its own small “self-defcnse
forces” (Arhicle IX of the MacArthur-imposed Constitution “ren-
ounced war as a sovereign nght of the nation” and prohibited
the Japanese government from possessing armed forces i the
conventional sense), but the United States supphed Japan's “nu-
clear umbrella” and a range of conventional deterrents to aggres-
sion, ncluding large naval and air bases These bases caused a
certain amount of inconvemence Japan's rehance on Amencan
protection necessarily demed 1t complete autonomy n world af-
fairs, though 1t simultaneously permitted the country the great
luxuries of minute defense spending and few international re-
sponsibiities Semor LDP members wanted American protection
to continue while reducing its wrntations But the Socialists, the
mamn opposition party, wanted to complete the paaifist vision of
Article IX and advocated “unarmed neutrality”—ewviction of all
American forces on the assumption that no one would then disturb
the country’s tranquility

Reischauer had not devoted much attention to secunty
issues He had not been comfortable wath them and, more im-
portant, the Japanese government had not wanted to discuss
them, since public opmion was still easily aroused by the “mbh-
tanist” implications of any attempt to bolster the country’s se-
cunty But it had become time to address this very basic question
of the kind of role a mature Japan should play in world affairs It
was a question on which I had a good deal of background and
some firm opintons, but 1t was something that had to be rased
very discreetly, to avoid engaging the government'’s hypersen-
sitivity to charges of warmongering

I intended to keep a lower profile than Fd had anyway,
that was my personal style, and with Ed’s success the need for a
highly visible ambassador had passed It was tume to move on to
more “standard” diplomacy between professional diplomats, 1n
itself a symbol of the increasingly equal relationship 1 hoped to'
build With a low profile and my reputation for being close to
Secretary Rusk and President Johnson {olten mentioned n the

*
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Japanese press), I felt I could gain the confidence of the bureau-
crats, top executives, and Diet members who really ran the coun-
try and try to advance ther collecuve thinking on sccunty
questions After laying this groundwork, the debate could be wad-
ened to the publie at large

1 even tned to sell the press on the virtues of this approach
at my first news conference on November 9 Explaimng that 1
was a belever 1n “quet diplomacy,” [ said that “To the degree
that we diplomats can resolve questions without their becomung
public 1ssues we are successful, to the degree that we make head-
lines, you can say that we are not successful When matters be-
come the subject of pubhc controversy, positions tend to become
frozen and the settlement of the questions becomes more diffi-
cult ” This policy, wath its impheation that 1 could not be counted
on as the source of hot news stones, did not exactly make me a
darling of the press, though 1 beheve it held'their respect In any
ease, it did allow me to get things done 5

Three secunity problems, sepdrale‘butipimrmg a common
approach from the United States, nceded thdmost attention First
was America's continuing admimstrative control (dating from the
Occupation) of the Ronin and Ryukyu Islands The Bomns are a
tiny chain about 650 miles south of Tokyo, of which the best
known 1s Iwo Jima, site of the ferocious World War Il battle Our
Coast Guard maintamned some small but important Long Range
Nawvigation (LORAN) facilities there that helped our submannes
in the Paefic and other ships to sa:l accurately The Bomns were
otherwise not important to our military posture in the Paafic
The Ryukyus were much more sigmficant Among them 15 the
major 1sland of Okinawa, with nearly a milhon inhabitants The
Ryukyus and Bonins were sull recogmzed as Japanese territory,
but the 1951 Japanese Peace Treaty gave the Umted States gov-
ernment “admimistrative nghts™ over them indefinitely We had
been 1n no hurry to return these rights to Tokyo because on
Okinawu we had some of our largest naval and air bases in the
Far East

Retaining admimistrative control over Okinawa and the
Bomnins had been the price the Joint Chiefs of Staff extracted for
gomg along with the Japanese Peace Treaty Because we con-
trolled Okinawa we could use our hases for storing nuclear weap-
ons and mounting operations outside Japan (for example, air
strikes over Korea or Vietnam) These were rights demed to our
bases in Japan proper, under the 1960 Secunty Treaty, without
“prior consultahion™ with the Japanese government The Penta-
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gon did not want to give up these very useful nghts, the hikely
price of having Tokyo regain control

But our presence on Okinawa was becoming anachronistic
Amernican military governors were directing the affairs of a million
non-Americans with varying degrees of sophishication, assisted
smee 1961 by a civihan civil admimistrator The Japanese had
never shown much coneern for the welfare of Okinawa when
Tokyo controlled 1t before the war, 1n fact, the Okinawans had
been quite brutally discriminated against because the Ryukyus
had been an independent kingdom entirely separate from Japan
until the expansiomst phase of the Mein restoration, and its n-
habitants spoke a dialect different from mawnland Japanese
Nevertheless, since the 1950s Japanese pohhcians {some n the
ruling LDP, but mostly the sociahsts and other opposition mem-
bers) had suddenly rediscovered their close ties of affechon and
history with the Ryukyuans and made great anti-American hay
of our contimung presence The local population had been co-
operative with the Amencan military for the most part, even 1n
the face of some fairly nept high commisstoners But recently
there had been protest demonstrations, and anbh-American sen-
timent was clearly nising I saw this myself in a tnp 1 took to
Okinawa several months after I arnived in Japan, when members
of the left-wing opposition were boycotting the Ryukyuan legis-
lature to dramatize their differences with the more pro-Amencan
majorily party

The Okinawan police force was small and not ternibly cf-
ficient, 1ts only backup was Amenean troops If the opposition
were ever able to foment a demonstration that got so out of hand
that Ameriean soldiers had to fire on QOkinawan civihans, the
outrage would be enormous We could not afford that With two
major airfields for F-4s and B-52s, hundreds of acres of Army
storage and maintenance faeihties, a full Marine Division with all
its equpment, and extensive training grounds, Okinawa was a
crucial ingredient in our Asan deterrent against Sovict, Chinese,
and especially North Korean aggression | was convinced 1t was
time te return responsibility to Japan for the Ryukyus and the
Bomins They were a vestige of the war that might easily provoke
an ugly incident that could unravel the patient work of two dec-
ades and force us out of our bases in Japan as well as on Okinawa

To return admmstrative rnights and responsibilities for the
Ryukus to Tokyo took five years of very demanding “quiet di-
plomaey,” as much within the United States Government as with
the Japanese Even the negotiations about the Bonins, which were

. 449 - e )
Ambassador to Japan

comparatively straightforward, took two years 1 will return to
this story later, and I raise 1t here only beeause 1t ties into the
second major secunty 1ssue on my Tokyo agenda the future of
Amencan bases on the Japanesc home 1slands, and America’s de-
fense role in East Asia generally

The 1952 Secunty Treaty, signed the same day the Peace
Treaty came into force, pledged the United States to defend Japan
in case of need and permitted the Umted States to retain bases
in the country The Korean War was then raging only 100 nules
away across the Sea of Japan, and Japan's fledghng Self-Defense
Forces were quite mnadequate because of Article IX Thus our
malitary responsibilities in Japan were sizeable, and our military
facilites were correspondingly large In 1952 we had 2,824 bases
and facibties, ranging from airfields and ammunition dumps to
chapels and golf courses, covering some 1300 square kilometers
The Secunty Treaty gave us the night to use them as we saw fit
without consulting the Japanesc government Befarehand, even if
we wanted to mount operations against gno ¥ country from
them R R
Many Japancse worried that thiscunlimiled freedom for
Amencan forces might attract an attack—perhaps from Russia,
secking to neutralize the bases, or from North Korea or China
bombtng airfields in Japan from which we were mounting op-
erations—and thus left the fundamental decision of whether Japan
would be at war or peace to Washmgton Another Occupation-
era provision that rankled many Japanese (and worried American
officials) permitted American troops to put down large-scale n-
ternal disturbances in Japan if requested by the Japanese gov-
ernment *

We had agreed 1n 1958 to a Japanese request to place our
securnity arrangements on a more equal footing Negohiations re-
sulted in a Treaty of Mutual Cooperation and Secunty, signed on
January 19, 1960, which governed defense relations dunng the
whole time when | was Ambassador Like our security treaties
with other countnies, it pledged us to come to Japan's defense if
1t were attacked It also required us to “consult” with the Japanese
government if we intended to mount combat operations outside
Japan from our home island bases or introduce sigmificantly dif-
ferent types of weapons (meaning nuclear) into them Thenternal
securnity provisions of the 1952 pact were scrapped

In every important respect the 1960 treaty had enhanced
Japan's control over its own affairs, but sociahsts and other op-
ponents of the LDP and 1ts conservative Pnme Minister, Nobo-
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master pohitican’s easy, frmendly manner, and I respected and
enjoyed working with him Because of the reporters and photog-
raphers who constantly surrountded the Pnnme Minuster, however
meeting him without raising unwelcome press attention and spec-'
ulation was virtually impossible Therefore, I normally mawntamed
contact with Sato through a senior Japanese Foreign Service Of-
ficer Teruo Kosu1 who acted as his pnivate secretary Koswn and
I made considerable use of the telephone and when we needed
to exchange written matenal, he could call on me at the Embassy
or I could send a jumor embassy officer to see him without at-
tracting attention
One way of circumvenhng Sato’s press gauntlet was to
cscort the endless stream of offictal Washington visitors, both
congressional and Fxecutive, who wished to call on him I have
always found it strange that many Amencan officials feel that
foreign Prime Minssters, even 1n the case of great countries hike
Japan, are under some sort of obligation to receive them, even
though they would be shocked if a foreign wisitor of comparable
rank insisted on meeting the President However, Sato understood
this situation and was always generous and gracious n receiving
them Some, of course, were useful and important for him to see
In any event, I frequently took advantage of these visits to have
a quick private word with the Prime Mimster, or he with me
Another pipeline to Sato was the Vice Minster for Foreign Affairs
Nobuhiko Ushiba, who had been close to Sato for many years and'
saw hom regularly
Sato, hike many semor Japanese officials, was a graduate of
Tokyo University law school lie began his career as a raidroad
officral n 1924 and rose to Vice Minister of the Ministry of Trans-
portation, the semor career official, during the Second World War
He was brought mto polittes by Japan's first post-war Prime Min-
ister, Shigeru Yoshida, who deftly but autocratically steered the
country through Oecupation and Peace Treaty negotiations into
independence between 1946 and 1954 Bnefly discredited be-
cause of a campaign contnbution scandal m 1953, Sato resumed
his upward chmb 1n 1958, and when Hayato Ikeda resigned it
1964 because of health, Sato was elected President of the LDP
and thus Prime Mimster with virtually no opposition He re-
mained Prime Minster untl 1972, longer than anyone in post-
war Japanese history
Sato was firmly convinced of the importance of bolstering
Japan's ties with the Umted States This exposed him to some
domestic cniticism But hus desire to hiquidate the last remnants
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of the war by obtaimng reversion of the Bonins and Ryukyus did
not have solely domestic roots Certanly the LDP’s appeal rel-
ative to the socialists and communusts would increase among the
voters if he managed to achieve reversion, but Sato basically
shared my view that inequality between Japan and the United
States was the biggest obstacle to our becorming closer alhes
Blessed wath an acute sense of what hys electorate would accept
at a given moment, he cultivated a conservative image while he
gently but firmly steered Japan towards a fundamentally new
policy of contructive participation 1n world affairs

The appearance of caution Sato projected was dictated not
only by his personal instinct and Japanese political custom, but
also by the lcsson of hus older brother, Nobusuke Kishi {(According
to a frequent Japanese practice, Sato changed his famuly name to
that of hus wife when he married ) Kishh was the Prime Minister
who used his * mechanical majonty’ to ratify the 1960 Secunty
Treaty, causing popular outrage, riots, ang the embarrassing
forced canccllation of President Eisenhowdf's pat Sato never
forgol this muscalculation and was carcful'tb'l;mld 4 CONSensus
within the LDP's many factions and witlun thé electorate before
making any ncw departures

As I settled down to work, Okinawa was the biggest single
job I faced What the United States would do with our bases and
administrative nghts there was the question I heard most often
and most emotionally from every Japanese group, from the Cab-
met down Pnime Minister Sato was due to visit Washington 1n
November 1967, and two months before then, Foreign Minster
Miki was scheduled to attend the annual meeting of American
and Japanese Cabinet ministers These two events, especially the
November surnmit, imposed a welcome pressure on negohations,
both within the Amencan and Japanese governments and be-
tween them, not that we felt we had to give Sato something
tangible on Okinawa whatever the cost, but it gave us a specific
target date to shoot for

The first requirement was to establish a regular mechanism
for discussing Okinawa and other securnity subjects with the Jap-
anese government All secunity questions between the Umited
States and Japan were handled on their side by the Foreign Office
Even the nuts and bolts work of how we ran our bases and pad
the Japanese working on them was handled by USF] on our side
but the Foreign Office on their side, bypassing the SDA entirely
So shortly after my arrival I spoke to Vice Foreign Mimster Shi-
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moda about creating a small, pnvate group to begin frank, n-
formal and substantive discussions on the whole range of secunty
1ssues we both faced, including the Bomins, Okinawa, and Amer-
1can bases on the home 1slands Shimoda was interested but un-
derstandably skittish about the storm of crincism that news of
such a group could generate He feared that the Opposition and
newspapers would charge that the government was plotting ml-
itary action with the United States wathout parliamentary consent,
which would violate Article IX

The 1960 Secunty Treaty had already established the high-
level Secunity Consultative Commattee, but 1ts members neces-
sarily spoke formally on behalf of their governments, with no real
opportunity for badly needed exploratory exchanges To help de-
fuse potential cribcism of this new body for discussing secunty,
I proposed that we call 1t 2 subcommuitee of the already-existing
Consultative Commattee 1 continued to press the idea with Sato,
Miki, and Shimoda, and m May 1967 we had our first meeting,
at the official home of the Foretgn Mimister m a Tokyo suburb
It was a large, well-wooded compound to which Subcommittee
members traveled 1n separate unmarked cars to foil inquisihive
reporters On their side the Sub-committee compnsed the Vice
Foreign Miuster (Shimoda had just become Ambassador to Wash-
ington and been replaced by Nobuhuko Ushiba), the Deputy Di-
rector of the Self-Defense Agency, and their top umformed
officer, I chaired the American contingent, which included rep-
resentatives from CINCPAC in Hawan and John McNaughton,
Assistant Secretary of Defense for International Secunty Affairs
It was a good all-day session, where we talked informally and
deeply for the first tme about the mihitary importance of Oki-
nawa, the implications of commumst China’s nuclear capabihity,
the possibihity of establishing an anti-ballistic missile defense sys-
tem for Japan, and other 1ssues

The whole purpose of the commttee was first to perimt a
regular dialogue, so that the Japanese could begin to understand
our activities on Qkinawa and Japan in depth and how they con-
trnbuted to the overall securtty of the Far East Soon I hoped it
would expand 1nto an instrument for discussing what the Japanese
themselves thought necessary for their security and what they
wanted the United States to contnibute to it

The basic procedural difficulty we encountered on the Sub-
committee was that the Japanese government was simply not
orgamzed to deal with broad security issues There were no reg-
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ular committees 1in the Foreign Office or between the Foreign
Office and the SDA, no reservoir of academic expertise, no habit
of thinking this way One Foreign Office official told me “We
are so 1gnorant that we don’t cven know what questions to ask ™
Another procedural problem was that Japanese law made no pro-
vision for prescrving Japan's military secrets, because according
to Article IX 1t was not supposed to have any Japanese law did
permut the government to protect Arnerican military secrets, but
that did not cover everything the subcornmittee considered So
Japanese staff work on some of the subjegts we discussed was
necessarily restricted The subcommittee, which sull meets reg-
ularly, has definitely contnbuted to the uncontroversial accept-
ance, now present among virtually ali sectors of Japanese political
opmnion, that the Amencan and Japanese governments have le-
gZihhmate business consulting on securnty

With the framework of consultation established, it was time
to make progress on substance Soon after a‘g'njng in October
1966 1 requested Sato and Miki to put forthkh¢ Japancse gov-
ernment’s basic posihion on Okinawa so we could start talking in
carncst This took hme They knew theyfwanted the 1sland back,
but they also had to resolve a fundamental question before setthng
on a bargatming strategy for obtaimng that basic objective If ad-
munstrative rights over the Ryukyus reverted to Tokyo, should
the United States retain its present nghts to mount operations
from the bases there without consulting the Japanese govern-
ment? The Secunty Treaty prohubited such activihies on the home
1island bases unless the government was first consulted The ques-
tion of freedom of use was especially sensitive while the Vietnam
War continued, because Congress was not hikely to approve any
arrangement that undercut our forces there And before Japan
could decide what it wanted to do wath Okinawa 1t had o for-
mulale a larger view of the country’s security needs There were
some more mundanc but no less thorny problems raised by re-
version what financial arrangements should be made to convert
the 1sland’s economy from dollars to yen and to compensate the
United States for the public utiities and other civilian facilitics
built at Umited States expense that would be taken over by Japan?

The Japancse government was extremely reluctant to show
its hand on these issues It would not even advance an 1mtial
bargaining position because 1t had not gone through the difficult
exerzise of defiming precisely what 1t wanted and did not want
from reversion But it could hardly stall indefinitely if 1t wanted
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Okinawa back, so it tried the farmhiar gambit of reversng the
procedure, asking us to slate our mummum needs on Okinawa
without indicating anything of 1ts own mimmum needs

Foreign Minister Miki and I first discussed Okinawa 1n ear-
nest on July 15, 1967, at a secret meeting held at the Hotel New
Otam Lo avoud reporters 1 was aceompanied by the Counselor of
the Political Section, Lews Purnell, and my Special Assistant and
interpreter, Jim Wickel, Miki brought along Ushiba and the two
top people in the Foreign Minstry’s North American Affairs bu-
reau, Funhiko Togo and Sumic Edamura Miki had asked for the
meeting, he said, to request that I forward to Washington an Aide-
Memoir the Japanese government had delivered to the Embassy
already It proposed two general steps a joint United States-Japan
effort to produce a formula that would permit a proper military
role for the bases after reversion and agreement on intenm meas-
ures to reduce the dispanties between Okinawa and Japan n
pteparation for reversion Mik sard that the time for reversion
had come and that our bases on Okinawa and their status now
constituted thc main question between our countnes The core
of this question, he said was “what are the requirements the
United States would need as a mumimum to provide defense ca-
pabilities for Japan and the area?”

I countered this view politely but firmly I told him that
the question was not what the mimmum reguirements of the
United States Government were, but what Japan wanted n this
area In viewing East Asia n long-range terms, I said, the United
States could not carry out a unulateral policy The only policy that
we could and would carry out was one that Japan supported, not
one in which she merely acquiesced Japan was the strongest and
most powerful nation in this area and had to make up 1ts own
mind about what 1t wished to see 1n this part of the world, I
stressed Diplomacy could reveal what interests the two countnies
had in common, vnce each nation decided what 1ts own interests
were Ifirst, Japan had to reach a decision on the rmilitary posture
it wanted the United States to maintain 1n Japan and in the rest
of Asia, and then we might find where we fit together on Okinawa

From the American point of view, I told Mik, the basic
issue raised by reversion was Okmawa’s future effectivencss as a
deterrent to aggression Not just our nuclcar weapons but our
conventional forces on the 1sland deterred China and North Korea

from trymng some aggressive maneuver that might otherwise.

tempt them If our freedom of action on Okmmawa was reduced,
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this deterrent would be also Thus Japan had to decide what level
of deterrent it thought best, stnctly from its own interests We
could evacuate Okinawa entirely if we had to, I said, but at a cost
to our deterrent capacity And given Japan's stability and the
harmony of views between our two countnes on most security
1ssucs, no alternative base site in the region was as good

We could also agree to put conventional operations from
the Okinawan bases under the same restrictions that governed
our bases on the Japanese home islands, I said, with any action
mounted directly against non-Japanese terntory to require prior
consultation with the Japanese government But what if China
were then to conduct a massive conventional invasion of Thailund
or Laos? The Japanese government might then have to decide
whether to permit the United States to mount air attacks on
Chinese supply routes It would have to take responsibility for
whatever decision it made before its Asiai neighbors Thus re-
version could casily increase, not decrease, the Japanese govern-
ment’s immersion m world politics and its ydingrability to attacks
from the Qpposition b4 y

In my own mind 1 was hoping wé could eventually conclude
some arrangement permitting us freedom of action to use our
Okinawan forces to defend Taiwan and Korea without prior con-
sultation But at this point with Mika [ sunply wanted to set the
wheels of the Japanese government turming on the general ques-
tion of the bases’ conventional role after reversion

As for nuelear weapons, many Japanese commentators had
speculated that the Umited States would easily concede our nght
to store nuclear weapons on Okinawa becayse they believed de-
velopment of the Polaris submarine meant that land-based nu-
clear weapons were no longer essential Miki raised this pont,
and I said “Yes, we can do anything, but what 1s the effect?”
Unleashing a Polans attack was a drastic step that might easily
entrain a sparalling senes of responses and counter-responses that
a smaller response with tactical nuclear weapons might not A
graduated deterrent was the most cffective deterrent because it
permitted us to respond at a level corresponding to the aggression
So Okinawa’s nuclear weapons still had strategic importance

Mik said several times more that Japan did not underes-
timate the importance of American forces in the Far East in all
their vaniety, but even so the basic question was what were United
Statzs mimmum requirements I consequently repeated my con-
viction that “the broader aspects are more important It 1s not
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the mmimum the Umted States can get along with, but rather
what 1s the maximum which 1s desirable to both of us ** The 1ssue
of Okinawa was well and truly joined

To keep the ball rolling, I said I would report back to
Washington and see what 1its views were, we also tentatively ar-
ranged another Sccurity Subcommittee meeting for the begn-
ning of August that would permit Miki and me to meet again
after it and before he departed for the Washington Cabinet-level
conference 1n September

At this July 15 meeting Miki also questioned me on Amer-
ican plans for the Boruns, in line wath a proposal in the Japanese
§ovcmment’s Arde-Memaorr for thewr early return It was only

common sense to recogmze a difference” between them and

Okinawa, he said, noting that his government had not reccived
any explanation from the United States about therr mihitary sig-
nificance Privately, 1 quite agreed with him that the Bonins had
mimmal secunty value, but now was not the tume to concede that
point Furst § had to prepare the soil at USF], CINCPAC, and 1n
Washington to accept gracefully the idea of returning the 1slands
which would take some work Whatever arrangements we estab-
lished for the Bomins would set a very firm precedent for Okinawa
so we had to take care over the fine print, especially on gcttmg’
compensalion for faciliies taken over by the Japanese govern-
ment and guaranteeing the future economuc rights of the islanders
whose welfare we now formally represented By mantaining a
tough facade on the Bonins we might induce some concessions
from Japan that would be valuable on Okinawa And the timing
was very tnicky If we hastened the return of the Bonins, pressure
from the Japanese public and government in favor of Okinawa’s
reversion might increase rather than decrease, thus dimimishing
our room to maneuver

By themselves, the Bonins boated very little to warrant so
much interest A collection of tiny outcroppings in the Pacific
midway between Japan and the Marnanas, their name 1s a deniv-
ative of the Japanese term “Bu-run,” hiterally “empty of men ™
The largest, Chichipma {meanming “Father Island,”) 1s less than
ten males square, other “major” links m the chmin include Ha-

*For a very mteresting deseription of the Boruns’ past, see Timothy Head

clugxgg’;d\ an Daws, The Bomins-lIsles of Contention, ' Amencan Heritage February,
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hajima (Mother Island) and Iwo Jima, the largest in a cluster of
volcanie i1slands considerably south of Chuichyima and Hahajima

The Bonins were claimed successively by Britain, America
and Japan, but the most enduring claim to ownership was estab-
lished by five deckhands (including two Americans eager {for an
easier life) who settled on Chuchipma with Hawanan laborers and
“wives,” of whom each had several, in 1830 The sol was good,
but whatever harmony could be estabhished armdst the settlers’
\neessant feuds was broken by frequent visits from whaling ships,
whose crews stole whatever they could get their hands cn In
1853 Commodore Perry’s Black Fleet, en route to Japan, called
at Chichiuma and appointed Nathamel Savory, one of the onignal
settlers, resident United States agent Perry also bought a plot of
Savory's land as a future coahing station for the Navy's Pacific
flect, a move well ahead of its hme But Meyi Japan, waking from
1solation, decided to preempt Perry’s foresight In 1862 a Japanese
expedition convinced Savory and the otheriasijnders to accept
Japanese sovereignty, later that year a grouplof Japanese settlers
arrived to substanbate the clam The two cbmmunities did not
mix In 1876 Japan formally annexed thd 1slands, where a growing
number of Japanese settlers earned a hving by supplynng visiting
whaling ships and hunting the abundant population of seals and
turtles

As Japanese militanism gathered strength 1n the 1920s and
1930s, the Bonins took on strategic importance All non-Japanese
except the descendants of the ongnal settlers were excluded
Finally the civilan population was evacuated to Tokyo and Yo-
kohama in 1944, including the Amenican-surgamed settlers, who
were assigned Japanese names and expected to be the Emperor’s
loyal subjects

The Japanese made Chichiyma into a mayor supply base
and wsland fortress But Alled planners m charge of the *“1sland-
hopping” campaign across the Pacific focused therr attention on
Iwo Jima, which was less fortified and more suitable for con-
structing an airfield that could accept disabled bombers returning
from raids on Japan American forces mvaded the 1sland February
19, 1945 The small, ugly splotch of lava became a scene of car-
nage, with 7,000 Americans and an estimated 120,000 Japanese
dead before we took it on March 26 The 6th Marine Division
established a memonal atop Iwo Juma’s Mount Suribachi, which
had the distinction of being the anly place in the world besides
the United States Capitol where the Amencan flag flew twenty-
four hours a day
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Shortly after I became Consul in Yokohama in 1945, a group
of the American-surnamed Bomin sslanders approached me re-
questing their return to Chichijpma They elaimed to be American
citizens, given names like Washington and Savory, and the record
of persecution they had suffered in Japan during the war, I under-
stood why they thought so However, most of them were third-
gencration Bonimites who had intermarned with Japanese spoke
English poorly if at all, and had very tenuous ties with the iJmted
States Nevertheless, the group was small and its desire was
straightforward I discussed their case with SCAP and, in October
1946, arranged for the return of about 130 Amencan-surnamed
islanders to Chichipma

Under the indulgent eye of the United States Navy, which
established a small base on Chichiyma, the settlers retu;ned to
an easy lfe They hived in Navy Quonset huts and ate Navy food
their chidren attended the Admiral Arthur W Radford School,
they went to Navy hospitals on Guam, and paid no taxes Never:
theless, they married mostly Japanese from the home 1sland, and
no one really knew what therr eiizenship was The :slan’ders'
numbers had increased to about 250 by the tume I became Am-
bassador, and one of the problems we now faced was protecting
the inhabitants’ future under Japanese rule, which would probably
be more spartan than the Umted States Navy's and would cer-
tainly not educate their children in English Former Japanese
settlers evacuated duning the war would also be free to return
after reversion, as many wanted to, meaning more competitton
for the resources avallable Sentiment among the islanders

seemed to favor some sort of Amenecan citizenship, but this the
Japunese government would doubtless reject

The islanders’ future status was a comparatively small prob-
lem, however, easily solved if the major obstacle to full Japanese
sovercignty was swept away Navy resistance After my July 15
meeting with Miki, 1 started communicating with Washington
frequently to start the wheels turning The Navy's basic position
» was that we should not give up anything anywhere that rmight
« someday possibly be useful If we were to lose Japan, Okinawa
¢« Taiwan, and the Philippines, the Navy argued, the Bonns wouki
¥
1
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be an important reserve T thought this was nonsense If we were
driven from the rest of the Pacifie, we certainly could not hold
the Bonins or mount a worthwhile counteroffensive from thus
insigmficant cluster of rocks My position had the advantage of
¢ being logicul, and 1t gamned headway The Navy was making very
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Iittle use of the 1slands anyway, so its arguments scemed a hittle
pale Our total contingent there numbered about sixty-five

The final shcking pomnt with the military was the future of
Iwo Jima The famous picture of the Marines planting the Amer-
1can flag atop Mount Suribachy, and the dreadful toll the invasion
exacted, made the island an important symbol to many Amencans,
not just the military Its potential return to Japanese control maght
spark an emotional outery that could jeopardize the whole Bonin
settlement My 1nihal suggestion to Washington was that we ask
the Japanese government to designate the whole island of Iwo
Jima as a mulitary base under the 1960 Secunty Treaty, which
would permut us to retain effechve control of the Mount Sunbachi
memonal and 1its twenty-four hour flag )

After the July 15 meeting with Miki on Okinawa and the
Bomns, both governments went 1nto high gear prepanng for the
September joint meehing of Japanese and Amencan Cabinet min-
isters at which Miki would meet Rusk, as a preluda to.the crucial
November summit between Sato and LB] Nejth .gbvernment
senously doubted that reversion would eventually *be accom-
phished, but the crucial questions were how fast andfunder what
condihons Public opimion in Japan, led by the Opposition partes,
was moving towards something of a national consensus on Oki-
nawa that was unfavorable to Amencan nterests It favered 1m-
mediate reversion under an agreement that would permut the
bases to continue, but without nuclear weapons and under con-
siderable restretions as to how and when their conventicnal
forces could be employed There were some indications that sum-
mer of 1967 that even the orthodox Marmst Japan Sociwahst Party
was mowving towards that view -

Salo’s own detailed views on Okinawan reversion were by
no means exphcit, but he wanted the bases to continue mn an
effective form, and this trend 1n public opimon disturbed him
He tried to moderate nsing public emotionahsm about Okinawa,
dampening expectations of the island’s early return and stressing
the serious secunity considerations rased by reversion He rec-
ogmzed that the Japanese people had no expenence in forrming
judgrnents on security matters and necded tme to come to terms
with the strategic realities from which Article 1X and the Amer-
1can base structure had shiclded them since the Oecupation He
needed to buy that ime, during which this larger strategic picture
could be explaned to the public und could penetrate its attitudes,
and to succeed mn this approach he needed American eooperation
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This was in our interest as well, for 1f he appeared to be making
no progress whatever in getting Okinawa back, his government
might well be replaced by a more radical one, with more ntran-
sigent attitudes on the whole range of questions between the
United States and Japan
Within the Ryukyus themselves, and at Japanese govern-
ment urging, we had been making oceasional concessions to make
the pressure for reversion manageable After heavy agitation from
Okimawan fishermen, we permitted them to replace the Amer-
1can flag flown over their vessels with a new one that mcorporated
the Japanese rising sun Japanese economic assistance to the -
lands had been permtted to the tune of $28 muthion, double that
of the Unrted States We had also allowed Japan Air Lines to start
an nler-island air service
In preparation for the Miki-Rusk and Sato-LB) meelings,
the embassy devised some additional interim measures that we
might institute to reduce disparitics between hfe on Okinawa and
Japan proper while calming pressures for immediate reversion
These measures included permitting direct popular election of
the Ryukyuan government’s Chicf Executive, and creating a tn-
lateral United States-Japan-Ryukyuan commuttee to adwise the
High Comrnissioner on ways of smoothing the transition between
Amenean and Japanese adminustration But we did not want to
unveil these proposals just yet
Miki came to Washington 1n September with instructions
from Sato to scout out our irredueible minimum requirements on
Okinawa while reveahng as httle as possible of the Japanese po-
sition Sato wanted to retamn manamum flexibility i hus discussions
with President Johnson, s advisors alse wanted to make sure
that the ambitious Miki did not try to steal Sato's thunder by
commuting Japan 1o an Okinawan settlement prematurely Since
we could always make concessions at the Sato summit if we wan-
ed to, our strategy with Miki, worked out in meetings I had with
Rusk and Defense Secretary McNamara, was to take a very hard
hne emphasizing the importance of the Okinawan bases to our
mutual security and indicating no willingness whatever to con-
cedec our present rights to store nuclear weapons or use the bases
freely
Secretary McNamara told me that he was entirely prepared
to turn over Okinawa to Japanese admimistration, but there was
no possibality of abandoning our bases there The real issue was
whether we would accept the sume restrictions on them that
governed our bases on Japan proper under the 1960 Secunty
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Treaty, namely, giving up our night to store nuclear weapons and
engage in combat operations against other areas of the Far East
without “prior consultation ™ McNamara argued that since we
would never again fight a war in Asia without Japanese support,
“homeland-level” restrictions on the Okinawan bases would not
seriously compromuse our interests 1 thought this approach had
ment, but more time and study was required before it became
our bottom line position We agreed that for the tune being the
Japanese should not know that we were even thinking of con-
ceding these things Although we might not now want to store
nuclear weapons on the ssland or mount operations elsewhere
without prior consultation, the right to do so in a ¢gnsis might be
worth retaining In any event, nuclear weapons storage and free-
dom of use were good bargaimng chips that we did not want to
give away prematurely $o when Mikt met McNamara, the De-
fense Secretary took a very firm stance on the nefessuy of our
retaining freedom of use and nuclear weapons stogage nights on
Okinawa . 41
Sccretary Rusk took an equally hard line when he invited
Miki to lunch and a long, private meeting on Saturday #September
16, which I attended Miki emphasized how crucial an agreement
on Okinawa was to the survival of the Sato government Rusk
countered by saying that there were two levels on which Oki-
nawan reversion could be discussed the requirements of Japanese
popular opimon, and the dcepest security needs and commut-
ments of our two countnies The Umited States had pledged 100
milhon hives 1n the first hour of war to protect Japan, he said
With the war n Vietnam contimung and a newly nuclear China
1n the throes of a chaotic cultural revolution, the Amfenican people
would have great difficulty understanding any effort by Japan to
deny us the fucilities we needed to protect Japan We had no
desire to admmuster Okinawa permanently We understood the
special importance the Sato governinent placed on reversion and
Japan's nuclear sensitivitics But American soldiers could not be
made mereenanes for Japan, Rusk stressed, if we had a common
purpose, then Japan had to contribute to accaomplishing it In any
event, Rusk said we werc afraid that the upcoming 1968 pres:-
dential elections would prevent the Umited States from giving any
firm commitments on the Ryukyus until 1969 at the earhest

To soften the blow of this uncompromising presentation,
Rusk offered a crucial palhative useful to both sides we would
help the Sato government buy time on reversion with the Op-
position and the Okinawans themselves One such reasure would
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be the creation of the United States-Japan-Ryukyus commussion
to devise ways of reducing soctal and econonuc differences be-
tween Okimawa and Japan Rusk also said the Umited States could
indicate 1 the communique following the upcomng Sato-LBj
meeting that the United States agreed to reverston n principle
and would umplement 1t once Japan and the United States had
concluded terms that would not interfere with the bases® security
role }le also led Mikt to understand that the Bonins would pose
no wnsuperable problems (or us, as long as Japan did not use their
return to lever us on Okinawa, and agreed to an acceptable for-
mula for Iwe Jima
In fact, 1t was the Bonins on which the most substantial
progress was made during Miki's visit to Washington, though he
was unaware of it at the time I had scveral private mecetings with
members of the Joint Chuefs, as well as with McNamara and Rusk,
and attended a full National Secunty Council Meeting with the
President The Navy was sull advancing its view that the Bonins
would be crucial in case we were driven from the rest of the Far
East, but the rest of the Jont Chicfs and the civihan officials at
Defense, including Sceretary McNamara, saw State's position, and
I left Washington fairly certain that we would be able to anhounce
the return of the Bomns during Sato’s visit tn November
The other Japanese ministers present in Washmgton spent
their three days discussing economic 1ssues wath their American
counterparts, both one-on-one and in plenary sessions that Sce-
retary Rusk and I attended We pressed them to Iiberalize trade
and especially investment pohcies, su geested that they penetrate
Furopean markets as well as ours, and encouraged them to con-
tribute more to economic development m Southeast Asia Since
we bore a disproportionate share of the cost of maimntaimng mil-
itary sccunity in Asia, we thought Japan could contribute to our
common purpose in a way that suited its basic pacifism by helping
the strugghng countries around China toward stabihty and pros-
penty We especially wanted Tokyo to match our mitial contri-
bution of $200 mithon to the new Asian Development Bank's §1
bilhon capitahzation, instead of the $100 rllion 1t had already
pledged The Bomin and Ryukyu negotiations gave us some le-
verage in this area
The Japarcse munisters, for therr part, complamed about
“buy Amerncan” sentiment in Congress and gave no encourage-
ment to our requests Japan was facing a spate of balance-of-
payment deficits of 1ts own as its growmng economy sucked in
imports, and the population was demanding that the government
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spend more on providing a better quahty of life, especially 1n tl:c
erowded and smoggy cities Thus the Japanese mu'uslcrs;b w‘v:: e
skittish about taking on major regional economic responsibin |cfs
for Southeast Asia Both sides’ posiions on these economt:c 155UCS
were pretty much boilerplate, but the informal talks ctwctz;:
counterparts allowed for some very frank dialoguc that gave ea
side an excellent feel for the problems of the other

En route back to Tokyo I stopped mn Honolulu to bnct{
Admiral Felt about our sessions with Mik: and the progress o
Washington's thinking on Okmawa and the Bonins Back in japz:x:,
I met several times with Miki and Sato Lo prepare for the sumnfl
We mmvoked a normal if odd-seceming dipiomatie technique, fo-
cusing on hammering out the exact language of the joint ;c;:lnc
mumqué to be 1ssued at the end of the summt 1 cxpressct b‘,t
possibihity that the Bonuns could be returned at the s?mm(; , 1:1(-
made no promuses | sad the President would have lo,{ c(il f
hamself, and the terms of return might include dc;.iléil :}: ;i g a od
Iwo Jumna as a rmlitary base under the Sccunty Treaty i\;gue
that this would negate everything that Washington weyld gamn
from returning the stands He also pressed repcatedlyf f(}:r c];Jm-
mumqué language that would indicate that reversion ohl e byu;
kyus would occur at the “earliest possible date,” but on this su Je;:d
I was adamant [ said we would consider a phrasmg t(l;al w<:ut
signal that reversion was 1 process and that we woul t_}1_nst| u c:S
the interim measures to reduce economc and social di erex:ce
between the Ryukyns and Japan But specifyinga datei)r ass<l:(1i u:]gt
that Japancse control would occur “as soon as possible wo;: d s‘icr
heavy pressure on both countries to reach an agreemen

1d manage

tha ei‘til;?!r:cc(:'ll;tc of dc;funurc for the summat ncared, M:lu'grew
increasingly testive Ile was understandably disturbed lhtitt;:u:
might not return Iwo Jima with the rest of the Bon.m‘;, anc ¢ d‘
we refused to give hum a speaific date for Okinawa’s rl():tu'rn na

he {and Sato) could parade before the clectorate He cfc.l?\:hsc:
pessumustic about what the summat could accomplish, in acl , dq
he began to scek some way of avording attending it Severa‘ time:

he said to me * You know, I wonder whether 1t 1s really nlcces::ary
for me to go?” 1 gave him no encouragement in this d |r;::c IOI:
whatever, beheving that divisions between him and thel mEL.
Mimster worked contrary to our interests Unfortunaltc {1 lt ¢
Prime Minister's constant besiegernent by reporters a::c phohog;
raphers made 1t mapossible for me to have a long talk with hin






