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Preface

The main purpose of this study is to arriveat a better understanding of
the foreign policies of the United States andJapan. The normalizationof
relations of the two countries with the People's Republic of China offers a
challengingcase to compare the basic assumptionsof the foreign policies
of the two countries and the decision-making process involved.

Startingfrom a closely coordinated position to contain the spread of
communism in Asia, the United States and Japan gradually moved away
fromtheir rigidstance to seekrapprochementwith China. Thefact that the
United States and Japan followed a parallel course in the 1970s does not
imply that they had a common strategy or that they shared a basic
approach toward China. To begin with, Japan had established economic
and cultural ties with China but had refrained from moving further
because of its political security relations with the United States. ForJapan,
the China issue was intimately connected to the question of alignment
with the United States. To the United States, China was part of the global
security issue and, therefore, was closely linked to U.S. strategic rivalry
with the Soviet Union. The fact that normalization was brought into the
open by the unilateral action of President RichardNixon greatly strained
ensuing relations between the United States and Japan.

For both the United States and Japan, normalization with China was a
highly divisive issue in domestic politics.While sustainedpressure in the
United States came from the rightist pro-Nationalist groups, that in Japan
was exerted by the leftist pro-China organizations. Behind the respective
groups were systematic maneuvers by the Nationalists and the Commu
nists to turn political developments to their favor. The present study does
not deal with the Chinese part in the normalization process. The percep
tions, policies, and decisions on the part of China in dealing with the
rapprochement and normalization with the United StatesandJapan would
be fascinating to examine. It would certainly add much to the understand
ing of the U.S.-Japan-China relations of the 1960sand 1970s.

There is no doubt that President Nixon's initiative in seeking rap
prochement with Beijing provided the greatest impetus to induce the
structural change in world politics from cold war bipolar to complex
multipolar power relations.Undoubtedly, there were developments in the
United States as well as in Japan that were leading toward closer contact
with the People's Republic. Without Nixon's bold stroke of leadership,
however, the necessary changes would have taken much longer to arrive,
and Asia might have undergone a much longer period of unrest and



uncertainty. By focusing on the processes that led to the normalization
within the United States and Japan, the present study also attempts to
suggest the linkage between the microscopic examination of decision
making in national foreign policywith the macroscopic analysis ofchanges
in world politics.



1. U.S.-China Relations 1949-71

The United States and China fought together as allies in World War II.
Yet for two decades after the outbreak of the Korean War inJune 1950, the
two powers had no relations with each other. Except for a limited
ambassadorial channel in Warsaw, there was no official exchange between
the United States and China. Neither was there any contact at the non
governmental level, whether economic or cultural. Total estrangement
was the overall condition that the two countries had to overcome as
President Nixon took the initiative for a rapprochement with China.

Events that led to the isolation were indeed tumultuous. At the end of
WorldWarII,the United States tried to prevent the civilwar between the
Nationalists and the Communists, andU.S. GeneralGeorge Marshall made a
genuine attempt at negotiating a setdement between them. When the
Nationalists fled the mainland in 1949, however; the Truman administration
made clear that it did not intend to intervene and issued a white paper
entided "United States Relations with China," in which it made known its
position that theresult of theChinese civil war was beyond thecontrol of
the government of the United States. Although the United States wasnot
prepared to extend immediate recognition to the new government in
Beijing, and urged the allies not to be precipitous in doing so, it had no
intention of ostracizingBeijing from the international community.

It was the outbreak of the KoreanWar in June 1950 that fundamentally
changed the course of relations between theUnited States and China for
the following two decades. InFebruary 1950 China had already decided to
align withtheSoviet bloc and signed theSino-Soviet defense treaty, which
wasdirected againstJapan and any otherstate thatcollaboratedwithJapan,
namely, the United States. When the war broke out, the United States
intervened in Korea in order to respond to what it perceived as a broad
military challenge by the Soviet bloc. As the Korean War progressed it
brought the United States and China into direct military conflict. The
United States reversed its previouspolicy toward China and intervened
again in the Chinese civilwarby interposing the Seventh Fleet between
Taiwan and the mainland in order to neutralize the Taiwan Strait.

The Korean War left the United States and China with mutual suspicion
and animosity. Thereafter, US. Asian policy was designed to contain the
military and political threat posed by China, which was regarded as an
integral part of amonolithic Soviet bloc. TheNationalists inTaiwan, onthe
other hand, turned into anallyin ananticommunist confrontation. During
the Eisenhower administration, the United States signed a mutual defense
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treaty with the Nationalist government and thereby assumed formal
responsibility to defend Taiwan. The United States provided extensive
military assistance in 1955 and again in 1958 to help Taiwan defend the
offshore islands of Quemoy and Matsu against the threat of Communist
Chinese attack.

In the yearsfollowing the Korean War, especially under the leadership
of Secretary of State John Foster Dulles, the United States embarked on a
crusading anticommunist policy directed againstChina.The United States
continued its nonrecognition of the Beijinggovernment and carried over
this policy to the UnitedNations, where it opposed the representation of
Beijing. It kept up the policy of enforcing an embargo on China trade and
of forbidding American travel to the mainland. It systematically built up a
network of bilateral military alliances with Japan, South Korea, and
Taiwan;with Thailand, the Philippines,and Pakistanto form the Southeast
AsiaTreaty Organization (SEATO); and with Australia and New Zealand to
organize ANZUS. The Chinese reacted by supporting smaller communist
nations on its periphery, such as North Koreaand North Vietnam,aswell as
by mobilizing neutralist and socialist forces in various countries in a united
struggle against "American imperialism." Thestrongcleavage in domestic
Japanese politics, for example, was a reflection of the larger U.S.-China
confrontation that unfolded in the international arena. The government
and the ruling Liberal Democratic Party could not diverge from the
American containment policyagainst China. The opposition parties and
pro-China groups promoted normalization of relations with China and the
abrogation of security ties with the United States.

The stronglyanticommunist tenor of American policywas undoubt
edlyin response to the violent international developments that engulfed
the Asianregion. The victory of the Chinese Communists in the civilwar
both angered andfrustrated the American public. While externally sup
porting the policy to contain the spread of communism, internally too
they looked forways to copewithcommunist influence Seizing uponthe
political opportunity to launch an anticommunist campaign, Senator
JosephMcCarthy leviedsevereattacks on communist sympathizers, whom
he accused of betraying the United States andof "losing China." With the
loyalty question interjected into the China issue, many China specialists
were purged from the diplomatic and academic fields. The effects were
devastating on the Foreign Service, whichnot onlylostitsablespecialists,
but also turned extremely cautious in its dealings with Chinabecauseof
the bitter experiences of the McCarthyera.1

Exactly howlargea part the China lobby played in the overall rightist

lA. T. Steele, The American People andChina (New York: McGraw-Hill, 1966), p. 41.
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shift in the politics of the 1950s is not easy to ascertain.2 However, it was
widely reported that the influencewas overwhelmingand that McCarthy
had close contact with Alfred Kbhlberg, the leading China lobby activist,
who provided him with both funds and information. Kbhlberg based his
activities on the American China Policy Association, which issued letters,
pamphlets, and brochures targeted to the members of Congress.Although
it is hard to say how much these publications influenced congressional
members in their attitude toward China, it should be noted that aside
from McCarthy, there were many ardent supporters of Chiang Kai-shek
and the Nationalists in Congress, including Senators Owen Brewster, Styles
Bridges,JamesO.Eastland, William F. Knowland, PatrickMcCarran, Bourke
B. Hickenlooper, H. Alexander Smith, and Congressman Walter H. Judd.

The China lobby was a complex association of individuals and groups
whose common purpose was to secure the backing and support of the
United States for the Nationalist government of Chiang Kai-shek. At the
"inner core" were those Chinese and Americans "whose personal interests
were immediately dependent upon a continuation of American aid to
Chiang." The others consisted of "a kaleidoscopic array of affiliates who
were increasingly allied to the Chiang regime in their sympathies." They
included those who were anticommunists, those who had missionary
interests in China, or those who seized on the issue to fight against
the Roosevelt and Truman administrations.3 The activities of the China

lobby were carried out through publications such as ChinaMonthly: The
Truth about China and Plain Talk, as well as through contributions by
individuals to existing magazines and newspapers. The most active of the
lobby organizations was the American China Policy Association, estab
lished in 1946 and operating under Kbhlberg'sleadership. Another organi
zation established expressly for the purpose of exerting pressure for
greater American aid to Chiang Kai-shek was the China Emergency Com
mittee. It was succeeded by the Committee to Defend America by Aiding
Anti-Communist China, which operated from 1949 to 1952.

The major goals of the China lobby were twofold. The first and the
primary interest until 1949was to secure increasing United Statesfinancial
aid to the Nationalists. The second, which became more and more
important after the Communist victory on the mainland, was to prevent
U.S. recognition of the Beijing government. While the outbreak of the

2Ross Y. Kben,TheChinaLobby in AmericanPolitics (New York:Harper& Row,1974),was
first published in I960. Its distribution was enjoined because of pressures from the China
lobby. It is the best critical account of the role and the impact of the China lobby. See also
Stanley D. Bachraek, The Committee of One Million—"China Lobby" Politics 1953-1971
(New York: Columbia University Press, 1976).

^Koen, China Lobby, pp. 28ff.
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Korean War settled the issue of recognition for years to come, the China
lobby became increasingly concerned over the prospects of Communist
representation in the United Nations. In 1953, the China lobby was
represented by the Committee of One Million, which was organized to
exert pressure in an effort to forestall any change in the China policy. The
committee succeeded in obtaining one million signatures on petitions
addressed to the president opposing Chinese representation in the United
Nations. Well-known senators and representatives served aspatrons of the
committee, including Senators Paul H. Douglas, Bourke B. Hickenlooper,
H. Alexander Smith, and Congressman Walter H.Judd. Again in 1961, the
committee circulated its second petition in opposition to Chinese repre
sentation in the United Nations and to any extension of diplomatic
recognition.

The KoreanWar, the effects of McCarthyism, and the dominant pres
sure of the pro-Nationalist groups froze the China policy of the United
States.A.T. Steele attributes the static nature ofUS. policy firstto a"kind of
congressional paralysis, based on the assumption that any suggestion of
change would provoke a hostile public reaction"; second, to the "reluc
tance of the administration and of influential private groups to take the
initiative in encouraging a new look at the China situation.""The nagging
fearof the 'pro communist smear'" was an important factor that inhibited
opinion leaders from raising questions.4

By the end of the 1950s,however, some questions began to be raised on
the policy assumption that Chinawas permanently locked into the Soviet
bloc. The first significantvoice askingforthe reexamination of the existing
policy came from Senator ClairEngleof California. In May 1959,he called
for the development of a new and more conciliatory approach to China.
The same year, the Senate Foreign RelationsCommittee requested agroup
of scholarsto seek alternative approachesto U.S.-China relations.Prepared
by Robert A. Scalapino of the University of California, the Cordon Associ
ates report outlined a step-by-step program of change in the China policy
that would ultimately bring about Chinese representation in the United
Nations and recognition of the Nationalists as the Republic ofTaiwan. The
report drew harsh criticism from the Committee of One Million but
received favorable reactions from academic circles. In I960, the Rocke
feller Brothers Fund and the Council on Foreign Relations issued studies
on possible approaches to an accommodation with China.

The arrival of the Kennedy administration did not bring about any
innovation in the China policy. But it is important to note that the Kennedy
Democratic coalition contained elements that had been critical of the

4Steele,American People, pp. 205-7
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Dulles policy of containment and isolation of China. In a mood that
became more tolerant of divergent views, a search for alternative ap
proaches developed among those concerned with the China policy, in the
State Department, in Congress, and among academics. In 1962, an organi
zational change took place within the Bureau of Far Eastern Affairs of the
State Department. Mainland China was separated from the Republic of
China as a new desk charged with Mainland China Affairs and was staffed
with a new generation of post-McCarthy China careerists trained in Hong
Kong and elsewhere5 The appointment of Roger Hilsman in 1963 to the
post of assistant secretary for FarEastern affairs brought new vigor to the
office in a direction seeking detente with Beijing.

Hilsman's China speech of December 13, 1963, delivered in San
Francisco two weeks after the assassination of President Kennedy, was a
watershed event. While carefully reiterating the close and friendly com
mitment of the United States to the Nationalist government and people in
Taiwan, Hilsman expressed his determination "to keep the door open to
the possibility of change and not to slam it shut against any development
which might advance our national good, serve the free world, and benefit
the people of China."6The Hilsman speech was a joint effort of the China
specialists that had been brought into the State Department. According to
James C. Thomson, who participated in the drafting, "the dual intent of the
speech was both to speak, across years of hostility, to various possible
echelons of Chinese and to test the American domestic political climate"
Reaction to the speech from the press and Congress was much better than
had been expected.7

Thereafter, the main efforts of the Bureau of Far Eastern Affairs were
concentrated on easing the passport restrictions on travel to mainland
China. On December 11,1965, the first significant unfreezing of the China
policy took place in a modification of the China travel ban. Scholars,
reporters, and medical doctors were to be made exceptions to the existing
restrictions. Once the travel ban was modified, the Bureau of Far Eastern
Affairs directed its attention to the easing of the trade ban. It also sought
ways to alter the rigid position on the question of Chinese representation
in the United Nations.

In Congress, too, changes began to surface in the discussion on China.
By the middle of the 1960s, many of the congressional leaders who had

5JamesC. Thomson, Jr.,"On the Making of US.-China Policy 1961-9: A Study in Bureaucratic
Politics," China Quarterly (London) 50 (April-June 1972):226.

Statement by US. Assistant Secretary of State Roger Hilsman, Commonwealth Club, San
Francisco, December 13,1963.

TThomson, "On the Making of US.-China Policy," p. 230.
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been associated with the China lobby had either died or retired. Senators
McCarran, McCarthy, and Bridges had all passed away. So had Alfred
Kbhlberg, who had lobbied Congress in an effort to assure support for the
Nationalists. The only remaining activist was Congressman Walter H.Judd.
In March 1965, the Subcommittee of the House ForeignAffairsCommittee,
under Clement J. Zabloci's chairmanship, held hearings on the Sino-Soviet
conflict. Its recommendations included the initiation of cultural exchange
activities between scholars and journalists of the two countries.

Of particular importance was the series of hearings that took place in
both houses of Congress in the spring and summer of 1966. Senator J.W.
Fulbright, in announcing the initiation of hearings on China and on the
American attitude toward China, emphasized the importance of prevent
ing war between the United States and China caused by lack of mutual
understanding and knowledge. He urged Americans "to be open-minded
and inquisitive, to set aside ideological preconceptions and try to learn all
that we can about the Chinese and their behavior and attitudes."8 A

distinguished number of China specialists were invited to the hearings,
including John K. Fairbank, Doak Barnett, Donald Zagoria, Robert A.
Scalapino, and others. The hearings were nationally telecast, and a large
viewing public was exposed to the history of the Chinese revolution, as
well as of U.S.-China relations.

In the same year, the National Committee on U.S.-China Relations was
organized, chaired by Robert Scalapino. The purpose of the committee
was to call on a wide range of business, labor, and religious groups to
discuss the China question. Among the academics the Committee on
Scholarly Communication with the People's Republic of China was formed
in order to promote exchanges between scholars of the two countries. A
modest upsurge was apparent in public interest in the China question. Of
all the national regions, San Francisco was most outspoken in expressing
itself in favor of improved relations and trade with the mainland.9

In a study of American public attitudes toward China published in
1966, A.T. Steele found that the "majority of the American people would
favor a peaceful solution of outstanding differences with Communist
China, if it could be had on just and honorable terms." Polls conducted by
the Social Research Center of the University of Michigan had shown an
"overwhelming endorsement of the suggestion ofnegotiation with Peking
on Asian problems."10 The finding revealed a clear correlation between the
perceived deterioration of the Vietnam situation and the support for

Statement by Senator J. W. Fulbright, Chairman, Committee on Foreign Relations, United
States Senate, March 7,1966.

9Steele, American People, p. 980.

10Ibid., p. 104.
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rapprochement with China, and public desire for reexamination of U.S.
Asian policy.11 As to U.S. support for Chiang Kai-shek, there was a marked
change in American readiness for assistance. Whereas in 1951, 58 percent
of those surveyed approved of U.S. assistance to the Nationalists in an
attack on the mainland,12 in 1964, 62 percent were against helping the
Nationalists—either because they feared American involvement in war or
because they thought that the attack by the Nationalists could not be
successful.13 Steele concluded that "clearly the Nationalist government on
Taiwan ... is today regarded by most Americans as no more than a local
regime Nowadays, when Americans speak of China they usually mean
Communist China."14

Nevertheless, when it came to the question of policy changes involving
trade, or diplomatic recognition, or representation in the United Nations,
opinion polls showed division in the public attitude.15 The public was
willing to move toward an accommodation with Communist China, but it
was not ready to face the hard choices that involved reformulating
relations with Taiwan. In fact, there were no indications either in the
government or among academics and journalists that they were thinking in
terms of severing relations with Taiwan. The 1960s witnessed a shift in
American policy and public attitude toward accommodation with China.
The U.S. assumption was indeed that of "two Chinas" as the country moved
toward rapprochement.

The following two years, 1967 and 1968, did not provide any new
opportunities for the Johnson administration. The impact of the Cultural
Revolution deprived China of active involvement in international affairs.
The war in Vietnam demanded the overriding attention of President
Johnson. In the absence of any bold initiative from the president, the
United States could not embark on steps for a new China policy distanced
from the legacy of the Chinese civil war, the Korean War,and the cold war.

"Ibid., p. 102.

12Ibid., p. 105.

^Ibid., pp. 271ff.

14Ibid, p. 106.

^Ibid., pp. 97-102.
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Japan's relations with China in the decades following World War IIwere
characterized by active involvement of nongovernmental groups in an
attempt to promote closer ties between the two countries. These groups
were diverse in their composition—economic, political, cultural—but
were united by a strong belief that normalization of relations with China
was essential for peace and security in Asia and that trade in China was
necessary for the regeneration ofJapan.The main organizations among the
pro-China groups were theJapan China Trade Promotion League, theJapan
International Trade Promotion Association, theJapan-China Trade Promo
tion Diet Members Union, and the Japan-China Friendship Association.1

Japan's postwar policy toward China was virtually determined by the
policy of the United States. Having failed to mediate between the National
ists and the Communists in the civil war that followed after the end of

World War II, the United States disengaged itself from China when the
Korean War brought the two into direct military conflict. Thereafter; the
United States stepped up worldwide efforts to counter threats from
communist countries. Japan was converted from a defeated enemy to a
strengthened ally, to build up defense forces with which to contribute to
US. security efforts. The fact that the San Francisco Peace Conference was
held in the wake of a heightened East-West confrontation in Asia condi
tioned the way in whichJapan was to terminate the state ofwar with China.
While Japan signed a peace treaty with the United States and its major
Western allies, it was left to conclude peace separately with China, with no
specific designation as to which Chinese regimes it was to deal with. In
practice, however; Japan had no choice The security treaty that Japan
signed with the United States at the time of concluding the peace
treaty locked Japan firmly in the anti-Communist, pro-Nationalist posture
adopted by the United States. The government aligned itself strongly with
the United States against China and the Soviet Union, although Prime
Minister Yoshida Shigeru's earlier intentions had been to keep the options

xOn the role of the various nongovernmental groups, see Sadako Ogata, "The Business
Community and Japanese Foreign Policy," in Robert A. Scalapino, ed., The Foreign Policy of
Modern Japan (Berkeley and Los Angeles: University of California Press, 1977); Yoshihide
Soeya, "Japan's Postwar Economic Diplomacy with China: Three Decades of Non-Govern
mental Experiences," Ph.D. diss., University of Michigan, 1987; Nitchu Yuko Kyokai, ed.,
Nitchu Yukoundo Shi (History of Japan-China friendship movement) (Tokyo: Seinen
Shuppan sha, 1975).
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open in view of the tremendous importance of the China market for
Japan.2 Domestic politics followed the sharp East-West division, with the
conservatives supporting the pro-United States, anti-Communist line and
the opposition calling for the abrogationof the security treaty with the
United States and closer ties with China and the Soviet Union.

The Chinese policy at the time was to concentrate on developing a
campaign of "people's diplomacy," directed primarily at leftist groups and
business people. Of particular significance was the Chinese decision in
December 1952to return Japanese prisonersof war still in China,through
nongovernmental pro-China organizations. The repatriation process was a
boost to the pro-China groups and set them up as intermediaries for
exchange-of-persons programs, which became invaluable tools of the
"people's diplomacy." The Chinese also cultivated ties with business
people in an effort to remove or reduce the restrictions imposed on the
China trade as a result of the Korean War. The first breakthrough came in
the form of a nongovernmental trade agreement signed on June 1,1952,
between the JapanChina Trade Promotion Leagueand the China Commit
tee for the Promotion of International Trade.A series of nongovernmental
agreements was signed in the course of the 1950s.3

Although the government approached the China issue with caution, it
was basically in favor of closer relations with China, especially on trade.
Yoshida solicited the support of MurataShozo, former president of Osaka
Shosen and wartime Japaneseambassadorto the Philippines. Muratawent
to China in 1954 and formed and became the head of the Japan Interna
tional Trade Promotion Association, which included conservative politi
cians on the board. The government policy was one of keeping economic
relations separate from political relations and allowing trade to develop
with an overall view to improved relations with China. Initially, the
Chinese side went along with this policy, although their goalwas to build
on the bases of nongovernmental trade relations, to establish contacts
with many varied "people's organizations" in Japan, and to move Japanese
public opinion in favor of normalization of political relations. Most
important among China's contacts in the 1950s was the relationship with
the Socialist Party,which was the leading opposition party. Socialist Party
leaders visited China and produced joint communiques calling for normal
ization and basic changes in Japan's China policy.

2OnYoshida Shigeru's decision involving the signing of the peace treaty, see Hosoya Chihiro,
"Yoshida Shokan to Ei-bei-chu no Kozo" (The Yoshida letter and the structure of British-US.-
China relations), Chuokoron (Tokyo), November 1982.

3Fournongovernmental trade agreements were signed, on June 1,1952, October 29,1953,
May 4,1955, and March 5,1958.
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In the period 1957-60, however, China began to exert strong pressures
on Japan and became heavily embroiled in Japanese domestic politics.
Several reasons can be cited as contributing to this shift. The most obvious
was the change in China's overall policy toward a more militantly radical
position. The arrival of the Kishi governmentwas another important factor,
as it strengthened ties with the United States as well as with the Nationalists
on Taiwan. However, A. Doak Barnett argues that the shift was based also
"on Peking's misjudgment of the political situation in Japan—and China's
ability to exploit it."4 China resorted to various means of exerting eco
nomic pressure, stalling trade talks and even abruptly terminating all
existing contracts and economic relations in May 1958. Politically, it
concentrated its propaganda efforts on the repudiation of Kishi and the
abrogation of the U.S.-Japan Security Treaty. In March 1959, Socialist Party
leader Asanuma Inejiro visited Beijing and denounced U.S. imperialism as
the "common enemy of theJapanese and Chinese peoples." The statement
cost the party heavily, as it was taken to reveal the party's total commitment
to Chinese united-front strategy.

China played a major part in exacerbating the political crisis that
developed over the revision of the U.S.-Japan Security Treaty in I960. The
revision issue was a complex one that consisted of diverse objectives and
motivations. Prime Minister Kishi had perceived it largely in nationalist
terms to bring about greater equality and reciprocity between Japan and
the United States in their treaty obligations. The Japan China Friendship
Association, together with labor unions and pro-China groups, was at the
forefront of the movement to prevent the revision of the security treaty.
The abrogation of the security treaty and the restoration of Japan-China
relations became the twin objectives of the opposition parties and move
ments. China took an active part during the crisis, inflaming the opposition
through sending messages and participating in rallies. There were mass
meetings held in some thirty Chinese cities at the time to show solidarity
with the Japanese people fighting in opposition to the U.S.-Japan military
alliance.

The opposition parties were so firmly committed to the abrogation of
the U.S.-Japan Security Treaty and the promotion of normalization of
relations with China that they could not easily come to grips with the
political strategic changes that led to the U.S.-China rapprochement of the
1970s. Throughout the 1960s, however, the opposition continued to press
the government to repudiate the American policy of containment of China
and to take positive measures leading to normalization with China.

4A. DoakBarnett,China and theMajorPowers in EastAsia (Washington, D.C.: Brookings
Institution, 1977), p. 103.
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After the I960 crisis, new developments were discerned inJapan-China
relations. In Japan, a group of pro-China politicians, who were to take an
increasingly large part in promoting rapprochement with China, emerged
among the conservative Liberal Democratic Party members. This group
was represented by former prime minister Ishibashi Tanzan, who became
alarmed by the strained Japan-China relations and visited Beijing in
September 1959. His visit was followed by that of Matsumura Kenzo, who
became the doyen of the pro-China group within the Liberal Democratic
Party. Hewas accompanied by TakeyamaIchiro, Ide Ichiro, FuruiYoshimi,
andTagawa Seiichi,allofwhom became actively engaged in promoting the
China issue. Together, these politicians formed apro-Beijing faction within
the party, which developed into the Asian-African Problems Research
Association in 1965. This group stood in opposition to the pro-Taipei Asian
Problems Research Association, which was organized in 1964. The fact
that a clear division grew within the Liberal Democratic Party over the
China issue was to have significant bearing on the decision-making process
involving normalization later by the Tanaka government.

On the Chinese side, the Sino-Soviet conflict came into the open in
I960. The Soviet Union withdrew 1,390 technicians from China and
abrogated over three hundred bilateral agreements and contracts. The
economic depression that followed in China eventually impelled the
Chinese leadership to look at trade with Japanin economic terms. Rather
than insisting upon the 1958 three political principles5 asthe prerequisites
for developing significanteconomic relations,Zhou Enlaidisclosed aset of
less stringent principles governing trade with Japan to a visiting represen
tative of the Japan-China Trade Promotion League6The main point of the
new policy was to allow trade to Japanese firms deemed "friendly" to
China, on the basis of nongovernmental agreements and contracts, in the
absence of official agreement between the two governments.

The "friendly trade" formula was designed for political manipulation
on the part of China. A participating Japanese firmwas expected to accept

5The "three political principles" of July 7, 1958, stipulated that the Japanese government
should (1) immediately abandon words and actions hostile to the People's Republic of China;
(2) cease to participate in a"plot to create two Chinas";and (3) refrain from obstructing the
normalization of relations between the two countries.

6The "three principles of trade,"made known in August I960, outlined three forms of trade
betweenJapan and China as follows: (1) trade guaranteed by an official agreement between
the two governments; (2) trade supported by nongovernmental agreements and contracts
between privateJapanesefirmsand appropriateChinese corporations;and (3) trade specially
designed to suit the interests of small Japanese enterprises wholly dependent on Chinese
supplies of raw materials and arranged by particular organizations, such as the JapanCouncil
of Trade (Sohyo) and the All China Federation of Trade Unions.
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the "three political principles" and the "principle of inseparability of
politics and economics." The designation of a"friendly firm" was left to the
"friendly organizations," such as the Japan-China Trade Promotion League
and the Japan International Trade Promotion Association. In short, the
system had a built-in pressure-exerting mechanism whereby the Chinese
could influence the course of the "friendly trade" through the pro-Chinese
intermediaries.

In addition to the "friendly trade," which consisted largely of small-
scale business, a semigovernmental trade agreement was concluded in
1962 with long-term trade expansion in view. The arrangement was made
between Zhou Enlai and Matsumura Kenzo, with Prime Minister Ikeda
Hayato's support and endorsement. The L-Ttrade agreement was based on
a five-year trade program and took its name from the names of the
signatories, Liao Cheng-chih, deputy chief of the Chinese Staff Office of
Foreign Affairs, and Takasaki Tatsunosuke, wartime vice-president of the
Manchurian Heavy Industries Company and one-time director of the
Economic Planning Agency. It envisaged export and import transactions at
an annual average of $180 million and maintained permanent missions in
Tokyo and Beijing. The Japanese mission in Beijing consisted of Ministry
of International Trade and Industry officials and staff from business
organizations. The Chinese side treated the mission staff as government
representatives.

Under the LT agreement, trade expanded between Japan and China,
involving major firms. At one point, a contract for the export of a vinyl
plant was agreed upon, with government approval of the use of Export-
Import Bank credit for the plant purchase. These developments caused a
strong reaction from Taipei. The Sato government became subject to
intense cross-pressure from Taipei and Beijing. Especially during the
Cultural Revolution, China's relations with Japan deteriorated asJapanese
businessmen and journalists were arrested and mistreated. The Sino-Soviet
conflict also contributed to an open split between the Chinese Communist
Party and theJapanese Communist Party,causing the leftist groups inJapan
to fractionalize. The Japan-China Friendship Association split apart, and
many of the pro-China organizations and "friendly firms" purged Commu
nist Party members. As a result, the pro-China groups came under the
influence of leftwing elements within the Socialist Party and of the pro-
Beijing members of the Liberal Democratic Party, all ofwhom were totally
committed to the Chinese cause,

The role of the pro-Beijing members of the Liberal Democratic Party
merits special attention. The main leaders were Matsumura Kenzo, Fuji
yama Aiichiro, Furui Yoshimi, and Tagawa Seiichi, and the group consisted
of some eighty Diet members, mostly from the Kono, Matsumura, and Ono
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factions. They were in close contact with business leaders such asTakasaki
Tatsunosuke and Okazaki Kaheita, who took an active part in the negotia
tion of trade agreements. These conservative politicians and businessmen
were committed to the promotion of closer ties with China, whether out
of nationalism, pan-Asianism, or wartime sense of guilt. They were not
necessarily anti-American or against the security treaty itself, but their
priority lay in the normalization of relations withJapan's largest neighbor.

The trade agreement that succeeded the LT was known as the "Memo
randum Trade agreement" because it was based on a memorandum that
was renegotiated each year. Furui, Tagawa, and Okazaki spent weeks
negotiating the terms of the political communique that formed the most
important part of the agreement. Invariably, the Chinese side would
introduce strong terms that expressed Chinese disapproval of the policy
of the Sato government. The negotiators searched for wordings that might
be acceptable to the Chinese but would not wholly undermine their
position as members of the Liberal Democratic Party.

However, it is important to note that the negotiators of the Memoran
dum Trade agreement assumed the function of intermediaries. They
frequendy conceded the Chinese demands or placed stringent conditions
on the Japanese firms on trade and exchange matters. Of particular
political importance was the exchange of journalists that was negotiated
through the good offices of the Matsumura group in 1964.The memoran
dum at the time assured the freedom of information and placed no
restrictions on reporting activities. In fact, the Chinese soon started to
apply political tests to Japanese journalists, expelling those they consid
ered biased or unfriendly in their reporting. When the L-Tagreement was
terminated and the Memorandum Trade agreement was negotiated on a
yearly basis, the Chinese began to exact commitment on the part of the
journalists and their newspapers and of television stations at home to abide
by the three political principles and the political communique issued at
the time of the trade agreement. Tagawa was severely criticized for
compromisingwith the Chinese demand to control the exchange program
itself in line with the political principles. In fact, the exchange program
that started with nine journalists representing nine companies was re
duced to one Asahi Shinbun correspondent in 1970.7 The effect of the
compromise was a dangerous one, as it introduced the likelihood of
providing structurally biased news to theJapanese public. In terms of trade
aswell as ofreporting, the Chinese benefited by the willing response of the

7In the controversy involving the exchange of journalists, see Miyoshi Osamu and Eto
Shinkichi, Chugoku Hodo no Henko wo Tsuku (Criticizing the biases in the China report)
(Tokyo: Nishin Hodo Shuppanbu, 1972), pp. 107-73.
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Japanese collaboratorsto compromise in order to gainaccessto sources of
goods and information.

When China enunciated a set of new criteria for trade contracts with
Japanese firms in April1970,8 the pro-Chinese intermediaries in theJapan
International Trade Promotion Association and the Memorandum Trade
Office made all-out efforts to turn the business community away from
Taiwan and South Korea and to commit themselves exclusively to the
China market. By 1964 Japan hadalready become China's primary trading
partner, and economic relations expanded rapidly thereafter. However,
increasingtrade did not produce politicalresults.While Japan became the
primary trading partner of both Taiwan and China, its security interests
continued to lie in the defense of Taiwanandthe Republic of Korea, aswas
pronounced clearly in the 1969 Sato-Nixon communique. It was in order
to terminate such a state of affairs that the Chinese leaders decided to

place new strictures on the Japanese firms to force them to a choice
between severence of economic relations with Taiwan and South Korea or
participation in the China market.

Those business corporations that already had stakes in the China
market were the first to accept the new conditions. Manufacturers of
fertilizer, steel,andindustrial machines led the way, followed by anumber
of trading firms based in the Kansai area,which had a smaller share in the
Taiwan andSouthKorea markets. While successfully pressing the business
community to become committed to the China market, China launched its
so-called ping-pong and invitational diplomacy and sought to win the
support of the business community and the general public outside the
limited circle of the pro-China groups. Decisions by the headof Toyota
Motors to visit China, and the meeting of Keizai Doyukai top leaderswith
the visiting director of the Chinese People's External Friendship Associa
tion, were landmarkevents in the springof 1971 that attested to the rapid
paceatwhich the businesscommunity beganto gravitate towardBeijing.9

Among the political leaders, Chinese efforts to win supporters also
showed remarkable success. On December 9,1970, Diet members from all
the major parties joined foroe* to organize the suprapartisan Dietmen's
League for the Restoration of Ties with China (Nitchu kokko kaifiiku
sokushin giin renmei) and set out to mobilize all pro-Beijing forces.

8ZhouEnlai's "fourconditions"of April19,1970, statedthat(1) no tradewould be allowedto
those who assisted Taiwan and South Korea, (2) no trade would be allowed to those who
invested in Taiwan andSouth Korea, (3) no tradewould be allowed to thosewho produced
weaponsforthe Americanwarof aggression againstVietnam, Laos, andCambodia, and(4) no
trade was intended with American companies in Japan.

9For adetailed account of thedevelopments in thebusiness communityinreaction to Zhou
Enlai's "fourconditions," see Sadako Ogata, "Business Community," pp. 185-91.
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Toward the end of March 1971, the Dietmen's League and the Japan
Socialist Party jointly sponsored a People's Congress for Restoration of
Diplomatic Ties betweenJapan and China (Nitchu kokko seijoka kokumin
kyogikai) and also attempted to cooperate with the Komeito-sponsored
organizations.

There is no doubt that it was President Nixon's announcement that he

would visit Beijing on July 15,1971, that provided the final momentum in
the mounting tide to realize the normalization of relations with China. The
business community moved ahead, dispatching mission after mission of
top business leaders to China. Within the Liberal Democratic Party, Miki
Takeo was the first factional leader to travel to Beijing (in April 1972).
Nakasone Yasuhiro also took the position of urging the government to
negotiate with the People's Republic, with normalization in view. Prime
Minister Sato found himself left behind both by the business community
and by a growing number of political leaders. China, in the meantime, took
full advantage of the favorable tide in Japan, and accelerated the campaign
of "invitational diplomacy." In the course of 1971,a record number of 5,718
Japanese were invited to China. Those who went were no longer confined
to pro-China groups, but encompassed influential Japanese regardless of
their past positions.

In hindsight, once Nixon announced his visit to Beijing, the normaliza
tion of Japan's relations with China seemed like a foregone conclusion.
However, the process leading to the eventual conclusion of normalization
was wrought with complex uncertainties. The full scope of the new
American policy for China could not be easily ascertained. The Chinese
negotiating position could hardly be forecast. The political division over
the China issue had to be fought out, especially within the ruling Liberal
Democratic Party itself.



3. Nixon and the Shanghai Communique

In 1969, Richard Nixon came to the White House determined "to
direct foreign policy from the White House"1 Relations with China were
not on the top of the foreign policy agenda, but the need to reevaluateU.S.
policy toward China was a major concern.

To the post of secretary of state, Nixon appointed William P. Rogers,
whom he had known well asattorney general in the Eisenhoweradminis
tration. Nixon gavehigh credit to Rogers asa"strong administrator" and a
"resourcefulnegotiator" who could get along well with Congress. Nixon
"felt that the almost institutionalized enmitybetween Senator Fulbright's
Foreign Relations Committee andtheWhite House hadbecome damaging
to the national interest and [he] thought Rogerscould thaw that freeze"2
For the post of national security adviser, Nixon chose Henry Kissinger,
withwhom he had not been in close contact until then but ofwhom he had
known asa foreign policy adviser to Nelson Rockfeller. In their initial talks
together, Nixon and Kissinger discussed the need for a majorreorganiza
tion of the foreign policy decision-making structure Kissinger was aware
that Nixon had not intended to count on Rogers to direct foreign policy.
Heobserved that"Nixon consideredRogers' unfamiliaritywith the subject
an asset because it guaranteed that policy direction would remain in the
White House" He wrote in his memoirs that "few Secretaries of State can
have been selected because of their President's confidence in their igno
rance of foreign policy."3

Kissinger's first task was to revitalize the National Security Council
system centered in the White House. Kissingerturned to Morton Halperin
to work out asystem that concentrated nearly allpower in the hands of the
national security adviser. Halperin proposed a system that strengthened
the role of the national security adviser by providing him with the power,
first, to decide the agenda of the National Security Council meetings;
second, to review the variousoption paperspreparedby the bureaucracy;
third, to order direcdy the StateDepartmentandother agenciesto prepare
option papers on specific subjects designated as the National Security
Study Memoranda. Moreover, the president's policy decision was to be
made after a National Security Council meeting and was to take the form of

^chard Nixon, TheMemoirsofRichardNixon (New York: Grossetand Dunlap, 1978),p.
340.

2Ibid., p. 339.

3HenryKissinger WhiteHouse Years (Boston: Little, Brown, 1979),p. 26.
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a highly classified National Security Decision Memorandum written by
Kissinger andhisstaff.4 Kissinger submittedthereorganization proposal to
Nixon;it was approved. The reorganizedsystem provided amechanism for
the president to intervene on major policy decisions at their evolving
stage. It eliminated the influence of the bureaucracy over the National
Security Council. In particular, it deprived the secretaryof state of any
substantive role. It assured the national security adviser "the sole control
of the flow of documents for the President to study." Under this system,
Kissinger could summarize all the papersgoing to the president, prepare
covering memoranda, and present recommendations. In effect, Kissinger,
together with the president, could make decisions.5

The decision-making structure that emergedwith the inauguration of
Nixon was to determine the conduct of U.S. foreign policy during his
administration. There were many pressing problems—the settlement of
the war in Vietnam, the state of the Western alliance, the explosive
situation in the Middle East, the irritant relations with Japan over Oki
nawa.6 However, Nixon was greatly concerned with the need to modify
U.S. policytowardChina. HeurgedKissinger attheirinitial meetingto read
his 1967 article inForeignAffairs, in which he had raised the issue He was
said to have expressed his wish to the members of the transition team in
late 1968 that "one of the goals of his administration would be to
recognize China."7

In his inaugural address, Nixon made a veiled reference to the new
administration's willingness to communicate with China, but he did not
take any clear public steps in the first few months. After twenty years of
virtual isolation and intermittent hostility, it was not easy to initiate moves
for rapprochement with the Chinese. Nixon himself was interested in
keeping his intentions alive He sent a memorandum to Kissinger on
February 1 in which he urged that "we give every encouragement to the
attitude that the administration [is] exploring possibilities of rapproche
ment with the Chinese. This, of course, should be done privately and
should under no circumstances get into the public prints from this
direction,'" he noted.8 Kissinger spent the next few months studying and
reviewing U.S. policy toward China. Small steps were also taken to signal
China the U.S. interest in establishing contacts.

4For the developments leadingto the approval of the NSC reorganization, see Seymour Hersh,
ThePrice of Power (New York: Summit Books, 1983),pp. 26-29; Roger Morris, Uncertain
Greatness (New York: Harper & Row, 1977), pp. 77-85.

5Hersh, Price ofPower, pp. 35f.

6Nixon, Memoirs, p. 343.

"Hersh, Price ofPower, pp. 351f.

8Nixon, Memoirs, pp. I69f.
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Thefirstinteragencystudyof Chinapolicywasrequested byKissinger
on February 5. The departments and agencies concerned were to examine
the following:

1. The current status of U.S. relations with Communist China and the
Republic of China;

2. the nature of the Chinese Communist threat and intentions in Asia;
3. the interaction between U.S. policy and the policies of other major

interested countries toward China;
4. alternative U.S. approaches on China and their costs and risks.9
The outcome of the review, which was known as National Security

Study Memorandum 14, was the first concerted governmental study on
China. After reviewing possible options for the United States, it recom
mended that the president "move toward a two-Chinas policy, preserving
ties with Taiwan while gradually establishing a better understandingwith
Peking."10 Kissinger, however, was dissatisfied with the general thrust of
NSSM-14. He felt that the "paper paid heavy attention to the conventional
Chinese-American bilateralproblems.Noreferencewasmadeto the global
implications of Sino-Soviet tensions and the opportunities for us in the
triangular relationship." He "thought the issue should be posed differ
ently."11

On March 28, Kissinger asked for a second study on "trade with
Communist China,"which was designated NSSM-35. The study was trig
gered by a memorandum sent by Under Secretary of State Elliot Richard
son to the president earlier that month. In it, Richardson proposed "the
lifting of certain restrictions on trade with and the freeing of travel to
China." Nixonwas said to havereacted affirmatively.12 Upuntil then, under
the Kennedy and Johnson administrations, the State Department had
undertaken several studies on policy measures to improve relations with
China. In 1962,the PolicyPlanningStaff hadproduced a two-volume study
on China. The Bureau of EastAsianAffairs had prepared a series of modest
unilateral actions to initiate some movement in the frozen diplomatic
situation. In 1965, a partial ban was raised on travel to China. In 1968, a
group of senior officials had suggested that the United States review the
controls on Chinese assets in the country. By 1969 there was an accumu
lated list of possible initiatives toward Chinaand alarge number ofinternal
studies to support them.

NSSM-35 was prepared by a National Security Council staff group

9Kissinger, White House Years, pp. I69f.

10Tad Szulc, TheIllusion of Peace: Foreign Policy in theNixon Years (New York: Viking,
1978), p. 112.

"Kissinger, White House Years, p. 178.

12Szulc, Illusion, pp. 113f.
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headed by John Holdridge, who had been seconded from the State
Department to serve asKissinger's top China expert on the council,with
the cooperation of the State Department's Asia specialists. The main
question that the study addressed was the "plan for dismantling the
controls on trade with China." There were two opposing views among the
specialists who undertook the review. The acting assistant secretary of
state for East Asia and Pacific affairs, Robert Barnett, and other Asian
specialists favored the abolition of thewhole machinery of tradecontrols.
Others,supported by Bryce Harlow andWilliam Macomber, respectively
Nixon's and the State Department's liaison with Congress, favored a
piecemealapproach of "gradually peelingoff layers of traderestriction."
In the end, the latter approach prevailed and the recommendations were
incorporatedinto NSSM-35. It proposedto the president that the first step
be taken to permit Americantravelers to spendup to one hundred dollars
on any goods of Chinese origin.13

While the administration was engaged in an extensive review of the
China policy, Sino-Soviet hostility intensified, taking amilitary turn.Armed
clasheswere reported on Damansky/Chenpao island in the Ussuri River,
causing heavycasualties. Both sides claimed victory, blamedthe other for
initiating the fighting, andcontinued their military buildup.These devel
opments were takenby the administration asposingnew challenges to U.S.
policy. Kissinger writesinhismemoirsthat"ironically, itwasheavy-handed
Soviet diplomacy that made us think about our opportunities." Ambas
sadorDobrynin called on Kissinger on March11, gavehim "agory account
of the atrocities allegedly committed by the Chinese and an extended
briefing." To Kissinger's comment that the incident was "a Sino-Soviet
problem, Dobrynin insisted passionately that China was everybody's
problem." Again on March 22, at the first private meeting of U.S. Paris
negotiators with the North Vietnamese, Xuan Thuy "volunteered the
surprising outburst that the UnitedStates hadnothingto gain by seekingto
take advantage of the divisions between the SovietUnionandChina. The
Vietnamese would rely on themselves." The United States had not raised
the issue anywhere to the Vietnamese concerning a Sino-Soviet rift. Lin
Pao's political report to the Ninth National Congress of the Chinese
Communist Party on April 1 also impressed Kissinger. It showed that
"Chinese preoccupation with the Soviet, ratherthat the American,danger
seemed to be growing." Meanwhile, Sino-Soviet fighting took place along
the Amur River in May and expanded on the Sinkiang border in June.14

InJuly, Kissinger recommended andNixon ordered astudy of the Sino-

^Ibid., pp. U4f.

14Kissinger, WhiteHouse Years, pp. 171-76.
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Soviet rivalry. NSSM-63 focused on thebenefits thatthe rivalry broughtto
the United States. The memorandum stated that war between the Soviet
Union and China would drastically reduce their capabilities to conduct
policies against the United States, but it fell short of pursuing the full
implications of such a war for the national interests of the United States. A
few months later,Kissingerdecided to commission from his own National
Security Council staff astudy of contingency plansfor the United Statesin
the event of a Sino-Soviet war.15 Kissinger was "very worried that war
[was] goingto breakout andthat [we'd] be caught unawares." Hewasnot
satisfied with the NSSM studyandordered the preparation of "a complete
scenario: what American reactions should be toward the Soviet Union and
China, what the United Statescould do in the UnitedNations, how it would
affect the Vietnam war and Americantroops in Indochina, and so on."16

Both Nixon and Kissinger had perceived the opening of China in a
strategic context in relationto the SovietUnion. As the Sino-Soviet rivalry
intensified, however, they came to see it more and more in terms of its
impact on the structure of international relations and of the possible
development of a new triangular power balance separating the two
communist states. Within the government, Kissinger found three different
views on how to deal with China in light of U.S. relations with the Soviet
Union. The "Slavophile" positionargued thatthehighestpriorityshouldbe
given to improving relations with the Soviet Union, and therefore efforts to
increase contactswith China should be avoided. The "Sinophile" group
insisted that relationswith the SovietUnionshouldnot be amajorfactor in
shaping U.S. policy toward China. The "realpolitic" approach urged the
expansion of contactswith China because the Soviet Union would be more
likely to be conciliatoryif the United States sought rapprochementwith
China.17 The "Slavophile" andthe "Sinophile" groups represented respec
tively the area specialists within the State Department. Nixon and Kissin
ger sided with the "realpolitic" approach.

On August 14, when the National SecurityCouncilmet forthe first time
to examine the China policy under circumstances of growing Sino-Soviet
tensions, Nixon startled those present by clearly identifying US. national
interests with the cause of China. He observed that the Soviet Union was
"the more aggressive party" to the conflict andstated that"itwas against
[US.] interests to let China be 'smashed' in a Sino-Soviet war." Kissinger
describedthe Nixon argument asa"revolutionary thesis," for thepresident
was in fact declaring that the United States "hada strategicinterest in the

15Morris, Uncertain Greatness, pp. 96f.

16Szulc, Illusion, p. 201.

17Kissinger, White House Years, p. 182.
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survival of amajor Communist country, long an enemy, and with which we
had no contact."18

With tensions multiplying between China and the Soviet Union, the
need for contact with China appeared more and more urgent. The White
House and the State Department, despite their differing perspectives,
collaborated in the attempt to open up channels of communication with
the Chinese throughout 1969and until the beginning of 1970.Nixon made
his initialmove earlyin 1969while on his first foreign trip aspresident. In
Paris he discussed the issue of China with President Charles de Gaulle.
Nixon states in his memoirs that de Gaulle brought up the subject of
American normalization with China and that he and de Gaulle agreed on
the need for more communication with China as it became a nuclear
power and grew in strength.19 De Gaulle on his part instructed his
ambassador to China, Etienne M. Manac'h, to convey to the Chinese
America's interest in forming a new relationship.20

The occasion for a first diplomatic signal to Chinawas Rogers's trip to
Pakistan. Pakistanwas an ideal state to act as intermediary between the
United States and China, as it had good relations with both countries. On
May 24, Secretary Rogers discussed Chinaat great length with President
Agha MohammadYahyaKhan and askedwhether Pakistan could help the
United States set up secret contact with Beijing. He specifically requested
the president to relay the U.S. intention to the Chinese21

China was very much on Nixon's mind as he prepared for his tour
across the Pacificand on to Europe in July. The China experts in the State
Department argued for some kind of overt gesture toward China in
preparation for his trip; Nixon concurred. OnJuly 21,three daysbefore his
departure, the department announced the modification of certain of its
trade and travel controls to China. These measures came out of recom

mendations that had been included in the earlier NSSM-35. The new
regulation permitted American tourists and residents abroad to purchase
limited quantities of goods originating in Communist China. It authorized
automatic validations of passports for travel to Communist China for
members of Congress, journalists, teachers, scholars and students, scien
tists and medical doctors, and the representatives of the American Red
Cross.22 Once these measures were announced, the president started to
talk publicly about China.At every stop during the grand tour in July and

18Ibid.

19Nixon, Memoirs.

20Szu\c,Illusion, p. 116.

21Ibid.

22Asahi Shinbun (evening edition), July 22,1969.
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August, Nixon made known his readiness to open communicationwith the
Chinese. To President Yahya Khan of Pakistan, he spoke freely of his belief
that China should not be kept isolated and asked the president to convey
his feeling to the Chinese at the highest level. To President Ceausescu of
Romania on August 2 and 3, he repeated his firm belief in the need to open
up China and asked the president to act as a channel of communication to
the Chinese

On August 8, Secretary Rogers, though unaware of the president's
approaches to Yahya Khan and Nicolae Ceausescu, made a major speech at
the National Press Club in Canberra in which he declared U.S. interest in

improving relations with China. Referring to the measures that liberalized
purchases of Chinese goods and travels to China, the secretary stated that
"Communist China obviously has long been too isolated from world
affairs. This is the reason why we have been seeking to open up channels of
communication. Our purpose was to remove irritants in our relations and
to help remind people on mainland China of our historic friendship for
them." While denying any intention of abandoning support of the Re
public of China, the secretary firmly expressed the desire to "enter into a
useful dialogue and to [reduce] tensions" with the People's Republic.23

By the middle of August, the United States conveyed, through public
statements, intermediaries, and administrative actions, its intention to
enter into communication with the Chinese. There was a sense of urgency
in the desire to come into contactwith China, because of growing tensions
along the Sino-Soviet border. Two initiatives taken by the United States at
about that time merit special attention. One was taken through back
channels, the other through official. Kissinger, in response to the Pakistani
request that the United States take some specific action in order to prove to
Zhou Enlai the seriousness of American intentions, conveyed U.S. willing
ness to withdraw the two American destroyers patrolling the Taiwan Strait
—a step he had worked out with Richardson and which was approved by
the president. To make certain that the Chinese understood the meaning
of the signal from the United States, Kissinger authorized U.S. officials in
Hong Kong to leak the decision to the Chinese.24

A second initiative took the form of an attempt to reactivate the
Warsaw channel, which had been closed since the Chinese had canceled
the meeting scheduled for February 20, 1969, after the defection of a
Chinese national in Europe. Kissinger instructed the American ambassador
to Poland, Walter Stoessel, on September 9 to take the next social occasion
to inform China's ambassador to Poland directly that the United States was

23Szulc.Illusion, pp. 119ff.

24Kissinger, White House Years, pp. 186f.
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prepared for serious talks. After nearly three months, Stoessel succeeded
in being invited to the Chinese embassy by the charge d'affaires, Lei Yang.
There they agreed to set January 20 of the following year as the date to
renew ambassadorial talks.

Two meetings at the ambassadorial level took place in Warsaw at the
beginning of 1970. Instructions for Stoessel's first meeting in January were
drafted by Paul H. Kreisberg, who was considered one of the most
knowledgeable China experts in the State Department. These instructions
were cleared by Rogers and Kissinger. Stoessel was told to propose to the
Chinese that "a high-level administration representative fly to Peking for
more detailed talks." The goal was to seek ways "to normalize relations"
with China and "to find a way of putting Taiwan on the back burner." He
was to make it clear that "some American forces could be removed from

Taiwan, thus meeting one of the main requirements of the Chinese."25 To
Stoessel's proposal, Lei Yang read out a formal statement that expressed
China's willingness "to consider and discuss whatever ideas and sugges
tions the U.S. Government might put forward." He stated that "these talks
may either continue to be conducted at the ambassadorial level or may be
conducted at a higher level or through other channels acceptable to both
sides."26 The Warsaw meeting in January stood as a breakthrough in the
frozen relations that had existed between the United States and China for

twenty years. The United States made it clear that it was ready to reduce its
military presence in Taiwan in return for a commitment to future high-
level talks with China. China accepted the proposal.

At the second Warsaw meeting, on February 20, LeiYangconveyed the
government's positive response, although it was still somewhat general.
The two emissaries continued their conversation concerning channels for
future talks, Taiwan, Vietnam, and related subjects. Kissinger in his mem
oirs writes of the growing dissent he faced from the State Department's
East Asian Bureau and how he had to override their hesitation before the

February meeting. Paul Kreisberg, however, denies that the bureau re
ceived any critical comments from the White House either for the January
or for the February meetings in Warsaw. In fact, he found the wording of his
own draft adopted in the Shanghai communique, to the effect that the
United States "will progressively reduce its forces and military installations
on Taiwan as the tension in the area diminishes."27 The lines in the

Kissinger memoirs, however, reveal Kissinger's growing impatience over
the slowness of the communication through the Warsaw channel, as well

25Hersh,Price of Power, pp. 360f.

26Kissinger, WhiteHouse Years, pp. 687f.

27Statement by Paul Kreisberg to the author on November 6,1984.
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as over the need to cope with the State Department's views. He writes
about how he "redoubled [the] search for less constrained channels" while
he waited for the February meeting. He also refers to the favorable message
he received from the Chinese through the Pakistani ambassador, Agha
Hilary, on February 22, and to the suggestion he made to "open a channel
more suitable for confidential exchanges than the Warsaw talks." Kissin
ger's primary concern at that time was to open high-level talks in Beijing.
He was confident that "the road to Peking was open if we were prepared to
travel it with skill and delicacy."He believed that "the mere opening oftalks
would revolutionize international relationships" and was ready to bid for
bold steps.28

The State Department, on the other hand, was more cautious about
proceeding on to high-level talks in Beijing without prior progress on
bilateral issues. The department's view was presented in a memorandum
from Secretary Rogers to the president on March 10in preparation for the
March meeting. Marshall Green, assistant secretary of state for East Asian
and Pacific affairs, discussed his anxieties with Kissinger and summarized
the points in a personal note, which stated that "to go to Peking without
such clarification poses serious risk of our being used by Peking for its own
purposes in its relations with the Soviets without any compensating gains
either in terms of our bilateral relations with the Chinese or in progress
toward a relaxation of tensions elsewhere, particularly in Southeast Asia."
Furthermore, he argued, discussion on the modalities of a meeting should
not be made "unless we have made a firm and final decision to go ahead
with such ameeting. To make such acommitment at this point would thus
weaken our ability to press the Chinese now to commit themselves fur
ther on their own intentions and negotiating position at a higher-level
meeting."2*

The internal wrangling delayed the United States in proposing the date
for the next meeting. China then came up with counterproposals, which
resulted in further postponement. By the time the agreed upon date of May
20 drew near, the United States had started the operations in Cambodia.
China announced that it no longer considered it suitable to hold a meeting
with the United States on the scheduled date and postponed it indefinitely.
Given the difference in the expected outcome of high-level U.S.-China
talks in Beijing, it was perhaps inevitable that the State Department and the
White House could not agree on the tactics for the Warsaw talks. To the
State Department, the most important objective was to make substantial
gains in the host of bilateral problems that lay between the two countries.

28Kissinger,White House Years, pp. 680-88.

29Ibid, p. 691.
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To Nixon and Kissinger, the visit itself was viewed as an end. It was
expected to bring about a traumatic effect on Hanoi, Moscow, and capitals
throughout the world.

Once tension over Cambodia subsided, Kissinger again started looking
for back channels. He instructed the U.S. military attache in Paris, General
Vernon Walters, to approach his Chinese counterpart; he was not success
ful. At the same time, Kissinger felt relieved that the Warsaw channel had
broken down. He wrote in his memoirs that the May 20 cancellation "was
providential" because the White House interest in talking to Beijing "about
common geopolitical concerns could not be dealt with—or perhaps even
understood" in Warsaw.30

In the end, it was the Pakistani channel that brought about the
breakthrough. Ever since Nixon's visit to Pakistan in August 1969, the
Pakistanis had proved encouraging and supportive Kissinger set up a
confidential contact point with the Pakistani ambassador in Washington,
Agha Hilary. To the Pakistani suggestion in October 1969 to convey some
specific sign of U.S. willingness to improve relations, Kissinger, with the
approval of the president, indicated readiness to withdraw two destroyers
that had been on patrol in the Taiwan Strait. Before the Warsaw meeting in
January, and again after the second meeting in February, President Yahya
Khan through Ambassador Hilary informed Kissinger that the Chinese
were encouraged by the U.S. initiatives. On December 8, three weeks after
President Yahya Khan's visit to China, Ambassador Hilary visited Kissinger
with President Yahya Khan's missive, which contained Zhou Enlai's invita
tion welcoming President Nixon's special envoy to Beijing. Kissinger and
Nixon were elated by the Chinese proposal and were in complete agree
ment to accept the invitation. A week later,a message was sent through the
Pakistani channel that the president was prepared for high-level talks in
Beijing.

It would take another four months, however, before further communi
cation arrived from Zhou Enlai confirming Chinese willingness to accept
the president's special envoy or the secretary of state or the president
himself. In the meantime, the United States continued to send conciliatory
signs to China. The president's second Foreign Policy Report of February
25,1971, for the first time referred to China by its official name The State
Department was not unaware of the back-channel developments, but
pursued its own efforts to open relations with China. In fact, the White
House and the State Department were making parallel endeavors. On
March 15, the State Department announced the termination of all restric
tions on the use of U.S. passports for travel to China. The Chinese also

soibid.
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mounted their signal. The high point arrived on April 6 when they invited
the American ping-pong team that was participating in the World Table
Tennis Championship in Nagoya to visit China. On April 14, the United
States announced the first breach in the trade embargo against China,
approving the sale of French dump trucks containing American-made
engines and transmissions.

Zhou Enlai's response to the president's December 16 message finally
arrived on April 21; in it he explained that "owing to the situation at the
time it has not been possible to reply earlier." He furthermore stated that
"contacts between the People's Republic of China and the United States are
being reviewed. However, if the relations between China and the USAare
to be restored fundamentally, the US must withdraw all its Armed Forces
from China's Taiwan and Taiwan Straits area. A solution to this crucial

question can be found only through direct discussions between high level
responsible persons of the two countries." It was for such stated purpose
that China reaffirmed its willingness to receive in Beijing "a special
envoy of the President ofthe US(for instance, Mr. Kissinger) or the USSecy
of State or even the President of the US himself."31

What exactly were the factors that caused the Chinese delay cannot be
determined. There must have been ideological, political, and bureaucratic
opposition to an approach that was to deviate so drastically from the past.
Lin Biao and top radical leaders were probably among those opposed. Any
declared American intention to withdraw from Vietnam might not have
been taken at face value, especially in view of the fact that the United States
supported the South Vietnamese invasion of Laos in February. It seems safe,
however, to surmise that it was the uncertain prospect of the forthcoming
negotiations that contributed most to the hesitation.

When the Chinese first sent over an invitation for President Nixon's

envoy to Beijing, the purpose of the talks was "to discuss the subject of the
vacation of Chinese territories called Taiwan." For a long time China had
urged the United States to withdraw its troops from Taiwan as well as to
sever its relationship. Kissinger's reaction to the first invitation was to
downgrade the reference to Taiwan as "a standard formula, perhaps to
ensure against leaks or bad faith in Washington." To him the most imporant
part of the message was the invitation to Beijing. He felt that the Chinese
leaders would not resort to the invitation of an American emissary unless
they were "driven by some deeper imperative than the future of one of
China's provinces."32 Kissinger probably gave much less importance to the
Taiwan issue than those experts who had dealt with China over the years.

*Ubid., p. 714.

32lbid., p. 701.
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To Kissinger, the importance of Taiwan lay in its possible linkage with the
settiement of other important international issues, notably relations with
the Soviet Union. This is why in response to Zhou Enlai's first message
Kissinger insisted that "the meeting in Peking would not be limited only to
the Taiwan question, but would encompass other steps designed to
improve relations and reduce tensions." With regard to the question of the
U.S. military presence in Taiwan, he stated that the policy of the United
States was to reduce it "as tensions in [the] region diminish[ed]." Kissinger
explains in his memoirs that the proposed withdrawal formula was "de
signed to encourage Chinese interest in a settlement of the war in Vietnam
by tying troop withdrawals from Taiwan to an end of the conflict in
Indochina."33

The April message from Zhou Enlai reiterated the importance of the
Taiwan issue. Zhou stated that "the US must withdraw all its Armed forces

from China's Taiwan and Taiwan Straits area." Kissinger noted with some
optimism that though the Chinese still designated the subject of the
meeting to be Taiwan, "the emphasis was onwithdrawing our forces rather
than abandoning our relationship" with Taiwan. He therefore believed that
the Chinese were not after the United States for impossible concessions.
Rather, he felt that they were seeking to discuss at the highest level the
fundamental reorganization of the strategic alignment. Nixon and Kissin
ger were both convinced and optimistic that they "were beginning to see
the outline of a new international order."34

Now that the invitation was confirmed, the big question was whom to
send to Beijing. A long list of candidates was discussed, which included
David Bruce, George Bush, Elliot Richardson, and Nelson Rockefeller
accompanied by Alexander Haig. Nixon decided on Kissinger, who writes
that he was chosen in the end because Nixon felt that "I understood our

policy best, and that being familiar with my complicated chief, I would be
able to arrange the sort of Peking visit for him with which Nixon would be
most comfortable." Another important consideration was that "of all the
potential emissaries I was the most subject to his control." The choice was
a great relief for Kissinger himself, for after being involved in the arrange
ments he found himself in a position "to bring the enterprise to fruition."35

Kissinger left Washington on July 1, on what has now become a well-
known secret trip to Beijing. He was accompanied by John Holdridge, a
Foreign Service Officer on secondment to the National Security Council
and a China specialist; Dick Smyser, another Foreign Service Officer and a

33lbid., p. 702.

34lbid.,p. 714-16.

35lbid., p. 717
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Vietnam expert; and Winston Lord, formerly of the State and Defense
departments andKissinger's special assistant. The entire tripwas arranged
secretly without the knowledge of the State Department. The ambassador
to Pakistan,Joseph Farland, was calledbackto PalmSpringsin May, on what
he was to explain to the State Department as "private business," to
cooperate in the technical arrangementforKissinger's stopover on his way
to Beijing. Initially,Secretary Rogerswas only informed that Kissingerwas
to take alengthy "information trip" through Asia. It was only on July 8, the
day before Kissinger reached Beijing, that the president disclosed to the
secretary that Kissinger was on his way to Beijing as a result of a "last
minute decision in response to an invitation [Kissinger] had received
while in Pakistan."36 Kissingerdefends the secret procedure on the basisof
the exigency of the time aswell asthe lack of confidence of the president
in his secretary of state37

Kissinger's July trip was the beginning of a series of negotiations that
terminated the years of estrangement between the United States and
China. On July 15, President Nixon, in a nationwide television statement,
disclosed Kissinger's recent meeting with Zhou Enlai and the president's
acceptance of an invitation to visit China before May 1972.The president's
announcement caused worldwide repercussions, forcing political reorien
tation at various international levels. In the meantime, discussions con
tinued in preparation for the president's visit. Kissinger visited Beijing
again in October to settle the major issues to be negotiated during the
presidential visit, including the preparation of acommunique to be issued
at the end. The arrangements for Kissinger's second visit as well as the
presidential visit were made through General Walters and the Chinese
ambassador in Paris, Huang Chen, as had been agreed upon between
Kissinger and Zhou Enlai. Forty-six meetings were carried out between
Walters and Chen in complete secrecy. Instructions to Walters were
drafted by Kissinger, approved by the president, and carried by hand to
Paris by a member of the White House Situation Room staff. Walters
reported directly to Kissinger, using a special back-channel code system
without disclosure to anyone in the embassy, including the ambassador.
Kissinger himself met Huang Chen in Paris three times, each time after
being virtually smuggled into Paris byWalters.38 Discussions in Parisdealt
with the technical aspects of preparing for the presidential visit. The Paris
meetings provided the channel through which China was kept informed of
the developments between the United States and the Soviet Union follow-

36Ibid.,p. 739.

37Ibid., p. 728.

38Vernon A. Walters,SilentMissions (New York: Doubleday, 1978),pp. 527-50.
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ing the former's announced rapprochement with China. The Soviet Union
became suddenly eager for a summit meeting with the United States, and
Kissinger felt it important that the Chinese understand US. policy objec
tives and know what actions were being taken.39

While preparations for the president's trip were carried out in secret,
the administration faced one issue that had to be dealt with in the open.
This was the question of Chinese representation in the United Nations. For
twenty years the United States had fought this question procedurally, first
by a simple motion for postponement, later by submitting aresolution that
designated it an important question that required two-thirds majority
approval by the General Assembly. In the fall of 1970, however, the United
States found that the lineup for the support of their traditional maneuvers
was rapidly eroding. Although the United States was able to win the vote on
the important-question resolution, for the first time the Albanian resolu
tion for seating the People's Republic won majority support by a vote of
fifty-one to forty-nine, with twenty-five abstentions. The General Assembly
of 1971 was expected to be critical.

To cope with the situation, the State Department worked out a dual-
representation formula in which the admission of the People's Republic
would be accepted but the expulsion of the Republic of China would be
prevented by making the latter an important question requiring two-thirds
majority support. Kissinger observes that the State Department promoted
the dual-representation formula in the belief that it had the advantage of
pleasing those who opposed the expulsion of Taiwan. The department
repeatedly sought to make its position known openly in January,April, and
June through issuing a policy statement. Nixon and Kissinger were mainly
concernedwith the damage that such astatement might cause in the open
ing of relations with China. Nixon therefore delayed any such statement
from Rogers until August 2. By then negotiations involving Nixon's trip
were well advanced. Zhou Enlai told Kissinger that dual representation in
any form would be unacceptable to Beijing, but gave Kissinger the
impression that the issue of being represented in the United Nations was
not a pressing one for him. Having become convinced that the United
Nations price would be manageable, Nixon approved a statement by
Rogers that the United States would promote the formula of dual represen
tation in the forthcoming General Assembly.40The United States, together
with Japan and Western supporters, fought hard to collect votes. On
October 25, the vote on the important-question resolution was defeated,
with fifty-five in favor, fifty-nine against, and fifteen abstentions. The

39Kissinger, White House Years, p. 768.

40Ibid., pp. 772-74.
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Albanianresolution passed by an overwhelmingmajority. The question of
Chinese representation was settled in the United Nations in advance of the
Nixon trip to China. Member states of the United Nations were moving
with the changing tide.

Nixon left for Beijing on February 17, 1972. Secrecy and deliberate
exclusion of the State Department from substantive negotiations con
tinued to characterize the U.S. negotiations with China throughout the
presidential visit. At the beginning, Kissinger and Zhou Enlai worked out
an arrangement by which members of the delegations were divided into
groups that would deal with specific topics. At the very top level, a summit
meeting between Nixon and Mao Zedong took place, from which Secre
tary Rogers was excluded. The Chinese side did not invite the secretary,
nor did Nixon or Kissinger request his inclusion. The summit had not been
assured beforehand, and it was only upon his arrival that Nixon was
granted a meeting with Chairman Mao. President Nixon and Premier Zhou
Enlai held daily sessions attended by Kissinger, Winston Lord, and John
Holdridge Concurrently, the secretary of state and the Chinese foreign
minister conducted meetings dealing with trade and the exchange of
persons. Nixon told Kissinger to arrange sessions in a way that would
ensure that the State Department members of the delegation would be
fullyoccupied elsewhere while he discussed sensitiveissueswith the top
Chinese leaders.41 Nixon even told Zhou that the StateDepartment had to
be kept awaybecause of leaked information. Anothersessiondealingwith
the drafting of the communique was held between Kissinger and the
deputy foreign minister, Qiao Guanhua, while the rest of the delegation
went sightseeing.42 Kissinger states that he had recommended that Assis
tant Secretary Marshall Green join the communique negotiations but that
the president turned it down. The net result was that the final draft
communique was shown to Secretary Rogersonly after it was agreed to by
the Chinese However, Rogers found it unsatisfactory and presented a
sizable number of amendments prepared by his staff.In particular, Green's
insistence that the lack of any mention of America's treaty obligations with
Taiwan still in force would have disastrous consequences both at home
and abroad led Nixon and Kissingerto try to renegotiate the communique
with the Chinese. The Chinese agreed to incorporate minor amendments,
but refused to consider any changes in the section related to Taiwan.
Kissinger had to suffer the consequences of his own making. He found a

4lIbid., p. 1057

42Ibid., pp. 1070f.
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way out by reaffirming the U.S. defense commitment to Taiwan in his
briefing to the press.43

What, then, was the substance of the negotiations that Nixon and
Kissinger carried on with the Chinese? Neither Nixon's nor Kissinger's
memoirs shed much light on the substance. However, even from the
limited available materials, it may be possible to surmise that Nixon and
Kissinger attempted to negotiate a series of trade-offs with the Chinese.
From the beginning of the communications between the United States and
China, the Chinese claimed that U.S. withdrawal from Taiwan would be the
primary objective of the talks. The United States held that the discussions
should not be confined to Taiwan but should encompass other interna
tional issues. What the United States sought was Chinese concessions in
Taiwan in exchange for assurance of a favorable international political role
and security.

When Kissinger was chosen to serve as the president's emissary to
Beijing, he undertook an elaborate process of preparing briefing papers.
Kissinger presented Nixon with a covering memorandum in which he
proposed the arguments to be put forth. He stated that he would concen
trate on the "fundamentals of the international situation that had brought
about [his] visit, on the conjunction of purposes that each side seemed to
wish to confirm." "Within the framework" he intended to discuss "China's

international role, some form of understanding not to resort to force in
[U.S.-China] bilateral relations, the reduction of [U.S.] forces on Taiwan,
and Chinese perceptions of the Soviet Union." He was also to "seek some
moderating influence on Indochina." The president studied the briefing
book thoroughly and made the following comments on the eve of Kis
singer's departure. Although they are introduced in an informal and almost
casual manner in Kissinger's memoirs, they represent Nixon's personal
instructions to Kissinger. "He wanted me to stress that if pressed he would
'turn hard on Vietnam.' He thought I should keep in play a 'possible move
towards the Soviets,' showing a subtle understanding of the triangular
diplomacy. He wanted me to emphasize that China's fear of Japan could
best be assuaged by a continuing US-Japanese alliance"44

Seymour Hersh argues that though Kissinger gave the impression in his
memoirs that "he and Zhou held a series of philosophical and contempla
tive discussions, there is evidence that Kissinger did, in fact, follow Nixon's
advice." Hersh's thesis is that "Kissinger arrived in China with a major

43Hersh,Pnce of Power, pp. 497-99.

44Kissinger, White House Years, pp. 735f.



32 Nixon and the Shanghai Communique

political concession on Taiwan's status, as well as a commitment to
announce the withdrawal of all American troops from the island." The
purpose of the negotiation wasto receive "China's pledgeof cooperation
to urge North Vietnam not to end the war by force and to accept a
negotiated settlement that would leavethe reviled NguyenVan Thieu still
in power," and he was successful in getting the assurance45 He was
successfulalso because Chinawas prepared to accept the bargain.

Kissinger indicates that from the very first session that he had with
Zhou Enlai on his first trip, "more time was spenton myexplaining our
policy in Indochina" than on Taiwan. Kissinger had thought that even if
China couldnot do muchto helpthe United States directly, the trip itself
would have a profound impact on the war in Vietnam. It would show the
American people that the government was capable of a bold move for
peace and would undermine Vietnam's psychological offensive46 How
ever, Hersh argues that Kissinger in fact followed Nixon's advice and
warned China of further escalation of the war againstNorth Vietnam. He
askedfor Chineseacquiescence. Hershproveshispoint on the basisof the
interviewshe conducted in Hanoiin 1979, aswellasfromthe publications
of theVietnamese Foreign Ministry. TheJuly 1971 Kissinger-Zhou meeting
was depicted as a "watershed" in Vietnamese-Chinese relations. Three
days after Kissinger's departure, Zhou Enlaihimself flewto Hanoi to assure
theVietnamese thatU.S. withdrawal from South Vietnam was thepriority
objective Nguyen Co Thach, however, was said to have understood that
theChinese "'atheart, wantedto make useof theVietnam question forthe
settlement of theTaiwan issue first.' China subsequently didbeginto exert
extreme pressure on Hanoi to accept apolitical compromise inSaigon, and
thus to accept a continued Thieu regime"47

Infact, in the Shanghai communique China didnot gobeyondexpress
ing "its firm support to the peoples of Vietnam, Laosand Cambodia in their
efforts for the attainment of their goal," the seven-point proposal of the
Provisional Government of the Republic of SouthVietnam and the Joint
Declaration of the Summit Conference of the Indochinese Peoples.48 At
the time of Zhou Enlai's farewell call on Nixon in the early morning of
February 28, Zhou affirmed support for Hanoi, but on "an historical debt
incurred by the Chinese Empire several centuries before. Clearly China
might make some material sacrifices; it would not run the risk of war to
discharge such a debt. Chinahad refrained fromavowing anyspeciallink

45Hersh,Price ofPower, p. 375.

46Kissinger, White House Years, p. 749.
47Hersh, Price of Power, pp. 375f.

48The Shanghai communique of February 27,1972.
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to Vietnam in the communique because it did not want to leave the wrong
impression." Zhou told Nixon that "Dr. Kissinger can bearwitness that we
have exerted extreme restraint since July of last year."Yet he indicated that
"the key to easing tensions in the world does not lie there and Mr.
President and I and Chairman Mao all understand that." Kissinger could
conclude from the talks with the Chinese that "the war in Vietnam would

not affect the improvement of our relations.The avowalof restraint and of
the fact that the key to easingtensions did not lie in Indochina left no doubt
that Peking's priority was not the war on its southern border but its
relationship with us."49

But what were the concessions that the United States made on Taiwan?

US. withdrawal of all its armed forces from Taiwan and the Taiwan Strait

was the condition Zhou Enlai outlined in his April message. Kissinger felt
that this condition was susceptible to solution, as it was not obliging the
United States to abandon its relationship with Taiwan. At the first meeting
with Zhou Enlai in Beijing, Kissinger records that the subject of "Taiwan
was mentioned only briefly."50 Yet the issue of Taiwan caused increasingly
greater difficulty as Kissinger negotiated the drafting of the communique
on his second visit. As far as the question of troop withdrawal was
concerned, the Shanghai communique essentially incorporated the for
mulathat Kissinger hadusedinreplyingto ZhouEnlai on December16and
that had been used in many interagency studies in the past. It was the
formula that linked troop withdrawal with the peaceful solution of the
Taiwan problems and the reduction of tensions in the areain generaland
in Vietnam in particular.

As far as Taiwan is concerned, what Nixon did was to postpone the
setdement of the issue. Kissinger writes in his memoirs that Nixon
"expressed his hope of completing the 'normalization' process during his
second term. He did not state our conditions for this." He clearly indicates
that "Nixon repeatedly affirmed that he could make no 'secret deals' on
Taiwan; he made none"51 In a recent memoir by Brzezinski, however, the
gistof Nixon's conversations with Zhou Enlai concerning Taiwanhasbeen
revealed for the first time Paraphrasingfrom the memorandum of conver
sation between Nixon and the Chinese in Beijing, Brzezinski refers to them
as"Nixon's five points." Whether the points were in the nature of a"secret
deal"or not, they represent aclearandimportant set of conditions that the
United States intended to support. The "five points" read as follows:

(1) We would acknowledge the Chinese position that there is one China

49Kissingei;White House Years, p. 1087

50Ibid, p. 749.
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and that Taiwan is a part of it; (2) we will not support a Taiwan
independence movement; (3) as we leave Taiwan, we will ensure that
Japanese do not come in to replace us; (4) we will support any peaceful
solution to the Taiwan situation; we will not support Taiwan in any military
action against the People's Republic of China; and (5) we will seek
normalization and try to achieve it.52

In the Shanghai communique, the Chinese government affirmed that
"the liberation of Taiwan is China's internal affair" and that "all U.S. forces

and military installations must be withdrawn from Taiwan." Furthermore,
it stated that it "firmly opposes any activities which aim at the creation of
'one China, one Taiwan,' 'one China, two governments,' 'two Chinas,' an
'independent Taiwan' or advocate that 'the status of Taiwan remains to be
determined.'" The United States declared that it "acknowledges that all
Chinese on either side of the Taiwan Strait maintain there is but one China

and that Taiwan is part of China. The United States Government does not
challenge that position." In short, the United States was recognizing a fact
that both Beijing and Taipei had agreed on, namely, that "there is but one
China and that Taiwan is part of China."53 The commitments made in
Nixon's five points, however, showed that the president went further in
assuring the Chinese that the United States would not be part of any
political or military movement that would lead to the independence of
Taiwan. In the past, China's greatest concern with regard to Taiwan was
that the United States would turn it into an invincible military fortress.
With Taiwan's increasing political and economic stature, separation of
Taiwan from China with a clear international status became China's

growing nightmare. In putting off the Taiwan issue for the future, Nixon
was assuring the Chinese that the United States would not help Taiwan in
the direction of greater independence.

Nixon made further assurance to the Chinese in the third of his five

points, that as the United States left Taiwan "we will ensure that Japanese
do not come in to replace us."The full significanceof this point might be
best understood in connection with Nixon's instructions to Kissinger on
the eve of his secret departure that "China'sfear of Japan could best be
assuaged by a continuing US-Japan alliance" At the time, Chinese policy
toward Japan was to "firmly[oppose] the revivaland outward expansion of
Japanese militarism and firmly [support] the Japanese people's desire to
build an independent, democratic, peaceful and neutral Japan."54 Presi
dent Nixon writes in his memoirs that he argued that an armed Japan in

52Zbigniew Brzezinski,Power and Principle (New York: Farrar, Straus & Giroux, 1983),p.
198.

53TheShanghaicommunique of February27,1972.
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mutual defense relations with the United States would be in the security
interest of China. "If we were to leave Japan naked and defenseless, they
would have to turn to others for help or build the capability to defend
themselves. If we had no defense arrangement with Japan, we would have
no influence where they were concerned."55 Whether Nixon and Kissinger
in fact "warned Chou En-lai that they would permit Japan to develop
nuclear weapons if China did not agree to rapprochement,"56 they were in
fact negotiating a concession on the part of China to accept an armedJapan
under the control of the United States. In other words, Nixon's third point
relating to Japan could be assured only under the condition of the
continued existence of U.S.-Japansecurity relations. A new interpretation
of controllingJapan was given to the strategic significance of the U.S.-Japan
Security Treaty by President Nixon.

The Chinese also made serious concessions on Taiwan in order to

reach rapprochement with the United States. In negotiating the Shanghai
communique, they agreed not "to attack—or even mention—[the United
States] defense treaty with Taiwan in the statement of its own position."57
Moreover, they were persuaded to accept a moderately worded communi
que by Nixon and Kissinger for domestic political reasons as well: "If the
Chinese made a strongly belligerent claim to Taiwan in the communique,
[Nixon] would come under murderous cross fire from any or all the
various pro-Taiwan, anti-Nixon, and anti-P.R.C. lobbies and interest groups
at home." If these groups joined hands and turned the China initiative into
a partisan issue and defeated Nixon, neither he nor his successor would be
able to continue developing a close relationship with China.58 On the
other hand, a successful summit with the Chinese would certainly enhance
Nixon's political chances. In his second term Nixon committed himself to
the achievement of normalization. It is important to realize that the
Chinese concession on the Taiwan question was made on the basis of a
strong expectation that the United States under the leadership of President
Nixon would make positive efforts to solve the Taiwan issue within the
near future.

The fundamental reason that lay behind the Chinese concession was
certainly the strategic necessity. After all, it was the intensification of the
Sino-Soviet tension that turned the Chinese toward accommodation with

the United States. It was the danger of China's being "smashed" in a Sino-
Soviet war that aroused the United States to rapprochement with China.

55Nixon, Memoirs, pp. 563-66.
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Chinaand the United Stateswere brought together by a growingconcern
over the expansion of Soviet military power. They were able to endorse
their common position in the Shanghai communique that "neither should
seek hegemony in the Asia-Pacific region and each is opposed to efforts by
any other country or group of countries to establish such hegemony." The
term "hegemony" was first introduced by the United States when it out
lined "the key joint positions" for the communique during Kissinger's
second visit, 59 but without the antisoviet propagandist implications that
the Chinese were to attach later on.

The Chinese were anxious to have the United States join in a much
more clear-cut policy of confrontation against the Soviet Union. In fact,
Mao Zedong indicated to Kissinger his displeasure with what he took to be
American ineffectuality in resisting Soviet expansionism.60 Kissinger felt
that the Chinese had to be made to understand that the United States had

"no vested interest in permanent hostility with Moscow unless Moscow
challenged international equilibrium."61 Moreover, Kissinger's basic un
derstanding of the U.S. position asa nuclear superpower was that it had to
exercise restraint in its relations with the Soviet Union. He wrote in his

memoirs that "no amount of distrust of the Soviet Union could endorse

adoption of the traditionalbalance-of-power politics of resolvingcrisisby
confrontation. There could be no higher duty than to prevent the catastro
phe of nuclear war." In conducting foreign policy, therefore, he had to
recognize "that at home and among our allies we could gain support for
firm action in crisis only if we could demonstrate it was not of our
making."62 What the United States "could not do was to give Peking veto
over our relationship with Moscow any more than we could give aveto to
the Soviets over our relations with China." What Kissinger and Nixon
attempted was indeed "a three-dimensional game," which if they failed
might drive China to an accommodation with the Soviet Union or tempt
the Soviet Union to a preemptive attack on China.63 At that time the
Chinese decided to live with this game, but as the United States began to
accommodate itself more and more to a detente with the Soviet Union,
their disappointment over the new relationship with the United States
would grow and would bring about new uncertainties.

59Kissingei; White House Years, p. 1075.

^Ibid, p. 1060.

61Ibid, p. 1076.

62Ibid., p. 125.

63Ibid.,p. 1076.



4. Sato, Tanaka, and Normalization

President Nixon's broadcast on July 15 announcing his visit to China
caused worldwide repercussions, particularly in Japan. The shock was
devastating to the Sato cabinet and the mainstream leaders of the Liberal
Democratic Party. They had staunchly defended the policy of close
alignment with the United States, had restrained the domestic political
demands to normalize relations with China, and now found themselves left
behind by unilateral U.S. action. The question of normalization with China
was predominantly a political issue that involved relations with the United
States. Nixon's sensational announcement put the Sato cabinet in an
extremely difficult position and fueled the pressure for speedy nor
malization.

Prime Minister Sato Eisaku himself was numbed by the news, which
reached him only a few minutes before the actual announcement was
delivered to the American people Other members of the Liberal Demo
cratic Party, notably the party secretary, Hori Shigeru, were shaken by the
turn of events. Those in the Foreign Ministry charged with Asian affairs
were also taken aback. Prime Minister Sato had been assured by President
Nixon at the summit meeting in October 1970 that they would continue
close consultations on the question of China. Foreign Minister Aichi Kiichi
had conferred with Secretary Rogers on June 9,1971, and had confirmed
their close collaboration with regard to the question of Chinese represen
tation at the United Nations. The Asian Bureau had sent one of its officials

to Washington earlier in the year to consult with Marshall Green and had
been reassured that the United States and Japan would jointly advance
toward normalization without outbidding each other.1 There was thus a
widely shared sense of betrayal on the part of the government leaders who
faced the new U.S. initiative

The immediate effect of the "Nixon shock," as it became known, was a
determination on the part of Japan to move forward in the normalization
process. The reaction is best summarized in the following terms by a
Foreign Ministry official who played akey role in the normalization. "There
was resentment over the fact that the United States had gone ahead ofJapan
in opening up contact with China. Unless Japan got ahead of the United
States in the actual normalization, the people would not accept such a
verdict."2 Sato himself began to search for intermediaries. Unlike the

Statement by a member of the Asian Bureau to the author.

2Ibid.
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situation in the United States, there was no shortage of back channels for
communication with China.

It is perhaps not accurate to characterize Sato Eisaku simply as a
hardline opponent to normalization. Sato had taken up the reversion of
Okinawa as the primary foreign policy issue for his cabinet. He considered
the return of the Northern Islands to be the next political agenda.3 Though
domestic pressure, led by the opposition political parties and the mass
media, for speedy normalization mounted, he did not think he could
accomplish both issues when he was already in the seventh year of his
administration. Besides, Chinese attacks on the Sato cabinet were severe.
There was expressed refusal by the Chinese to deal with the Sato cabinet.
Under the circumstances, whatever steps he took should be understood as
his attempt to prepare for the policy change his successor would have to
undertake. For his successor, Sato had had Fukuda Takeo in mind for some
time4

Sato tried in various ways to signal his desire to enter into contact with
China. OnJanuary 22,1971, for the first time he used China's official name,
the People's Republic of China, in his opening statement to the Diet. In
April during the fervor of the Ping-Pong diplomacy, Sato tried to dispatch
to China Noda Takeo, chairman of the Committee on China Problems
(Chugoku mondai iinkai) and a leading member of the mainstream Liberal
Democratic Party. Sato accepted the suggestion of his personal secretary,
Kusuda Minoru, to set up a group of scholars to study the formulation of a
new China policy.5 In August, when a high-ranking Chinese mission came
to Japan to attend the funeral services for Matsumura Kenzo, the leading
pro-China member of the Liberal Democratic Party, Sato tried to contact
Wang Guoquan, vice-president of the China-Japan Friendship Association,
who led the mission. At the Diet, however, Sato worked hard to prevent the
Dietmen's League for the Restoration of Ties with China from passing
a resolution. Pro-China Liberal Democratic Party members were also rep
resented in this league. This supraparty resolution recognized the gov
ernment of the People's Republic of China as the only government

3Kusuda Minoru, Sato seiken 2797 nichi (2797 days of the Sato administration), vol. 1
(Tokyo: Gyoseimondai kenkyusho, 1978), p. 393.

Statement by Kusuda Minoru to the author on September 11,1984.

5Kokusai kankei kondankai was an informal advisory group to the cabinet secretary and
included the following members: Ishikawa Tadao, Imabori Seiji, Ichiko Chuzo, Umesao Tadao,
Eto Shinkichi, Kamiya Fuji, Kosaka Masataka, Nakajima Mineo, Yamazaki Masakazu. The group
held its first meeting on August 26, 1971, and held monthly meetings. When the Tanaka
cabinet was formed, Tanaka did not feel the need for such an advisory group, so the group was
taken over by the Foreign Ministry and continued as Gaiko seisaku kondankai. Statement by
Kusuda to the author.
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representing China and Taiwan as a part of the territory of the People's
Republic of China, and stated that the Japan-Republic of China Peace
Treaty should be abrogated. The Liberal Democratic Party Committee on
China Problems, on the other hand, prepared a draft resolution which,
while recognizing the People's Republic of China as the only government
representing China, accepted the existence of two governments as a
historical fact. The differences in the policy position of the two drafts were
such that no compromise was possible In the end, neither resolution was
passed.

In the meantime, the Liberal Democratic Party secretary, Hori Shigeru,
worked behind the scenes to solicit the possibility of visiting China to
initiate discussions for normalization. Aside from Hori, there were several
others who were mobilizing various channels through which to mediate
between Sato and the Chinese government. There was at least a Hong Kong
channel in which Consul General Okada Akira was personally involved.6
There was another channel through Watanabe Yaeji, director of the
Memorandum Trade Office Hori seemed to have encouraged the Okada
and Watanabe channels.7 He himself, however, undertook to prepare a
letter addressed to Prime Minister Zhou Enlai and requested the Tokyo
governor, Minobe Ryokichi, to deliver it personally. The letter was drafted
jointly by Kusuda Minoru and his close associate Nakajima Mineo, a China
specialist at the Tokyo University of Foreign Languages and a member of
the newly organized study group dealing with China.8

In the letter Hori stated that he was writing in his capacity as the
secretary of the Liberal Democratic Party and that he wished to visit China
in order to prepare the way for intergovernmental talks aimed at normaliz
ing relations between the two countries. He expressed his recognition of
the Chinese position along the lines that had been agreed upon by the
Committee on China Problems when it prepared a draft resolution for the
Diet. There were some important differences, however. Instead of recog
nizing Taiwan as "apart of the territory of the People's Republic of China,"
as had been expressed, the letter stated that Taiwan is "a part of the
territory of the peoples of China." Nor did it specify that the People's
Republic of China was the "only" government representing China. When
Zhou Enlai received Hori's letter from Minobe on November 10, he

6Okada Akira, Mizutori gaiko hiwa (Inside stories of attempts to contact China) (Tokyo:
Chuokoron sha, 1983), pp. 148-151.

Tagawa Seiichi, "Hori shokan" (The Hori letter), Nitchu keizai kyokai kaiho 91 (February
1981):66f.

8Nakajima Mineo, "Hori shokan wa watashi gakaita"(The Hori letter was written by myself),
Bungeishunju (Tokyo), October 1982, pp. 147-50.
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publicly disclosed the message and criticized the content asnot meeting
the conditions that Chinahad been advancing. He interpreted the letter as
leading to a "two-Chinas" solution. Chou made it clear at that time that
China had no intention of dealing with Sato.9 The episode of the Hori
letter drew strong criticism from his party members, including both the
pro- and the anti-Chinagroups. They accused Hori of hasty action without
obtaining a party consensus before taking such a serious step. They also
disapproved the choice of his emissary, asgovernorMinobewas supported
by the opposition Socialist and Communist parties. Judging from the
important position that Hori occupied in the party,aswell ashis proximity
to Sato, it is safe to assume that Hori's attempt was fully endorsed by Sato.
Its significance lies therefore in the fact that it represented a shift in the
attitude of the Sato cabinet, even if it did not depart from the two-Chinas
policy or produce any concrete result.

An immediate policy decision that the Sato cabinet faced in the fall of
1971 related to the issue of Chinese representation in the United Nations.
Ever since the support for the Albanian resolution to seat the People's
Republic of China and to expel Taiwan recorded a majority of fifty-one to
forty-nine in the fall of 1970, support for the US. and Japanese efforts to
prevent Chinese representation was clearly ebbing. Nixon's forthcoming
trip to China added to the further erosion of the campaign. It should be
noted here, however, that although the United States was engaged in the
process of developing relations with the People's Republic of China, it had
no intention of altering its relations with Taiwan. Nixon clearly states in
his memoirs that "regardless of what happened in the UN, I was deter
mined to honor our treaty obligations by continuing our military and
economic support for an independent Taiwan."10 As a new strategy to tide
over the 1971 General Assembly, the State Department was promoting a
dual-representation formula that advocated Beijing's entry into the United
Nations but opposed the expulsion of Taiwan. Both Nixon and Kissinger
had been concerned over Beijing's reaction to the US. proposal, but
gathering from Zhou Enlai's reaction that such a move would not obstruct
US.-Chinese rapprochement, approved the department's strategy. Secre
tary Rogers gave a statement on August 2 formally announcing the
forthcoming proposal from the United States at the United Nations.
The Department of State, through the Japanese Mission in New York,
pressed Japan to collaborate in the efforts by becoming a cosponsor
to the resolutions on dual representation and on the procedure of making

^Tagawa, "Hori shokan," pp. 60-65. The copy of the hand-written letter is contained.

10Richard Nixon, The Memoirs of Richard Nixon (New York: Grosset and Dunlap, 1978),
p. 556.
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the expulsion of Taiwan an important question requiring a two-thirds
majority.

Within the Japanese Foreign Ministry, a careful evaluation of overall
US. policy toward China was taking place in the aftermath of the "Nixon
shock." The point at issue was the interpretation of the announced
intention of the United States "to seek the normalization of relations

between the two countries." Consul General Okada writes in his memoirs

that a special meeting on China took place on August 30,1971, preceding
the meeting of the heads of missions of the Asia and the Pacific regions.
Those attending were Vice-Minister Mori; Deputy Vice-Ministers Hogen
and Yasukawa; the director-general of the Asia Bureau, Sunobe; the direc
tor-general of the UN Bureau, Nishibori; the director-generals of other
bureaus; the ambassador to Taiwan, Itagaki; the ambassador to the United
States, Ushiba; the ambassador to the Soviet Union, Nakagawa; and others,
including Okada himself. Okada states that he pressed forJapan to promote
early normalization and argued in favor of the Chinese entry into the
United Nations, but found himself virtually alone11 It is true that at the
time, those within the Foreign Ministry who favored early normaliza
tion were in the minority. A notable exception was Hashimoto Hiroshi,
director of the China Section of the Asian Bureau. Hashimoto was a China

specialist who served in that post for an unusually long term of nearly six
years and reflected the views of some of the younger staff of the bureau.
The United Nations Bureau, particularly the director of the Political
Section, Amau Tamio, was in favor of continuing support for the National
ist representation. DeputyVice-Minister Hogen himself was not in favor of
making any move toward normalization and had a strong influence over
the decisions of the ministry. The others took a position of wait and see, as
they did not expect the Nixon visit to produce any immediate move for
normalization. Rather, they interpreted it as a step in a long process that
might eventually lead to restoration of relations. As far as the United
Nations representation question was concerned, therefore, they were
willing to follow the positions taken in the previous years.12

Opinion was divided within the Liberal Democratic Party as to the
position Japan should take on the question of Chinese representation at
the forthcoming General Assembly. The dual-representation formula was
based on the concept of "two Chinas," to which the Chinese strongly
objected. The procedural proposal to designate the expulsion of Taiwan as
an important question also seemed to prevent the entry of the People's
Republic of China into the United Nations, as China would certainly not sit

nOkada, Mizutori gaiko hiwa, pp. I46f.

12Statement by a member of the United Nations Bureau.
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at the United Nations together with Taiwan. Antimainstream leaders, such
as Miki Takeo, Ohira Masayoshi, and Nakasone Yasuhiro, opposed the idea
ofJapan's supporting such a move Amongthe cabinet members, the justice
minister, Maeo Shigesaburo, and the agriculture minister, AkagiMunenori,
held critical views on such a position. The top leaders of the Sato cabinet
and the Liberal Democratic Party met on September 4 but failed to finalize
Japan's position. They adopted the basic position of accepting China's
entry into the United Nations, but protecting Taiwan'sseat. They could not
decide on whether to cosponsor the resolutions in the United Nations.

Sato requested Foreign Minister Fukada, who was heading the delega
tion, to attend the EighthJapan-US. Joint Trade and Economic Conference
in Williamsburg on September 9 and 10 to consult further with the United
States and gain their reading of the situation in the United Nations. In
Williamsburg, Fukuda was asked by Secretary Rogers to cosponsor the
resolutions. He returned, however, without making any commitments.
When the cabinet and the party failed to reach any consensus on Septem
ber 21, the issue of the Chinese representation question was left to the
personal decision of the prime minister. On the same day, the prime
minister summoned from the Foreign Ministry the deputy minister, Mori,
and the director-general of the United Nations Bureau, Nishibori, to ask for
their reading of the situation. Nishibori recalls that by then, however,Sato's
mind seemed to have been made up, as he found Kusuda already preparing
for Sato'sstatement to be delivered the following day.13 On September 22,
Sato announced his decision to cosponsor the two resolutions. He had his
decision conveyed to the United States government through the Foreign
Ministry and immediately held a press conference at which he explained
the reasons underlying his decision. He stated that the dual-representation
formula represented an interim step that recognized the situation as it
existed. He was not confident about the outcome of the vote, but the
decision was taken in order to fulfill an international trust and obligation.14
As soon as the decision was announced, attacks poured in from various
quarters—from within the party, the opposition parties, and the press.

Kusuda believes that Sato had his mind made up from the very
beginning. The United States had strongly urged his support. He and many
members of his party felt morally obligated to defend Taiwan. The reason
Fukuda did not commit himself at Williamsburg was that Sato did not want
to tarnish Fukuda's image by making him the one responsible for a decision
that might lead to a disaster. In fact, party secretary Hori commissioned
Kusuda to telephone Fukuda in Williamsburg to return undecided.15 Sato

1Statement by Nishibori Masahiro to the author on September 18,1985.

14Kusuda, Sato seiken 2797 nichi, vol. 2, pp. 275-79.
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was fullyaware that a defeat in the UnitedNationsvotingwas possible and
that this might turn into a movement to topple the Sato cabinet.

The results of the United Nations voting on October 25 were disas
trous. The important-question resolution on the expulsion of Taiwan was
defeated by a vote of fifty-five to fifty-nine, with fifteen abstentions. The
Albanian resolution passed by an overwhelming majority of seventy-six to
thirty-five, with seventeen abstentions. Asa result, the dual-representation
resolution was not even voted on. The opposition parties immediately
made statements welcoming China to the United Nations and started to
rallyfor the resignation of the Satocabinet. On the next day, they resolved
to present a nonconfidence resolution on ForeignMinister Fukudato both
houses of the Diet. They also decided to present a nonconfidence resolu
tion on the minister of international trade and industry, Tanaka Kakuei, for
his handling of the textile negotiations with the United States. The
resolutions were defeated, but twelve pro-China Liberal Democratic Party
members, including FujiyamaAiichiro, Furui Yoshimi, and TagawaSeiichi,
absented themselves at the time of the voting and thus showed their
alignment with the opposition party.

Although the government was able to defend itself in the Diet, the
defeat in the United Nations was decisive in shifting the political tide
toward normalization. Togo Fumihiko, who at the time was deputy vice-
minister dealing with political issues, recounts that the outcome of the
Chinese representation question in the United Nations was the turning
point after which Japan started to move unmistakably toward normaliza
tion.16 The manner in which the outcome of the United Nations decision

was upheld in Japan and in the United States presents a clear contrast.
Whereas the reaction in the United States, particularly in Congress, was
marked by bitterness against the United Nations, the reaction inJapan was
to accept the United Nations decision as the finalverdict. In fact, Sato had
earlier confided to the cabinet secretary, Takeshita Noboru, that even if
Japan lost in the United Nations the people would follow the UNoutcome
and make the necessary adjustment because "the Japanese people are UN-
centered."17

The China representation case demonstrates the stark difference in the
place of the United Nations in the foreign policymaking of the United
States and Japan. When Sato conferred with Nixon in San Clemente on

1Statement by Kusuda to the author on September 11,1984.
16T6go Fumihiko,Nichibei gaiko sanjunen—Anpo, Okinawa to sono go (Thirty years of
U.S.-Japan diplomacy—security treaty,Okinawa,and thereafter) (Tokyo: Sekaino ugokisha,
1982), p. 204.

17Statement by Takeshita Noboru to the author on September 27,1982.
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January 6 and 7 of the following year, he stated that Japan could not
disregard the entry of China into the United Nations when considering
Japan's bilateral relations. Nixon agreed that the United States also recog
nized the Chinese entry into the United Nations. But he drew a clear
distinction between UN and US. policy toward China. He stated that the
United Nations could not determine the policy of amajor power in matters
of this sort. The purpose of his trip to China was to open up a channel for
communication and to bring about detente, not to undertake normali
zation.18

Sato fully realized the need to change his China policy but decided to
wait and see the effects of the Nixon visit. While confronted with

mounting political demands for normalization with China, he concen
trated his efforts on finalizing the reversion of Okinawa. Within the
government, the Treaty Bureau of the Ministry of Foreign Affairs began to
examine the legal problems involved in restoring relations with China.
China had already clarified, through the first Komeito delegation that had
visited China in June and July 1971,its conditions for achieving normaliza
tion in the so-called three principles for the restoration of relations. These
principles stated:

1. The government of the People's Republic of China is the sole legal
government.

2. Taiwan is an inalienable part of the territory, or a province, of the
People's Republic of China; and

3. The so-called Japan-Taiwan Peace Treaty is illegal, void, and should
be denounced.

The first point did not present any legal difficulty, but the second and
third posed serious problems, since Japan's legal position was that the
peace treaty with the Republic of China was legal and that it effectively
terminated the state of war between Japan and China. Japan, however,
renounced Taiwan under the San Francisco Peace Treaty without any
reference to its ultimate disposition. In the view of the Treaty Bureau,
bridging the gap between the Chinese and the Japanese positions seemed
hardly possible. Besides, there were economic and other existing relations
with Taiwan that had to be safeguarded even after the normalization.19
There were many pro-Taiwan members in the Liberal Democratic Party
who opposed severing relations with Taiwan. The main concern of the

18Kusuda, Sato seiken 2797 nichi, vol. 2, p. 322.

19Kuriyama Takakazu,"Some Legal Aspects of theJapan-ChinaJoint Communique,"Japanese
Annual of International Law (Tokyo) 17 (1973).
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Foreign Ministry was to take a cautious stand, in order not to put itself in a
disadvantageous negotiating position vis-a-vis China.

The issue of the legal position of Taiwan became a hotly debated point
in the Diet. Attempting both to send inviting signals to China and to
protect his negotiating position, Sato expressed his view that "the ter
ritorial rights of Taiwan belong to the People's Republic of China"—in
other words, that "Taiwan is a part of the territory of the People's
Republic." Foreign Minister Fukuda, representing the position of the
Foreign Ministry, however, denied such an interpretation but explained
that Taiwan would become so after normalization was completed. Such a
discrepancy in the statements of the two ministers caused an uproar in the
Diet so that the government was forced to issue a unified view, which
veered closer to the position of Fukuda.20 A week later, on March 6, the
government formulated its three-point position on Taiwan, which repre
sented the Sato cabinet's final policy with regard to undertaking normaliza
tion with China. The three points stated:

1. Japan considers that since it has renounced all right and title to
Taiwan by the San Francisco Peace Treaty, it is unable to pronounce
whether or not Taiwan is a part of China.

2. Japan fully understands the stand of the government of the People's
Republic of China that Taiwan is an inalienable part of the territory of the
People's Republic of China in view of what has taken place in the past, and
also of the fact that the People's Republic of China has come to represent
China in the United Nations.

3. Based on the above understanding, the government will make all
efforts to achieve the normalization of relations with China.21

Sato's signals received no response from China. In the meantime, not
only the opposition party members and the pro-China groups but also
various members within the Liberal Democratic Party mounted their
attack on the government. Normalization was turning into a succession
issue as prospective successors began to rally around it. Of the main
faction leaders, Ohira Masayoshi, upon assuming the leadership of the
Kochikai faction on September 1,1971, urged that Japan should recognize
China as the legitimate government and attempt to establish contact. He
conferred secretly with Wang Xiaoyun, the managing director of the
Chinese People's External Friendship Association and one-time chief
representative of the Liao Chengzhi Trade Office, when he visited Japan as
leader of the Chinese Ping-Pong team sent to the World Meet in Nagoya.

20Nagano Nobutoshi, Tenno to To Shohei no akushu (The shaking hands between the
Emperor and Deng Xiaoping) (Tokyo: Gyoseimondai kenkyusho, 1983), pp. 12-18.

21AsahiShinbun (evening edition), March 6,1972.
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MikiTakeo met with Wangand alsowith WangGuoquan, who visitedJapan
at the occasion of Matsumura's funeral. He succeeded in getting himself
invited to China and became the first of the main-faction leaders to travel

to Beijing, a highly visible act that signified his willingness to support the
People's Republic. Nakasone Yasuhiroalso took the position of urging the
government to negotiate with the People's Republic with a view to
concluding a peace treaty. The two leading contenders for the presidency,
Fukuda Takeo and Tanaka Kakuei, did not come out in clear support for
normalization. As foreign minister, Fukuda was extremely cautious in
specifying the conditions for negotiations. Besides, he had to contend with
many Taiwan supporters in his faction. Tanaka had one advantage over
Fukuda in that he represented the Ministry for International Trade and
Industry, which had always taken a more positive policy toward China.
However, he also refrained from expressing open support lest it cost him
votes at the coming party election.

Once Sato was crowned with the formal reversion of Okinawa on May
15, 1972, all contenders to his succession began to agitate openly. The
agreed feeling was that Sato already had been given his share of achieve
ments, and that the China issue should be handled by his successor. Failing
to control the factional strife, Sato announced on June 17 his intention to
retire. He had hoped Fukuda would succeed him, but since Tanaka, who
also belonged to his faction, decided to run for the presidency, he gave up
any attempt to name his successor. Rivalry between Fukuda and Tanaka
turned increasingly intense Tanaka, Fukuda, Ohira, and Miki each pre
sented his candidacy for the office of party president. Originally,Mikihad
thought of allyingwith Fukuda, but havingsensed in the course of his trip
to Beijing that China was not prepared to carry out normalization with
Fukuda, gave up the idea and looked to the other two.22 Tanaka decided to
seek the support of the Ohira and Mikifactions. It is said that Mikistrongly
urged the commitment to normalization as a condition for forming the
three-faction coalition. He demanded an agreement that the tripartite
coalition clearly recognized that the People's Republic of China was the
only authentic government representing China, that Taiwan was a part of
its territory, and that a peace treaty would be concluded with the People's
Republic.23 Furui Yoshimi and Tagawa Seiichi, pro-China members of the
Liberal Democratic Party who for long had been promoting close relations
with China through their involvement in the Memorandum Trade agree
ment, played an active part behind the scene Their plan was to achieve

22Usami Shigeru, "Jiminto seiken no taichu seisakuno hensen" (Changing Chinapolicy of the
Liberal Democratic Party), KokusaiMondai (Tokyo) 153 (December 1972>17

23Nagano, Tenno to To Shohei, p. 21.
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normalization under the Tanaka cabinet. Furui in particular kept in close
touch with Ohira. Zhou Enlai, also seemed to have looked to Tanaka as the
prime minister to bring about the restoration of relations. He made
political maneuvers and sent a secret message, through the Komeito
delegation in May 1972, that if Tanaka were elected and wished to
undertake normalization, he would welcome him to Beijing. With such a
message coming from China, Furui and Tagawa busied themselves in
clearing the way for immediately establishing contact between Tanakaand
the Chinese24 Thus China became the rallying point around which
political alignments were formed.

Tanaka won the presidential election and formed his cabinet onJuly 7.
After the first cabinet meeting, Tanaka announced that the cabinet would
expedite the process for normalizing relations with China. Ohira, who
became foreign minister, expressed the readiness of either the prime
minister or the foreign minister to visit China. He also stated the need to
continue stable economic and cultural relations with Taiwan after normal

ization and referred to the prospect that the Japan-Republic of China
peace treaty would lapse after the conclusion of normalization with the
People's Republic.25 This was the first clear expression on the part of the
Japanese government that it was ready to accept the principle of "one
China." Two days later, on July 9, Zhou Enlai publicly welcomed the
formation of the Tanaka cabinet and its policy to aim at early realization of
normal relations with China.

Upon assuming office, Ohira summoned Hashimoto Hiroshi, director
of the China Section of the Asian Bureau, to start preparing for normaliza
tion. A core group consisting of the director-general of the Treaty Bureau,
Takashima Masuo; the director of the Treaty Section, Kuriyama
Takakazu; and Hashimoto was formed within the ministry to plan for the
negotiations.26

At the time, the actual contact with China was undertaken by the
opposition party members and the pro-China members of the Liberal
Democratic Party. In mid-July, Tanaka, through the Socialist Party leader
SasakiKozo, who was visiting Beijing, conveyed his determination to deal
with the Taiwan issue. This message immediately led Premier Zhou Enlai to
express his readiness to welcome a Tanaka visit to Beijing.27 The Chinese

24Mainichi shinbun seijibu, Tenkanki no anpo (Security treaty at a turning point) (Tokyo:
Mainichishinbunsha, 1979),pp. 154-62. Tagawa Seiichi,Mfc)bw kosho hiroku (Secret record
of Japan-China negotiations) (Tokyo: Mainichi shinbun, 1973),pp. 336-44.

25Nagano, Tenno to To Shohei, pp. 24-25.

26Statement by a former official of the Asian Bureau to the author.

27Mainichi shinbun seijibu, Tenkanki no anpo, p. 23.
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terms for negotiating normalization with Japan, however, were brought
back by Chairman TakeiriYoshikatsu of the Komeito, who was also eager
to play an intermediary role in the normalization.The Komeito had already
played a significant role by passing on the "three principles for the
restoration of relations" the previous year. Takeiri decided to lead a
second delegation in July 1972. Before leaving for China, Takeiri conferred
many times with Tanaka and Ohira, but he failed to gain any clear idea as to
the precise conditions on which the government expected to carry out the
negotiations. Strong opposition still existed within the Liberal Democratic
Party against abandoning relations with Taiwan.

Takeiri recounts that he presented all the demands and apprehensions
which he thought had been held by the Liberal Democratic Party. After a
series of three extended meetings with Zhou Enlai and other Japan
specialists such as Liao Cheng-chih and Wang Xiaoyun, Takeiri received
from Zhou Enlaia memorandum that summarized the Chinese negotiating
position.28 The memoranda brought back by Takeiri facilitated the pre
paratory work of the Foreign Ministry, as they served as the Chinese
proposals on which to prepare Japan's position.29 Takeiri's role in the
normalization process may be in part comparable to the secret mission
undertaken by Henry Kissinger the previous year. Of all the channels for
communication that existed between China and Japan, China's choice of
Takeiri is worth noting. The Chinese were probably aware that a pro
longed negotiation at the Foreign Ministry level would play into the hands
of the pro-Taiwan groups. Therefore, they preferred a way to accomplish
swift political settlement. The Chinese entrusted Takeiri with the task of
carrying back the negotiating text because he was in close contact with
Tanaka and also because he could be trusted to observe secrecy.30

The text brought back by Takeiri included important concessions that
helped the government to prepare quickly for the restoration of relations.
An important assurance was given that the U.S.-Japan Security Treaty
would not hinder the normalization. Takeiri's memorandum included the

Chinese waiver of demands for reparation, the Japanese understanding of
the "three principles for the restoration of relations," the Japanese and
Chinese denial of seeking hegemony in the Asia and Pacific region, the
conclusion of a peace and friendship treaty, and other agreements related
to commerce, navigation, meterology, fishery, science, and technology. A
joint statement was proposed as a means to announce the restoration of

28TakeiriYoshikatsu and Nishikawajun, "Taidan:Nitchu fiikko zengo o kataru" (Discussion on
events before and after normalization), Nitchu keizai kyokai kaiho 23 (April 1975):4-6.

29Statement by a former official of the Asian Bureau to the author.

30Nagano, Tenno to To Shohei, p. 27
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diplomatic relations.31 Arrangements concerning the timing of Tanaka's
visit and other technical matters such as the number of the accompanying
press, the availabilityof access to satellites, accommodations, and so forth
were also worked out. Complete secrecy was observed with regard to all
aspects of the substantive talks between Takeiri and the Chinese gov
ernment.

31The originaltext of the Chinese proposalconveyed through Takeiri iscontained in ibid.,pp.
29-32, and reads as follows:

1. The state of war between the People's Republic of China andJapanis terminated on the
day this statement becomes public.

2. The Japanese government fully understands the three principles of the People's
Republic of China,and recognizes the Government of the People'sRepublic of Chinaas
the sole legal Government of China. Based on this, both governments will establish
diplomatic relations and exchange ambassadors.

3. Both parties will state that the establishment of relations between China and Japan
corresponds with the longtime desire of the peoples of the two countries, and with the
interest of the peoples of all countries in the world.

4. Both parties agree to settle relations between China and Japanon the basis of the five
principles of mutual respect for sovereignty and territorial integrity, mutual nonaggres-
sion, noninterference in each other's internal affairs, equality and mutual benefit and
peaceful coexistence Disputes between China and Japan will be settled through
peaceful discussion on the basis of the five principles, and without resort to the use or
threat of force

5. Both parties state that neither China nor Japanshould seek hegemony in the Asia-Pacific
region, and are opposed to efforts by any other country or group of countries to
establish such hegemony.

6. Both parties agree to conclude a treaty of peace and friendship on the basis of the five
principles of peaceful coexistence, after the establishment of diplomatic relations
between the two countries.

7. The Government of the People's Republic of China renounces its right to demand war
reparations from Japanin the interest of the friendship between the Chinese and the
Japanese peoples.

8. The Government of the People's Republic of China and the Government ofJapan,with a
view to further promoting economic and cultural relations between the two countries,
and to expanding interchanges of peoples, will, asnecessary and taking account of the
existing arrangements, conclude agreements concerning such matters as trade, ship
ping, weather, fisheries,(postal service) and science and technology before the conclu
sion of the treaty of peace and friendship.

Zhou Enlaipresented the following three points for understanding to Takeiri separate from
the points to be included in the joint communique' The proposal was not accepted, because it
was not Japan's practice to conclude secret treaties.

1. Taiwan is a territory of the People's Republic of China. The liberalization of Taiwan is
China's internal affairs.

2. After the announcement of the joint statement, the Government ofJapan shall withdraw
from Taiwan its embassy. Effective measures will be taken to have the embassy and
consulates of the Chang Kai-shek group withdrawn from Japan.

3- Appropriate considerations will be given to investment and business by Japanesegroups
and individuals in Taiwan at the time of Taiwan liberation.
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While preparing the government for the forthcoming negotiations,
Tanaka took two significant international steps to smooth the way: Heset
out to obtain U.S. approvaland to seek the understanding of Taiwan. Atthe
time, there was growing apprehension on the part of the United States over
the hastewith which Tanaka seemed to be approaching the China ques
tion. Those in the State Department attempted to ascertain how far Tanaka
intended to commit himself in the course of negotiatingfor the restora
tion of relations with China. They were particularly concerned that once
Japanrecognized Taiwan asapart of the territory of the People's Republic
of China, Taiwan might be considered to be outside the area of the Far East
covered by the U.S.-Japan Security Treaty as had been agreed between
Nixon and Sato in November 1969. How much the United States found
itself inhibited from controlling the pace of Japan'srapprochement with
China is not certain. There was intense pressure in Japan for Japan to
achieve normalization ahead of the United States. The Tanaka cabinet and
the Liberal Democratic Party leaders, as well as those in the Foreign
Ministry who were engaged in the preparation for normalization, believed
that it was a matter of survival in domestic politics to achieve normaliza
tion before the United States did.32 This was perhaps the kind of at
mosphere faced by the under secretary for political affairs, U. Alexis
Johnson, when he recounts that "after this 'Nixon shokku' as theJapanese
called it, there has never again been the same trust and confidence
between our two governments."33

The first summit meeting between Tanaka and Nixon took place in
Honolulu on August 31 and September 1, 1972. To Tanaka, the main
objective of the meeting was to make the necessary adjustmentof views
between the two countries on the issue of normalization with China.
Tanaka believed that such a step wasabsolutely necessary before the final
arrangements to visit Beijing were made. The more urgent purpose for the
summit on the U.S. side was to discuss the trade gap between the two
countries and to gain Japanese commitment to take measures to redress
the balance. As to the question of China, the United States was in no mood
to encourage Japan in a swift restoration of relations. In view of its own
experience, it assumed that the Japanese efforts by Tanaka would take a
year, starting with Tanaka's visit, which would be accompanied by a
statement of intention analogous to the Shanghai communique.34 At the
Honolulu summit, Tanaka reaffirmed to Nixon that Japan would pursue

32Statement by a former official of the Asian Bureau to the author.

33U Alexis Johnson, The Right Hand of Power (New York: Prentice-Hall, 1984), p. 554.
34Hirano Minoru, Gaiko kisha nikki (Diary ofadiplomatic correspondent), vol. 1(Tokyo:
Gyosei tsushinsha, 1978), pp. 28-30.
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normalization on the assumption that the US.-Japan Security Treaty would
be "faithfully and fully" implemented. In other words, Japan specifically
stated that it would not allow its break with Taiwan to alter the security
position of Taiwanas assured by the security treaty.35 Japan made it clear
that it was pursuing normalizationfor reasons of its own national interest,
and the two countries confirmed that they would not sacrifice their
common interests. Amajor change inJapan'spostwar foreign policy took
place. Two incompatible objectives that had divided Japanese domestic
politics for more than two decades—maintenance of the U.S.-Japan Se
curity Treaty and restoration of relations with the People's Republic of
China—were being reconciled.

The question of seekingunderstandingwith the Republicof Chinawas
a task of immense difficulty for the Tanaka cabinet for two reasons, one
external, one internal. Externally, the Republic of China was the govern
ment to which Japan owed a debt of gratitude.It was widely remembered
that at the end of the war, Chang Kai-shek had appealed to the Chinese to
be generous and to assure the Japanese armed forces and civilians safe
return. Though the Nationalistgovernmenthad since then been forced to
move to Taiwan, close ties continued between Taiwan and Japan in the
form of economic and cultural relations. Internally, Tanaka's greatest task
was to achieve consensus between the pro-Taiwan and the pro-Beijing
factionswithin the party.He establishedon July 24 a 312-member Council
for the Normalization of Japan-China Relations (Nitchu kokko seijoka
kyogikai) under the chairmanship of Kosaka Zentaro.The purpose of the
council was to adopt a decision to guide the cabinet in establishing
relations with the People's Republic.Aftercountless proposals and discus
sions by the variousfactions, the council adopted a five-point decision. By
this decision, a mandate was given to Tanaka to proceed with the negotia
tions. However, a significantproviso was added, which read that "in view
of the close relationship between Japan and the Republic of China,
negotiations should be conducted giving sufficient consideration to the
continuation of that relationship." There was no clarification as to whether
diplomatic relations were included in therelationship to be continued.36

It was in order to convey the sentiment of the proviso and to moderate
the reaction that Shiina Etsusaburo was dispatched to Taipei in his capacity
as vice-president of the LiberalDemocratic Party and special envoy of the
government of Japan. Tensionwas already mounting in Taiwan, and the
authorities were ready to use every available means to preventJapan from

35Mainichi shinbun seijibu, Tenkanki no anpo, p. 208.

36Nagano, Tennoto ToShohei,pp. 45f.
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achieving rapprochement with China. The leaderswere especially aggra
vated by the July 7 statement of Foreign Minister Ohira, forecasting the
lapse of Japan'streaty with the Republic of China once normalization was
achieved. Shiinawas unable to gain any support or approval from Chiang
Jingguo. Upon return, Shiinaadvised Tanakato be cautious in the negotiat
ing process and not to accept too readily the Chinese demands on
Taiwan.37 Shiina's mission was not asuccess,but it fulfilled anecessary step
in the preparation for normalization.

To Beijing, Tanaka sent an official twenty-three-member delegation of
the Liberal Democratic Party, headed by Kbsaka Zentaro. Kbsaka's function
was to explain to the Chinese leadership the difficulties faced by the party
because of the internal division over Taiwan. Tanaka alsosecredy commis
sioned Furui Yoshimi and TagawaSeiichi to go to Beijing to negotiate the
Japanese draft text for the joint communique, which was prepared by the
Foreign Ministry. There were important differences between the Chinese
and the Japanese positions over the expression referring to the termination
of the state of war and the treatment of the "three principles for the
restoration ofrelations." The differences could not be solved by the special
emissaries and had to await the negotiations to take place during Tanaka's
visit. Furui and Tagawa at least were able to convey the thinking of the
Japanese government and thus to prepare the Chinese for the negotiations
that would take place.38

From September 25 to 30, Prime Minister Tanaka visited China on the
invitation of the premier of the State Council, Zhou Enlai. The purpose of
the visit was to establish friendly relations between the two countries by
negotiating and solving the question of the restoration of relations be
tween Japan and China. From the very outset, Tanaka's trip was to realize
the restoration of relations. As such it was a trip that was in marked
contrast to that undertaken by Nixon earlier in the year. Tanaka's visit to
Beijing produced a nine-article joint communique in which Japan and
China announced the restoration of their relations. The document repre
sented a compromise that reflected the nature of the complex issues
involved in the negotiations. In the course of the visit, Tanaka held four
extended meetings with Zhou Enlai and one meeting with Mao Zedong.
ForeignMinister Ohira and the negotiating team from the ForeignMinistry
conferred with the Chinese minister for foreign affairs, Ji Pengfei, and his
team and worked out the final communique.

The main points at issue were the treatment of the territorial status of
Taiwan and the legality of the peace treaty with the Republic of China. The

37Ibid., pp. 47-50.

38Tagawa, Nitchu kosho hiroku, pp. 359-68.
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Foreign Office is said to have prepared three alternative plans for the
negotiation. The director-general of the Treaty Bureau, Takashima, de
cided to present the firstplan,which incorporated the demands in full.The
approach was legalistic. On the question of "the termination of the state of
war,"Japanmaintained the position that the peace treaty with the Republic
of Chinahad been legallyconcluded under internationallaw. It arguedthat
it could not terminate anew the state of war that had already been
effectively terminated. On the question of the territorial status of Taiwan,
Japan found it possible to follow the precedents of other countries that had
established diplomatic relations with the People's Republic. The British
government had "acknowledged" the Chinese position on the status of
Taiwan; the United States government had "acknowledge^] that all Chi
nese on either side of the Taiwan Strait maintain there is but one China and

that Taiwan is a part of China," and pronounced that the United States did
"not challenge that position." But the particular problem Japan faced was
that it could not acknowledge the illegality of the peace treaty with the
Republic of China and therefore could not "understand and respect" the
"three principles for the restoration of relations" as a whole Takashima's
argument caused strong reaction from the Chinese and brought about a
temporary impasse in the negotiations.39

The final text of the communique compromised two basicallyconflict
ing positions. Without making explicit reference in paragraph 1to the state
of war, the termination of "the abnormal state of affairs" was declared,
together with "realization of the aspiration of the two peoples for the
termination of the state of war and the normalization of relations" in the

preambular paragraph.As to the territorial status of Taiwan, Japan stated
that it "fully understands and respects" the Chinese position that "Taiwan
is an inalienable part" of its territory, but added a clause stating that "it
firmlymaintainsits standunder Article8 of the PotsdamProclamation." By
the addition of this clauseJapan found its way out of the hardly reconcil
able gap by shifting "the focus of the entire issue from a legal pronounce
ment on the present status of Taiwan to the question of what the status of
Taiwanshould be."In other words,Japan felt it consistent with pasthistory,
aswell aswith the peace treaty, to take the position that Taiwan should be
returned to China, as was intended by the Cairo and Potsdam declara
tions.40 Another point that the Japanese negotiators pursued was the
elimination of the reference to the "right" to demand reparation from
Japan. It had been known that China was willing to forego the demand for
reparation, but the Chinese had insisted on renouncing their "right to

39Nagano,Tenno to To Shohei, pp. 59-66.

40Kuriyama, "Some LegalAspects," p. 47.
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demand reparation." Acompromise was reached here also,as the final text
stipulated in paragraph 5 that "it renounces its demand."

The Japanese negotiators concentrated their main efforts on the legal
issues relating to the termination of the state of war and the establishment
of diplomatic relations. They were enormously relieved that they were
able to protect their national interests in the communique that was finally
adopted. They were impressed by the accommodating reaction of the
Chinese Zhou Enlai even expressed his readiness to let Japan maintain its
existing interests in Taiwan. Aside from the diplomatic relations that were
terminated, economic and other relationswith Taiwanwere to continue.41
In fact, the termination of diplomatic relations with the Republic of China
was merely announced by Foreign Minister Ohira at the press conference
after the signing of the joint communique.

Needless to say, China was anxious to achieve normalization with
Japan. MaoZedong and Zhou Enlaiwere also in haste to strengthen their
strategic position vis-a-vis the SovietUnion. NaganoNobutoshi, a longtime
diplomatic correspondent of the Tokyo Shinbun, who wrote a detailed
account of the normalization process, argues that in fact the Chinese
gained the recognition of two important principles without the Japanese
realizing their full implications.42 The joint communique included the
denial to seek hegemony,in paragraph 7, and the intention of concluding a
treaty of peace and friendship, in paragraph 6. The Japanese negotiators
were opposed to the reference to hegemonybecause theydid not consider
it to be a legally solid concept. However, they accepted it as quid pro quo
for their gains and took it on face value that it was not directed against any
third country. The conclusion of a treaty of peace and friendship was also
considered redundant by the Japanese negotiators, for nothing seemed to
be left unsaid after the joint communique. There was no clear indication by
the Chinese as to the content of the treaty of peace and friendship. But the
Japanesewere led to believe that it was to be a treaty of the good-neighbor
type that China had concluded with India in 1954 in which the "five
principles of peace" were the mainstay. There was no indication that the
hegemonyclausewould become the important constituent of the treaty of
peace and friendship. The Japanese negotiators in the Foreign Office did
not foresee the difficulties that were to arise in a few years.43 Nagano
blames the oversight on the great rush with which Tanaka carried out the
normalization negotiations. The rush was primarily due to domestic
political considerations: Tanakawas attempting to forestall the possibility

41Mainichi shinbun seijibu, Tenkanki no anpo, pp. 265-67

42Nagano, Tenno to To Shohei,pp. 69-74.
43Statement by a member of the Japanesenegotiating team to the author.
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of intervention by the pro-Taiwan group within the Liberal Democratic
Party, concentrated in the Fukudafaction. The Foreign Ministry may not
have been given the chance to examine thoroughly and to negotiate
carefully every detail of the legal document.44 But within the time
constraint the contribution of the Foreign Office was to negotiate the
document, restoring the relations between the two countries without
invalidating the peace treaty concluded with the Republic of China and
without foreclosing existing nondiplomatic relations with Taiwan.

On September 30, Tanaka returned triumphant. No diplomatic accom
plishment in the postwar years handled by the conservative party govern
ment had been heralded by all the opposition parties. With the exception
of the hard-core pro-Taiwan members of the Liberal Democratic Party,
everyone approved the normalization as a great historic achievement. It
was the "Nixon shock" that had caused the unleashing of all political and
economic forces in the direction of normalization. The fact that rap
prochement with China was assured within the framework of the U.S.
Japan security arrangement made it possible for the Liberal Democratic
Party and the government to take the initiative in the final round. The
actual process leading to normalization, however, was intensely political.
Normalization became the central issue around which the coalition was

formed among the Tanaka, Ohira, and Miki factions in order to unseat Sato.
China itself influenced the political process by refusing to deal with Sato
and by using Takeiri to entice Tanaka. Tanaka's great rush to achieve
normalization within three months after he came to office was to capture
the momentum presented both nationally and internationally. Normaliza
tion was, therefore, a political triumph of the Tanaka cabinet.

44Nagano,Tenno to ToShohei, pp. 338f.



5. Normalization Under the Carter

Administration

The Sino-American rapprochement under President Nixon triggered a
sequence of events that brought considerable stability to East Asia. The
most outstanding effect was the normalization of relations betweenJapan
and China. China thereafter ceased to call for the dissolution of the U.S.

Japan Security Treaty. On the Korean peninsula too, the Chinese began to
move toward contributing to the maintenance of stability. With regard to
Indochina, peace negotiations between Vietnam and the United States
progressed, culminating in the Agreement on Ending the War and Restor
ing Peace in Vietnam on January 27,1973, though the agreement remained
precarious as Vietnam continued its infiltration into the bordering coun
tries. In the spring of 1973, the United States and China even began to
cooperate in the attempt to build a coalition regime in Cambodia between
Lon Nol and the Khmer Rouge.

Rapid developments took place in the bilateral relations between
China and the United States on official and nonofficial fronts following the
Nixon trip. The American and Chinese embassies in Paris and Ottawawere
the sites of discussions on a variety of specific issues, including a possible
agreement to settle mutual claims dating back to the late 1940s.Through
contacts between private American organizations and quasi-official Chi
nese organizations, exchange visits between a wide variety of people
increased to number some 8,000 Americans and about 500 Chinese by the
end of 1974. Sino-American two-way trade expanded rapidly from about
$5 million in 1971 to almost $934 million in 1974. The climactic develop
ment in the few years following the Nixon visit was the agreement between
the United States and the People's Republic of China to establish liaison
offices in Beijing and in Washington. The Chinese decision to establish a
mission in Washington signified a major compromise, since China had
been insisting that it would never establish diplomatic missions in the
capital of any country in which the Nationalists were represented. The
agreement therefore signified the desire on both parts to maintain the
momentum brought about by the breakthrough in early 1972.

However, two reservations that the Chinese had held from the begin
ning developed more and more into a sense of bitterness in 1974-75. The
first related to the continued reluctance of the United States to disengage
from Taiwan. It should be recalled that in the Shanghai communique, the
United States did not explicitly recognize the Chinese claim to Taiwan, or
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commit itself to withdraw completely from it. China, on the other hand,
did not renounce the use of force in the settlement of the Taiwan question,
while the United States reaffirmed "its interest in a peaceful settlement."
Yet compromise was reached because both parties saw that they were
serving their broader interests by this action. More important is the fact
that the Chinese side believed that Nixon in his second term was com

mitted to achieve normalization. Contrary to this expectation, when they
found that the United States did not withdraw all troops from Taiwan nor
take steps to terminate military assistance, they were deeply disappointed.
The fact that the United States appointed a senior American diplomat to
Taiwan as ambassador and allowed the opening up of two new Nationalist
consulates in the United States was further regarded as a sign of reluctance.
The Chinese officials began to indicate directly and indirectly their sense
of dissatisfaction over what appeared to be the United States lack of
earnestness in implementing the Shanghai communique.

The second issue that contributed to the growing rift was the Chinese
sense of betrayal by the progress in the American detente with the Soviet
Union. With SALT I, the Vladivostok agreement of December 1974, grain
sales and technology transfer, and finally the Helsinki accords of mid-1975,
the Chinese felt that the United States had strengthened its strategic
position because of rapprochement with China. During Kissinger's re
peated visits to Beijing during these years, Mao Zedong and Zhou Enlai
would urge the United States to "take the lead in organizing an anti-Soviet
coalition. It should stretch from Japan through China, Pakistan, Iran, and
Turkey to Western Europe"1 The course that Kissinger chose, however,
was to improve relations with both the People's Republic and the Soviet
Union. Kissinger wrote as follows in a report to Nixon on his way back
from Beijing:

With conscientious attention to both capitals we should be able to
continue to have our mao tai and drink our vodka too. Peking, after all,
assuming continued hostility with the USSR, has no real alternative to us as
a counterweight (despite its recent reaching out to Japan and Western
Europe as insurance). And Moscow needs us in such areas as Europe and
economics. But this is nevertheless a difficult balancing act that will
increasingly face us with hard choices. We are useless to Peking as a
counterweight to Moscow if we withdraw from the world, lower our
defense, or play a passive international game.2

It was precisely the United States withdrawal from the world because
of domestic politics, and the loss of the presidential leadership caused by

^enry Kissinger, Years of Upheaval (Boston: Little, Brown, 1982), pp. 55,67.

2Ibid., pp. 70f.
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Watergate, that checked any further momentum for pursuing normaliza
tion.

President Ford's visit to China, December 1-5, 1975, should be re
garded as an attempt by both countries to maintain relations at their
existing levels rather than to explore any substantive expansion. When
Kissinger went to Beijing to arrange for the presidential visit, he was
greeted with public criticism of the US.-Sovietdetente. He tried to counter
the deteriorating U.S.-Chinarelations by pushing certain military ties with
China. The Ford administration approved the British sales to China of
Rolls-Royce Spey jet engines and a Spey factory to build engines in China.
In other words, the United States showed its readiness not to stand by the
COCOM (Coordinating Committee for Multilateral Export Controls)
regulations that could block the transfer of strategic technology to
communist countries.

President Ford, however, was not prepared to grapple with normaliza
tion. The fall of the noncommunist regimes in Vietnam and Cambodia
earlier in the year made it difficult for Ford to proceed to upgrade
American relations with a communist regime The political costs for Ford
seemed too high as he faced the 1976 elections and criticism from the
Republican right wing. In China, too, a period of uncertainty followed
after the illness and death of Zhou Enlai in January 1976, the death of Mao
Zedong in September, and the intense struggle between the pragmatists
and the radicals over the leadership succession. The overall result was the
coming of a period of freeze in U.S.-China relations.

Chinawas not high on the list of priorities of the Carter administration,
which took office in 1977 The issues that demanded highest attention
were the conclusion of a new SALT agreement, the revival of the Middle
East negotiations, the completion of the Panama Canal treaties negotia
tions, and a host of bilateral and multilateral problems.3 This is not to say
that Carter had no intentions of carrying out normalization. In the early
days of the Carter administration, Secretary of State Cyrus Vance commis
sioned a small team of China specialists from the State Department,
including Richard Holbrooke, Anthony Lake, and William Gleysteen, and

3Zbigniew Brzezinski, Power and Principle: Memoirs of the National Security Advisor,
1977-1981 (New York: Farrar, Straus & Giroux, 1983), pp. 51f.The studies commissioned by
the first informal session of the NSC were as follows: Panama; SALT; Middle East; South Africa

and Rhodesia negotiations; Cyprus and the Aegean; mutual and balanced force reduction
negotiations; economic summit and trilateral policies; North-South strategy; European
policy; comprehensive military force posture; intelligence structure and mission; arms sales
policy; policy toward Korea; Philippines base negotiations; nuclear proliferation.

4There is a discrepancy in the dates on which the study was initiated, in Cyrus Vance, Hard
Choices (New York: Simon & Schuster, 1983), p. 76; and Brzezinski, Power and Principle, p.
197.A source close to the study team stated to the author that in December, the team had no
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from the National Security Council staff, including Michel Oksenberg, to
study the normalization question.4

Before examining the actual process that completed the U.S. normaliza
tion with China by the Carter administration, it may be useful to take a
short look at some of the organizational characteristics of Carter's foreign
policy structure Whereas in the Nixon administration the president was
determined to reduce the influence of the State Department and, together
with his National Security Council adviser, attempted to maintain com
plete control over the foreign policy mechanism, Carter opted for "a
collegial approach," in which appropriate cabinet members would be
involved in discussing the issues as equals, after which the presidentwould
make the decision.5 The recently published memoirs of President Carter,
Secretary of State Vance, and National SecurityAdviser Brzezinski indicate,
however, that they were all conscious of the complexity involved in
actually carrying out a "collegial" process. In selecting Brzezinski as
national security adviser, Carter had been warned that Brzezinski was
"aggressive and ambitious" and "might not be adequately deferential to a
secretary of state," but he decided to appoint him because of his outstand
ing qualities. Moreover, Carter believed that the different strengths and
personalities of Vance and Brzezinski would allow natural competition
between the State Department and the National Security Council, and that
he could gain by weighing their diverse views before reaching a final
decision.6

The natural competition that Carter foresaw between Vance and
Brzezinski had the potentiality to grow out of proportion. Vance "was
determined to bring the department and the Foreign Service more fully
into the process of developing and implementing policy." He believed that
in order for foreign policy to be enduring, it had to be rooted in the
institution that was in charge of implementing it. He was quite clear in his
mind as to how to protect his prerogative and presented two conditions to
the president in agreeing to the appointment of Brzezinski as the national
security adviser. These conditions were "first, that it be made clear that
[Vance] would be the president's spokesman of foreign policy, [and]
second, that [Vance] must be able to present to [the president] [his] own
unfiltered views before [the president] made any foreign policy decision."7
As time went on, however, the relationship between Vance and Brzezinski

access to the files of the Nixon and Ford administrations. The study was undertaken only in
the early months of 1977.

5Jimmy Carter, Keeping Faith (New York: Bantam Books, 1982), p.59.

6Ibid., p. 54.

^ance, Hard Choices, pp. 34f.



60 Normalization Under the Carter Administration

would increasingly deteriorate, especially as the latter tended to assume a
greater role as policy spokesman.

Brzezinski also tried to establish his position based on the National
Security Council organization. Because of Carter's preference for limiting
the size of the governmentapparatus, only two committees were set up in
the NationalSecurity Council.The first was the PolicyReview Committee,
which dealt with foreign policy, defense policy, and international eco
nomic issues. It was to be chaired by the secretary of the department in
charge of the issue involved, usually State The second was the Special
Coordination Committee, which handled intelligence policy issues, arms
control, and crisis management. Brzezinski proposed that it should be
chairedby the nationalsecurity adviser"on the groundsthat these matters
potentially involved jurisdictional conflictsbetween interested agencies."
In terms of the concentration of power in the national security adviser,
Brzezinski had considerably less leverage than Kissinger. President Carter
did not want any"LoneRanger" in his administration. But in the rounding
up of the National Security Council discussions and formulation of the
presidentialdirective, Brzezinskimade certain that the authoritywould be
left to him.8Vanceobjected to this arrangement andrequested that he be
given the right to review the summaries and presidential directives
prepared by the National Security Council in draft before they were
presented to the president. To Vance's great regret, the president did not
accept this argument, on the basisthat he had to prevent the possibility of
leaksin handlingsensitive documents.9The National SecurityCouncilwas
to maintain its authority over the departments. Under the Carter admin
istration, the foreign-policymaking system at times revealed aspects of
bureaucratic rivalry, rather than the predominance of the National Se
curity Council over State.

At the working level, the Chinaspecialistsin the State Department and
the National SecurityCouncilcollaborated closely in preparing the China
policy of the Carter administration. The first few months after the inau
guration were spent in studying the voluminous memoranda of conversa
tions between the previous administrations and the Chinese Since not all
the materials were available in Washington, some had to be sought else
where, as presidential paperswere kept in the libraries of the respective
past presidents. From a memorandum recovered, the Carter administra
tion came to know that Nixon had stated to Zhou Enlai in 1972 that "he
strongly desired to normalize relations with Peking and intended to do so
in his second term if he was reelected that November." Thiswas apledge
that had been unknown to the administration until then. In reporting this

8Brzezinski, Power and Principle, pp. 58-63.

9Vance, Hard Choices, pp. 36-38.
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fact, administration officials "underscored that in their opinion the Nixon
statement was clearly a statement of intention and not a binding agree
ment or a formal understanding with the Chinese"10 The existence of the
Nixon statement, paraphrased by Brzezinski in his memoirs as"Nixon's five
points," however, was to serve as the basis on which the Carter administra
tion developed its normalization policy.11

In April and May of 1977, the Carter administration's China policy
began to take shape Based on the review by the China experts, Vance
presented to Carter on April 15 a memorandum in which he outlined his
view on the normalization issue The thrust of the memorandum was "to

seek normalization on acceptable terms," by which Vance meant "to
establish diplomatic relations with Peking" that would not "jeopardize the
well-being and security of the people of Taiwan." He therefore did not
think it possible simply to accept the three conditions that the Chinese had
been advancing for normalization: "cessation of diplomatic relations with
Taipei; withdrawal of U.S. military forces and installations from Taiwan;
and abrogation of the U.S.-Taiwan defense treaty."12

Parallel to the review undertaken by Vance, the State Department
under Richard Holbrooke prepared the first extensive interagency memo
randum on China for the president—Policy Review Memorandum 24, Part
I—in May 1977. The memorandum "recommended that normalization be
pursued within the framework established in the conversations of the
previous seven years." It argued that unless full diplomatic relations were
established, the existing cultural and economic relations with China
would stagnate, and that the Chinese would no longer trust US. intentions
to normalize13 On June 27, the Policy Review Committee agreed to
recommend that Carter seek normalization if the United States felt con

fident that this would not damage Taiwan. The assurances that Carter
decided to seek from Beijing were:

First, that normalization would not prevent the United States from selling
arms to Taiwan; second, that the American people could continue, unim
paired, unofficial cultural, economic, and other relations with the people

10New York Times, April 11,1977.

"Brzezinski writes that Vance regarded as premature Brzezinski's recommendation that
Nixon's five points should be reaffirmed and transmitted by Carter to the Chinese (Powerand
Principle, pp. 198f). A source close to the Carter administration stated to the author that
Vance had not known of the existence of the five points when asked by a TV interviewer
whether there had been any secret agreement with the Chinese over normalization. He
therefore had replied in the negative Thereafter Vance continued to regard the five points as
not constituting anything in the nature of a "pledge."

12Vance, Hard Choices, pp. 76f.

13Michel Oksenberg, "A Decade of Sino-American Relations," Foreign Affairs 61(1) (Fall
1982):181.
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of Taiwan; and third, that at the time of normalization the United States
could make a unilateral, uncontested statement concerning its expecta
tion that the Taiwan issue would be settled peacefully.14

Carter records in his memoirs that "the Taiwan influence was very
strong in the United States, particularly in Congress." He recounts that "a
flood of invitations came to [his] relatives and neighbors around Plains for
expense-paid vacation trips to Taipei" as he began to win a few primaries in
1976. Those who were invited were urged to persuade Carter to forget
about fulfilling U.S. commitments to China.15 As Vance tried to canvass
congressional reactions on the normalization issue through Holbrooke,
he also found that, though supportive of normalization, "Congress felt
strongly that we should continue to assist Taiwan in defending itself." He
therefore concluded that the postnormalization link of the United States to
Taiwan was the central issue and that unofficial relations with Taiwan

should be assured, including the provision of weapons. Though the China
experts were skeptical that the People's Republic would acquiesce in such
conditions, he felt that they were essential for congressional acceptance.16

In late August, Vance left for Beijing as the first high-level Carter
administration official to visit China. At the July 30 meeting that laid out the
instructions for Vance's China trip, the president authorized him to indi
cate U.S. interest in normalization. He said that "if the Chinese were

prepared to accept his package, he was ready to normalize, but if they were
unwilling, then so be it. He would go no further." Vance carried with him a
draft recognition communique, but he was not in a position to make
substantial concessions as far as U.S. relations with Taiwan were con

cerned. The main reason for the reserved position was the looming
Panama Canal treaties debate that was to take place in the Senate The
president did not wish to risk a single vote on the treaties.

Vance characterized his 1977 trip as being "exploratory" and not
"aimed at finding a 'final solution' to the question of establishing full ties
with China."17 In Beijing, Vance laid out the conditions on which the
United States would be able to normalize relations, which included certain
assurances, such as to assign some governmental employees to the nonoffi-
cial entity to be set up in Taiwan.The Chinese did not accept the proposals
put forth by Vance They criticized the United States for having regressed
from the positions set out by the previous administrations. Vance left

14Ibid„ p. 182.

15Carter, Keeping Faith, pp. 187f.

16Vance, Hard Choices, p. 77

17"Vance andJapanese DiscussPekingTrip," New York Times, August 27,1977
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China without presenting the draft communique for discussion.18 The
Chinese side reacted strongly to the Vance visit, particularly because of a
reported impression written in Washington by John Wallach, the diplo
matic correspondent for the Hearst chain, that the secretary found the
Chinese showing some "flexibility" in their stance with regard to Taiwan.
Shortly after, on September 6, Deputy Prime Minister Deng Xiaoping said
in an interview with executives and directors of the Associated Press that

"the discussions with Mr. Vance represented a retreat from proposals
advanced by former President Gerald R.Ford and former Secretary of State
Henry A. Kissinger." He claimed that President Ford had promised that, if
reelected, "he would resolve the Taiwan problem in the same way as the
Japanese had done." He also stated that "his discussions with Mr. Kissinger
about Taiwan had been based on the idea that eventually it would be the
United States that would have to make the moves necessary to normalize
relations." The position of Vance by contrastwas to expect that "both sides
would have to make efforts for normalization."19 Considering that at that
time Deng had just recently been restored to office,he probably could not
afford to appear "flexible" on the issue of Taiwan. His statement reflected
the determined position of the Chinese that they would not negotiate
normalization on a "two-Chinas" principle. It also revealed a sense of
impatience toward the United States for continuing to postpone its final
decision.

Michel Oksenberg ascribes the Chinese confrontational approach at
the time of the Vance visit, in part at least, to the lack of firmness of the
Carter administration's overall foreign policy. "Normalization to Beijing
would signify a further Chinese tilt toward the United States, and the
Chinese were seeking the sense of strategic orientation which the Nixon
Administration had earlier provided. In August 1977, the signs were more
in the other direction—of an Administration oblivious to the Sovietglobal
design."20 Within the administration, Carter and Vance were basically
critical of pursuing a policy of a strategic triangle Carter believed that
"too many of our international concerns were being defined almost
exclusively by the chronic United States-Soviet confrontation mentality,
which seemed to [him] shortsighted and counterproductive"21 To Vance,
"China constituted a political, economic, and cultural weight in the world
that the United States could not ignore. Better relations would help our
foreign policy across the board . . . not simply one that might be a useful

18Vance,Hard Choices, pp. 81f.

19"TengSaysVance Trip Set Back Normal Ties," New York Times, September 6,1977.

20Oksenberg, "Sino-American Relations," p. 183.

21Carter,Keeping Faith, p. 188.
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counterweight to the Soviet Union." Brzezinski and Defense Secretary
Harold Brown, by contrast, tended to take an interest in China primarily
because of mutual security concerns vis-a-vis the Soviet Union.22

At the time, the administration was deeply engaged in the SALT
negotiations with the Soviet Union. At the same time, Soviet action in the
Third World and particularly in Africapressured the administration to take
a more determined stance By the beginning of 1978, serious disagree
ments broke out between Vance and Brzezinski over Soviet and Cuban

actions in the Horn of Africa. Vance, committed to the successful conclu
sion of the SALT talks, sawthe Soviet action as"attempts to exploit targets
of opportunity" and therefore felt that they should be dealt with in the
localcontext.23 Brzezinski believedthatSoviet actionwaspartof alarger
design and that the SovietUnionhadmisused detente to gainits geopoliti
cal and strategic advantages. He therefore insisted upon a strategic re
sponse24

As Brzezinski began to review the Carter administration's foreign
policy in the light of the Soviet strategic offensive, the question of China
came to command greater attention. Already in early November 1977, the
Chinese through two channels had invited Brzezinski to visit China.
Michel Oksenberg, who played a part in promoting Brzezinski's invita
tion,25 observes that in the months following Vance's visit, the Chinese
started to show signs of seeking to improve relations with the United
States. They turned to Brzezinskias"the official whose views more closely
corresponded to their own." Through inviting Brzezinski, they attempted
to "play upon the institutional rivalry between the National Security
Council staff and State" and to prod the United States toward normaliza
tion.26 The invitation to Brzezinski did indeed cause bureaucratic commo
tion in Washington.The StateDepartment showed strongresistance Vance
made known his objection to the trip. He was concerned that "a highly
publicizedtripwould bringinto sharp relief the questionof who spoke for
the administration on foreign policy." Besides, he feared that Brzezinski
might become involved in the question of normalization with the Chinese
before the administration was adequately prepared for it.27 Brzezinski
argued that his visit would recapture the much needed momentum for

22Vance, Hard Choices, p. 79.

2*Ibid, pp. 84f.

24Brzezinski, Power and Principle, pp. 203f.
25Ibid., pp. 202f.

26Oksenberg, "Sino-American Relations," p. 183.

27For the controversy overBrzezinski's trip, seeBrzezinski, PowerandPrinciple, pp.202-6;
and Vance, Hard Choices, pp. Il4f.
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improved relationswith China. The issue of Brzezinski's visit turned into
such a controversy that Carter continued to postpone any decision. It was
only in mid-March, afterpassage of the Panama Canal treatiesin the Senate
came in sight,that the president finally authorizedplanningforBrzezinski's
trip to proceed.

As Brzezinski became more involved in the China issue, the Carter
administration as a whole became more involved in the question. From
early1978,stepswere taken to relaxcontrols on exports to China.Science
adviser Frank Press began planning for a broad-based government ex
changeprogramin the field of science andtechnology. Brzezinskihimself
began to hold regularconversationswith Ambassador HanXu, the acting
head of the Liaison Office These developments were all backed by strong
presidential support.

Carter's own decision to achieve normalization began to evolve in early
1978. The first clear indication of his intention was revealed at a meeting
with Leonard Woodcock, the United States ambassador in Beijing, while he
was in Washington for consultation.Woodcock recounts that at an exclu
sive meeting on February 7, the president supported his plan to achieve
normalization along the line agreedupon by the Policy ReviewCommittee
the previous June After serving in Beijingfornearlyhalf ayear, Woodcock
had come to the conclusion that the opposition between China and
Taiwan was neither sharp nor imminent, so that the issue at hand was to
obtain a reasonable assurance for the security of the people in Taiwan. He
observed that the Chinese, on the one hand, could not deny their right to
liberate Taiwan by force.The United States,on the other,could not agreeto
abandon Taiwan. The only course left to the United States, therefore, was to
recognize the People'sRepublic and make aunilateralreservation to take
action,including the provisionof arms, to protect the security of Taiwanif
threatened. Woodcock had aired his views to visiting Americans aswell as
to the Chinese Having received no adverse reaction, he became increas
ingly convinced that negotiations for normalizationcould proceed along
the lines oudined. At their meeting Carter and Woodcock also discussed
the question of the timing. At the time, it was considered that a parallel
treatment with the SALTnegotiations was not necessarily harmful, but that
normalization should not be carried out too close to the 1978 congres
sional elections.28 The question of the timing of achieving normalization
was a major issue from the viewpoint of domestic politics. It had to be
placed carefully in order not to detract any vote from the Senate approval
of SALT II. Prior to Brzezinski's trip, no decision had been reached on
which—normalization or the signing of SALTII—should come first.

28Statement by Leonard Woodcock to the author on April4,1984.
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With the Brzezinski trip set for May, the administration stepped up its
planningfor normalization. On May 10, Vance presented a memorandum
to the president in which he outlined the terms for normalization, aswell
as the negotiating scenario. The recommendation largely followed the
terms agreedupon the previousJune Stepsto be followed with regard to
Taiwan were specified and included the closing down of the embassy in
Taipei, the termination of the U.S.-Republic of China Mutual Defense
Treaty, thewithdrawal of theremaining military personnel andinstallation,
the termination ofallofficialrelationswith Taiwan, and the removal ofall
U.S. government representation in Taiwan. The United States was to insist
on continuing sales of selective arms for defensive purposes and on
retaining economic, cultural, and other unofficial ties with Taiwan. It was
to publicly reaffirm interest in a peaceful resolution of the Taiwan issue
Leonard Woodcock would start giving the U.S. position in "a series of
presentations" and continue the negotiations during the summer. He was
also to "discuss the mode and timing of a joint communique establishing
diplomatic ties, the necessary legislation for implementing the arrange
ment, and the visit of a very high Chinese official to Washington at or
shortly aftertheannouncement ofnormalization." Thepresident approved
the negotiating strategy. Brzezinski wasto discuss the questionof normali
zation during his trip and to tell the Chinese that Ambassador Woodcock
would begin the talks.29

Even more than the question of normalization, Brzezinski was deter
mined from the very beginning to engage in a broad political-strategic
examination of the global situation. Exactly when and how far Carter
began to focus ontheChina question as acentral issue inU.S. global policy
is difficult to determine. However, it canbe surmised that the changes in
the international situationresulting from problems in the Horn of Africa
and elsewhere led him to be persuaded more and more by Brzezinski's
strategic arguments. The president's instructions to Brzezinski, which
were drafted by Brzezinski but revised andsigned by the president on May
17, focused directly on the issue of strategic cooperation between the
United States and China. The presidential instructions, which are re
produced in full as Annex I to Brzezinski's memoirs, authorized him to
make the following presentations:

You should stress that we see our relations with China as a central facet of
the U.S. global policy. The United States and China share certain common
interests and we have parallel, long-term strategic concerns. The most
important of these is our common opposition to global or regional
hegemony by anysinglepower.This iswhy yourvisit is not tactical; it is an

29Vance, Hard Choices, pp. U5f.
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expression of our strategic interest in a cooperative relationship with
China, an interest that is both fundamental and enduring. . . .

Your basic goal should be to convey to the Chinese our determination to
seek peace with the Soviets, to compete effectively with the Soviets, to
deter the Soviet military challenge, and to protect our interests and those
of our friends and allies. . . . You should stress that I see the Soviet Union as

essentially in a competitive relationship with the United States, though
there are also some cooperative aspects. That competitive relationship is
enduring, deep-seated, and rooted in different traditions, history, outiooks,
interests, and geopolitical priorities. Hence the competition will not be
terminated quickly—and the United States is prepared to compete for as
long as necessary. At the same time, the reality of nuclear weapons dictates
not only the need for restraint but also for greater cooperation, especially
in arms control. SALTis not a product of weakness but the consequence of
prudence.30

From the overall context quoted above, Brzezinski was instructed to
explain to the Chinese awhole range of specific foreign policy objectives.
With regard to the question of technology transfer to China, Brzezinski
was to indicate to the Chinese that the United States did not object to
possible arms sales by the European allies. The rationale behind such an
attitude was clear: "We have an interest in a strong and secure China—and
we recognize and respect this interest." Brzezinski was also to brief the
Chinese on the military balance between the United States and China and
on the status of SALT negotiations. With reference to normalization,
Brzezinski's mission was essentially one of reassuring the Chinese of U.S.
determination to move forward. He was authorized to "reiterate U.S.

acceptance of the three Chinese key points and reiterate the U.S. five
points" and make clear to the Chinese the conditions already agreed upon
by the administration.31

Brzezinski arrived in Beijing on May 20 accompanied by a party of ten.
Four of the members were selected to be on hand to brief the Chinese:

Samuel Huntington of the National Security Council, on strategic issues
relating to the U.S.-Soviet balance; Morton Abramowitz of the Defense
Department, on overall military intelligence; Richard Holbrooke of the
State Department, on the expansion of cultural and economic coopera
tion; Ben Huberman of the National Security Council, on expansion of
scientific cooperation. Michel Oksenberg was to assist him on the overall
presentation.32 While in Beijing, Brzezinski had the chance to engage in
extensive conversations not only with Foreign Minister Huang Hua but
also withVice-Premier Deng Xiaoping and Prime Minister Hua Guofeng. In

30Brzezinski, Power and Principle, Annex I.

3*Ibid.

32Ibid, p. 209.
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the course of the talks, Brzezinski tried hard to convey the impression to
the Chinese that "the United States has made up its mind on this issue [of
normalization]." His trip proved successful as the Chinese began to show
increased interest in contacts with the United States and to cease public
criticisms of U.S. foreign policy after his return. It was the strategic
rationale of Carter's China policy articulated by Brzezinski that won the
response of the Chinese leadership. Two other factors that probably
prompted a positive response were "Deng Xiaoping's consolidated power
position and China's increasing security concerns on its southern flank."33

In Washington, however, the press reaction to Brzezinski's China trip
caused renewed confrontation between Brzezinski and Vance. In an

interview on "Meet the Press," on May 28, Brzezinski criticized the Soviet
behavior as maintaining "a vitriolic worldwide propaganda campaign
against the United States" and encircling and penetrating the Middle East
and Africa. He also called for "demonstrated resolve" on the American

side,34 Carter himself showed concern over the statement. Vance was

deeply upset for two reasons. At the level of policy, he was disturbed that
Brzezinski "allowed his trip to be characterized as a deliberate counter-
move by the United States at a time of worsening relations with Moscow."
To Vance, who followed a parallel approach in dealing with the Soviet
Union and with China, "loose talk about 'playing the China card'" was
always dangerous. It was particularly so when the United States was
engaged in serious SALT negotiations.35 At the level of responsibility,
Vance had insisted from the outset of the administration that the secretary
of state should be the president's public spokesman, and he reminded both
Carter and Brzezinski that the administration should speak with one voice
Vance's determination to maintain the State Department's part in the
negotiation process was considered to have derived from the precedents
of the Nixon administration. Secretary Rogers was completely bypassed
by National Security Adviser Kissinger in preparing for the president's visit
and negotiating the Shanghai communique.36

In spite of these differences, Vance and Brzezinski cooperated in
working out the normalization. On June 20, the president met for an
important review session on China, attended byVance, Brown, Brzezinski,
and presidential aide Hamilton Jordan, and instructed them to aim for a
December 15 normalization date Vance had written a memorandum to the

president on June 13, recommending a mid-December target for public

33Oksenberg, "Sino-American Relations,"p. 185.

34Brzezinski,Power and Principle, p. 185.

35Vance, Hard Choices, p. 116.

36Carter, Keeping Faith, p. 193.
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announcement. He also had recommended that if SALT were completed
before the end of the year, congressional action on normalization should
precede the SALT ratification debate Two other important procedural
points were decided at the June 20 meeting. First, the negotiations were to
be "kept very confidential." The president was fully aware of the danger of
leaks, as he wrote on the bottom of the memo to Vance: "Cy—Devise
special procedures; leaks can kill the whole effort. We should limit the
dispatches and the negotiating information strictly—maybe just to the
PDB group. Avoid any public hints of degree of progress. I don't trust (1)
Congress, (2) White House, (3) State, or (4) Defense to keep a secret. . . .
JC."37 The U.S.-China negotiations were again to follow the strictly secret
procedure of the Nixon administration. Wrong leaks at the wrong time
could invite criticisms from the Soviet Union, from Taiwan, from Congress.
The administration felt confident that it could deal with Congress and
public opinion after the completion of normalization.

The second procedural point that was decided was to carry out the
discussions with the Chinese slowly, in sequential order. Proposed by
Vance, this negotiating process would allow the United States to unfold its
position at a deliberate speed, starting from the less controversial, and to
prolong the negotiations if the Chinese would not meet the minimum
terms. It would also allow the Chinese time for extensive consultation

among the leadership after each proposal—a process in line with the
methodical and careful decision making of the Chinese38 The negotiating
strategy as agreed upon on June 20 was followed till the end. Instructions
for Woodcock were prepared by Oksenberg and Holbrooke, working
closely with Brzezinski and reviewed by Vance The president himself
supervised the process in great detail. The negotiating process itself was a
joint effort of the administration's top foreign policy machinery. It was
carried out as planned.39

On July 5, Woodcock met with Foreign Minister Huang Hua and
proposed a process by which they would meet approximately every two
weeks and discuss the major issues involved. Over the next few months,
the United States made the presentations of its position in seven se
quences. They were arranged in order of increasing controversy, as
follows:

1. U.S. determination to carry out full range of economic, scientific and
cultural relations with Taiwan after normalization;

37Brzezinski, Power andPrinciple, p. 224. The PDB group referred to those who had access
to the president's daily brief. They were the president, vice-president, Vance, Brown, and
Brzezinski.

38Vance,Hard Choices, p. 117.

39Brzezinski, Power and Principle, pp. 224f; Oksenberg, "Sino-American Relations,"p. 186.
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2. nature of postnormalization presence on Taiwan, which will be
unofficial;

3. how to go about terminating defense treaty with Taiwan—abroga
tion under treaty provision;

4. congressional legislation required to sustain unofficial relationship
with Taiwan;

5. unilateral expression of expectation that Taiwan issue will be
resolved peacefully and that this will not be contradicted;

6. arms sales to Taiwan to continue; and
7. joint communique40
Negotiations took the form of each side presenting its position on the

given issue. At the following meeting, positions on the preceding issue
would be repeated and then positions on the next issue would be
presented. There were three points in which agreements were hard to
reach. These related to the inclusion of the antihegemony clause, the sales
of arms to Taiwan after normalization, and the mode of terminating the
defense treaty with Taiwan.41

A particularly sensitive point related to the issue of arms sales to
Taiwan. On September 19, Carter held a meeting with Ambassador Chai
Zemin, the new head of the Chinese Liaison Mission in Washington, and
strongly stated the U.S. right to sell arms to Taiwan. On October 3, when
Vance met Huang Hua at the Chinese Mission to the United Nations, Huang
proved adamant on the question of arms sales and showed great rigidity
during a meeting that lasted for three hours. For a while thereafter, the
Woodcock-Huang Hua negotiations slowed down somewhat. Obviously
there were domestic constraints as China tried to weigh its course
carefully. An added factor of some relevance was the Vietnamese overtures
to the United States.

At the time, new developments were taking place between the United
States and Vietnam. Through the summer and early fall of 1978, Viet
namese relations with China had deteriorated rapidly. By September, a
major armed conflict between the two countries was becoming increas
ingly likely. This situation encouraged the Chinese to improve relations
with the United States as they engaged themselves in negotiations for
normalization. The situation also prompted the Vietnamese to seek nor
malization with the United States. The State Department favored negotiat
ing with both the Chinese and the Vietnamese. Holbrooke conferred with
Nguyen Co Thach in New York on September 29 and discussed the
possibilities for normalization. The Vietnamese formally dropped their

40Woodcock statement to the author.

41Ibid.
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demand for reparation payments as a condition for normalization and
carried on further talks with the United States. Within the Carter admin

istration, Brzezinski became extremely critical of the State Department
initiative, as he feared the adverse effect on the negotiations with China,
which were already at an important stage. He prompted the president to
prevent the move toward normalization with Vietnam until after an
agreement with China was concluded.42

The president was faced with conflicting advice from the State Depart
ment and the National Security Council. He decided to take a few weeks to
reassess the situation and to observe the reaction of the Chinese. On

October 11, he met with Woodcock and Brzezinski and made clear that he
would not move on Vietnam. Aside from Brzezinski, some of his friends in
Congress felt that the normalizationwith Chinawas already a full agenda to
manage in Congress. Woodcock advised the president that in view of
China's strong animosity toward Vietnam, normalization could not go
forward with China parallel to that with Vietnam.43 Because of the
"paramount importance" of the China move, Carter "decided to postpone
the Vietnam effort until after we had concluded [our] agreement in
Peking." The opportunity did not repeat itself, since Vietnam subsequently
invaded Cambodia and concluded a treaty of friendship with the Soviet
Union. Carter asks rhetorically in his memoirs "whether by a more positive
response to Vietnam's earlier overtures we could have prevented these last
two moves." Though he states negatively that it was "very doubtful," he
leaves a sense of uncertainty. He admits that he "will never be sure"44

Whether or not the United States in fact foreclosed an alternate course

of development in Asia, the Carter administration's choice to pursue
normalization with China had a decisive impact on world politics, and on
the Indochina situation in particular. With renewed determination, the
Carter administration prompted the Chinese with a proposal for a target
date for normalization, a draft communique on normalization, and an
invitation to a high-level official to visit Washington. At the December 4
meeting, Woodcock recalls that he felt that a breakthrough might be at
hand. The Chinese indicated for the first time that they would not
contradict the U.S.statement with regard to the peaceful resolution of the
Taiwan question. They also informed Woodcock that Deng Xiaoping
would receive him soon.45 In Washington, Brzezinski pressed the Chinese
for a rapid decision. He argued that if there were a delay in reaching a

42Brzezinski, Power and Principle, pp. 228f.

43Woodcock statement to the author.

44Carter,Keeping Faith, pp. 194f.

45Woodcock statement to the author.
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normalization agreement, the overloaded congressional calendar would
not be able to accommodate a debate on China before SALT or before a

possible summit meeting between Carter and Brezhnev.46
Woodcock met Deng Xiaoping for the first time on December 13. Deng

immediately stated that he accepted the draft communique in its English
version. He also said that he would accept the invitation to visit the United
States. The breakthrough had come Normalization was achieved between
the United States and China. Upon receiving the news, President Carter
decided to move promptly with the public announcement. Brzezinski
called in the Chinese ambassador to inform Deng of the U.S. proposal to
make the announcement immediately in order to forestall the risk of
piecemeal leaks to the news media.47 What advice Brzezinski made to the
president on this score is not known, but Vance, who was suddenly
summoned home from Jerusalem in order to be in Washington in time for
the presidential announcement, expressed considerable irritation in his
memoirs for having been left out of the decision to move up the an
nouncement.48

As final preparations were made for the announcement and for the text
of the communique, further clarification became necessary on the ques
tion of the arms sales. It had become known that the Chinese were

operating on the assumption that the United States would discontinue the
sales of arms to Taiwan immediately. Clarifying messages had to be sent to
Deng by Brzezinski through the Chinese ambassador in Washington that
the United States would continue after a one-year moratorium during
which the defense treaty would be abrogated. Woodcock had to seek
another meetingwith Deng on December 15 in order to make clear the U.S.
intention to continue arms sales after the one-year moratorium. Woodcock
tried to persuade the Chinese that the United States would be restrained on
the subject of the defensive arms in their statement, but had to reaffirm this
position for internal political reasons. Woodcock recalls clearly Deng's
final statement, "We will never agree." But Deng did not block the
normalization from taking place49

As announced on December 15-16, the final agreement between the
United States and China was embodied in three documents: a joint
communique issued simultaneously in Washington and Beijing, a uni
lateral statement by the Chinese government, and aunilateral statement by
the United States. Further details were provided by Hua Guofeng at a press

46Brzezinski, Power and Principle, p. 229.

47Carter, Keeping Faith, p. 199.

48Vance, Hard Choices, pp. 118f.

49Woodcock statement to the author.
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conference in Beijing and by President Carter in his address to the nation,
as well as background briefings by administration spokesmen. The joint
communique announced the establishment of diplomatic relations be
tween the United States and the People's Republic of China as ofJanuary 1,
1979. It declared the ending of US. diplomatic relations with Taiwan and
the maintenance of cultural, commercial, and unofficial relations between
the people of the United States and the people ofTaiwan. Both the United
States and China opposed any country's seeking hegemony in the Asia-
Pacific region.

The Chinese made clear in their statement that "the question of Taiwan
was the crucial issue obstructing the normalization" and affirmed that "the
way of bringing Taiwan back to the embrace of the motherland and
reunifying the country ... is entirely China's internal affair." The United
States, on the other hand, while announcing that it would terminate its
mutual defense treaty with Taiwan after one year,expressed its confidence
"that the people of Taiwan face a peaceful and prosperous future" and that
the United States "has an interest in the peaceful resolution of the Taiwan
issue and expects that the Taiwan issue will be settled peacefully by the
Chinese themselves." Future relations between the United States and

Taiwan were to be maintained through unofficial representations, in line
with the precedents of the Japanese formula. Administration spokesmen
told the press after the president's announcement that the United States
would continue to deliver military equipment already purchased by
Taiwan during 1979 and would continue to make available to Taiwan
"selected defense weaponry" even after the formal defense agreement
expired. The Chinese announced in their statement that Deputy Prime
Minister Deng Xiaoping accepted the invitation of the United States
government to visit the United States in January 1979.

The central issue in the normalization negotiations was the question of
Taiwan. From the outset, the Carter administration was determined to gain
assurances from the Chinese that normalization would not prevent the
United States from selling arms to Taiwan, from maintaining unofficial
cultural, economic, and other relations with the people of Taiwan, and
from taking an interest in the peaceful solution of the Taiwan question.
The Carter administration succeeded in achieving its objectives. The
insistence on continuing the sales of defensive arms to Taiwan was the
most important achievement. The Chinese did not regard the continuing
military relations between the United States and Taiwan as conforming to
the principles of normalization.50 Nevertheless, they agreed to normalize

5°The Chinese formally objected to the United States decision to sell arms to Taiwan, in a
statement given by Chairman Hua Guofeng to the press on December 16,1978.
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relations because at that time they believed in the importance of consol
idating their strategic needs. Brzezinski, like Kissinger, viewed China
primarilyin the globalstrategiccontext. Theyboth minimized the impor
tance of the Taiwan issue and believed that they could set it aside. The
question of Taiwan in fact had greater implications both in American
domestic politics and in Chinese policy objectives. By allowing a post
ponement of the Taiwan issue, China felt that the United States owed it a
debt.Taiwan wasput offat the timeof Nixon's visit. Itwasagain allowed to
lapse at the time of normalization.51 The issueof the securityof Taiwan,
particularly the continued U.S. arms sales to Taiwan, remained as a
potential irritant in postnormalization U.S.-Chinese relations.

Deng'svisit to the UnitedStatesinJanuary 1979ushered in a period of
expanding relations. Scores of treaties, agreements, and protocols were
concluded in the next few years. Deng's visit, however, also proved that
China was determined to take full advantage of the newly established
strategic relations with the United States, for which they had paid a
considerableprice Beforedepartingfrom Washington, Dengrequested a
private meeting with the president, at which he expressed the need to
counter the expanding Soviet influence in Indochina. He stated that the
Chinese "consider it necessary to put a restraint on the wild ambitions of
the Vietnamese and to give them an appropriate limited lesson." While
assuring that the "lesson"would be limited in scope and duration, he asked
the United States to provide "moral support." It was the UnitedStates that
faced a severe test in global politics when China took military action
against Vietnam in February. The United States tried to steer a delicate
course, criticizing Chinese action, together with the Vietnamese action in
Cambodia, while warning the Soviet Union that any organized Soviet
military move might force the United States to develop wider relations
with the Chinese.52 The UnitedStatesfound itself used by Chinaas a new
card in its strategic politics and had to cope with the changed situation.

Domestic reaction, particularlycongressionalreaction, severelytested
the new China policy of the Carter administration.The public reaction to
the administration's decision to establish diplomatic relations with China
was favorable. A Gallup poll completed in January indicated that 58
percent of those polled who were aware of Carter's decision were in favor
of establishingrelations with China, and 24 percent were opposed to the
move However, as many as 47 percent of those who were aware of Carter's
decision thought it wrong to end relations with the Chinese Nationalists.53
The press reaction also showed a similarpattern. While many editorials

51Statement by William Gleysteen to the authoron November 16,1983.
52Brzezinski, PowerandPrinciple, pp.4-8-14; Vance, Hard Choices, pp. 120-22.
5WewYork Times, January 14,1979, "Gallup Poll Indicates Majority of Americans Back Tie
with Peking."
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endorsed Carter's act as "realistic and hopeful," a number expressed
concern over the future protection of Taiwan and showed remorse over
the betrayal of Taiwan.54 In Congress, too, the majority of congressmen
were supportive of normalization. What aroused them most, however, was
the manner in which the Carter administration undertook normalization.

Congress took the surprise announcement of normalization of Decem
ber 15 as an affront to its position and prerogatives in the formation of
foreign policy. Just a few months earlier, Congress had passed an amend
ment to the International Security Assistance Act of 1978 in which it
expressed the view that the president should consultwith Congress before
making any changes that might affect the security of Taiwan. Carter
carried out negotiations for normalization in strict secrecy. In the White
House, only Brzezinski, Vice-President Walter Mondale, Hamilton Jordan,
and Michel Oksenberg were involved in the developments. In the State
Department, Vance, Deputy Secretary of State Warren Christopher, Rich
ard Holbrooke, and the deputy assistant secretary of state for East Asia and
Pacific affairs, William Gleysteen, were aware of the progress. In Beijing,
Ambassador Woodcock personally carried out the negotiations; conse
quently the embassy staff were just as shocked as anyone else when they
learned of the breakthrough on December 15.55

In considering the constant preoccupation of the Carter administra
tion with congressional reaction to the normalization negotiations, one
wonders why Carter decided to withhold consultation and risk congres
sional backlash. Vance recounts that he argued in favor of talking to
congressional leadership in secret in view of the existence of the Senate
resolution requesting consultation. The president sided with Brzezinski in
opposing consultation with Congress, and thus decided to risk the possi
bility of offending the Congress rather than of facing the likelihood of
allowing leaks and complicating the negotiating process.56 Besides, Carter
believed it possible to handle Congress and public opinion, given the
successful completion of normalization.57 He did not seem to appreciate
the widespread public concern for the fate of Taiwan. He regarded those
who supported Taiwan as "right-wing political-action groups . . . still
insisting that somehow the United States should help the descendants of
Chiang Kai-shek retake the mainland."58 He was not, therefore, going to
accommodate to congressional pressure

Carter was determined that the package of legislation to govern future

54Compiled by the China Council of the Asia Society, Normalization of U.S.-China Rela
tions: A Collection of Documents and Press Coverage, January 1979.

55Woodcock statement to the author.

56Vance,Hard Choices, p. 118.

57Gleysteen statement to the author.

58Carter,Keeping Faith, pp. 210f.
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relations with Taiwan should not be substantiallymodified by Congress.
He repeatedly warned the Congress that he would veto the Taiwan
legislation "if it is modified to violate my commitments to the PRCor if the
security language with Taiwan exceeds that in the treaty itself," thereby
"leavingit illegalto dealwith Taiwanin any effective way."59 Congress,on
the other hand, focusing on the "practical implications" of normalization,
found that the administration had not given sufficient thought to future
relations with Taiwan. Senator JacobJavits states that the position of most
members of Congress was that "the acceptability of the arrangements
worked out with Beijing depended upon the establishment of a viable
basis for our future relations with Taipei."60

The 96th Congress, convened in January 1979, was devoted primarily
to China. In order to devise a legal arrangement that assured the future
security and well-being of the people of Taiwan, Congress debated the
Taiwanbill and made numerous amendments and changes. The principal
modifications provided by Congress were as follows: first, language was
added to the act to demonstrate more clearly American support for the
security of the people of Taiwan; second, along with the president,
Congresswas specificallydesignated to take part in determining the types
and quantities of defensive arms and services to be given to Taiwan, and
the president was required to inform the Congressprompdy of any threat
to the well-being of Taiwan; third, provisions were made that allowed
American investors in Taiwan to continue to receive guarantees from the
Overseas Private Investment Corporation; fourth, a precise definition was
given to the term "Taiwan"to give its government legalstanding under U.S.
law; fifth, severalamendments were made that gave Congressastrong role
in the oversight and supervision of U.S. relations with Taiwan. The
secretary of state was required to present semiannual reports to Congress
on the status of U.S.-Taiwan relations.61

The Taiwan Relations Act as finally amended passed both houses and
became public law on April 10. Though Carterhad threatened to veto any
substantive modification of his proposals, he took no such steps and
succumbed to congressional action. Of particular importance was the
enunciation by the Act that "the United States will make available to
Taiwan such defense articles anddefense servicesin such quantity asmay
be necessary to enable Taiwan to maintain a sufficient self-defense ca
pability." The languagerepresented amuch more explicit commitment on

59Ibid.

^Jacob Javits, "The Taiwan Relations Act?Foreign Affairs60(1) (Fall 1981 ):56.
6lExecutive-Legislative Consultations on China Policy1978-1979,Congress andForeign
PolicySeriesno. 1,pp. 8-13; andTaiwanEnablingAct,Reportof the Committee on Foreign
Relations, U.S. Senate, 96th Congress, 1st session, pp. 7f.
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the arms sales than what had been provided by the administration during
the negotiations. To China, the legislative process was a sobering experi
ence. It learned the intensity of the American interest in Taiwan and how it
was possible to "attempt to arbitrarily impose acountry's domestic law on
international relations and to use a domestic law to unilaterally negate its
international commitments."62

In fact, the question of "two Chinas" or "one China, two governments"
was to linger on. Throughout 1979and 1980,and especially after the Soviet
invasion of Afghanistan, the United States moved closer to China and
even took steps toward military ties. Nevertheless, the arrival of the
Reaganadministration with a strong anti-Soviet but an equally strong pro-
Nationalist commitment brought back renewed tensions in U.S.-China
relations. It was only after the U.S.-China joint communique of August 17,
1982, that basic understanding was reached on American sales of arms to
Taiwan. President Reagan, who had charged President Carter during the
presidential campaign for having made unnecessary concessions to Beijing
in the normalization process, two years later reaffirmed the terms of the
accord and went further toward resolving the issue of arms sales. It is an
irony of history that normalization on the basis of strong and lasting
relations between the United States and China was finalized by the Reagan
administration.

62Huan Xiang,"On Sino-US. Relations," Foreign Affairs 60(1) (Fall1981):44f.



6. Fukuda and the Peace
and Friendship Treaty

The normalization of relations with the People's Republic of China
accelerated new developments. Internationally, it plunged Japan into a
strategic power game of a kind that Japan had not experienced in postwar
times. In achieving rapprochement with China, President Nixon was able
to gaindetente with the SovietUnion. It was nowJapan'sturn to attempt to
establish its position between China and the SovietUnion.Astime went on,
however, the government becamemore cautious in weighing the implica
tions of normalization vis-a-vis the SovietUnion. Internally,the pro-Taiwan
members of the Liberal Democratic Party reasserted their strength and
pressured the government for greater restraint in the course of negotiating
treaties concerning aviation, navigation, trade, and fisheries, as agreed
upon between Tanaka and Zhou Enlai.

Ever since the late 1960s, the Sino-Soviet conflict had introduced a
contentious element into Asian politics. Though China accused both the
Soviet Union and the United States of superpower "hegemonism," the
inclusion of the "antihegemony" clause in the Shanghai communique
altered the context of its usage. "Antihegemony" began to take on an anti-
Soviet significance The Soviet Union, on the other hand, countered China
by proposing the formation of an Asian collective security scheme The
Chinese and the Soviet Union pushed hard to lure Japan into an "anti
hegemony" position or into an "Asian collective security scheme." The
Japanese position was one of maintaining an equal distance from both
countries. It should be remembered, however, that concluding a peace
treaty with the Soviet Union was a major objective of Japanese postwar
foreign policy, together with normalization of relations with China. Both
Sato and Tanaka turned their attention toward the SovietUnion as power
relations in Asia became more fluid after Nixon's visit to China.

When Sato succeeded in concluding the reversion of Okinawa from
the United States, he expressed his readiness in his policy speech of
January 1972 to undertake the negotiations for the peace treaty with the
SovietUnion. Hisidea was to use the Sovietleverage in pursuing normaliza
tion with China. Tanaka, having achieved normalization with China,
attempted to use the Chinese leverage to accelerate the negotiations with
the Soviet Union. But neither Sato nor Tanaka envisaged entering into a
relationship of playing one against the other, once the basic objectives of

78
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normalization and peace treaty conclusion were attained. Balance of
power was not a game the Japanese leaders aspired to.

The Soviet Union's overtures to Japan during the course of 1972 and
1973were quite conspicuous asit deviated from its high-handed approach
to Japan in the past. InJanuary 1972,GromykovisitedJapan to resume the
Japan-Sovietforeign minister's conference, which had been suspended for
five years. The purpose of his visit was to prevent Japan's rapprochement
with China, a development that had been foreseen following Nixon's trip
to China the previous year. He not only agreed to start negotiations for the
peace treaty with Japan, but also refrained from reiterating the usual
position that all territorial issues between the two countries had already
been settled. The Japanese side did not insist on including the territorial
issue in the communique that was drawn up at the end of his visit.
The Japanese interpreted the Soviet commitment to enter into the peace
treaty negotiations to imply Soviet readiness to deal with the territorial
problems.

When Tanaka achieved normalization with China, he sent Foreign
Minister Ohira to Washington and Moscow in October to explain the
normalization process. In Moscow, Ohira was criticized by Gromyko, who
claimed that the Sino-Japanese joint communique signified the formation
of a defense alliance between Japan and China which was aimed at the
SovietUnion. He was particularly critical of paragraphs six and seven of the
joint communique. He stated that the former committed Japan and China
to a relationship with no use of force, and the latter was directed against
Soviet "hegemony" in the Asia-Pacific region. Ohira defended the commu
nique by pointing to the clause that stated that normalization "is not
directed against any third country."1 However, no understanding was
reached between them. These exchanges brought to the mind of the
Japanese government the contentious nature of the "antihegemony" issue

Nevertheless, Ohira was able to gain an agreement with the Soviet
Union to start negotiating with Japan for the conclusion of a peace treaty.
After a series of diplomatic exchanges, which at times veered close to a
breakdown, Prime Minister Tanaka visited Moscow October 7-10,1973.
At the end, Tanaka and Brezhnev adopted a joint communique in which
the two countries stated their readiness to examine ways to expand co
operation in trade, fishery, agriculture, science and technology, and in the
development of Siberia. Of particular importance to the Japanese govern
ment was the reference to the "settlement of unsolved problems since
World War II" for the establishment of friendly relations between the two

^irano Minoru, Gaiko kisha nikki (Diary of a diplomatic correspondent), vol. 1 (Tokyo:
Gyosei tsushinsha, 1978), pp. 108f.
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countries.2 The Japanese side interpreted the clause to mean that the So
viet Union agreed to include the territorial question in the course of the
negotiations, since the territorial question was the most outstanding of
the "unsolved problems that it had continued to raise." The Soviet side con
tinued its cautious policy of not committing itself to any clear course of
action.What seemed clearwas its interest in continuing the negotiations.
As new relations betweenJapan and China unfolded, the Soviet Union was
obliged to pay greater attention to developments in EastAsia.

Developments in the postnormalization relations between Japan and
China, however, slowed down somewhat in the follow-up phase Japan's
main reason was the influence of the pro-Taiwan members of the Liberal
Democratic Party, who tried to minimize any adverse effects of normaliza
tion on Taiwan. The efforts of the government were concentrated on the
conclusion of the agreements on trade, aviation, navigation, and fisheries,
as specified in the Japan-China joint communique. The intention of the
government was to deal with the practical agreements first and then
eventually to undertake the peace and friendship treaty.3

The negotiations on the civil aviation treaty prompted great contro
versy. It will be recalled that at the time of negotiating normalization, the
Liberal Democratic Party had authorized Tanaka to proceed on the
condition that sufficient consideration be given to the continuation of a
close relationship with the Republic of China. The pro-Taiwan members
interpreted the continuation of flights to and from Taiwanasfalling within
the terms of this condition. The Japanese side sought ways to maintainthe
Taiwan flights, while the Chinese side opposed any arrangements that
implied reciprocity between Japan's flag carrier, Japan Air Lines, and
Taiwan's flag carrier, ChinaAir Lines. Failing to reachany agreement after a
series of governmental negotiations, Ohiravisited Beijingin earlyJanuary
1974. He tried to work out a compromise by proposing, among other
things, the setting up of a private air line on the part of Japan to deal with
the Taiwan flights. The Chinese were determined that the term "China"
should not be used by Taiwan'sChinaAir Linesand that the Nationalist flag
should not be flown by them. Upon return, Ohira prepared a six-point
policy formula in the name of the Foreign and Transportation ministries
and presented it to the joint meeting of the Liberal Democratic Party's
foreign affairscommittee and the PolicyAffairsResearchCouncil's foreign,
transportation, and aviation subcommittees. The proposed formula in
cluded negotiation ofa nongovernmental aviation agreement with Taiwan

2Japan-SovietUnion joint communique, October 10,1973.

3For ageneralstudy on the process leadingto the conclusion of the Sino-Japanese treaty,see
Chae-Jin Lee,"The Makingof the Sino-Japanese Peaceand Friendship Treaty," PacificAffairs
(Vancouver) 52(3) (Fall 1979).
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and the use of the Haneda Airportby China Air Lines. As to the name and
the usage of the flag by China Air Lines, Japan wasnot to ask for achange
against Taiwan's will, but would make clear Japan's understanding in a
separate statement. When theJapanese government referred to China Air
Lines, it would call it "ChinaAir Lines(Taiwan)."4

Nadao Kokichi, the president of the Japan-Republic of China parlia
mentary group, and the members of the rightist Seirankai were incensed
by Ohira's proposed formula. Seirankai held a major rally in Tokyo and
threatened to undermine the Tanaka government. The maneuvers by the
pro-Taiwan groups reenforced theposition of Taiwan. Thisinturnaroused
Beijing, which criticized Seirankai and the rightist groups in Japan for
promoting a "two-Chinas" formula. Fujio Masayuki, a Seirankai member
andastaunch supporterof Taiwan, attemptedto block the negotiation by
leaking the content of the governmental negotiations.

At the meeting of the top cabinet members and the leaders of the
Liberal Democratic Party, Tanaka made the decision to approve the draft
Japan-China aviation treaty asnegotiated between the two governments.
Twodays afterthe signing of the treatyonApril20,Ohira madeastatement
with regard to theJapanese interpretation of theNationalist flag. Hestated
that the flag flown by the air line did not fall under the category of a
"national flag" in theusual sense. Taiwan reacted strongly against theOhira
statement and terminated flights of ChinaAirLinesthe followingday.5 The
position of theTaiwan government wasthatit couldtolerate the claim by
the People's Republic thatTaiwan was"an inalienable partof the territory,
or a province, of the People's Republic of China," or even concedeJapan
the right to "fully understand and respect" this claim. But it could not

4Nagano Nobutoshi, Tenno to To Shohei no akushu (The shaking of hands between the
emperorandDengXiaoping) (Tokyo: Gyoseimondai kenkyusho, 1983), p.118. The sixpoints
were asfollows: (1) AJapan-China aviation treatywillbe concludedimmediatelyon the basis
of theJapan-China jointcommunique. At the same time, theJapan-Taiwan air routewill be
maintained by concludinga nongovernmentagreement. (2) The Japanese privatecompany
to fly theJapan-Taiwan routewillnotbeJapan AirLines. (3)TheJapanese government willnot
demandachangein the nameandflag of "China AirLines," but will express the government's
understanding of the companynameandflag inaseparate way. (4) "China AirLines" willuse
Haneda International Airport. Until the Narita Airportis opened, both the Chineseand the
Taiwan airlines will be using the Haneda airport, but adjustmentswill be made concerning
the timing. (5) The flights of "China AirLines" usingOsaka Airportwill be moved to some
otherairport thatJapan andTaiwan agree on.(6) Theoffices andotherservices of "China Air
Lines" inJapan will be commissionedto representative officesandotherbusinesses. However,
necessary considerations will be given to the safety of air traffic and the stability of the
livelihood of the employees.

5"China Air Lines(Taiwan)" flights were resumed with the conclusion of a Japan-Taiwan
nongovernmental aviation agreement on July 9,1985.
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accept Japan's making its own independent judgment on the status of
Taiwan.6

The reaction ofthe pro-Taiwan groups inthe Liberal Democratic Party
was vehement. When the treaty was presented to the Diet on May 7, it
received the unanimous support of all present—because those who
opposed the treaty had decided not to be present at the meeting. Al
together some eighty members, including Kishi, Funada, forty members of
the Fukuda faction, as well as members of Seirankai, were among the
absent. The aviation treaty issue signified the depth ofthe cleavage within
the Liberal Democratic Party. The pro-Taiwan groups continued to attack
Tanaka andOhira overtheirhandling of foreign affairs. Under thecircum
stances, the government thought it best to take time before tackling the
negotiationsfor a peace and friendship treaty.

The Chinese, however, expressed interest inexpediting theconclusion
of the peace and friendship treaty. Domestic developments inbothJapan
and the United States were moving against Prime Minister Tanaka and
President Nixon. Nixon had to resign on August 9 after the Watergate
scandal. Tanaka's financial dealings were coming under public scrutiny.
The Chinese leadership was concerned that its relations withJapan might
suffer a setback if Fukuda, with so many pro-Taiwan members in his
faction, were tosucceed Tanaka. China proposed tostart the preliminary
talks for theconclusion of thepeace and friendship treaty ontheoccasion
of Vice-Minister HanNianlong's visit toJapan on November 12.

Han Nianlong conferred with Vice-Minister Togo Fumihiko and pre
sented abroad framework for the treaty. Itis said that the Foreign Ministry
was relieved to be assured that the Chinese side did not intend to involve
the Taiwan issue in the treaty negotiations. However, the proposal con
tained the "antihegemony" principle.7 Togo recalls thatwhen the Chinese
side referred to theinclusion of the "antihegemony" principle, he imme
diately responded that since apeace and friendship treaty should deal with
long-term relations ofpeace and friendship betweenJapan and China, the
opposition to thehegemony of thirdcountries was notanissue appropri
ate for the treaty.8 The Foreign Ministry decided, however, to keep the
Chinese "antihegemony" proposal a tightly guarded secret in order to
avoid any international repercussion. No reference to "antihegemony"
appeared in the Japanese newspapers at that time.

Nevertheless, it is not certain whether the Foreign Ministry foresaw

6Hirano, Gaiko kisha nikki, vol. 3,pp.15f.
7Ibid., p. 255.

8T6go Fumihiko, Nichibei gaiko sanjunen (Thirty years ofJapan-United States diplomacy)
(Tokyo: Sekai no ugaki sha, 1982), p. 211.
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how serious an impact the "antihegemony" proposal would have on the
negotiations that were to follow. In fact, the negotiations were to be
prolonged for three years and nine months. In the meantime, Tanaka
resigned on November 26 and was succeeded by Miki Takeo. Miki
appointed Miyazawa Kiichi asforeign minister anddecidedto takeup the
conclusion of the peace and friendship treaty with China as a priority item
in his foreign policy. He had been an early promoter of normalization
among the Liberal Democratic Party leaders. Hewasalso anoptimist who
did not grasp the international political significance of the "hegemony"
issue. Nor did he trust the bureaucratic caution of the Foreign Ministry. On
January 16, a second meetingtook placebetween Togoand Ambassador
Chen Chu. The meeting coincided with Miyazawa's visit to Moscow upon
the invitation of the Soviet Union to discuss the Japan-Soviet peace treaty.
The SovietUnion was timing its negotiations with Japan with the Japanese-
Chinese negotiations in view.

The content of the Togo-Chen meeting was not disclosed by the
Foreign Ministry. However, on January 23, Tokyo Shinbun scooped the
Japanese government's "antihegemony" position and turned the question
into a highly contested public issue. The article wrote that incorporating
Article 7 of the Zhou-Tanaka joint communique in the main body of the
treatycausedenormousdifficulties fortheJapanese government. It argued
that in the viewof the governmentthe first part of the article, which stated
that "normalization of relations between China and Japan is not directed
against third countries," might be harmless, but the second part, which
referred to the opposition "to effortsby anycountry or group of countries
to establishsuch hegemony," shouldnot be brought into the treaty.Suchan
inclusionmight be interpreted by the Soviet Union as the formation of "a
de facto anti-Soviet alliance treaty, and might cause undesirable effect on
the treaty negotiationswith the Soviet Union."9 As the pros and cons were
weighed, the AsahiShinbun in an editorial on April 20 issued a strong
warning that the inclusion of the "hegemony" clause might signify a
fundamental change in Japanese foreign policy by recognizing Soviet
foreignpolicy as aggressive It urged the governmentto exercise caution
and perseverance in the course of the negotiations.10 Abroad consensus
was growingamongthe politicaland medialeaders. Socialist and Commu
nist leaders shared the view with many in the Liberal Democratic Party
that no clause should be included in a bilateral treaty that reflected a
particular political alignment of the time.11

^Tokyo Shinbun, January 23,1975.

10Asahi Shinbun, April 20,1975.

"Komeito ChairmanTakeiriexpressed pessimismover the possibilityof concluding a peace
and friendship treatywithout reference to "antihegemony" He had firsthand knowledge of
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Miki tried to break the impasseby devisinga compromise formula in
reference to "hegemony." He was intent on concluding a peace and
friendship treaty during his tenure in office. He attempted a new inter
pretationby presenting "antihegemony" asauniversal principle for peace
in which no state imposed its will on another by force Hewas to try to
persuadeChinato share his interpretation.12 Hesent hispersonal emissar
ies to China to convey his intentions, and he tried to convince the Chinese
that he was quite willing to accommodate to the Chinese position. With
littlefaith intheForeign Ministry, Miki made extensive useof personal and
informal channels.

Itwasatthe annual meetingof theUnited Nations General Assemblyin
New York that Foreign Minister Miyazawa met twice with the Chinese
foreign minister, Qiao Guanhua, and attempted to pushthe negotiations.
He was under Miki's instructions to seek ways with the Chinese to break
the impasse. At the first meeting, Miyazawa presented a four-point under
standing of "hegemony" which had been worked out carefully in the
Foreign Ministry. These four points, which became known as Miyazawa's
four principles, were as follows:

1. Hegemony will be opposednot only in the Asia-Pacific region but
also anywhere else.

2. Antihegemony is not directed against a specific third party.
3. Antihegemony does not mean any common action by Japan and

China.

4. Aprinciple thatisincontradiction to thespirit of theUnited Nations
Charter cannot be accepted.13

Qiao Guanhua argued against the Japanese interpretation and ex
pressed the Chinese preference for sticking to the Japan-China joint
communique rather than concluding a peaceand friendship treatywith
out reference to "hegemony." With no progress gained, a stalemate over
the treatynegotiations was to continue overthe next two years.

However, Japan madeone more attempt asa follow-up to the NewYork
ministerialmeetings. In November, the Foreign Ministry prepareda draft
treaty thatincluded the"antihegemony" clause while incorporating Miya
zawa's four principles. The draft was sent to China through theJapanese
Mission to theUnited Nations. TheChinese didnot respond to therevised
proposal. When finally asked why, by Ambassador Ogawa in Beijing, they
stated that the text wasa retrogression from the joint communique and

the Chinese intentions and had brought back the Chinese proposals for normalization that
included "antihegemonism."

12Nagano, Tenno to To Shoheino akushu, p. 155.
^Ibid., p. 164.
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therefore unacceptable to the Chinese Thereafter, the negotiations be
tween Japan and Chinawere suspended for more than two years. Nagano
Nobutoshi, a Tokyo Shinbun correspondent who covered the Foreign
Ministry and wrote an intensive study of the process leading to the
conclusionof the peaceandfriendship treaty, argues that the presentation
of the revisedproposal wasthe greatest failure madeby the Mikicabinetin
its negotiations with China. The inclusion of the "antihegemony" clause,
regardless of the incorporation of the Miyazawa principles, meant that
Japan's agreedupon reference to "antihegemony" was put on record. As a
result, it ledto theinclusion of the"antihegemony" clause inthemainbody
of the treaty as a matter of course when it reached the final negotiating
stage in 1977.14

What kept the treaty negotiations frommakingprogress, however, was
fundamentally the domestic political developments in China. With the
successive deaths of Premier Zhou Enlai, MarshalZhu De, and Chairman
Mao Zedong, China plungedinto aperiodof fierce political struggle. Vice-
Premier Dengand otherswere dismissed by the "Gang of Four" led by
Mao's widow. After their purge, PremierHuaGuofengbecame chairmanof
the Chinese Communist Party and undertook the reestablishment of the
new leadership group. Foreign Minister Qiao Guanhua was replaced by
Huang Hua. The politicalstrugglealsoaffectedthe treatynegotiationswith
Japan. Deng Xiaoping's criticism of Qiao Guanhua's negotiations with
Miyazawa was probably a reflection of the political cleavage that grew at
the time,15 Under the circumstances, it was hardly possible for China to
initiate any diplomatic move toward Japan.

Within Japan, too, political instability prevented Miki from taking
diplomatic initiatives. The prime minister had to confront the Lockheed
scandalsand intense factionalstrife.The generalelections for the House of
Representativeson December 5,1986, resulted in agreatloss to the Liberal
Democratic Party. Miki resigned onDecember 17, to taketheresponsibility
for the defeat. Personally, Mikihad tried to expedite the conclusion of the
peace and friendship treaty with China. Foreign Minister Miyazawa, who
provedmuch more cautious indealingwith the"antihegemony" issue, won
the confidence of a broad spectrum of the Liberal Democratic Party,
including that of the pro-Taiwan groups.

On December 24, Fukuda's cabinetwas formed. His premiershipwas
based upon an interfactional compromise: Fukuda would precede as the
prime minister, to be succeeded by Ohira after two years. It was well

14Ibid., p. 167.

15Ogawa Heishiro, "Kyo kanka moto gaisho no fukkatsu" (The return of Qiao Guanhua,
former foreign minister),Toowa (Tokyo) (Summer 1983).
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known that the Fukuda faction consisted of many pro-Taiwan members.
For Fukuda to follow his factional line was to invite opposition by many
others, namely, the Ohira and Tanaka factionsand other pro-Chinagroups.
The Fukuda cabinet vacillated in coming up with a clear China policy, for
internal factional reasons. Fukuda himself was said to have realized the
eventual need to conclude a peace and friendship treaty with China. From
afairly earlystageof hiscabinet, hehadasmall grouporganizedwithinthe
Foreign Ministry to carefully go over the existing problems and to seek
new approaches to the question. Thisgroupmet monthlyandconsistedof
the vice-minister, heads of the Asia andTreatyBureaus, and afew others.16

In July 1977, Chinese domestic politics took another turn. Deng
Xiaopingwasbrought backto powerasvice-premier andvice-chairman of
the Communist Party. His return encouraged expectations on the part of
those Japanese who were pushing for the reestablishment of closer ties
with China. On October 20, the Council to Promote theJapan-China Peace
and Friendship Treaty was organized with Kosaka Zentaro as chairman.
The mainobjectiveof the councilwasto exert pressure on Fukuda to take
early action on the treaty question. The business communityalso looked
to the pragmatic modernization course that was advocated by Deng
Xiaoping. In January, Fujiyama Aiichiro visited China to discuss Chinese
economic needs. He brought back the message that Chinawas in need of
energy,steel, chemicals,and so forth and looked toJapanfor cooperation.
The business community also began to demand government action. The
conclusion of the peace and friendship treaty was expected to pave the
wayfor long-termeconomic agreements, such as the export of industrial
plants.

In the fall of 1977, Fukuda began to move quiedy to undertake treaty
negotiationswith China. He stated at a press conference on November20
that conditions were moving slowly toward the resumption of negotia
tions. He called back Ambassador Sato Shoji from Beijing to give a report
on the Chinese prospects. Sato, who had served asvice-minister, had been
posted to BeijinginJune.Atthat time,the prime minister had told him that
no new developments were likely to take place and that Satowas to wait
quietly in Beijing for awhile. Sato realizedimmediately that the order from
the prime minister to return home signified a change in policy. He
contacted Han Nianlong and Liao Chengzhi in order to feel out Chinese
interests. He felt that the Chinese leadership had become more flexible on
the "antihegemony" issue and reported to ForeignMinister Sonodaand
Prime Minister Fukuda on his findings.17

16Statement of Owada Hisashi to the author on September 8,1984.

1"Statement of Sato Shoji to the author on February6,1986.
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Sato reported that the time was ripe for Japan to pursue treaty
negotiations with China. He observed that China was now embarked on a
modernization course that required contacts withJapan, the United States,
and WesternEurope.Japan had little to gainfrom concluding the treaty,as
such a treaty could not bring any security assurance to Japan or provide
Japan with a "China card." China, on the other hand, could benefit both
economically and politically and play a "Japancard" usefully through dem
onstrating close relations withJapan. Nevertheless, Sato recommended the
initiation of treaty negotiations for the following two reasons: first, to
undertake diplomatic negotiations when Japan was in a more advanta
geous position; second, to forestall the politicization of the treaty issue by
the pro-China groups. Fukudainstructed Satoto proceed slowlyand with
care Until a breakthrough became imminent, the Foreign Ministry was to
take full charge of the negotiations.18

There were two reasons for Fukuda'scautious approach. First was the
division within the Liberal Democratic Party,which necessitated extreme
sensitivity in handling the negotiation process. Second was the presence of
Foreign Minister Sonoda Sunao, whose ambition was to undertake the
conclusion of the treaty himself. Sonodaseemed relatively untroubled by
the delicate situation within the party. In order to keep the treaty negotia
tions under control, therefore, Fukudamade it clear that the negotiations
had to proceed carefullyby the ministryofficials and thus forestalledearly
involvement by the foreign minister.19

Upon receiving a report from Ambassador Sato in early January that
preliminary talks with Han Nianlong were in sight, Fukuda decided to
make clear his intention to proceed with the negotiations. In his policy
speech at the resumed session of the Diet on January 21,1978, he stated
that he had endeavored to conclude the peace and friendship treaty with
China in a way acceptable to both countries. He expressed his judgment
that "the time for proceeding with the negotiations seemed to be matur
ing" and said that he would make additional efforts to expedite the
process.20

In Beijing, Sato carried out two meetings with Han Nianlong on
February 14 and March 4. The purpose of the talks was to review each
other's position and in particular the question of "hegemonism." While
engaged in preliminary talks at the governmental level, China invited
Komeito to send a delegation to Beijing. Although it is not possible to
determine the exact Chinese motivation underlying the invitation, it is

18Ibid.

19Statement of Owada Hisashi.

20Prime Minister Fukuda's policy statement to the Diet,January 21,1978.
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probably safe to predict that the Chinese side was anxious to grasp the
thinking of the Fukuda cabinet through a channel they knew and trusted.
As in 1972 when they conveyed their conditions for normalization through
Chairman Takeiri of Komeito, China sent, through Komeito Secretary-
General Yano, a four-point opinion on the conclusion of the peace and
friendship treaty. This message included recognition that opposing "hege
mony" did not signify the undertaking of a joint action by China andJapan.
They admitted that both countries possessed their respective foreign
policies and that they should not interfere in each other's internal affairs.
The Chinese showed readiness to resume negotiations and expressed their
desire for a prompt decision by Fukuda. They also stated their willingness
to invite Foreign Minister Sonoda to visit China if he wished.21

Fukuda did not respond to the message brought back by the Komeito
mission. However, he held a meeting on March 22 with the top officials in
charge of foreign affairs, in order to examine the timing and the basic
policy with regard to the peace and friendship treaty negotiations. Those
present included Foreign Minister Sonoda, Cabinet Secretary Abe Shin-
taro, Vice-Minister Arita, Deputy Vice-Minister Takashima, and the rele
vant bureau directors of the Foreign Ministry It was the first substantial
meeting on the treaty involving Fukuda himself. Fukuda was briefed on the
major problems to be faced in the course of the negotiations. As to
the controversial question regarding "antihegemony," thirteen alternative
texts had been prepared. Fukuda examined every one of them and chose
the thirteenth, which stated that "the present treaty shall not be directed
against a specific third country."22 The policy preparation for the negotia
tions was completed. The next day, Fukuda started canvassing his party
leaders. He requested Ohira, who was secretary-general of the party, to
undertake the coordination of party opinion. Fukuda himself dealt with
the diehards in order to gain their approval. The party debate was intense,
and consensus could not be reached easily.

A critical incident took place on April 12,which stiffened the position
of those who opposed the signing of the treaty of peace and friendship. A
group of Chinese fishing boats armed with machine guns approached the
Senkaku Islands. Some of them entered Japan's territorial waters and
ignored the Japanese coast guard'sorder to leave the area.The question of
Japanese sovereignty over the Senkaku Islands was an issue that had not
been settled between Zhou Enlai and Tanaka in 1972. The Japanese
position was that the Senkaku Islands formed a part of the South-West
Islands, which belonged historically to Japan. Both the People's Republic

21Nagano, Tenno to To Shohei no akushu, pp. 210f.

22Ibid.,pp. 2l6f.
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and Taiwan became interested in the islands after a scientific exploration
by ECAFE (Economic Commission for Asia and the Far East) in 1968,
which reported the discovery of petroleum resources in the continental
shelf surrounding the islands. To Tanaka's request to clarify the territorial
question, Zhou is said to have avoided it, characterizing the islands issue as
minuscule. His attitude was to maintain the Chinese claim on the islands

without attempting to take any steps for a solution.
The Japanese government approached the incident with great care.

Fukuda instructed the Foreign Ministry to protest to the Chinese govern
ment, while making clear his position to dissociate the incident from the
treaty negotiations. Those Liberal Democratic Party members in opposi
tion to the treaty took the occasion to strengthen their criticism of Chinese
behavior and urged the government to take concrete action. The Chinese
government reaction was to refute the Japanese protest on the basis that
the Chinese fishing boats were in China's territorial waters. However, in a
few days, the Chinese began to take a conciliatory attitude and to explain
the incident as accidental. Thereafter, the fishing boats began to leave the
area.

Fukuda, however, felt that he could not expedite the treaty negotiations
without clarifying the Senkaku Islands issue He himself left for the United
States for a meetingwith President Carter and instructed Ambassador Sato
to take up the question at ahigh level. At a meetingwithVice-Minister Han
Nianlong on May 10, Sato was able to obtain Chinese assurance that the
problems concerning the Senkaku Islands would be dealt with from the
viewpoint of the overall importance of Japanese-Chinese relations. The
vice-minister also agreed to develop Chinese-Japanese relations and to
endeavor to conclude the treaty of peace and friendship in accordance
with the joint communique. Through the process of solving the Senkaku
Islands incident, Sato was able to grasp the sense that the Chinese were
anxious to accelerate the negotiating process, even at the expense of
leaving the territorial question of the Senkaku Islands unresolved.23

Once the Chinese position became clear, Fukuda decided to make the
final arrangements by solidifying support within the party. On May 16,he
summoned the main opponents, such asNadao Kokichi, Machimura Kingo,
and Fujio Masayuki, and solicited their support. He also requested Ohira to
endeavor to gain consensus support from the party members. The Liberal
Democratic Party had been seriously divided over the treaty issue More
than half of the members were in opposition to the conclusion of the
treaty, if not to any hasty undertaking of the question. Basically, these
members believed that there was very little merit to the conclusion of a

23Ibid., pp. 234-36.
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peace and friendship treaty with China. They thought that the inclusion of
an "antihegemony" principle might involve Japan in a Sino-Soviet conflict,
and some expressed preference for concentrating greater efforts on
strengthening relations with the United States and other countries in the
free world. Those who advocated expediting the negotiations felt that the
time for concluding the treaty was already overdue and that the treaty
would help stabilize the situation in Asia. Those party members who
opposed the treaty were concentrated in the Fukuda and Nakasone fac
tions, while those who supported the promotion of the treaty negotiations
were in the Tanaka, Ohira, and Miki factions.24

To round up the party opinion the Executive Council, which is the
highest policy-making body of the Liberal Democratic Party, held a
meeting on May 26. After much criticism was aired, the chairman of the
council, Nakasone Yasuhiro, proposed that the party present two broad
guiding principles to the government. These principles were, first, that
Japan should neither interfere in the Sino-Soviet conflict nor allow the
conflict to influence Japan, and thus maintain its integrity and interest.
Second, Japan should maintain its territorial rights and follow a policy of
protecting its own national security as well as the peace and stability of
Asia.25 A consensus emerged to formally support the undertaking of the
treaty negotiations. The fact that Fukuda allowed sufficient time for the
opposition to articulate their views helped bring about the consensus.
Besides, those who opposed the treaty were mindful of the fact that they
could not afford to undermine the political position of Prime Minister
Fukuda himself. Now that the party position was solidified, Fukuda in
structed the government to open talks with China. Ambassador Sato for
mally notified Han Nianlong on May 31 thatJapan was ready to reopen the
treaty negotiations. The Chinese government accepted the Japanese pro
posal and indicated a preference for starting the negotiations in earlyJuly,
with Vice-Minister Han Nianlong as head of the delegation. Sato returned
to Japan for consultations.

Japan and China held fourteen meetings from July 21 to August 8 in
Beijing and negotiated the conclusion of the peace and friendship treaty.
From the beginning, the treatment of "antihegemony" was the central
issue. The original negotiating text prepared by Japan already included the
"antihegemony" clause, preceded by a qualifying sentence. It read as
follows:

24Asahi Shinbun ran an opinion poll on April 5-9, 1978, of Liberal Democratic Party
members of parliament with regard to the conclusion of the peace and friendship treaty with
China.Of those who responded, 167expressed reservationwhile 148supported expediting
the negotiations. Asahi Shinbun, April 12,1978.

25Nagano, Tenno to To Shohei no akushu, pp. 237f.
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The present Treaty is not directed against any specific third country.
Neither of the two countries should seek hegemony in the Asia-Pacific
region or in any other region, and each is opposed to efforts by any other
country or group of countries to establish such hegemony.

The important differences between the proposed text and article
seven of the Japan-China joint communiquewere the addition of the terms
"specific" and "or in any other region." These additions were intended to
dilute any anti-Soviet effect that the treaty might have26The Chinese side
rejected the Japanese proposal as being too accommodating to the Soviet
design. It presented a counterproposal that read as follows: "The present
Treaty is not directed against any third country that does not seek
hegemony." The Japanese side could not accept the Chinese version, but
both sides continued to exchange proposals with minor revisions.

At the end of July a deadlock occurred. The top officialsof the Foreign
Ministry held a meeting to prepare a new proposal to break the impasse.
Deputy Vice-Minister Takashima drafted a new "third country" clause,
which Owada Hisashi, the prime minister's secretary, on confirmation by
the Foreign Ministry, rewrote. Fukuda approved the new version, which
was sent to Beijing as the revised Japanese government proposed text. This
version was favored because it was easy to understand and was considered
to be in line with Fukuda's avowed omnidirectional foreign policy. At the
end it was the Takashima text which the Chinese accepted, and it became
Article IV of the peace and friendship treaty. It read as follows: "The
present Treaty shall not affect the position of either Contracting Party
regarding its relations with third countries."27

As the treaty negotiations reached the final stage, the director-general
of the Asian Bureau, Nakae Yosuke, returned from Beijing to seek instruc
tions. The Foreign Ministry wished to have the foreign minister in Beijing
to direct the final stages of the negotiations. The role of Sonoda in the
process of the negotiations merits special attention. It is recalled that the
prime minister made clear from the beginning that the Foreign Ministry
was to carry out the preliminary negotiations. When the treaty negotia
tions were resumed in July, again the prime minister instructed that
Ambassador Sato and the Foreign Ministry were to be in charge of the
negotiations. Fukuda, who was sensitive to intraparty reaction, carefully
managed to keep Sonoda from running the negotiations. Sonoda himself
was committed to an early conclusion of the peace and friendship treaty.
He was also anxious to handle it himself. The long delay imposed on him by
the prime minister was a frustrating experience. Sonoda recounted in

26Ibid., pp. 250-53.

27Ibid., pp. 253-66.
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magazine interviews later that he tried to push Fukuda into quick action.
He also claims that at the time of the May summit meeting, he asked
President Carter through Secretary Vance to urge the prime minister to
expedite the conclusion of the treaty.28 Whether Sonoda actually made
such arequest cannot be verified. But ForeignMinistry officialsclose to the
prime minister at the time deny recalling any such pressure from President
Carter.

It was, therefore,with greatrelief and joythat Sonodaleft forBeijingon
August 8 to negotiate the treaty in its finalphase At the second ministerial
meeting, held on August 9, HuangHuaannounced the Chinese acceptance
of the revised Japanese government text, that is, the Takashima text.
Thereafter, the treaty negotiations advanced rapidly. The treaty had a
preamble and five articles. In the first article,the two countries expressed
their obligation "to develop relations of perpetual peace and friendship."
In the second article, they declared that neither of them should seek
hegemony in the Asia-Pacific region or in any other region and that each
was opposed to efforts by any other country or group of countries to
establish such hegemony. The third article dealt with the advancement of
economic and cultural relations between the two countries. The fourth

contained the "third countries" clause, and the fifth stipulated the provi
sions with regard to entry into force and termination.29

A last-minute hitch that complicated Sonoda's task in Beijing was the
demand by the opponents to the treaty within the Liberal Democratic
Party to clarify the Chinese attitude toward the Senkaku Islands and the
Sino-Soviet defense alliance. They voiced their criticism when the Execu
tive Council of the Liberal Democratic Party met to examine the final
version. Foreign Minister Sonoda was thus obliged to raise these issues at
his meeting with Deng Xiaoping on August 10. Deng stated that the latest
incident in the Senkaku Islands area was accidental and confirmed that the

islands would be left as they were for the time being. It was again a
postponement of the solution, which China decided to adopt without
settling the territorial issue As to the Sino-Soviet defense alliance, Deng
expressed his intention to notify of the nonextension of the treaty in April
and to terminate it in accordance with the treaty provisions.30 Having
taken care of the apprehensions of the Liberal Democratic Partydiehards,
Sonoda signed the Treaty of Peace and Friendship betweenJapan and the
People's Republic of China on August 12. Six years had passed after the
normalization of relations between the two countries.

28Sonoda Sunao, "Kihaku no nitchu joyaku kosho" (The spirited Japan-China treatynegotia
tions), Nikkei Business (Tokyo) 278 (November 3,1980).

29Treaty of peaceand friendship between the People's Republic of China andJapan.
30Nagano, Tenno to To Shoheino akushu, pp. 284-88.
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The questions to be addressed are these, then: What were the deter
mining factors in the treaty-concluding process, and what effects did the
treaty exert upon international political relations in EastAsia? Who gained
what from the conclusion of the treaty? There is no doubt that the
consolidation of the Chinese domestic situation was the most funda

mental factor underlying the conclusion of the peace and friendship
treaty between Japan and China. Deng Xiaoping's modernization course
prompted China to improve its relations not only with Japan but with the
United States and other Western countries. Once the Chinese showed

some signs of flexibility over the "antihegemony" issue, as well as a
willingness to undertake negotiations with Japan, Fukuda decided to
proceed. But in the decision-making process involving the negotiations,
the determining factor was opinion within the Liberal Democratic Party.
Fukuda paid great attention to building up support within the party, and
these efforts affected both the timing and the process of the negotiations.

As to the impact of external forces, the Soviet factor was the most
significant, in that the controversy over the treaty centered on the question
of "antihegemonism." It was well known that China envisaged the treaty to
agreat extent in terms of the strategic benefit it would gain from enhanced
treaty relations with Japan. The prevailing opinion withinJapan,however,
was to stand outside the Sino-Soviet conflict. Fukuda characterized the

basic tenor of his foreign policy as zenhoi, or omnidirectional, which
meant that Japan's relationship with every state should be based on the
respective merit of friendship with each nation. Japanese foreign policy
was based on the principle that Japanwould neither antagonize anyone nor
use one country against another.31 The relationship that Fukuda tried to
establish with China and the Soviet Union was not only to keep an equal
distance from the two, but to keep each set of relationships from being
affected by the other.

It is not hard to imagine that neither China nor the Soviet Union nor the
United States was interested in establishing the kind of omnidirectional
relationship that Fukuda tried to promote Ever since 1976, when the
conclusion of a peace and friendship treaty emerged on the Japanese
diplomatic agenda, the Soviet Union had threatened Japan with the pos
sible unfavorable repercussions that the signing of such a treaty might
bring to Japan. On November 26, 1977, a few days after Fukuda had
announced his readiness to resume the treaty negotiations, an article
appeared mPravda announcing that the Soviet Union would be entitled to
take "countermeasures" to protect its own interest if Japan proceeded to
conclude apeace treaty that included an"antihegemony" clause From that
time on, the taking of countermeasures became a constant theme in the

31Statement of Owada Hisashi.
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Soviet attack againstJapan's signing of the treaty. OnJune 19,the new Soviet
ambassador to Japan, Dmitrii S. Polianskii, presented Vice-Minister Arita
Keisuke with a note that stated that the Soviet Union could not remain

indifferent to Japan's signing the treaty32
In the end, the Soviet Union was not successful in preventing Japan

from concluding a treaty of peace and friendship with China. What the
Soviet Union was able to do, according to Kimura Hiroshi, was to influence
Japan in three ways. First, it was able to delay the treaty process. Second, it
succeeded in making theJapanese work hard to minimize the effects of the
"antihegemony" clause by inserting a "third party" clause into the treaty.
Third, it made some Japanese feel that Japan should make more serious
efforts to improve relations with the Soviet Union. Kimura argues that the
Soviet Union failed to produce any direct influence on Japan because it
kept on pressing hard "without providing any alternative or attractive
incentive whatsoever to encourage the change of policy on the part of
Japan."33 Besides, there were hardly any coercive measures that the Soviet
Union could actually take without proving themselves to be hegemonous.

Of all the incentives that the Soviets might have offered, the one that
would have had a direct impact on Japan was the settlement of the
Northern Territories issue For a brief period during the Tanaka cabinet,
there was some hope that the prospects for normalization with China
might pressure the Soviet Union to make concessions. In 1972 and 1973, as
Japan drew closer to China, the Soviet Union did make various overtures to
Japan. This was why Tanaka went to Moscow to seek Soviet accommoda
tions to the long-held Japanese territorial demands. However, since the
Soviet Union ultimately made no concessions on the territorial issue, and
even strengthened its military buildup in the Northern Islands, Japan was
left to proceed to consolidate its relationship with China. Any attempt at
playing the "China card" was thus short-lived. Fukuda's omnidirectional
policy was an attempt to keep Japan uninvolved in divisive international
political alignments.

American influence onJapan over the treaty issue was much less direct
than Soviet influence. At the time that Japan was engaged in preparing for
the treaty negotiations, the Carter administration was moving ahead with
the negotiations for normalization. The issue that the United States had to

32For the Sovietrolewith regardto the conclusion of the Sino-Japanese PeaceandFriendship
Treaty, see Kimura Hiroshi, "The Conclusion of the Sino-Japan PeaceTreaty (1978): Soviet
Coercive Strategy and Its Limits,"Studies in Comparative Communism (England) 18(2-3)
(Summer-Autumn 1985). For the impact of the treaty on the Soviet Union, see Peggy L.
Falkenheim, "The Impact of the Peace and FriendshipTreaty on Soviet-Japanese Relations,"
Asian Survey 19 (December 1979).

33Kimura, "Conclusion of Peace Treaty," pp. 159f
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tackle wasquite different from thatfaced byJapan. TheUnited States had
to dealwith the future securityandstatusof Taiwan andwith its continued
right to safeguard Taiwan throughsales of arms. It isprobablyaccurateto
state that in general the United States favored a treaty of peace and
friendship between Japan and China. President Carter is said to have
spoken in favor of it at the summit meeting with Fukuda. When National
Security Adviser Brzezinski wentto Beijing on May 20, he emphasized the
long-term strategic importance of U.S. relations with China. Hesaid that
theU.S. positionwasto regard "close friendship betweenJapan andChina"
as "complementary and reinforcing to the closefriendship between the
UnitedStates andJapan." HealsopromisedHuang Huathat he would urge
Fukuda to expedite the signing of the treaty with the "antihegemony"
clause.34

Brzezinski states in his memoirs that he assured Fukuda "that the
United States didnotobjectto theinclusion of thatclause [antihegemony]
and that it favored an expeditiousconclusionof the treaty." Heassertsthat
hethusimpressed theJapanese andledthemto conclude thetreatyshortly
afterwards.35 It is difficult, however, to take his avowed influence over
Japanese decision making at face value To beginwith, there is no indica
tion from the policy debate in Tokyo that the U.S. attitude toward "anti
hegemony" wasanissue ofmuch concern. The"antihegemony" clause had
already been included in the Shanghai communique, and it was widely
known that one important component of the U.S. rapprochement with
Chinawas the idea of counteracting Sovietstrategic designs. Moreover, it is
recalled that Fukudahad alreadydecided upon the conditions for negotia
tionsin early March, considerably earlier thanBrzezinski's visit. Whathad
keptFukuda from accelerating thenegotiations was theopposition within
his party and the expression of Chinese readiness to respond to the
Japaneseposition.The UnitedStates, therefore, washardly in a position to
determineJapanese policyon thisissue.36 It is,however, ironicto note that
the continuing assumption of major U.S. influence overJapan wasto lead
Brzezinski to believe that the United States was able to influence Japan to
takeaposition of strategic significance togetherwiththeUnited States and
China against the Soviet hegemony. The Soviet Union on the other hand

34Zbigniew Brzezinski, Power andPrinciple (NewYork: Farrar, Straus &Giroux, 1983), pp.
216-18.

3nbid., p. 218.

36Owada recalls thathe explained to Brzezinski andMichel Oksenberg the basic thinkingof
Japanese foreign policyandthereason whyJapan couldnot join inan"antihegemony" lineup.
Subsequent studies ontheSino-Japanese peace and friendship treaty tendto takeBrzezinski's
assertion at face value and conclude that United States pressure led Fukuda to decide to
conclude the treaty.
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observed that it was the United States that pushed bothJapanand China to
accelerate the conclusion of the treaty.

Regardless of the Japanese intentions, international political events
subsequent to the conclusion of the peace and friendship treaty strength
ened the strategic relations between China and the United States. The most
important developments were the signing of the Vietnam-Soviet friend
ship treaty on November 3, 1978, and the normalization of US-China
relations on January 1,1979. As Japan became more and more drawn into
the US.-China strategic relationship, tensions grew between it and the
Soviet Union. The Soviet Union became even more determined to refuse to

dealwith the Northern Territoriesissue and expanded the deployment of
Soviet troops to these islands.

As far asJapan is concerned, the diplomatic gainsfrom the treaty were
limited. Even with regard to its relationswith China,no provisions in the
peace and friendship treaty provided anything more than what had been
established through the Zhou-Tanaka joint communique. Domestically,
however, the conclusion of the treaty eliminated a source of intense
political contention among the Liberal Democratic Partymembers, which
had lasted since the normalizationby Tanaka. Particularly, the fact that the
treaty was accomplished by Fukuda,whose faction contained the largest
number of opponents to normalization,resulted in bringingabout support
from anopposing source andthereforecontributed to the stabledevelop
ment ofJapan-China relations. In this sense,Japan's major benefit from the
treaty was the elimination of division in domestic opinion and politics.
The businesscommunity,which hadbecome interested in the prospects
for increased economic activities that the modernization policy of Deng
Xiaoping promised, welcomed the treaty as the legal framework that
assured the expansion of economic relations.

For China, the treaty brought great benefits, on the external aswell as
the internal front. Externally, it was able to achieve an international
document with "antihegemonism" asits main provision.The demonstrable
effect on the Soviet Union was enormous, especially after China achieved
normalization with the United States. However, the main objective in
establishing close relations with bothJapan and the United States,accord
ing to Ambassador Sato,was to bring about an international environment
that would enable the pursuit of DengXiaoping's modernization policy.
China was in need of a secure international environment both in the north
against the Soviet Union and in the south againstVietnam. It was, moreover,
in need of capital, technology, and trade Japan and the United States were
the necessarypartnersto help Dengcarryout his policy objectives.That
was why Deng made the enormous concession to the United States to let
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arms sales to Taiwan continue even after normalization.37 It was the
reemergence ofDeng Xiaoping and his policy objectives that determined
the parallel developments leading to the conclusion of the peace and
friendship treatywithJapan and the establishment of diplomatic relations
with the United States.

37Statement of Sato Shoji.



7. Conclusion

No two countries could have approached the same foreign policy
objective with such different perspectives and through such contrasting
processes. From a common commitment to contain communist expansion
in Asia, the United States and Japan reversed their policy toward China and
in the course of the 1970s succeeded in normalizing relations. What
triggered the change was the strategic initiative taken by President Nixon
to open up channels of communication with China, although withinJapan
the political pressure for normalizationhad been mounting for a long time

In concluding the study of the normalization process, three questions
must be addressed in order to bring the examination into a clearer con
text. The first question relates to the basic foreign policy perspectives of
the two countries. The second concerns the decision-making processes,
and the third deals with the impact of normalization on U.S.-Japan rela
tions.

It is a well-known fact that Nixon and Kissingerperceived the opening
with China in the strategic context of containing the Soviet Union and
eventually gaining detente. Although pressure was growing against the
rigid China policy of the past, from liberal scholars and journalists, it was
not the domestic situation that prompted Nixon's action. Nixon and
Kissinger saw in the intensified Sino-Soviet rivalry an opportunity to break
into the monolithic Soviet bloc and to obtain greater leverage in dealing
not only with China but also with the Soviet Union.

In the realistic appreciation of power politics and the audacity with
which they pursued their policy goals, Nixonand Kissingerwere unrivaled
by most postwar Americanleaders.Yet it is important to recognize that the
coldwar had introduced a strategic-military component into the American
foreign policy outlook, and Nixon and Kissinger were acting within the
tradition of an enhanced American leadership in a tense bipolar world.
Before normalization was even envisaged, Nixon perceived U.S. interest in
protecting a communist China against Soviet domination. Thus, once
China responded to the U.S. overtures to counter an expanding Soviet
military power and political domination, the United States and China could
form a relationship that might be characterized as a quasi-strategic al
liance. In fact, the strategic interest shared by the United States and China
overrode all other impediments against normalization, especiallywhen the
perceived Soviet threat intensified. The Shanghai communique of Febru
ary 28, 1972, and the normalization of relations on January 1,1979, both
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came in the wake of a growing Sovietthreat that led China to give priority
consideration to strategic needs over the settling of bilateral issues,
notably the Taiwan question.

It is important to note how the strategic interests of the United States
are backed up by military measures under changing political and security
situations. In 1975, under severe Chinese criticism, Kissinger, whose basic
approach to strategic moves was more diplomatic, decided to extend
military ties with China in order to prevent further deterioration of U.S.
China relations. Others, such as Secretary of DefenseJames Schlesinger in
1975 and National Security Adviser Zbigniew Brzezinski under the Carter
administration, focused more directly on the growing military dangers of
Soviet power and were prepared to extend assistance in military-related
technology and arms to ensure a strong China in the event of a globalwar.
Asa result, in a sharpened cold-war contextwhen cold-war advocates took
the lead, China was held as a quasi-ally of the United States with which
military ties were to be augmented. However, in a detente context in
which reaching an understanding with the Soviet Union commanded
priority attention, amore cautious approach waspursued, thereby provok
ing disappointment and dissatisfaction. The strategic-military nature of
U.S.-China relations contained elements of ambivalence that prevented
these relations from making rapid progress. The unsettled nature of the
Taiwan question was an added irritant to the smooth development of
relations between the two countries.

In the case of Japan, there is a conspicuous absence of strategic-
military thinking in theJapanese perception of foreign policy.The fact that
the military alliance with the United States through the U.S.-Japan Security
Treaty served as the primary guarantee of Japanese security left the
Japanese in a peculiar political state of mind. To begin with, the defeat in
World War II and the enactment of the peace constitution after the war
developed an aversion not only against nuclear weapons but also against
the use of military means in foreign relations. Moreover, the conservative
coalition that governed Japan almost continuously after the war based its
security policy on the military alliancewith the United States through the
conclusion of the U.S.-Japan Security Treaty. Japan's foreign policy was
essentially geared to support U.S. global as well as regional policy in Asia.
Between a strongpacifistsentiment and a total commitment to the security
arrangements with the United States,Japan's foreign policy options were
necessarily limited. Controversies over foreign policy were in substance
domestic debates to gain political advantage, on the part of the govern
ment as well as of the opposition parties.

The normalization question was one of the most controversial political
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issues in postwar times. It was promoted by a coalition not only of
opposition party members and various left-wing groups, but also of pro-
China, antimainstream members of the Liberal Democratic Party. Any
unilateral move byJapantoward normalizationwith China would have had
global strategic implications. But those who pressed for normalization
were motivated primarily by the desire to improve bilateral relations
betweenJapan and China. Those who called for the termination of the U.S.
Japan SecurityTreaty in favor of normalizationwere really not prepared to
undertake a systemic change in the international politicalorder. Normali
zation was simply the best political issue with which to fight the gov
ernment.

This is why it became necessary for the Liberal Democratic Party to
take the lead in the normalization process,once the United Statesreversed
its containment policy towardChinaandstartedto open channelsof com
munication. When Sato failed to obtain any positive response from the
government in Beijing, Tanaka,Ohira,and Miki joined to unseat Sato and to
form a new government, which placed the highest priority on the settle
ment of the Chinese question. They were united in the conviction that it
was politically unsustainable to let the normalization issuelinger on any
longer and that Japan had to conclude the process at least ahead of the
United States.

There is anotherpoint of difference in the foreign policyperspectives
of theUnited States andJapan thatmerits careful examination. Asaglobal
power, the United States tends to tailor its policy to developments at the
global level. Japan, on the other hand, inclines to concentrate its attention
on changesin the immediate neighboringregion.At times the difference in
thebasic perspectives causes policyconflicts of asortthatcannot easily be
overcome. In the course of the normalization, Nixon and Kissinger ap
proached China in orderto bringaboutamajor change in the global power
structure There is no evidence that either of them carefully weighed the
implicationsof their action on the Asian countries.Their assumptionwas
that the countries in the regionwould adjust to the fait accomplieven if it
were at the expense of local or regionalinterests. Japanese leaders were
soured by Nixon's unilateral action, a sentiment that took a long time to
overcome. Prime Minister Sato was unseated from his post, and Prime
Minister Tanaka had to make great haste to move on with the normaliza
tion with China.

In spite of the sense of betrayal sufferedby the "Nixon shock," Japan
took cautious measures with regard to the United States and Taiwan as it
prepared itself for the normalization. Tanaka visited Nixon in Honolulu in
September 1972, beforehisvisit to Beijing, to gain the understanding and
approvalof the United States.Tanaka alsodispatched ShiinaEtsusaburo to
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Taipei in his capacity asvice-president of the Liberal Democratic Party and
special envoy of the government to help smooth over the repercussions in
Taiwan.

When it came to dealing with the Sino-Soviet conflict, however, Japan
proved extremely reluctant to become involved in the strategic power
feud. In contrast to the United States, which tried to take advantage of the
Sino-Soviet rivalry and to gain leverage over the two countries, Japan
endeavored for years to avoid becoming identified with either of them.
This was the main reason behind the prolonged negotiations over the
conclusion of the peace and friendship treaty. China insisted on the
inclusion of the "antihegemony" clause in the treaty. Prevailing opinion
within the Liberal Democratic Party aswell as the public at large was that
Japan should remain outside the Sino-Soviet dispute. Fukuda's zenhoi or
omnidirectional foreign policy implied not only that Japan would keep an
equal distance from the Soviet Union and China, but also that Japan would
maintain good relations with every country on its own merit, without
using one country against another. Promoting international realignment
or balancing power were undertakings that did not inspire the Japanese
policy makers. Whereas the basic foreign policy perspectives ofthe United
States were global, universalistic, and drawn to causing systematic change,
the Japanese approach was regional, particularistic, and prone much more
to reacting to change

The reaction of the United States andJapan toward the outcome of the
UN decision on the question of Chinese representation also reflected the
basic foreign policy views of the two countries. While the United States
viewed the United Nations as an instrument of its foreign policy, Japan
looked to it as the epitome of the international will. Nixon could not allow
the voting in the United Nations to affect U.S. bilateral foreign policy. In
Japan, however, the UN decisions signified the changes that were taking
place in world politics. Japan, therefore, had to follow suit.

Tbrning now to the question of the decision-making processes, we can
observe many similarities in the United States and in Japan. To a great
extent, it was the nature of the issue involved that conditioned the political
processes in both countries. Some of the common features are: first, the
dominant role played by the presidents and prime ministers; second, the
relatively limited contribution by the bureaucracy, that is, the State
Department and the Foreign Ministry; third, the use of outsiders as inter
mediaries to contact the Chinese; fourth, the strong impact of domestic
pressure groups.

The normalization of relations with China was a major foreign policy
decision that reversed the postwar Asia policy of the United States and
Japan and that caused a major systemic change in world politics. As such,
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the issue could have been dealt with only at the highest level of political
leadership, whether in the United States or in Japan. In the United States
normalization was the result of President Nixon's extraordinary personal
initiative. The fact that Nixon himself conceived the idea of opening up
communication channels with China made the issue especially important
for him. Moreover, his disdain of the State Department and his determina
tion to direct foreign policy from the White House resulted in the
revitalization of the National Security Council system as well as the
strengthening of the authority of the national security adviser. In such a
role, Kissinger was the perfect match. Nixon and Kissinger succeeded in
their secret diplomacy through an elaborate use of back-channel com
munication.

In the beginning, the White House and the State Department collabo
rated in their attempts to open up channels of communication. They had
to look abroad for intermediaries—presidents de Gaulle of France, Yahya
Khan of Pakistan, Ceausescu of Roumania—in view of the twenty years of
severed relations that had inhibited official relations between the two

countries. The only existing official channel, the Warsaw channel, proved
unsatisfactory to Kissinger because of the slowness of the response gained
through this channel and particularly because of the need to cope with the
State Department's cautious approach. The department was not against
normalization, but felt it necessary to make progress on such bilateral
issues as Taiwan and Vietnam before proceeding to a high-level meeting in
Beijing. To the White House a high-level meeting was a goal in itself
because of the enormous impact it might have abroad as well as at home
Kissinger made all efforts to put the State Department outside the com
munication channel and embarked upon what has become the best-known
secret trip to Beijing.

Although Prime Minister Tanaka did not exclude the Foreign Ministry
from the decision making involved in normalization, the ministrywas kept
in the background at the preparatory stage. Normalization was an excep
tional political decision that had brought together the coalition of the
Tanaka, Ohira, and Miki factions, and Tanaka and Ohira were determined
to carry out the decision on their own. Foreign Minister Ohira resorted to
the unusual step of commissioning directly a small group of middle-
echelon officials within the ministry to undertake the preparation for the
normalization. The central figure in this group was the director of the
China Section, Hashimoto, who had promoted normalization within the
ministry. He was joined by the director-general of the Treaty Bureau and
the director of the Treaty Section. The fact that legal experts formed the
core of this group reflected the legal concern of the ministry in dealing
with the normalization question. The Foreign Ministry as such did not
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assist the foreign minister in the preparation for normalization. The fact
that the ministry was divided over the normalization issue, with the upper
echelons supporting the "two-Chinas" solution, prevented it from taking
effective command. At the same time, the fact that a small preparatory
group could be set up within the ministry reflected the extraordinary
political situation with which the bureaucracy had to deal with an unusual
degree of flexibility.

In contacting Beijing in preparation for the normalization, Tanaka also
had to resort to intermediaries outside the government. However, what
distinguished the Japanese process from that in the United States was the
abundance of intermediaries within the country. A long period of unoffi
cial relations betweenJapan and Beijing had left an ample supply of those
who were in contactwith Beijing and who frequently competed with each
other for recognition. Of all the channels, Tanaka gained most from the
Socialist Party leader and the Komeito leader, Takeiri, both of whom were
able to extract from the Chinese their conditions for normalization. In a

sense, a multipartisan effort by the opposition parties and the pro-China
members of the Liberal Democratic Party was instrumental in preparing
Tanaka and Ohira for the forthcoming negotiations. The Sino-Japanese
negotiations in Beijing were carried out in a great rush under strong
political pressures to complete normalization.

Another serious reason for Tanaka's rush was the fear of a backlash from

the pro-Taiwan group. The opposition parties and left-wing groups played
the predominant political role in pressing the government to normalize
relations with China. Yet the influence of the pro-Taiwan group was not by
any means negligible, especially within the Liberal Democratic Party.
Although ultimately the pro-Taiwan group could not prevent normaliza
tion from taking place, its influence was significant in view of the con
sensual nature of the decision making within the Liberal Democratic
Party. Some eighty pro-Taiwan Diet members, concentrated mainly in the
Fukuda faction, exercised a decisive say over the government policy by
withholding till the end the granting of the final approval to proceed. It was
only just before departing for Beijing that Tanaka obtained an all-party
mandate to go ahead with the normalization on condition that sufficient
consideration be given to maintaining a close relationship with Taiwan.
The term "close relationship" was subject to different interpretations.
After normalization was attained, however, the pro-Taiwan group made all-
out efforts to delay or block the conclusion of treaties of trade, aviation,
navigation, fisheries, and so forth. The drawing-out of negotiations over the
conclusion of the peace and friendship treaty was also caused in part by
the opposition by the pro-Taiwan group.

In the case of the United States, political pressure came almost
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exclusively from the pro-Taiwan group. Although the public was prepared
for a "two-Chinas" solution, sentiment in support of Taiwan was wide
spread, especially in Congress. The administration, therefore, had to be
constantly on guard as to how far it could proceed in the normalization
process. This is why President Nixon postponed the settlement of the
Taiwan question at the time of his visit to Beijing, and also why President
Carter insisted on the right of the United States to sell arms of a defensive
nature to Taiwan. When Carter presented to Congress apackage of legisla
tion to cover the new unofficial relations with Taiwan after normalization,
Congress made substantial amendments that reaffirmed the continued
interest of the United States in the security of Taiwan and the well-being of
its people The Taiwan Relations Act of March 1979 was passed by a large
majority of 339 to 50 in the House and 85 to 4 in the Senate The wide
margin proved that congressional interest in Taiwan was not limited to the
pro-Taiwan group but extended over to liberals aswell. Another reason for
the strong congressional reaction was Congress' indignation over what
many congressmen felt to be inadequate consultation by the administra
tion on normalization. Institutional rivalry between the legislative and
executive branches also made a significant impact on the decision making
of the China policy. The built-in factor of checks and balances in the
American political system affected the process by introducing the element
of institutional conflicts among major decision-making actors. In the
Japanese process, the conflicts were political and required constant con
sultations and adjustments.

One additional observation might be in order on the role of the
bureaucracy in the course of the normalization. Neither the State Depart
ment nor the Foreign Ministry played an active role until intergovern
mental relations were established with China. Once liaison officeswere set

up between the United States and China, the State Department could take
part in the negotiations for normalization in the Carter administration.
After normalization, the Foreign Ministry became the principal actor in
negotiating treaties and agreements, including the peace and friendship
treaty by the Fukuda cabinet. The exclusion of the bureaucracy, the use of
back channels, and the resort to outside intermediaries that characterized
the decision-making processes leading to normalization were at least in
part the outcome of the unusual political circumstances under which the
United States and Japan approached China.

The last question to be addressed is the significance of normalization
onUS.-Japan relations. No American action left a more profound impact on
Japanese foreign policy in the postwar period than the unilateral decision
by President Nixon to go to Beijing to seek rapprochement. The impact
went far beyond the immediate reaction of sourness or of rushing to move
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ahead of the United States. It changed the meaning of the US.-Japan
Security Treaty and forthwith the alliance itself.

It is not certain how far President Nixon foresaw the regional implica
tions of his strategic initiative His preoccupation at the time was global.
Aside from his major concern over the termination of the war in Vietnam,
his interest in the region was to protect the existing bilateral security
arrangements withJapan, Korea, and Taiwan. It will be recalled how Nixon
tried to maintain the U.S.-Japan Security Treaty intact as he approached
China. His argument to Zhou Enlai was that the treaty was an instrument
that would keep an armed Japan under the control of the United States,
which would be in the security interest of China.

Between the United States and Japan, however, the real issue was
Taiwan. The UnitedStates andJapan hadbeen in agreementthat the treaty
coverage extended to Taiwan. Tanaka's rapid move toward normalization
raised serious concern on the part of the United States. In his great rush,
might Tanaka make premature concessions over Taiwan? To begin with,
there were fundamental differencesbetween the United StatesandJapan
with regard to the treatment of the Taiwan question. To the United States,
the question meant the gaining of assurance of the securityandwell-being
of the Taiwanese in exchange for normalization.To Japan, the question of
Taiwan involved the settlement of the issue of the termination of the state

of war with China. Normalization, therefore, signifiedJapan's readiness to
terminate its diplomatic relations with the Republic of China (Taiwan)
andto openup new diplomatic relationswith the People'sRepublic.This is
not to imply that Japanwas unconcerned about the security of Taiwan.
Japan's assumption, however, was that the United States would continue to
take full responsibility for Taiwan. Tanaka's assuranceto Nixon of Japan's
commitment to the U.S.-Japan Security Treaty must be understood in the
context of the complex nature of the Taiwan question. It is worth noting
that when Tanaka expressed his support for the treaty in Honolulu, he did
it in general terms. Neither Tanakanor Nixon sought to clarify the specific
status of Taiwan under the security treaty. To attempt to have done so
would have made it politically impossible for either Japan or the United
States to proceed with normalization.

The US.-Japan Security Treaty was thus kept intact. Theoretically,
therefore, the United States retained the right to use its bases in Japan to
fulfill its defense commitment to Taiwan. Obviously,Japandid not intend
to have to confront such an eventuality. The basic function of the security
treaty evolved into a military alliance againstthe Soviet Union, especially
after Soviet military power became more pronounced in Asia in the 1980s.
As a bulwark of the containment policy of the United States and Japan,
however, the security treaty ceased to exist. The postnormalization policy
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ofJapan in Asia was to develop stable bilateral relations with China, as well
as with the other countries in Asia. Of particular significance in this
connection was Japan's recognition of the Democratic Republic of Viet
nam in September 1973. Paralleling the political developments, Japan
expanded its economic relations throughout the region. Trade with China
grew rapidly, as did personnel and technical exchanges.

Similar developments took place between the United States and China.
However, what distinguished the U.S. relation with Chinafrom theJapanese
was the strategic-military component. The United States approached
China with a strategic objective, and its relations grew closer whenever
strategic interests drew them together. The United States had "an interest
in a strong and secure China." Japan, on the other hand, possessed an
interest, not in a "strong and secure China," but in a stable one. Japan's basic
position did not necessarily support an expanding military relation be
tween the United States and China. Nor was it the intention of Japan to be
drawn into a global united front against the Soviet Union. This possibility
was what tormented Japan in its prolonged opposition to the inclusion of
the "antihegemony" clause in the peace and friendship treaty.

The normalization with China touched off two developments with
major political implications. At the global level it broke the global bipolar
structure and brought in a strategic triangle among the United States,
China, and the Soviet Union. At the regional level, it led to the emergence
also of triangular relations among the United States, China, and Japan.
Japan's influence in the region had already been growing, largely through
its economic power. However, the political lessons learned in the course of
normalization ledJapan to seek closer relations with a variety of countries
in Asia and eventually in all parts of the world. While carefully maintaining
strong ties with the United States, Japan set out on a more independent and
varied diplomatic course.

The normalization process of the United States and Japan with the
People's Republic of China has provided an extraordinary opportunity to
examine the foreign policies of the United States and Japan at several
levels. First, because the two countries coped with a common issue within
a common time frame, it gave a genuine basis for a comparative study in
policy-making processes. Second, it also led to the analysis of the changing
nature of the relationship between the United States and Japan as they
moved from a rigid cold war to a more flexible security and political
alliance relation. Third, it suggested the possibility of linking an actor-
oriented decision-making analysis with the study of systemic change in
world politics. The initiatives taken by President Nixon developed into a
major restructuring of power relations at the global as well as the regional
level.
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