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INTRODUCTIOJ- 

Nobody ever accused Henry assinger of indulging m gratuitous flattery of the vanous actors 

with whom he shared the world stage Yet, his enthusiastic regard and soanng praise for Zhou 

Enlal’s abkles and accomphshments as a statesman border on delficatlon The posslblhty certamly 

exists that Gssmger views Zhou’s ackevements through rose rmted lenses Inflating Zhou’s image 

as one of the truly great statesman of our time, after all, serves equally well to pohsh Qssmger’s 

profesmonal halo as a practitioner of statecraft of heroic proportlons An exammatlon of the 

events leading to the 1972 Shanghai Commumque and subsequent normahzatlon of Smo- 

American relations, however, still strongly supports Zhou Enlal’s reputation as one of the prermer 

statesmen of this century Zhou’s elegant but hard-nosed style of statecraft aclxeved China’s 

national security objectives and adrmrably serted China’s national securltJ strate,T Evaluating the 

formulation and lmplementatlon of &ma’s national secunty strategy durmg the penod of Smo- 

American normahzanon provides ample support for Klssmger’s towermg opmlon of Zhou’s 

statecraft 1 Voltaxe’s admonltlon, however, about first definmg one’s terms IS sound ad\xe and 

ments conslderatlon 

The most shppery aspects of national secunty strategy >tudles seem to lurk m the murky 

depths of termmology Nevertheless, it seems decidedly unscholarly to begin a dlscusslon of such 

lofty concepts without first makmg at least an attempt to narrow the apparently endless field of 

possible definmons The defimtlon of national strategy presented m Jomt Chzefs of Stnff 

Pzlbhccztron 1 (1937) appears to be as good (or as nebulous) as any of the other numerous 

offenngs 

‘Thomas W Robinson and Daltd Shambaugh ed Chmese Foreign Polq-Theor), and Prachce (O\ford 
Clarendon Press 1994) 361-62 Although he ne\er achieved Mao’s status as a theonst he nas one of the finest 
statesmen and diplomats of thus centuq He not only formulated Chinese forelgn pohq but he was also the chief 
architect of Chinese domestlc pohq dunng this penod 
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the art and science of developmng and usmg the polztrcal, economx, and 

psyhologzcal powers of a natzon, together M zth Its armed forces, during peace 

and war, to secure natronal obJectIves 

The element of artistry (alluded to in the JCS definmon) requn-ed for the successful apphcatron of 

a natron’s polmcal, economrc and psychologxal powers IS a four approxrmatron of that elusive 

quality commonly referred to as statecrafr Analysis of Chma’s national security strategy (as well 

as Zhou EnlaLs statecraft m rmplementmg Chma’s strategy) should start wrth a revue\\ of 

fundamental assumptrons 2 Zhou’s assumptrons--to include hrs observations of the domestrc as 

well as the mternatronal envnonment--formed the foundation on whmh he conducted Chma’s 

foreign pohcy durmg the period of Smo-Amencan rapprochement 

ASSUMPTIOB-S 

Although there IS no question that Zhou was an ideologue of the first order, he \\as also 

enough of a reahst to adjust his assumptions as he percened changes developing m his 

em xonment He belle\ ed, for example, that the balance of power bet\\ een the Soviet Union and 

the Umted States (at the height of the Vietnam alar) \\as shrfbng m favor of the So~rets This 

perceived power shift caused Zhou to reevaluate Chinese assumptions and implement necessary 

changes to national pohcy This perception of a shrfhng pouer balance mas, m fact, one of the 

underlying factors which subsequently brought the Chmese to the negotlatmg table He harbored 

no rllusrons about the reahtles affecting hrs foreign pohcy and he did not allo~ rdeolo,T to get m 

the way of his statecraft During hrs negotratrons ~~11th tissmger, for example, Zhou was fond of 

quoting an old Chmese proverb The helmsman must grude the boat by usmg the waves, 

othenl ue It M III be submerged by the I! axqes 3 He beheved m dealing with hrs envn-onment (at 

*Thus anal! sls of Zhou Enlai’s statecraft IS constructed around the framenork contained m Professor Terg L 
Delbel’s fi\ e leveled design for national secunt, strates 

‘Henq Klssmger I 7zrr2 Hous lent-x (Henn Klssmger Little Bronn & Co 1979) 751 
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least m the foreign pohcy arena) as he found It, and not necessarily as descrrbed by -Marxist 

dlalectrc If necessary, Zhou could readily quote the apphcable Chmese Socrahst dogma that 

Justified pending changes or compromrses m foreign pohcy 

The mtematlonal system presented pohcy constraints as well as opportumtres By the end of 

the 196Os, rt had become apparent that Chma’s proxy wars had been largely unsuccessful 3 Chma 

also lacked the legitimacy that would have been conferred by membership m the Umted Xatrons 

Although the status associated with IX membership would -have marginally enhanced Chma’s 

negotratmg positron m 1970, Zhou’s trmmg to begin normahzatron of relations with the Umted 

States could not have been better Even though Krssmger had begun secret negotiations wrth the 

North Vietnamese to extrrcate the Lmted States from the Vietnam war, the end of American 

involvement m Southeast Asra was still five years away The domestrc socral upheaval and 

vrolence which reduced America’s forergn pohcy options at the same time allowed the Chmese 

more flexlbrhty m then- foreign policy design In addition to balancmg lvhat the Chmese perceived 

to be a growing Sot let threat, the mternatlonal system presented opportumtres for membership m 

the Lmted Xatrons as well as umfication wnh Tanvan Chma’s domestrc condrtions underscored 

addmonal constraints and opportunmes which requned careful consrderatron before they were 

assrmrlated mto Zhou’s strategy equation 

China was stall strugglmg m 1970 to recover from the bloody excesses of the Cultural 

Re\olutron The Revolutron’s legacy of rdeologlcal zealotry was a formidable obstacle to Zhou’s 

goal of compromrse mith the Umted States Zhou was further constramed by Chma’s mabrhty to 

project srgmficant strategrc nxlnary power beyond its borders 5 The People’s Liberation Army 

‘Robmson and Shambaugh 3% At the time of Smo-Amencan normahzatlon Chma’s chent states Included Korth 
Korea Vietnam Paktstan Albama Tanzama and Romama China’s support for re\olutlonan orgamzatlons and 
nauonal independence mo\ ements Included the Palestmlan Llberatlon Orgamzatlon Commumst partles m Burma 
Thailand and hIala> aa and the natlonal hberatlon mox ements m Rhodesia Mozambique and Angola 

‘Robmson and Shambaugh 201 Chma did honeker deplq 320,000 People’s Llberatlon Arm! troops to Vietnam 
from October 1965 until March 1965 Although the Chmese sent to some lengths to abold &rect confrontanon 
nlth U S troops, the PLA troops nere employed in logistic and antl-axcraft umts and engaged U S aircraft in 
combat 
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(PLA) consrsted of vast infantry formations During the relatively bnef per-rod of time since its 

mceptron, the People’s Republic of Chma (PRC) had repeatedly demonstrated the capability and 

national wrll for mrlrtary intervention m border states India, Tibet, and Vietnam, for example, 

have certainly acquired varying degrees of respect for the PLA The PLA was poorly equipped, 

however, and suffered lunmng shortages of supportmg arms, logrstrc sustamment, and strategic 

mob&y Despite its numbers (even after the mthtary reductrons of the 1960s) and demonstrated 

potential for regronal mterventron, however, the PLA (mcludmg the Au Force and Xavy) was a 

third world force not serviceable as a global mstrument of foreign pohcy Finally, Chma’s 

decimated agrarian economy and huge population problems foreshado\%ed the weak positron from 

whrch Zhou was forced to approach the negotratmg table 6 

Zhou and Mao were convmced that the motrvatron and mtentrons of the major actors m the 

international system were arrayed against Chma (It 1s useful to keep m mmd that paranoia 1s 

neither necessarily a bad thmg nor does rt automatically imply that theJ> are not out to get you ) 

Krushchev’s missrle deployment to Cuba confirmed Chinese suspicions that, m flagrant vrolatlon 

of Marxrst-Lemmst prmcrples, the Sovrets asprred to hegemony 7 The Soviets had responded to 

Chinese provocatrons along the Ussun Rrver with massed troop formations on the border 

Increasmgly more cordial relations between the So~lets and India m the late 1960s increased 

Chmese anxiety over Soviet mtentrons Although the United States was still engaged m Vietnam, 

the Chmese were nonetheless concerned about mdlcatlons of Amencan aspirations to Asian 

hegemony The possib@ of a tentatrve thawing of Soviet-Amencan relations, a strong American 

presence in South Korea, and a robust American security treaty with the Japanese, all brought 

Amencan mtentrons wrth respect to Chma under susprclon The potential for rrsmg Japanese 

6 Samual S tirn ed Chma and the F:orIa’ Chrnese Forergn Relations m the Post Cold Ft ar Era (Boulder 
\Veshlen Press 1991) 66 Mao’s Great Leap Forward (1958-1961) 1s only one example of the disastrous econonuc 
and agricultural programs 11 hlch devastated Chma Designed to foster agncultural self reliance the Gjear Leap 
ended m appallmg famine and 01 er menc mllllon Chinese dead 

’ Alfred D %‘t’llhelm Jr The Chmese =-:r the Vegohatrng Table Sn le and Characterrstm (Washmgton D C 
Sational Defense Lmr ersq Press 199-I) 12 



- -- 

5 

natlonahsm and resurgent Japanese rmhtarlsm only compounded Chma’s apprehension about the 

intentions of major international actors 

Zhou concluded that the United States, despite the posslbihty of detente lvlth the Somets, 

would be receptive to a dlplomatlc arrangement with Chma to counterbalance Soviet mfluence m 

Asia Tl~s assumption with respect to Amencan motlvatlon became the seminal area of common 

interest on wkch &singer and Zhou began normahzatton of Smo-American relations Chmese 

national interests (and threats to then- national interest) easily fit mto the context of the 

mtematlonal and domestic constramts and opportumtles whch were derived from environmental 

assumptions 

XATIOSAL IXTEREST 

Donald E Neuchterlem’s definmon of natlo& rnterest 1s the most usefkl of the many 

available 

the mtloml Interest IS the percen ed needs and dem es of one sovereign state 

in relation to other sovereign states compr Ismg the externaf emw onmen~ 

Zhou Enlal defined Chma’s natlonal interests very much lke the interests of the United States 

today securlt>, prospenty, and promotion of behefs (ideology) abroad The Clinton 

admlmstratlon’s artlculatlon of what 1s properly American national interest serves equally \+ell to 

convey China’s prlontlzatlon of national interest 

Protectmg our n&on’s secmty-- OUT people, our terntory, and our MUJ’ of Izfe-- 

IS my Admmrstratron’s foremost mss~or~ md constmt~omi duty 9 

Security of the nation, econormc \+elfare and prospenty, and promulgation of Manusm 

throughout the world were essentially Zhou’s slews of Chma’s national Interests 

8Thomas G Patterson ed -‘JaJor Problems In =Imerlcan Fovelgn Polrc~, Tbl II Smce 191-I (Lewngton D C 
Heath and Co, 19S9) 156 

9 The Wute House --l ,Zbrronal Securr& Strore~ qf Engqetnenr and Enlargemenr (iVashmgton D C U S 
Government Prmtmg Offkx 1991) 1 5 
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The idea that a nation’s needs and desires are affected by other sovereign states m the external 

environment (which was defined through observatron and formulation of assumptrons) was central 

to the Chinese perception of then national interests (and threats to national interest) at the tnne of 

the Krssmger negotrattons Specrfically, the perceived power sluft between the Soviets and the 

United States caused the Chmese to reevaluate the hegemomc aspirations of maJor actors with 

respect to Chma’s national interests Zhou established clear, attamable foreign pohcy obJectives 

whch, if realized, would effectively serve Chma’s dynamic national interests 

OBJECTIVES 

Zhou Enlal’s prrmary foreign pohcy obJective m 1970 nas to establish a counter to the 

hegemonic threats of all maJor actors Klssmger believes that the Chinese were concerned only 

\vlth Soviet hegemony Subsequent Interviews suggest, ho\\ever, that Zhou viewed hegemony as 

a form of twentreth centmy zmperrahsm lo In this context, it seems unlikely that he would not 

also have been concerned with the positron of Japan and the Umted States m the Asian power 

equation Zhou’s unvvavermg first prlonty throughout the negotiations \\rth Krssmger and Muon 

during the early 1970s \vas a balance of power acceptable to Chma 

Zhou’s posltron on Tanvan never changed Umficatlon of the two Chmas uas not a negotiable 

issue, but the Chmese were \\tllmg to assign umficatlon a lower prlonty than the balance of po\ver 

obJective Mao once commented to Krxon, for example, that Chma could nait one hundred years 

for the eventual umficatlon with Taiwan m order to keep the drplomattc focus on the primary 

objective of Asian power equrhbnum Other Chmese foreign pohcy objectives included assistance 

m Jump-startmg a devastated economy and membership m the Umted Yatrons The Chinese 

foreign policy ObJectIves were slgmficant for two reasons Fnst, they were clearly defined There 

was no ambiguity for either the Chinese or the Americans with lvhom negotlatlons were later 

“Ronald C Kenh The Drp~otrtoc~ of Zhorl Enlm (SW York St Slartms Press 1989) 181 
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conducted Secondly, Zhou never lost sight of the primary objective--national securny and no 

foreign hegemony 

RESOURCES 

All of Chma’s foreign pohcy objectives were feasible only rf they could be achieved cheaply 

and without the requnement for mobrhzed power Chma’s thn-d world nnhtary lacked, among 

other thmgs, strategrc moblhty and was consequently incapable of erther power projectron (or, 

equally Important, posing a threat of power projection) beyond border states Chma’s agrarran 

economy was still strugghng to overcome the effects of drsastrous economrc and agncultural 

programs Although China mas nch m natural resources, they were undeveloped and of little use 

as econonuc leverage Geography presented no real power base Chma’s vast frontiers were 

drffrcult to defend and the Chmese did not control any strategrc waterways Chma was a net 

debtor wnh respect to foreign ard and unable to resort to that tradmonal source of drplomatrc 

leverage Zhou \%as well aware, therefore, that he entered negotratlons with the United States 

from a posmon of relative \\eakness HIS success m achlevmg his country’s strategic goals would 

be entirely dependent on his abrhty to optrmrze the only real resource available to hrm--his artistry 

as a statesman and a diplomat 

PLANS 

Zhou’s blueprint for matching limited resources with slgmficant strategic obJectives was to 

establish a relatlonshrp with the Umted States That relatlonshlp, or normahzatron of relations, had 

to be solidly anchored on common interest The challenge of finding that commonality was the 

most difficult obstacle to successful negotratlons wrth Krssmger m 1971 Ktssmger descrrbes m 

detarl his expenences during those talks m both fie W%zte Home i’ea7.s and DzpZorncq He 

makes no secret of hrs admlratron for Zhou for successfully determmmg a shared interest Equally 

important, however, was Zhou’s stubborn msrstence on underscoring 

the differences bet\% een the two countnes Although Krssmger mmally opposed the embelhshment 

of national differences, he gradually agreed that presenting contrasting posmons would also 
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accentuate shared Interests Zhou’s reason for clearly artrculatmg differences was, of course, to 

assure his politrcal nvals wrthm the Chmese bureaucracy and Chma’s third world alhes that Zhou 

had not forsaken the world socrahst struggle Zhou’s plan boned down to estabhshmg a 

rapprochement with the Umted States and thereby qurckly achrev?ng hrs pnmary objective (no 

foreign hegemony) and eventually reahzmg his other obJectIves of umficatron, strmulated 

economy, and Umted Natrons membershrp 

Smo-Amencan normahzatron was only one of Zhou Mar’s many hrstonc accomphshments 

His successful negotratrons wrth Krssmger and Xrron were partrcularly agrnficant, however, 

because Zhou \vas constramed by a relatively Lveeak negotratmg posrtron His success or failure 

depended entn-ely on his ability as a statesman He had neither potenttal power (economrc 

capacrty, natural resources, etc ) no?, actual or mobrhzed power t\hrch normally serve as 

mstruments of foreign pohcy Chma’s lack of a nnhtary capabrhty to exert influence on a global or 

strategic level, for example, handicapped Zhou m pursum, 0 strategic goals Thrs hmnatron should 

not be drsmrssed or underestrmated George F Kennan confirmed the primacy of rmhtary force as 

an mstrument of foreign pohcy during an address to the Xatlonal m’ar College m 1946 

170u have no rdea hour much It contrzbrrtes to the general pohteness and 

pleasantness of drplomacj lt hen ~021 have a little quet armed force zn the 

background [It] IS probabb the most Important single instrumentality m the 

condwt of forergn pohcy 1 1 

Zhou effectively compensated for his weak negotratmg posmon with clearly defined objectives, 

unwavermg prlontrzatron of those objectrves, and hrs umque style of elegant but hard-nosed 

statecraft The measure of hrs success 1s the fact that , 151th the possible exception of the 

unrficatron of Tanxan, he realized all of his foreign pohcy oblectnes durmg hrs hfetrme He 

‘*John LenIs Gaddls Strafcgres ofConfarnm=rzf (Neu York Otiord Unnersq Press 19SZ) 39 
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mamtamed Aaan power eqmhbrmm by normahzmg relations \th the Umted States Chma’s 

subsequent most favored nation status w;lth the United States helped to revltahze Chma’s stagnant 

economy Zhou also normalized relations vvlth Canada (1970), West Germany (1972), and Japan 

(1972) Poor to his retirement for medical reasons m 1973, he presided over Chma’s 1972 entry 

mto the Umted Nations l2 

HIS accomphshments notmthstandmg, Zhou remains an unlikely candidate for canomzatlon 

As Kissinger accurately observed 

The Chinese were cold-bloodedpractrtloners of power pohtzcs, a far cv?from the 

romannc hwnanrtarrans lmagzned m Westet n mtellectllal c&es I3 

Durmg his career as the PRC’s first and longest senmg Premier, Zhou lily supported Mao’s 

bloody excesses HIS \lslon, clarity of thought, and dlsclphned ability to focus on strategic 

pnormes, however, are the characterlstlcs which enabled Zhou to attain hstorlc achievements m 

the foreign pohcy arena HIS dlplomaflc contnbutlons exceeded those of anJ other Chinese 

statesman m this century The brilliant statecraft with whch he achieved that success ments 

conslderatlon by contemporar_) diplomats and serious students of mternatlonal relations 

12Robmson and Shambaugh 362 

13Kw.enger 747 
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