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AMERTICAY SECURITY: THE EVOLVING ROLE OF CONGRESS

by Richard Haass

Many observers have noted the increasing complexity of the
environment in which the United States (and all states for that
matter) must operate. The era of American domination is for the
most part over, while the notion of superpower condominium is
inadequate in describing the international system as it is today.
Instead, the United States finds itself wulnerable and depen-
dent upon a range of factors - .- from the availability of .
fuel and other resources to the cooperation of states to control
the proliferation and use of force,for which there are few uni=-

lateral answers.

Equally true, as the social scientists are wont to remind
us, is the increasing complexity of the domestic environment in
which American policy responses to this world are fashioned.
image of a single entity known as thé "United States", both de-
terrining policies and carrying them out, is as simplistic as it
is inaccurate. No doubt some rational assessment of national
interests takes place in the exécutive branch, but any such analy-
sis is but one factor amidst a host of organizational, bureaucratic,
and personal -- or personnel -- factors found inside and outside '
these bureaus, agencies and departments with the ablllty to 1nf1uence

policy at virtually every stage.

The

To this portrait of a diverse and often competitive executive
must he brought the additional complicating factor of the Congress.
With Vietnam and Watergate not far behind us, one of the Panama
Canal Treaties still before us, and a second SALT agreement ahead,
there is little need to spend time pointing out the impact of Con-
gress on American policy, foreign and otherwise. - The imperial
presidency is in abeyance. The idea of executive expertise has
been shattered, as has the trust that the President and those around
him would act wisely and legally., Even ah administration better .
managed and fooused tuan the present’ one would be less than dominant

owing to the zeitgeist of present-day’ washlngton.

This said, to speak of Congressional influence on public policy
in the United States, and foreign and defence pelicy in particular,
is nothing new. Nor is the phenomenon of executive-legislative
tension or even confrontation. George wWashington vowed never to
return to the Congress himself after facing a hostile barrage of
questions regardlng the 1791 Jay Treaty, More than a century
later, Just over one third of the members of the US Senate voted
to keep the United States out of the League of Nations following
the First World War. Ih more recent times, the examples of such
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institutional conflict are numerous. DBesides the experiences

of Congressional efforts alrsady referred top terminate the war

in Indochina and the Watergate affair, one can include the anti-
ballistic missile (ABM) debate of the late 1960s, repeated efforts
by Senator Mansfield and others to reduce the US troop commitment
to Europe, the chrome importation or Byrd amendment, the Jackson
amendment and other imitiatives linking provision "of Most Favoured
Nation (MFN)status and credits to non-garket countries in return
for guarantees of free emigration, the armg embargo against Turkey,
the investigations into the intelligence agencies, and the dramatic
refusal cf the Congress in late 1975 and 1976 to permit operations

in Angola.

The number and importance of these and other issues notwith-
standing, little consideration of the 1mplloat10ns of the enlarged
Congressional role for American security policy has taken place,
Too often the guestion has been raised as to whether the role of
Congress in these matters is "good or bad", and too often the res-
ponse reflects the bias on the particular isswe of the day. Thus,
many who supported congressional efforts to end American involvement
in Southeast Asia were hostile to attempts to reduce force levels
in Europe or efforts to prevent the transfer of arms to Turkey.
"Congressional influence is good when I agree and bad when I don't"
has become an all-too-familiar refrain.

The purpose of this paper is not to add another voice to the
chorus of those either urging or deploring this influence of Congress.
on the course of American Foreign Policy. Rather, the intent is
to look at the sources of this enhanced influence, the changes.in the
involvement of Congress with policy, the evolv1ng shape of the Congress
itself, and then to assess briefly the implications of. these gevelop-
ments, both in general and in regard to the American commltment to
the Atlantic Alliance and European security.

The Revival of Traditional Powers

In many instances, the recent demonstrations of Congressional
influence on security :policy reflect not new powers but the revival
of 0ld ones. Often the product of disagreements over specific issues,
these assertions cof institutional will-take advantage of explicit or
derived constitutional powers which were 6ften allowed to lapse during

nuch of the poet-war era. - At least six such mechanisms can be identi-

fied:

- Approval of Nominations: Magor app01ntments, including ambas~
sadors and top-ranking cabinet officials, require majority approval .
by the Senate. In certain cases, the Senate can and has refused
such approval, as in the case of Theodore Sorenson, President Carter's
first nominee to head the Central Intelligence Agency. Equally
important, the "advice and consent" function can be used to. "send

a message" to the executlve 2~ for example, the magorlty (but not
grds) approval of Paul Warnke to head ACDA and be US Ambassador to
SALT communicated Senate readiness to reject an "unacceptable" SALT
iT agreement. _

- Approval of Treaties: Also specially reserved to the Senate .
is the right of advice and consent on treaties, with a £rds vote of .
the Senate required for approval. Clearly,.as in the case of both
Panama and SALT, the threat of Congressional disapproval can, within
limits, improve the negotiating strength of the United States; it
can also make any compromise more difficult.

oy |
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At the same time, the actnality of disapyroval after ne-
gotiations -are compléted could easily undermine the legitimacy
of the executlve and cause magor crises in US. relations.

- Leglslatlve Power: - . The essence of the Congresslonal
role ig lawmaking and, in the security field, the authorigation

of and appropriation for the armed forces of the United States.
After years of mostly "rubber-stamping" Defense Department re-
quests, the tendency has been increasingly for Congressional com-
mittees to challenge the budgetary requests -of the Executive,  Not
only did the House of Repiresentatives resist eliminating funds for
prototypes 5 and 6 of the B-1 bomber, but one can expect major
battles over the Administration's:shipbuilding programme for the -
US Navy and over the development of the MX ICBM.

- Domestic Pcllcy. i Alsc a functlcn of 1ts basic lga-
making role ig the ability of Congress to affect US foreign and
security policy indirectly through action (or inaction) on dumestic
policy. Energy policy or trade protectionist pressures are among
the most visible at the moment, but the impact of domestic legis-
lation on foreign policy will grow parallel to the increasing con-
nection between these two spheres.

- - Hearing and Investigations: Among the most powerful of con-
gressional actichns are the twin abilities to probe and publicise.
Fulbright's Vietnam hearings were-fundamental to the changing of
public and Congresgiénal opinion en the war, while the Church and
Pike investigations produced reforms of the intelligence agencies.
Most dramatic of all was Watergate. Of less sensational but still
major significance is the ‘ongoing Congressional ability to question
Administration officials, request documents, publish testimony and
information and overseelactual'prcgramme&at-oftendetailed; "micro-
management” levels) and field operations.

= _ Expressions of Opinion: Both ingside and ocutside the formal
Congressional setting mémbers have means of affecting policy.
Non-birding "Sense of the Congress" (or Senate or House) Reso-
lutions provide barometers of Congressional mood,; and can be used
to signal approval or disapproval of existing politices, negotia-
tions, or actions. Just such a resolution in the Senate had an :.
important effect on the Panama Canal negotiations several years® ago.
Outside the formal setting the members have available all the means
of -influence  open tc any pclltlclan, frcm access to medla to signing
open detters. : : -

RAR AN R

The Cfééticn'of Neﬁ Powers ..

The ability of the Congress to affect American security policy
has moved beyond a reagsertion or recovery of inherent powers that
had either been permitted to lapse or had been abridged by the exe-
cutive branch. Over the past five years, the Congress —- often .
overriding presidential vetoes -- has législated new formal specific

powers in this policy area. Whereas before the Armed Services Commit-

tees.  yere mostly 11m1ted to review cf annual pcsture statements and
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budget requests, and the Foreign Relations Committees to passage
of the annual .foreign assistance requests, these Committees and
the Congress as a whole now have a number of devices to influence
policy. Among the most important are the following:

. LI
- War Powers: Passed over President Nixon's veto
in November 1973, the War Powers Legislation,.which limits a Presi-
dent's authority to commit US iroops abroau without Congressional
approval for a maximum period of 60 . (under certain circumstances
90) days, has more than any other single piece of law sybolized the
new Congressional role in security policy. . Although it may make
prolonged commitments more difficult, it could ironically increase
Presidential authority in certain short term or crisis situations.
In part tested by the Mayaguez incident, the War Powers Act showed
itself weakest in assuring adeguate consultation between the -two
branches and in ensuring the congress a role in crisis management.
However, as any body of 535 individuals is ill-suited for any such
role, the real test will come only with presidential desire for a
sustained commitment of American troops ,in a military situation.

- Arms Transfers: Any significant sale or transfer of
defence articles abroad must first be proposed to the Congress, which
then has thirfy days to disapprove the transfer before it goes ahead.
To date, this specific mechanism or related ones have been used in
three cases: the sale of Hawk surface-to-air missiles to Jordan, the. -
sale of AWACS to Iran, and the sale of defence articles to Turkey.
(The first two cases involved a threatened use of the Congressional
veto mechanismi the latter a simple embargo.clause rather than ob-
jection to a particular proposal.) = This legislation will be the
instrument of those in .Congress seeking to stop the proposed $4.8
billion trahsfer of-aircxaft to the lMiddle Fast.

- Nuclear Proliferation: Pasged and signed into law earlier

this year, the Nuclear Non-Proliferation Act of 1978 further increased -
Congressional ability tc end the shipment of all nuclear materials,
technology and assistance to any country not agreeing to full- scoPe
safeguards over the follow1ng 18 months to two years.

- Intelligence: .. In the wake of the separate House and
Senate investigations of the intelligence agencies, each ‘house has
established its own oversight committee empowered to pass on budge- -
tary (and hence programme ) requests by the intelligence agencies. - In
addition, each has the task of examing the quality of the performance
of operations, collection, and analysis.

- International Agreements: Notwithstanding the Senate's treaty
role, all other executive agreementsjthat is, those international’ -
agreements other than treaties - must be reported to the Congress -
within 60 days of -entering into force. The scope for secret exe-.
cutive actions is thus reduced. Thought is also being given to .
providing the Congress with a means of rejecting Executive agreements,
perhaps through - joint resolutions. For the present, Congress can
only work to undermine those agreements with which it disagrees through
the "back door" of withholding funds to impleitent the terms of these,
agreements requiring appropriations.
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- Impact Statements: In two areas, those of human rights
and arms control, the Admiristration is required by law to produce
annual statehents. In the case of human rights, the statements
are to assess compliance with international standards -in particular
countries, with such reports often influencing aid allotments.

Arms contrel Impact statements, or ACIS, must accompany annual re-
quests for those defence programmes of significant expense or im-
port, The intention ig both to provide the Congress with more
information and to force the executive into more thorough analysis
of the 1mplloatlons of its own pOllGlES. .

K IHHH

The New shape .of Congress .

Before discussing the collective impact of both the reassertion
of familiar powers and the legislation of additional ones, kt is
first necessary to examine how Congress has reformed its own struc-
tures assigned a role in foreign and defense policy making. Here
two major trends emerge. The first is that the locus of decision
making and policy analysis in the Congress in this area has broadened
markedly. Centralized leadership is weak, party discipline hardly .
a factor, and seniority under challenge._ The domination of com-
mittee chairmen has been reduced, with the number of subcommittees
increasing and their role expanding. Major increases in. staffing
allowances for individual members and for the minority party on
committee staffs has worked to decentralize power and authorlty
w1th1n the Congress as never before, ‘ ;

- Secondly, and in part related, is the far greater access to
information now enjoyed by inrdividual members of Congress as well
as by committees. In part a reaction to the ABM.debate when many
Congressmen concluded that a2 viable Congressional alternative to
executive leadership and domination necessitated "separate and
equal" access to information and expertise, the Congress has either
created new or expanded existing sources of informations The
Congressional Budget Office (CBO), together with the two budget
comnittees, provides a cost ana1y31s of administration programmes
as well as the dollar costs.of 'alternativé postures and policies;

"the Office of Technology Assessment '(0T4) provides expertise in
science and. technological fields; the Congressional Research Ser-
vice of the Library of Congress is a general source of information
and anpalysis; the General Accoumting Office (GAO), traditionally -
termed the "watchdog" of the Executive ‘Branch, not only provides
analysis of performance but has the manpower to chéck field cperations
and effioiency. These organizations, along with the extra staffing
and .greater access to Executive information through the intelligence’
committées, impact statements and The Freedom of Information Act,
have accelerated trends toward a greater diffusion of expertise and
@éwer'withln the Congress brought about as. well by struotural ohanges .

mentioned above.

FRRHHENK

General Implicatlons

Together, these tW1n developments of enhanced powers and diffused
authority are not without their irony: on the one hand, we ‘have a
Congress demanding a greater role in policy; on the other, a Congress
organized less 'well to carry out such a role efficientily. Indeed, the
two trends can at times be diffiocult ‘to-réconcile: ‘the War Powers leglis-
lation demands rapid decision-making and full consultation -- but with
vhon does one congult?
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One should also point -out the limitations t6 the new role of
It is still a government of Presidential leadership and
The Congress remains more reactive than oreative, more.

negative than positive. -More than anything, it is a large, often
disparate and unwieldy institution. For the most part, crisis manage-
ment will remain in the purview of the president and those around him

ag will most major policy initiatives.,

At the same time, however, it should not be assumed that the
Congressional role is per se undesirable, Executive-dominated American

foreign policy was not by any means consistently successful, elther at

home or abroad, Congressional oversight can improve Executive perform-
At times Congress can add

ance at many points in the pollcyI’rocess.
weight to diplomatic initiatives, It is certainly a useful disseminator
of information and an important link between the large and mostly

unelected Executive Branch and the populatlon—at -large.

Congress.
initiative,

This said, Congressional influence on American security policy is
not without its major implications and, at times, complications. In
general, a Congressionally influenced foreign policy is likely to be
more public and more explicit than an Executive one. It will tend to
lack subtlety and discretion, if for no'other reason than that legis-
lation is a blunt instrument. Automatic withdrawal of forces, embargoes
on arms, shut-offs of nuclear supplies -- all are actions that are
black and white, leaving the diplomat or negotiator little to work with.
The consideration of many of these concerns in separate pieces of
legislation will not make it any easier to produce intelligent "packages
of policy" toward any one country or region. Such problems are exacer-
bated by the perspective inherent in Congrsssmen who must be often re-
elected: -they are particularly vulnerable to short~term views, the
desires of special interests (be they labour unions or ethnlc 1obb1es)

and to particulars rather than overviews.

More specifically, these characteristics of Congressional foreign
policy are especially troubling at a time When the United States is
moving toward a more discretionary policy to cope with a wide range of
interests and interdependencies. 'Alliance management will not be made
any easier by Congressicnal involvement. The Nixon Doctrine -~ apparently
gtill operative as evidenced by the Carter Administration's Korean policy =-
depends in large part on the reliability of the United States as a _
supplier of arms and as an ally ready and able to reintroduce forces
into local contingencies. But, for example, can the Republic of Korea
realistically count on the US Congress to sanction potentially necessary

operations, approve the transfer of promised military equlpment

or permit an extended redeployment of US troops to the penlnsula in the
event of an emergency° At a time when American guarantees ahd reliability
are already suspect the new role of Congress adds a further element of
unpredlctablllty and unCBrtainty into US relationshlps. R .f‘

Congress and the At lantic Alllance

The impact of Congress tends to be greatest either where ethnic
American considerations are dominant or where the question of nationmal
interests is vague. In the case of Furope, the latter does not apply.
Congress in 1978 shares the "Europe First" orientation of the Admin- . -
istration and is, if anything, more "hawkish" than the Administration
on the ‘Soviet threat. The ethnic factor, however, is present, as Congress
has prevented full resumption of the military supply relationship with
Turkey pending changes in the Turklsh stanoe vis-a-vis Cyprus. In other
areas, the impact of - Gongresg geems: smal;khr ‘Powers or arms transfer
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controls are not about to intrude in the Alliance; one should not
confuse potential with reality. (In any case, one could argue that
any severe crisis in Europe is likely to be over before the 60 or 90
day period prescribed by the War Powers Resolution expires.)} In
addition, one sees neither a revival of "offset" or "neo-~Mansfieldism"
on the horizon.

This is not to say that Congress will not have its effect on the
Alliance. Several senators have already made their views on NATO
organization known, and in the future one can expect more involvement
with MBFR and NATO posture. Issues such as trade protectionism and
proliferation policy have the potential to sour relations, as do
disagreements over human rights in the East and general relations with
the Soviet bloc. It is clear that factors outside Burope which gtill
affect Buropean security will be a source of contention, with another
Middle BEast War posing real problems which might produce some backlash
if the 1973 experience is not improved upon. Most serious, however, is
the question of the domestic evolution of Burope. The American
commitment to NATO depends on both a common perception of threat and a
common set of valueg -~ if either of these becomes suspect, one can
expect Congressional demands for a review or revision of Alliance ties
in the light of both the anti-Soviet disposition and the political
strength of Americans with personal and other ties to Europe.

Toward the Future

The adversary relationship between Congress and the Executive will
not go away with time, -‘Indeed, institutional struggle is intrinsic to
the system -~ to borrow from Richard Neustadt, the constitution created
not a system of institutions endowed with separate powers but rather
separate institutions sharing powers. In addition, observers must
appreciate the non-~European nature of the American gcene, with the
politieal isolation of Legislature from Executive and the lack of
party loyalty or discipline most notable in foreign affairs.

Also, it should be added that we are at a particularly bad moment.
The reaction to the abuses of the recent past is still strong, and the
counter-reaction against what many feel to be too sirong a Congress
has yet to take hold. The current Administration is not one that can
be characterised as either strong or fooused. Iastly, there is little
-congensus as to the proper policieg and prioritieg for the United States
at this juncture. Time may work to improve the situation; yet it
would be unrealistic to expect any return teo a status guo ante in the
balance of executive-congressional relatioms. The only thing that is
certain is that more uncertainty is here to stay.
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THE- RELEVANCE OF NATO INSTITUTIONS

by Chrlstopher Irwin -

There have. been few times in the history of the North Atlantie
Alliance when its.institutions have been carrying out the day to day
tasks which they have been set as efficiently as is now the case.

Yet it is also true that, in practice, they are decreasingly the hearth
in which Western security policy is forged. Other fora are being
used, a trend partly encouraged by the increasing complexity of the

web of interests and issues that binds the Western world together,
partly by the fact that this web embraces a world that is larger than

the Atlantiec alliance, -

The Slgnlflcance of Instltutlona

For these reagons alone it is legitimate to pose the questlons
how effective are the present institutions of the Atlantic alliance?
The guestion is a crucial one because the institutions are central
to its effectiveness, It is inevitable that in an alliance of sove-
reign states the institutions should be the fount of. collective actions
and, %o some considerable extent, must serve as a broker between some~
times conflicting national perspectives and even interests. The autho-
rity of the Alliance is partly derived from the institutions themselves.
While they may carry out their day-to-cday tasks as efficiently as they
have ever done, their effectiveness has to be measured relative to the
range of security issues faced by the Western world., = It is clearly
vital that information about Warsaw Pact force:strengths. should be
shared between governments; but it is also important that those govern-
ments-should be free to exchange views on their own abllltles to counter
those forces given different domestic contingencies, o

The. Scope of the Alliance

Just as the debate on the institutional framework of the Alliance
should be.of crucial interest to anyone seriously concerned with At-
lantic security affairs, so also must the debate on the competences of
the Alliance. It concerns two distinct issues: the degree to which
the Alliance should confine itself to military security issues or seek
to be more comprehensive in the different aspects of security policy
that it embraces; secondly, the extent of its geographical competence.
Purists tend to argue that NATO was created for a particular purpose
and-that its energies should not be dissipated by an extension of its
competences, Yet in many ways this view ignores the pressing reality
of security politicss to revive an overworked phrase from the. past,
we live in a 'global village'. Security cannot be compartmentalised
into military, economic, domestic and so onj nor can it be containerised
geograrhinally as the Middle East War of 1973 for01bly reminded the
Western world., ,
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Although the practice has not reflected the original inten-
tions, the founding fathers saw the North Atlantic Treaty as in-
corporating the broader view of security. There has always been
a tension within the Alliance between'thdse who see it as designed
to fulfil a strictly limited purpose and those who believe it to
provide the foundation of an Atlantic community. = The desire of
the latter to accrete things to Alliance functions has not always
had the desired effect. It is arguable that the Committee on the
Challenges of Modern Society (CCMS), created in 1969, not only ham-
pered attempts to get international collaboration on environmental
issues but set a bad precedent for those seeking to involve NATO
more deeply in a broader range of security matters..

-There is a certain paradox in that 1t was those who wished
the Alliance to encompass,a web of matters From military to economic
and thus provide the basis of an Atlantlc Community who also sought
to impose limits on its geographic competence in order more clearly
to define it. Today those who advocate a broadening in the compe-
tences of the institutions of the Alliance are often those who also
argue that it is unhelpfully constrained by the geographical limits
on its activities. However, advocacy of a formal Atlantic Commu-
nity is largely gone: it has been replaced by a less precise prag-
matic concept reflecting the ball of wax. The question that now
arises is how can Atlantic institutions cope with the diffusion of
interests affecting the Atlantic world?  There is need for coor-
dination, whether between different policy areas (it is intolerable
that a Government should find itself commited in one international
forum to cuts in public expenditure, whilst pleged to an increase
in defence expenditure in another forum with those same countries
viz the UK in 1976) or in policies towards third countriecs in as
much as they have a bearing on the interests of the Alliance (as
in the Middle Bast War of 1973).

The Problems 6f Héstructuring

It takes little political imagination to see that any: attempt
to meet these problems by a radical restructuring of the exisiting
NATO institutions is unlikely to meet with universal enthusiasm.

The North Atlantic Treaty, the subseguent communiques and the habits
that have given the Atlantic institutions theiy form are a finely
Jbalanced set of compromiseg, unsuited to unserambling. . In any .case,
as-far as the prime military tasis of the Alliance are concerned,
NATO 1s functioning well at the moment. - Thexre is a distingulshed.
SACEUR of remarkable authority; member states have agreed and - more
importantly - almost all planned to realise & three per cent increase
in defence expenditure despite ~enerally adverse economic circum-
‘stances;'with the active encouragement of the new U.3. Administration,
NATO has temporarily waived its ncrmal retiocence about any form of
supranational activity and is well advanced with a series cf long-
term defence planning projects related to -a number of arcas thal

are marked both for their importance and sensitivity; the Alliance
appears to have adopted a more determined aprroach to the problems

of weapons procurement and siandardisation than has ever previously
been the case; there .are clear signs that there is a willingness

to give careful thought to the new opportunities created. by techno-
logical advance in weapons development.



Crisis in the Institutions

In contrast to the effective manner in which these essen- :
tially military issues are pursued,the North Atlantic Council's
activities in the political field have the hall mark of evasion.
There hag been a consistent failure to deal with the most pres-
sing polltlcal issues confronting the 41liance; at best there were
token discussions but too often delicate subjects were left for
con31derat10n outside the formal institutions of the Alliance.

The list is a long one but these topiecs included the problems of
succession in Yugoslavia, the difficulties created for the West's
security posture by the growth of Eurocommunism, the Greek-Turkish
dispute and the problems of the eastern Mediterranean, the tensions
in U.S.-German relations and the more technical Furostrategic im-
plications of SALT-2, The list comprises some of the most press-
ing problems confronting the Alliance. .

A11 this is not to say that these issues went undiscussed
between separate members of the Alliance. Alliance consultation
consists of a spectrum of methods from informal bilateral contacts
in national capitals or between missions at NATO itself, to the
guadripartite Bonn Group, fron informal ad hoc arrapngements to full
meetings of the North Atlantic Council (NAC). The problem is that
much of this consultatlon - partlcularly on .sensitive or urgent
issues - is now taklng place outgide the formal institutions of the .
Alliance. There are a number of reasons as to why it is legitimate
to describe this as a problem, Firei, while informal and ad hoc
arrangements have the clear attraction of providlng a flexible means
of over-coming doctrinaire. opposition to consideration of a parti-
cular issue, they tend to undermine the precheé™dnd rationale of con-
sultation within the Alliance institutions. 'This can create a habit
and make the use of formal machlnery, e5p901311y at time when there is no

option but to use it, less familiar. Secondly, there is a danger that if
common problems are not regularly discussed on a multilateral basis,
différing national perceptions are more likely to emerge as was
the case in 1973. Thirdly, informal arrangements allow member states
to evade the dilemma of the limited competences of the Alliance.
When the Alliance is dealing with matters. that have a bearing .on issues
not accepted as, within its competence it.is. posgible to pursue them
informaliy,  Fourthly ~ and related to this last point - the formal
institutions of the. Alllance may become fossilised as new and pro-
bably difficult matters become the province of informal, ad hoc or’
altogether separate bodies.

Cleédrly the. development of the haWit of. bypassing the regular
formal machinery of the Alliance reflects short-comings in those
institutions. . At one level it can be argued that this merely re-
flects the problems typical of any allidnce of sovereign states:
they often want to de things in their own way, making use of the most
convenient mechanism available and choosing their partners to suit
the occasion or tke issue. However, more specific aspects of this
phonomena can be identified. The most obvious is that some states
are unwilling to allow NATO to become involved in certain subject areas,
whether because they claim they relate to their internal affairs, as
in the case of Turkey or Greece over the problems of the eastern
Mediterranean, or of Italy on the subject of communist participation



~4-

in government, or because they seek to place strict.limits .on NATO's '
spheres of competence as do the Duitch and the Danish in relation

to third area issues. Secondly, there may be positive aspects to
the desire to bypass formal machinery. = Member states may believe
that certain of them have common interests that can be more fruit-'
fully pursued in limited numbers, The reasons vary. Sometimes
they arise from a desire to give expression to a particular geogra-
phical entity ~ as in the case of the Eurogroup; at other times it
may arise from gpecialist policy interests as with the gquadripartite
Bonn Group. Strictly speaking the Bonn Group is a voluntary as-
sociation of those countries with a direct interest in the fortunes
of Berlin although latterly it has been used as a forum in which
other matters of particular interest to the four ccuntries concerned
might be discussed. This highlights what could become a tendercy

of the various informal groupings: namely, to use-them for purpcses
beyond those for which they were-originally set up. This must ne-
cessarily give rise to concern when, as was the case with the Bonn
Group, it became opénly known by the other allies that it had
been used for consultation on -certain aspects of the SALT-2 nego-
tiationy it gives rise to divisive charges that ceftain countries are
seeking to establish a dirsctoire within the Alliance. It is note-
worthy that as long as this particular exercise remained private
knowledge to the other allies there was little opposition to the

idea of the use of the Bonn Group for this purpose. The t¥ird reason
for bypassing the -established Alliance machinery appears to be the
increasingly widespread view that it is unnecessarily cumbersome and
that somehow the political and diplomatic implications of military
and technological matters become obscured. Various examples may be
encountered. It is sometimes suggested that the national sensiti«
vities that are institutionalised within the Military Committee

serve to filter and conseguently obscure the value of advice on mat-
ters coming up from the MNCs. Another view encountered is that
national delegationg to NATO sometimes lack the relevent resident ex-
pertise to make full sense of issues under discussion with the conse-
quent effect of consultations within the formal structures of the
Alliance, Somewhat surprisingly, given its generally acknowleuged
success.in the past, the work of the Nuclear Planning Group (NPG) hasg
lately become .the subject of criticism from United States officials
concerned w1th the effectlveness of NATO consultatlons on SALT..

Apart from the prollferatlon of 1nformal consultatlons a
further development on Atlantic horizons has been the growth of
Bummits, whether of a regional nature, as with meetings of the
Furcpean Council twice each year, the Western Economic Summits or
the Atlantic Summits. - They overshadow the more traditional meetings
of the Noxth Atlantic Council, not just because of the authority of
their membership, but also because they have the aolllty to make the
connection between the military,  the political and the econcmic and
because they are not limited by the historiec boundaries of the Atlan=-
tic Alliance eitber in their membership or in the subjects that they
are able to consider. 4s such, they are capable of accommodating
the problems of competence that were identified earlier in the paper.



The Search for Reform

Given this background, what might be done to overcome the more
deleterious short-comings on the existing Alliance institutions?
I+ would not be politically realistic .to attempt to re-engineer .
the entire structure of the Alliance, even wers there a strong theo- -
retical case for sgo doing. In seeking solutions to NATO's insti-
tutional problems it is necessary to build upon existing structures,
both established and embryonie, This necessarily involves a piece=
meal approacb and may lack concepiual beauty. However, ‘what now .
follows is designed to meet a perceived need,

_ The already considerable literature that has concerned itself
with problems in the functioning of the institutions of the Alliance
has focussed on three areas. The first concern the limits on the
interests and competences of the Alliance and the constraints on thg
range of subJects and geographical area of dct1v1ty. There are mini-
Palist and maximalist exponents of change: those who argue that legal-
ly all that is required is a fuller utilisation of the competences
prov1ded for in the North Atlantic . Treaty (Artlcle 2 does not confine
NATC to military matters; nor does Article 6 necessarxily limit NATO
to an area north of the Tropic of Cancer).. .There are others who -
believe that the scope of -the Treaty itself should be extended in
response to the new security considerations of a changing world. :

Secondly, there is the series of concerns that would point to-
weaknesses in the instruments of the Alliance: the Council and its
subsidiary bodies. These critics again can.be divided into two
groups: there are those who believe that all that is required is
minor modification of ex1st1ng 1nstruments other believe that there
is a need for substantial change and the prOV1s1on of supplementary
machinery,. :

Thirdiy, there is the belief that the Alliance suffers from
ailing ‘political commitment and will and that many of the problems
inherent in an international organisation, where there is a premium
on the notion of soverelgnty despite the vast range in the powers
and responsibilities of its members,could be overcome if some way
could be foumd %o provide the organlsatlon with a motor, w1th some
mechanism to facilitate initiative, Once again, there have been a
number of suggestions as to how this might be prov1ded. through en-
hancing the status of the permanent members of the Worth Atiantic ™
Council, by arranging regular Summits, by reinforcing the political
authorlty of the Secretary General, or by introducing into the inter--.
national staff some intellectunal authority with a loose brief to
undertake policy planning studies of both short and long term. interest.
and an ablllty somehow to ensure that such studies are fed into the
defence planning procedures of the Alliance as a whole.

As a matter of expediency the ‘minimalist line in the first
two areas of concern probably holdSout the greater opportunities
for realisation. What is xequlred is some attempt to codify or.
rationalise existing practice, both formal. -and informal, and, where
no such links exist, ensurethat. there is some. provision for coordi- -
natioh between the dlffﬂrent spheres of activity. In certain res-
pects the Summit mechanisms that have been developed in recent years
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have already demonstrated their potential as a useful motor
for Alliance activity. The London Summit of May 1977 demon-
strated this fairly decisively as far as NATO was concerned, -

Policy Coordination in Atlantic Affairs

« The Western Summits refiect an acknowledgement that Atliutic
relations comprise a web of overlapping issues, 2ffecting different
states in varicle ways and also often involvipg other parts of the
world beyond the Horth Atlantic area on a fairly immediate bagis.
Past failures to coordinate international economic initiatives with
other aspects of collective policy, particularly in the defence field,
probably reflect most immediately upon a widespread inability to co-
ordinate successfully the actions of different departments at a
national level. There is a case for the creation of a Minister for
Atlantic Affairs to ensure that there is sufficient coordination
between different policy strands relating to Atlantic mattera and
to give strategic direction to the evolution of lonzg-term policy.

He and his staff would not have prime responsibility for day-to-day
matters. Together with his counterparts from other member states

he would effectively foram part of a high level secretariat providing
& link between Western Summits as well as- those, such ag meetings

of the Buropean Council, held on a regional level.  These Mlnlsters
would be analagous to a holding company for Atlantic Affairs.

Heads of national delegations to international Western organisations
would have a dotted line responsibility to these individual Ministers
as well as direct line responsibility to their mother departments.
Thus thexre would be a clear distinetion between the policy oversight
responsibility of the Ministers and the executive responsibilities of
delegates to existing bodies. This formula would ensure that monen-
tum was maintained between Summitsy that there was an overall direc=
tion to Atlantic policy and a minimum-of conflict betweern different
strands of national policies in international fora whilst causing the
minimum interferencewith established international institutions. -

In the specific case of NATO, it would provide & reference point for
the informal mechanisms that have developed, ensure that there was
gome resoluticn of the problems created by the insistence of certain
of its members of the limitation of Alliance competences and provided”
a useful motor in 1ts Operatlon.

The Mllitary Committee

AS far ag the 1nternal functioning of the Alliance is concétned
it-1is possible to make a case that the relatively simple step of
eliminating the Military Committee would leave little sense of loss
and improve-the quality of the relationship between the military &and
political ends of -tke Alliance. In theoxy, the Military Committee,
as the highest military -authoxity in the Alliance, provides guidance
to the political bodies and to the Allied Commanders and the subordi-
nate military authorities. It comprises the national Chiefs of
Staff or, more usually, their permanent representatives. There are
a number of criticisms made againet it. First, it is dubious as to
whether the principle of sovereign equality = by wkich the Committee
functions -~ is conducive to the best military decisions and advice,
particularly when there- are National Military Representatives on the
staff of the Allied Commanders and when the national delegations to
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to NATO include defence counsellors who, to do their jobs effec=-
tively, must provide a channel for the Chiefs of Staff o make

their views known at Alliance level. . Secend, under present ar— .
rangements the views of the Military Committee - themselves ref-.
lecting -the denominator of thirteen.national viewpoints without. -~
the benefit.of diplomatic skills:'to smoothe differences - are .
further filtered at the political level. . Third, -the introduction -
of traditional vertical military.structures into the NATO bureau- -
cratic process prevents horizontal contacts and can lead to the per-
petuation of policies that lack a realistic in-put of non-military
factors. The Defence Planning Cycle is a case in point: with the
exception of the long-term planning task forces there is a separation
of political, economic and military considerations at all stages ex- ..
cept the very beginning and the very end. The {ourth major eriti-
cism is that the Military Committee filters views from:the Allied
Commanders to the NAC and vice -versa, or even.shields them from one-

another's thinking. '

It is, therefore suggested that the. Military Committee should
be abolished and instead be replaced by an Allied Commanders' Com-
mittee (SACTUR, SACLANT etc.), served by the International Military -
Staff and reporting direct to .the Defénce Planning Committee,  This
arrangement would be.analagous -to the original arraﬁgemgnt for a
KaT0 Defence Committee, If naticnal-Chiefs of Staff were likely
to feel that they were insufficiently represented within the national
delegations by the defence counsellorsy ‘thére is no reason why their
representatives should. not be included within the national delegations
outright. In those extreme cases where it wag felt that traditional
military distrust of diplomatic instincts was likely to be 2 cause of
national friotion then probably the Permanent Representative on the
NAC should have a military background. Overall, such an arrangement
gshonld make the present NATO structure less cumbersome and could lead
to closer awareness of problems and perceptions between the politi-
cal and military levels of the Alliance.

National Delegations

The third main area of change would seem to lie within the
national delegations themselves., To some extent, the compart-
mentalisation of function already remarked upon in the handling of
Atlantic relations is carried over to the national delegation level,
The British delegation to FATO is the only one which colocates the
staff of the national :Military Representative to NATO. But perhaps
of greater concern is the fact that few delegations - in an era of
increasingly sophisticated defence planning carrying with it major
implicaticns for national finance and industrial minislries - contain
in their number financial and industrial policy specialists, Clearly
it would not make sense to have on the staff of every delegation an
expert for each administrative contingency and much can be saved by
calling in staff from the national capitals concerned only when needed.
However, a balance needs to be struck between maintaining a comple-
ment - of staff equipped to deal with the many facets of modern de~
fence policy and a consequent appreciation of the national implications
involved, against the need for economy. One is further led to
question -~ not entirely in the spirit of science fietion -~ whether
it is necessary to make experts with haevy demands on their skills
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shuttle between the fog-bound airports of Burope when it is

now possible to obtain commercially facilities for aural and
visual conference link-ups between the major nationa capitals.’
If it were possible to overcome the hurdle of internatiomal
communication in this way, many of the traditional factors that
make for the creatlon of standing institutions would appear out
dated. Indeed, to cite but one example, the conumdrum of how
best to organise consultation between allies over SilTl given the
rare skills of those involved would rapidly be solved.

‘These sketchy suggestions do not pretend to be compre-
hensive although they do seek to address themselves to vhat appear
to be some of the most pressing issues facing the Alliance. The
principle that has guided their conception is that one should at~
tempt to do little more in terms of re-engineering politically de-
licate institutions than is dictated by present practice. But they
are geared to ensure a move effective institutional constribution
to security. The present -danger is that unwillingness to use the
formal institutional structures of the Alliance, rather than more
flexible mechanisems, brings . into question the ability of allies to
ensure that in time of crisis NATC's institutions realise their full
potential contribution to Atlantic security. They may be.creaky
from lack of use and less effective because of it.



SR

THE INTERNATIONAL INSTITUTE FOR STRATEGIC STUDIES K

FUROPEAN STUDY COMMISSTON
Furopean-American Meetm""- . CeLate;E :ﬂdolfo,. 7-8 April 1978

DGMESTIC SOURCES OF INSTABILITY IN TURKEY

by Duygu B. Sezer

What strikes one as the most marked feature of the Turkiah '
domestic scene is the high degree of instability in nearly all major
spheres of society. Serious economic problems, political polarization
along ideological lines, politicel violence’ (particularly among the
radical youth), the ineffectiveness of the political process and the
lack of leadership with a strong popular base able and willing to
resolve the major problems have done two things They have unsettled
Turkish domestic life on the one hand, and on the other they have set
in motion a series of pressures that have shaken, though not entirely
pulled away, the grounds on which Turkish forelgn and security policies
had rested without any serious problems for nearly two decades.

I. The Economic Scene

As a new state horn on the ruins of the Ottoman Empire in 1923,
Turkey under Atatlirk made national survival and modernization the twin
goals of her existence, Modernization was interpreted as develomment
along the lines of the 'contemporary civilization' of the Vest. Vhat
Atatirk acnieved wag a social and political transition in Turkish
society through ‘what are known as the 'Kemalist Reforms!, Economic
tranaformation had to be postponed until after the Second VWorld War
for & variety of internal reasons, the most.important of which was
the lack of capitel. and skilled manpower.

Turkey, though a neutral during the war, entered the post—war
period bearing the eéonomic and social costs of maintaining a large,
mobilized army on a weak, agrar ian base. The demands of ‘the Soviet
Union in 1945 for two north—weatern provinces and the Straits found
Turkey with a weak economic base, to say nothing of the less—than- '
perfect fighting condition of the, armed forces, Turkey's unconditional
resistance to Soviet demands was not deterred by this unfavourable )
balance, However, she realized that she had to give priority to .
economic development in order to improve her defensive capability as
well as the standard of living of her people.  She could not achieve
econcimic development and, at the same time, siphon off the necessary
funds for her defences by the application of her own resources simply
because ghe did not have enough. Therefore, she sought economic
assistance from the Vest and a security relationship that would
protect her against possible future Soviet presaures.

With her security concerns laxgely eased firast through the
Truman Doctriné and then'through her admission into NATO, she had the
opportunity to devote her own resources and the large amounts of
economic assistance supplied by the US to her economic development.
This initial large-scale effort at economic develorment happened
during Turkey's first experimants with parliamentary rule and a multi-
party system. The combined effects of the two had a profound effect
on the political, social and economic profile of the country. The
appeals of political and economic freedoms and rewards, supplemented

QUESTA PUBBLICAZIONE E DI PROPRIETA
DELLISTITUTO AFFARI INTERNAZIONALL
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by an economic philosophy .that favoured free enterprise,.generated

a dynamic motivation among the population in the direction of both
uninhibited political participation ahd economic. initiative and
experimentation. Particularly motivated were the large masses in the
countryside and the smaller groups with business and commercial interests
in the urban areas who aligned themselves behind the government,

Busineas expected increased profits. The rural poor hoped for
emancipation from poverty. '

Having been traditionally agricultural, the basic stratification
of Turkish society was a large mass of the sdubsistence-level agricultural
population, clusters of small-scale businessmen, tradesmen and artisans,
and a core of landowning, bureaucratic and military groups who at the
same time held the political power and identified iteelf with the State..

" The social reforms and the 168 spectacular ‘economic initiatives
of the pre-World Var II era had been. successful in changing this
structure to some degree by paving the way for the creation of an
entrepreneurial middle cless with professional, managerial and technicel
skills and experience. It alsoc made people restless for opportunities
to develop these skills, The policies adopted in thé post-World Var
II period to achieve rapid economic expansion were, among other things,
largely a response to the needs of this newly emerging economic class
and a cause of its further entrenchment. The 1950s in Turkey saw the
rise of a new middle class, motivated towards investment for profit
and enjoying political and economic status on the basis of skill end
wealth. . .

Increased economic, activity on the national scale began also
to enlarge the numbers of skilled and semi-skilled industrial workers.
Large-scale investments in public works, petro-~chemicals, mineral
extraction and proceeeing, and in textile, food and epare—parts
industries attracted the agricultural worker from his village to the
urban-based industries. The rush to the cities for employment apurred
urbanization but also created social probleme and sowed the seeds of
conflict.

What. started ‘as an ambitious dévelofment venture by Turkey in
the 1950s did accomplish eubstantial economi¢ expansion within two
decades. .After & short but serious ‘bregk in the late fifties and”
early eixtiee,,expaneion picked tp, aeain and ‘hag achieved a steady
growth. of T% annnally until recently when it began to confront o
difficulties, not all of which wére of direct domeetic origin The o
per capita income of about $100 in the ‘early . 19509 rose to $300 in
the mid-1960s and to $1,000 in the mid-1970s.

Sustained economic expansion dvring the past 25 years has ¢reated
a complex of problems more serious than the rate of growth and per
capita income would seem to suggest, A The main reaeone are that
economic development was based on heavy foreign and’ domestio borrowing,
on inflationary measures, and on industrialization’ through axpérts,
with 1ittle emphasis on internal savings. Thé difficulties of this
type of development can be offset fairly easily as long as there is .
either a reliable supply of foreign capital, i.e. economic assistance,
or an export sector capable of financing the imports, or both. On
the first score Turkey was fortunate until the Seventies, External
resource transfers in the period 1950-69 prov1ded on average over 4%
of the GNP; . they amounted to almost 509 of the total forelgn exghange
earnings of Turkey. during this period.. In’other words, Turkey was “';

the beneficiary of substantial foreign capital primarlly from, the
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US and later through the Consortium to aid: Turkey in the 1960s in

which the US contributions again fared the largest. By late 1960s
she had received nearly $5 billion of aig, one third of vhich was

economic and the rest military. : .

Though the amount,of aid began to dwindle in the early 1570s, .
the adverse effects of this situation was amply made up by the.-foreign
currency remittences deposited in Turkish banks by Turkish workers ..
employed in Federal Republic of, Germany. -So, in 1973, she enjoyed
her firat favourable balance of payments for nearly twenty-five yeaxrs.
The effects of the rise in oil prices began to hit . her,. too, after
1973. Vhile she has had to devote nearly half of her export .earnings
to pay for her oil imports,.she has also had to beaxr another consequence
of oil politics: the return of some thousand of Turkish workers from
Germany in the aftermath of the worldwide recession following the
o0il embargo. This in turn reduced the amount of foreign exchange .
remittancen by Turkish workers.

The export sector of the economy fallod to- rlse to the expeotations
originally pinned on it. The undiversified agriculture could not raise
production.of the four traditional export commodities - tobacoo, .cotton,
figs and hazel nuts - to any great extent. The irrational management method
of state industries (which make up nearly half the major industries),
and the consumer-goods oriented private industries (which found
supplying the large domestic market more lucrative than competing with
external marketa) consumed on the whole more foreign exchange than they
produced. .

A persistently unfavourable balance of trade oould not be curbed
as long as the 7% annual growth rate was set as a target to be :
maintained at all costs. What this has meant has been a roughly
stable anmual domestic exports of $4 billion in the mid-seventies
($2.5 billion from export revenues and $1.5 billion from worker's
remittances and other service transaotionsgfaa opposed .to an import
requirement of §$5-6 billion between 1975-77, anticipated to reach .
$7-8 billion in 1978, if T% grow:h rate is desired. This imbalance
must be evaluated against-a background of -a.total foreign debt
officially stated to be approximately $5 blllion, but unofficially
believed to be $10 billion, of which half a billion has to be paid ..
back annually as the loans reaoh maturity.

This, in. short, is the situatlon that has- lead recent Turkish .
governments to gseek negotiations with the IMF and some private
foreign banks. The. depehdence on foreign exchange to keep . the economic
development at its accustomed pace of % has created en economic
standstill when the two avermes of obtaining the foreign exchange -
import of foreign capital and export earnings - have not proved as
promising as inticipated. Investments have had to be decreased,
causing a fall in productivity and a rise in unemployment at the
cost of fuelling further social unrest and political instablllty.

This organic relationshlp ‘between development and forelgn .
currency has been a cause of anxiety, especially for the intelllgentsia.
While the average man is frustrated at the economic standstill
because it deprives him of the many conveniences he had come to
expect (particularly in the urban centres and even smaller towna),
the intelligentsia's reaction has been more profound. They wonder. -
about the inherent weaknesses and injustices of capitalism, a
system that Turkey has been trying to install for neaxly a quarter
of a decade; they atiribute the recent setbacks to the failure of
private enterprise to place the country'!s welfare ahead of profit,
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They see the hazards of a dependency relationship for economic
development and defence. The US arms embargo arising from the’
Cyprus issue, the reluctance of international financ.al® ingtitutions- f
to offer credits, and difficulties encovmtered with the BEC in which ..
she is an associate member tend to underline the hazards, It is

only natural that the IMF proposal of Autumm 1977 to underwrite

foreign loans to Turkey on condition that she reduces hefr growth

rate from 7% to 3-4% was not very popular even though governments

may still flnd that they. have to accept the conditions. .

The Cyprus questlon has added to the dlffioultles already »
encountered in the hational ‘econdmy; The undertain political climate
has scared private enterprise; the budgetary burdens of the Cyprus
involvement have been quite extensive; and the arms embargo has
meant the diversion of resources from economlo 1nvestments %o defence
procurement. 8 ‘ :

The wealth created by the achievements has nét been distributed
as equally as was hoped. Because the middle: class is largely made up
of salaried groups, their income is taxed at source, thereby leaving
no pessibility of tax eva51on, whereas the same tax system is full of

. loopholes for those engaged in private businéss.

The rate of population growth at 2.7% pEr annum has been another
cause. of the disappearance of the wealth created, The population
(42 million) is expected to double by 2010,  and this will absorb most
if not all the growth of GNP. Living standards cannot be expected to’
rlse unless GNP 1ncreases dramatically. .

" Inflation has beenmunnlnu at about 25300 a year since 1974,
with all that implies. . The absence of prloe controls has allowed
rising costs to be passed on. ' :

Unemployment and'underemployment has angered nearly 3 million
of the 16 million work force. Govermments, with their relatively
static investment allocations, could not keep pace with the demand
created by the pressures of population growth for new jobs. The
right to employment has become & sooial isaue with political implications
as well as economlc.

In the final analysis, I think it is safe to say that Turkey has
serious economic problems but that  they are not 1nsurmountable. The
lure of economic development united the people behind the’'political
leadership in the fifties but development has not benefited equally
all segments of the population, . Economic policy is now the source of .
one of the main ideologioal and political disputes. B

,j‘

II. Turkish PolltlcS° Rewards and Problems of DemoCr x '

With the tran31tlon to democracy in 1950 (after twenty-five years.
of authoritarian rule undexr one-party government) Turkey became
the scene of vigorous political activity. However, while the new
polltioal regime wds. undoubtedly democratic, 1t had an uneasy and
rather brief exposure.

L.

"It came to an- abrupt stop in 1960 when the milltary intervened -
with a coup in response to the increasingly oppressive and authoritarian
rule of the Democratic Party, who had come to power in 1950 on the
very basis of democracy. The economic problems created by the
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government's bold but haphazard economic pollcies al-o played their
part in bringing about the coup.

After a year of mllltary rule, the civilian leac.zship resumed
power through elections and were subjecied to the pressures of a
complex get of forces whose lasting impressions on domestic politics
as well as foreign policy have relevance for the Turkey of today. !

When . the mllitary yielded to civillan rule, Turkieh politics
and the economy were no more stable thar' they had bsen before.
However, under the military, Turkey adopted a new constitution that
expressed the major foreces that operated in the country at the time.-
The Constitution of 1961: - 1) Upholds democracy and democratic
freedom; 2) establishes social justice es an indispensable goal of
the State; and 3) institutes checks—and-belanoes aimed prlmarily
at the Ixecutive, -

The Constitution was a response to the political and socio-~economic
transformation that Turkey had gone through during the previous
decades of modernization. Political socialization through democracy
had been nearly achieved. A high degree of political participation
and efficient natiénwide party organizations had taught people that’
they could participate in politics and in decision-making only if
democracy were upheld; +the memories of ‘the pre-World War Il
authoritarianism made democracy cherishied.  Economic motives were
just as instrumental as politicel incentivés in favouring a democratic
system of government. People had seen that democracy allowed dlfferent
economic interests the freedom to develop and express themselves
through political participation and competition, However, economic
interests were not to be pursued in such a way as to jeopardize the -
social balance, to lead to the supremecy of one or more social groups
at the expense of others, or to hinder the right of the 1nd1v1dua1
to self-improvement and development

As the crude stratification and traditional loyalties of Turkish
society crumbled each newly emerging group made demands on the wealth
that was being created. Constitution provided them with the political
framework in which to proceed towards the attainment of their interests.
In other words, Turkey in the first half of the 1960s was ready and
willing to plunge into-a pluralist democracy where any view and interest
could be freely expressed and organised for polltical action. -

The lower income groups whosée fortunes had not fared so well
during the prooess of economic expanslon had the most serious grievances,
Studies conducted by the State Planning Organization of Turkey (1966)
and by some Turkish scholars (1971) on income distribution have shown
that income inequality in Turkey has been greater than in most of the
developed and developing countries. It has also been shown that the
top one-fifth of the families in the sample received about 6006 of
the total national income and those in the bottom one-fifth only -
3-4%. The persistence to this day of gimilar disparities explain
some of the sources of political instability in Turkey.

It is important to understand this dynamic situation in the
early 19603, Today's instability is an extension of the issues
and developments of ‘those years in a polarized pelitical setting.
Economic and socisl demands, organised at a' time' of political awakenlng
and conscious of the merits of democracy, made the task of the
govermments of the 1960s very difficult. Demands could not easily
be reconciled, There had to be substantial flexibility in the
leadership or even a reorientation in social philosophy as a bdsis
of policy as well as co-operation from non-governmental leadership

groups.

-
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‘The «Justice Party:;(JP), .in,pover from 1965 101971 with-a; strong:r,.c"
majority, underwent a change in leadership by electing Suleymani-¥ oi o= g
Demirel as the head of the party in 1964. He was Prime Minister .
until the military's subtle.intervention.in:1971.: A.successful -:j.'.
technocrat of . pea.sa.nt orlgln,:he}believcd in-liberal . freedoms, rapid =..2oq
economic development ahd a role for. free-enterprise. It was ]fr,rgelyg G
through his economic policiea tha,t!expansion occurred in:the sixtiear v
which led to an improvement in living standards. With the frequent
resort to; oollective-bargaining by, labour, -tax'reforms, state.subsidies
to the small fa.rmer andiextension of :social: secura.ty‘benefits to .y iy Las
larger segmente of the,population,(afdegree;of gocial jjustice.was ,xovar o
attained. ;; However it fell short of, a.sp:.rations = ,particularly,those :c‘%w,
of organized labour in Lthe,cities and jof ,salaried groups.under theapn’) »
pressure of, 1ni‘la.tion. o Furthermore, Mr, :Demirel's,ideclogical (< :ro" efx'i
refusal to relate ma.terial improvements to. .the need for social justice, ;i
to come up ‘with a social rationalization for his economic successes ol g
gradually alienated the urban-based labour for whom he had creat ted
- job -opportunities by his jheavy investments and the. intelligents:.a od7
whose belief ;in democra,cy.‘he shared. 4 ;According to-him economic s .07 rovd
development, would promote., equa,lity without ; therneed fomextensiveu oy
intervention, it Yet it -did not, -His bold ta.x ‘reforms - were notnu. g e oA
sufficient sto, redlstribute the twea.lth created. v But ‘most s:.gnlflca:nt 1 it
of all, he failed 'to develop a,social -philosophy in wh% -development yer
vent hand—m—hand with .social . Justlce, the (latter be single most rr_fgp'-t"u‘
important value.in. 'I‘urk:.sh soclety in ,the,sixties to ‘persist jto ;the jysds-m
present.,. . Socia.l ,just:.ce is seen as, both the ca.use and ;the., result of s 2ret
economic- well—being and demora,cy, ,but he. could not dbring. ha.mself to madew
explam his economic suocesses,in soc:l.al terms. gt opfE st e Jn# -_lmﬁpoo
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The ,other;major,party, the Republmca.aneople's Party:(RPP),. nignwaint
underwent a change of . philosophy,in 1965 and .of leadership in; 1967-—1971. 1
Mr. Bulent ‘Ecevit be"a.me the oha.irma.nr:.n 1971 -vhen he defeated the ol *g
veteran Tuxkish politician and statesman,_BTr. Ismet ,|Inome, -in a.clashqz 3
of views over the extent of the socialism that the party was prepared
to adopt.'. Beginning with the -'Left.of Centre' slogan .in 1965,, the .,

RFP has ultma.tely adopted social; ;democracy:as its:guidingiphilosophy. tocs
The increase in the-percentage:of (votes ;it has musteredjsince 1969 zr; dodd
demonstrates ‘the .appeal ,of (this,shift,to Lthe Turkish eleotora.te. HIOVEnSia
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tr:The ;emergence - of ; the . Turkish- Labour -Party;; (TLP) jin the early: Tellive

sixties was most ‘significant.. It-filled a vacuum:that- long*existedri £.7v30
in Turkish democracy. Marxist by comtment yet a socialist party

in its official ,description;dueto ;the ban.on communism,. the TLP: eni%
took . to «J.tself the task.of :E‘omzlating and - solvin,b sclent:.fn.ca.lly At ooyl
the’ rlsing dema.nds of. the under-prlvilegedwroups in- ‘I‘urkey. s The , P*‘L)_f“"t.
emergence ,of -an. or.g-a.n::.zed -left-wing “party iin parliament for.the first s -
time in.T "‘urkey's history at.a.time.wken, .social ; ferment forteconomic,at ;--{j
equality was Ithe*.centra.l focus of ; pohtios ha.ve‘had - lasting: :mi‘luenoe gl
on the pol:.t:l.cal and social evolution of .society. ;- ‘The TLP'explained na qe

- in terms of. «class structure * claae oonfllot and. 1nterna.tlona.l ca.pita.l grit
the underly:.ng cauges ;of xTurkey 5] economlc -‘oa.ckwa.rdness .and the oy

“oE
- TN
presence of inequahty. T nk "‘}..;N:sinmt Imolltlog 7w neomwar efd =:: T
The TLP,. very persuasive inwurba.n .areas, .was also successful 1 ;1
in rea.chinglout to ‘the Tuxral . area.s through . :.ts¢10ca.l and youth . Yel ~jan-
organizations. However, the, r:i.fts ;emong; the .top leadership.on .the yusd bus
question.of .the deg;ree of  Marxist orthodo:qr to be.properly .pursued ntrynasii
within the Turkish context - contr:.buted heav:Lly to its disintegration..; fa.
Its parliamentary strength'ca.me(dofm from 15 in. 1965 1o two seats qpm
at the general:election of:.1969. , The. party .was banned in:1972: iisme.1 «d
following the 'mtervention by ultrmatum'.,of the mlltary in politics.l. 5g

in 1971, tobe legalised. again-in 1975.71 n.ilevigowon e3 [few s f::t“_ 1
«oTLOTY
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The failure of the Left as an organized political party has been
amply compensated for by the popularity that leftist ideologies have
found in .the universities, among youth, in the lower echelons of the
bureaucracy, ‘and in part of the labour force. In a p:-viod of Turlkish
political development when complete freedom of expressicii-and. organ-
ization was an jnviolable. right. of every ¢itizen and when both <he
idea and the. fact of social inequalities occupied intelledtually and
politically .a -vital place for the process of the allocation of national
resources, the Left prospered, However it has failed to-be a successiul-
pclitical movement within the rules of democracy. - The pdlitical ‘role
of the TLP - to lead Turkey through the democratic process to the
dictatorship:.of the proletariat.- has been taken over by radicalized -
youth and part .of the labour force but with one difference; parliamentaxy
procese and democracy ars no more seen as a necesgsary element of this
goal, as they:reflect merely 'ballot-box democracy' and enhance the
power of the ruling classes.

Among the ‘many Leftist youth organizations, the Federation of the
Revolutionary Youth of Turkey (FRYT) held the allegiance of many young
radicals and was the most effective in its leadership, organisation
and the execution of its terrorist activities between 1969 and 1971.
Pregently the Leftist youth is organized around a wide spectrum. '

Political terrorism conducted by the FBYT and the People's
Liberation Army of Turkey (PLAT) was effective in bringing a high
degree of fear and uncertainty to the people in the cities; seriously
disrupting civil order and governmental authority.

The Confederation of Revolutionary Trade Union (CRTU) has been
the only major voice of labour dedicated to Marxist ideology and to-
action, The CRTU, which presently has ‘a.membership’ of about 200,000,
was born out of the ranks' of the Confederatiot’ of Trade Unions of
Turkey (CTUT) in 1967 as a reaction to the. OTUT's efficially non~
political stance., In fact the CTUT had closer relations with the
Justice Party in the 1960z, Presently representing the largest
segment of organized labour, the CTUT has close ‘to one million
members and now supports the RPP'S social democratlc platform.

The challenge to tne radical Left came mostly from the mllltant
Right. The party that had represented the Right in Turkish politics,
the Republican Peagant National Party, was reorganized in 1965 by its
new leader, Alparslan Turkes, in order to reflect its more extreme -
position in favour of the exaltation of nationalism, the State and :
the Turkish youth as. bulwarks against foreign 1n£1uences and ideologies.
The party name changed: to the Nationalist Action Party (NAP) in 1969.
Yot, despite ite nationalism, it was able to secure only one seat at
the election of 1969. Though the growth of its parliamentary strength
was glow between 1969-1973, ‘(only three seats in the elections of
1973) an upsurge of its.strength to 16 seats in the 1977 elections
has been 2 cause.of cohcern among the many moderate circles. One
development of the Right in Turkey is demonstrated by National ' -
Selection Party (NSP), an Islamic 'party that fosters the old values A
of traditional society. This party believes in development through '
self-reliance and autarchy but they lost in 1977 half of the 50 seats
won spectacularly in 1973. NSP is not a miliftant party and will
remain so as long as it operates within the.confines of law., If it
is forced to close down, it is likely that it would go underground
and become more militant. The loss it has recently suffered in
popular votes is attributable more to ‘the loss of crediblllty of
its chairman, Mr. W. Erhakan, than to dislike of ‘his polltlco-
religious pollcies.
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In the organizaiion of the radical Rightist youth, the NAP of
Mr, A. Tlrkes has played a major. .role since the .mid-1960s., The
tasks of the militant youth movement was to assimile<z and disseminate
the ideas and ideals of Turkish nationalism and to =u;press communism,
The militants, called the 'Grey Wolves', receive their specitic
directions from the Organization of the Hearths of Idealists, the
name of the most effective rightist youth movement; and Mr. Tlrkes
is publicly claimed by them to be their 'Leader', Just as the radical
Leftist youth considers itself to be the vanguard of the exploited
classes of Turkey, the Rightist youth looks at itself as the saV1our
of the Turkish nation and of the glorles of the Turkish past,

The 1nability and reluctance of the Government to cope with terror

again brought mil;tary intervention in politics in 1971. Civilian rule

by appointed governments under the shadow of the military and under
marshal law stopped terror. But it stopped terror by an indiscriminate
drive against the Left while showing restraint to the Right, By the
time genuinely elected governments came to power in late 1973, the
organized radical Left had been more or less eliminated. The militant
Right, however, managed to stay relatively intact both as a political
party and as manifested among the youth., PFor a brief period during

the rule of Prime Minister Ecevit in 1974, it looked as though Turkish
political life would restabilize itself with the restoration of
democratic freedoms. But it has not.

One final .topic that deserves attention in an analysis of the
domestic sdurces of instability.in Turkey is the relationship between
domestic politics and the developments that have taken place in Turkish
foreign policy.

Turkey felt the need to make some readjustments, though minor
then in her foreign policy in the mid-1960s. . : -Subsequent to the -
Cyprus crisis of 1964, there emerged a volatile anti~Americanism-
and anti-NATO feeling among youth, -the press, the uniVersities and
other groups with access to mass medla. . S

Those were the years, as will be recalled from the pages above,
vhen uninhibited freedom of expression was seen as & prerequisite of
democracy. In the public debates that ensued on the Cyprus issue
and Turkish-American relations, foreign policy, as pursued during
the previous twenty years, showed up the costs of a bilateral or
multilateral dependency relationship rather than the rewards. .The:
people had always been told of the advantages of having close relations
with the US and NATOj they had. never been told -that such relationship
also involved risks.and inhlbltlons. Had Turkey's foreign policy, a .
strlctly taboo area until then, been a subject of public. discussion
prior to crises in which the United States interests conflicted with
those of Turkey and had the style of American intervention been less
arrogant, the public's reaction in the 1960s probably would have been
less serious. The Turkish Labour Party was the most active in exposing -
practically :all the unknown aspects of Turkey's relationship with the
US but freedom of debate provided many non-Leftist circles with the
chance to vent their views. When released from two decades of silence
on the subject. of foreign policy, people could point to the excesses
in US-Turkey relations that had built up during the two decades of
close co—operation. The straine in US-Turkish relations which occurred
in 1964 and have continued since 1974 have helped demonstrate visibly
these weaknesses.. An ally who had had no second thoughts about using
Turkish soil for intervention in Lebanon, an act that had no connection -
with NATO responsibilities, did not hesitate to inhibit Turkeéy in
the pursuit of her national interests in 1964 in the name of alliance
solidarity, and since 1975, for unauthorized use of arms supplied by
her. The contradiction could not but seriously undermine the image
of the US in the eyes of the public.
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The persistence of Turkey 8- economic problems, too, have had
implications for Turkey's overall attitude towaxrds the West. After.
all, Turkey has been trying to develop through the- 'capitalist road
to development', with the aid of substantial Western :3sistance but -
without siuccess. The perennial’ ‘economic problems and the enswing
social unrest have bred doubts about the wisdom of taking the West
as the unconditional model for development Since Turkey's foreign e
and security policies were basioally built on the assumption that her "{'
domestic political and economic systems would copy. those of the Vest )
a suspicion about the former woild breed a suspicion about’ the latter.
In other words, her foreign and security ‘orientation were at ‘the same
time a social and political choice. Apprehension over the relevance
for Turkey of the Western economic model and its supporting ‘political
institutions has reached significant proportions ‘and this has also been ’
reflected in Turkey's foreign policy.

This type'of thinkihg’ encouraged by frustrations over the failure .
to develop along the lines of the Western model, ‘difficulties with the -~
EEC and the United States’ and isolation in’ international forums has
developed in the direction of claims for a Third World identity,
neutralism in foreign policy, militént. nationalism and a yearning for
identity with-the islemic community. Claims to belong to the Third
World and neutralism would automatically result in a drastic change
in foreign policy and security policy. ‘The pressures of nationalism
and Islan would weaken Turkey's ties with the West in more "subtle ways
and ‘more gradually but ‘both are likely to‘tome together in forcing a
break with the US and NATO if carried to the extreme.

CONCLUSION

None of the above explains whj the democratic political institutions
and processes have failed to build on the achievements of economic and
political development

In general terms, ‘I believe that this is a ‘case of the crisis of ’
democracy in a developing society. Turkey has succeeded in establishing
the formal institutions of an improved model- ‘and’ gone some ways to
improve living BStandards ‘but, ‘when faced with the pressures and céunter- -
pressures mobilized by these developments, she has failed to utilize )
the democratic political process to reduce conflict to compromise on *
points of disagreement and to enhance the points of consensus.

Turkey's two main political parties, "the JP and the RPP, ‘have .
demonstrably failed to lead society. ‘towards real freedom. The Turkish
electorate have shown consistently since 1961 that theéir choice has
rested'w1th these two parties. Extreme ideologies and policies of
both the Right and Left have been rejected by’ the great majority.

It was incumbent on the two main parties to develop social justice
and to pursue the policies that would respond to the needs of the

people,

Instead, they have- engaged in fiérce competition ‘that eesentially
focusseéed on an- expression of their world views rather than on socio-
economic issues, The first half of the 1960s 'should have showm clearly
the needs and issues on which Turkey'!s future peaceful evélution
depended. Although ideological competition and conflict absorbed.
their total’ energies neither, ironically, was politically motivated -
in exclusively ‘and strictly ideologioal terms..“
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The JP, stressing the individual, sought a curious coalition
with the militant nationalism and theocratic traditionalism of the
Right in its confrontation with the RPP who sought ar unreliable
alliance with the revolutionary collectivism of the Loit. By 1975,
they had successfully established two socio-political poles, the JP
leading the pole of individualism in a paradoxical coalition with
national socialism, and the RFP leading the pole of democratic
socialism in a paradoxical coalition with totalitarian collectivism,
The KPP is linked less formally and rigidly with their allies than
the JP. The Youth organizations reflect exactly this polltical
polarization but in a more militant way. ‘ _

In this battle of ideclogies, economic and social issues have
been neglected although each pays 1lip service to them in order to
legitimise their ideological positions,

The Electoral failure of the T.L.P, (Turkish Labour Party) has
helped to polarize politics. Had it functioned as a viable political
party or the extreme Left, the RPP would have been able to transmit
to the JP social philosophy as a left of centre party, therefore
posing less of an overwhelming threat to the JP within the rules of
democracy. The JP's perception of the RPP as the single voice of the
wide spectrum of the Left, therefore undermining JP's chances of
coming to power through the democratic process, has forced it to
seek alliance with the militant Right and thereby undermine its own
basis of popular support. The intervention of the military in politics
in 1971 has been unhelpful; their persecution of the Left and the
closing down of the TLF has increased the strength of the Right while
decreasing that of the legally organized Left. It has heightened the
tensions between the JP and the RFP.

Where does Turkey go from here? I believe that depolarization
of Turkish politics is the first imperative for stability. If the
two major parties would only pursue their own socio-economic
philosophies with the country's problems in mind instead of attacking
each other, the democratic political process would resume and stability
would follow. Hach has to disengage from their formal or tacit alliances
with movements which do not represent its own world view,. There is
ample room in the Turkish political system to accommodate all currents
of thought and all kinds of socio-economic and polltical ideologies.;
Neither needs the support of the militant groups that stand on its
gide of the Centre. If they both believe in democracy as genuinely
as they profess, the JP's llberal democracy and. the RPP's democratic
socialisp must not be turned into a drive to cancel each other . out..
Turkey's economic problems are serious but not 1nsurmountab1e, as I _
have said above, If the major parties look to governmental power as
a mandate to attack these problems within the framework of their world
views rather than attacking each other, there will be progress. But'a
before this stage can be reached, the JP has to accept that the social
bases of power have been changing in Turkey and that therefore large
segments will vote for the RPP without being communist just as the
RPP has to accept that the JP represents large segments of the
population who are not fascists. Extreme Left and Right wing shades
of opinion have their own political representatlon within the Turkish
political system.

If the process of depolarization does not materialize, 1nsuab111ty
will only increase, The present govermment of Mr, Bulent EceV1t, who
relies on a very small majority, will not be able to cope with political
terror which has become the most acute problem; nor will it be able
to pass the necessary legislation to cope with the economic and social
problems,
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How will domestic instability affect Turkish foreign and security
policies?

Both the JP and the RPP have exercised restraint so far in order
to maintain the basic foreign and security relations of Turkey. However
there is pressure from several segments of public opinion for either a
reduced degree of dependence or a radical change towards neutralism.
The setbacks experienced in Turkey's relations with the West and her
rejection by the Third World for having allied herself with the West
strengthen these tendencies. Each main party is aware of the void
created in Turkey's defensive capability.

Whether under a JP or an KPP goverment, Turkey feels she is under
the coercive pressure of the US, which to her symbolizes the apex of
her relations with the West. This perception, coupled with pressures
from some segments of the public opinion, may make neutrality a much
more attractive option {in which she will at least know where she
stands) than the present one in which she does not seem to fit anywhere.

This option would be much more difficult for the JP to choose than
for the RPP. Each would have to win the support of the military in
such a move, The top echelons of the military are assumed to be pro-
NATO. However, their role in the society being the defence of the
coumtry, it is possible that the experiences since 1974 may have
adversely influenced the basis of their previous calculations and
preferences towards a total NATO commitment.

Mr, Beevit's search for a new security concept may be the key to
what he has in mind., It is not a concept that has been elaborated
officially in detail. Essentially, I think, it will aim at reducing
Turkey's reliance on the collective security system and enhancing the
contributions of domestic elements to the defensive capability.

List of possible guestions

1. VWhat are the advantages of Turkey's membership in NATO to
© Turkey and NATO respectively?

2. VWhat are the main causee of tension between Turkey and the
US presently?

3., Do improved relations with the Soviet Union imply that the
Soviet Union is not perceived as a source of threat to Turkey's
gecurity?

4, How do proponents of neutralism propose to take care of Turkey*s
security?

5. VWhat are the main sources of tension between Turkey and the EEC?



Security in Southern Europe (i>

by Christoph Bertram

Address given to the Instituto ESpanoi de
'Egtudigs Estrategicos del- CESEDEN, Madrid,
"20.3.7¢ .o .

This is, ladies and gentlemen, one of those titles that seem
clear but .are not, that appear to provide order in the
intellectual jungle of political analy51s and do not. in
fact, 1t begs the question - Is there a Southern EurOpe, 1n
the sense of a coherent region with shared problems of
secur1ty9 Or are the security problems within Southern
Europe. - from Turkey in the East to Spain in the West - too
diverse to fit under one common category9 And even if - in
securlty terms - there is a Southern Europe, is it special in
its security problems as compared to other regions of Europe,
and sufficiently so to make a real difference° I propose to
approach our subject tonight therefore, in discussing three
concentric circles of security, starting with the security
1n Europe, then to security in Southern Europe, and, finally,
to security in the part of Southern Europe where we meet
tonight: the Iberian Peninsula. ‘

'Security in EurOpe

Today, and for the foreseeable future, we- cannot talk about
security. in Europe without taking into account what are, -
essentially, extra-Buropean developments. The Soviet Union

is only partially a Luropean country, but - due to her vicinity
and military might she is the European military superpower.

The major focus of West European security concerns lies here:
how to cope with this Soviet: superpower... Because this is

:'the chief military threat to Rurope's security, we cannot

discuss it - and cope.with 1t.- without the support. of
another extra-European power, the United States.  As. a result,
the relationship between  the Soviet Union and the United
States has a direct bearing -on securlty in Europe: Soviet-
American tensions become tensions for Europe, and Soviet- .

American détente while reducing East-West tensionS-in‘Europe

may create new internal problems for the Western Alliance.
Finally, we are entering a period when developments outside

QUESTA PUBBLICAZIONE ¢t pj PROPRIETA
DELUISTITUTS AfFas) INVERMAZIONAL
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the tradiftional East-West spectrum will increasingly
influence EuPOpean securlty concerns,, not in. the more "
narrow sense of militarz security, but in that of national
welfare and economic well-being. Let us look at each three
of these aspects in turn.

First, the Soviet seburity problem for Europe. This used

to be, ét some time in the 1950's, a problem of military,
political and ideological dimensions. Today, the ideological
threat of the Soviet system has largely subsided. The
attraction of the Soviet brand of bureaucratic marxism has
disappeared. Ideologically, the Soviet Union today is on

the defensive; a tired, unlnspiring polltlcal system, unable
Lo provide ideological leadership, justice or economic

welfare for her citizens. She has become, as a result, a

traditional power, to be measured by tradltlonal yardsticks
of performances. ) '

" Py most of these yardsticks, the Soviet Union's record is

unimpressive. She may celebrate at the anniversaries of the
Soviet revolution, the achievements of the past 60 years.
But compared with the achievements - in social justice,
economic well-being andrespectfor human rights - of the non-
Soviet world, these are a very poor.record, Moreover, it
remains a primitive political system which has failed to
solve even that elementary task of :.modern societies, namely
to provide for a procedure of succession in the politicql

leadership.

A R .
But thé generally poor performance.of the;Soviép system is
no cause for Western complacency;.the Soviet Union has sought
to compensate for her many shortcomings by the most visipié
means of power - military power. She is today a superpowef
only because of her military power, relevant to the 20th '
century only because of her armies, tanks and missi;es, The
more the shortcomings of the Soviet system become apparent,

the greater her reliance on the military means of power will
be . o &

.

R
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This poses two serious security problems for Western Europe.
The first is that of the over-hang of Soviet military power,
the second is that of the inherent inability for the Soviet
Union to control polltlcal deVeIOpments within Eastern Europe
other than by military foroe. ' '

The over-hang of Soviet military power doés not mean that
Soviet”forces will march westwards tomorrow. They will not.
The Soviet Union 1s not confident that she could take Western
Europe by force in two or three days, she fears, rightly, that
any war in Turope can escalate into a world ‘war which cannot
but put her own destiny in doubt. - '

But it does mean that political ‘relations in Furope will

~continue to be overshadowed:by military considerations and

concerns. The Sovliet leadership may be convinced that all
they are doing 1n the military arena is to make sure that
they can cope with a Western attack and repulse 1t on Western
terrltory. But for the rest of FEurope this inev1tably
represents an offensive, not a defensive posture: .. Over‘

the past few years, that posture has become even more
threatening. As a‘reEult of a continuous and detérmined
military effort, totally unaffected by Soviet professions

for politlcal détente in EurOpe, the Soviet military threat
has increased further. We note: a mnch greater moblllty of

-Soviet ground.forces;fin‘the_air, the increased introduotion

of surface-to-air miseiles for alr defence has freed a large
number of tactical alrcraft for support of the ground battle;
new systems for strategic nuclear delivery against major

- West Buropean targets have been 1ntroduced, exp051ng 01t1es

-and major military 1nstallat10ns all over Western EurOpe
'to. potential Soviet nuclear strikes; at séa, the Soviet Navy

has not overcome its central shortcomings, namely that of
unrestricted access to’ the waterways of the world, but she

has continued in the effort of making her navy more self-

reliant, a more independent force capable of action against

» Western targets and lines of communication._ This has been

further enhanced by the effort on maritime strike aircraft
with long ranges - the Backfire bomber is the most recent
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and the most disturbing example.

The result of these efforts - has been to inerease the

political weight of SOV1et mllltary power_ in EurOpe. Unless
We want our choice of policies to be affected by thls, or
to run the risk of panicking in a crisis, the West must
maintain its defences adequately. There have been some

doubts about its readiness to do so. More recently,'however,
we can notice a swing of the penduium‘ as concern over the
Soviet mllitary effort has grown, so has the readiness’ by
governments in Western Furope to strengthen their own
defences. It will be adequate to make Soviet military
aggression unlikely, provided the cfedibility of the American
security sguarantee for Europe can be maintained. But it

will require a constant effort, one that will not be materially
facilitated by arms control agreements or_even by new military
technologies; an effort that will always cost more money than
our governments WOuldllike to spend, and that will need a
constant political Jjustification and the democratic consensus
to support it, particularly at a time of economic recession.

This direct Soviet'military threat is, however, only one
aspect of the security problem the Soviet Union poses for
Europe. The other 1s that the natufe of Soviet power in
Eastern Europe will continue to provoke internal COnfliet
there which might well spill over into an Fast-West war.

blaf hﬁ)For the past 25 years, military force in our continent has
been directly employed in Eastern Europe 4 times. There are

today no signs that the relationshlp between the Soviet Unlon
and her allled regimes in Eastern Eur0pe has fOund a firmer
and more harmonlous footing than in the past which mlght
make the use of military force redundant - on the contrary,.
rumbllngs of discontent have again been heard, particularly
in Poland and FEast Germany, in the past year or so. This
may well be the first magor test for Pre51dent Brezhnev S
successors: how to cope with the mounting economlc problems
of the Soviet Unlon without Jeopardlslng economic welfare

in Eastern EurOpe on which pOlitlcal stabillity there depends.
In the absence of any other glue to hold the socialist
commonwealth" together, ‘the fear of the military power of
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the Soviet:Union will appear  to her leaders as the most- ..
effective incentive for cohesion; I would expect that, as
problems in Eastern Europe grow,. we-well'could see again
the actual use of Soviet tanks and soldiers:to support weak
regimes and to suppress: angry uprisings. °

rThe,inherEnt dependence-of Soviet control in Eastern Europe

pn-military force 1s both the reason for an active policy

of détente, in order to -complicate a Soviet..decision to use
force, and the reason why there are limits -to the impact of
détente. Today, we are. entering a period of lower temperatures
in Hast-West relations.: This is s0 for a:number of factors.
There. is the experience that, in splte of the major .steps

to an improvement in the political relationship between EBast
and West in BEurope, Soviet efforts toiconsolidate a military
advantage have continued unabated. There 1s the concern over
Soviet action in' Third World confliets, such as. the current

war in the Horn of Afprica. There is a more sober assessment

of the possibilities of détente. And there are the mounting
problems of translating political détente into military.

- compromise: Fast-West arms control is today in a state of

major-difficulties which are likely to increase political
controversy and polltical distrust.

This is particularly visible 1n the Soviet-American

negotiations on strategic arms limitations. It remairns desirable but
is far from certain, that the current negotiations will

produce an agreement  that is .acceptable both' to the United

States and the .Soviet Union, . As weapons. technology:changes

rapidly, 50 purely quantitative agreements--becomerdess and
less adequate. As.qualitative weapons improvements. are more
difficult 'to observe, s0 verification by sdtellites-becomes
s relevant.  And:as many weapons developments

/thfpfﬁuvkﬂgreements;in these areas are less and less complete-in

covering disturbing systems -:like the ' cruise-missile, or..
the Soviet SS-20 medium-range}missile.. But behind these .-
technical obstacles. to arms control there is another, deeper
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one: the growing difficulty .of reconciling ‘the security .
interests that each side regards as legitimate.. For the
Soviet Union who sees herself, wlth some justification,
as technologically lagging behind the United States, the.
accumulation of a massive arsenal of weapons and probes
into every avenue of future technology - from civil defence
to satellite killers and ABM - is the most promising policy
of strategic re-insurance. -‘For the United States, the very
nature and extent of the Soviet effort must appear as the
search for huclear strategic syperiority. There is, at

. present, no way out of this dilemma, and SALT IT will riot

. provide it in a durable fashion. We ‘are, therefore, in for
a period of mutual concerns caused by perceptions of mutual
threat. ‘ '

.Moreover, the uncertainty over the succession in the Soviet
leadership will not help. Not only will it take some time
before it ‘becomes clear who will be in charge in Moscow and
what policy priorities this will imply for the post-Brezhnev
period. It will also take some time for fthe new team to
acquire control and confidence. It may well be that, due to
lack of confidence, they will rely more on the military
instrument of power than the system of European post-war
politics can bear.

"Pinally, ssecurity in Europe 1s today less exclusively East-
West security than in the past. Conflicts in the Third World
are likely to increase. Not all of them will: affect the
security of the developed industrial e¢ountries. that constitute
Europe . today. Many will be irrelevant.- eXcept perhaps in-
humanisticiand. ethical terms - to what we:in this room tonight
regard as essential for-our security. .But there are three
categories of Third World conflict which will have an impact.
The first, and perhaps the most traditional, is when local
conflict and war spills over into a wider confrontation
between the majér powers of ‘East .and West; a rew Middle

East war falls firmly into this category. The second is

when loecal conflict can interfere with assured supply of
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commodities essential to our economies, such as a civil war
in Saudi Arabia;:or-a denial of ubanium Ore frdm—Southern_
Africa as a result of protracted fighting and war. The .
third category"isfmorefindirect“but”nofless significant!l
it'is'uhen‘a conflict somewhere in' the Third World tests
neither the security nor ‘the economic well-being of the
West but its political authority and credibility. This
could be the case of the current war in the Horn of Africa

_wheré Western inaction, in the face of Soviét interventionism,

might give to the Soviet Union a new aura of influence and
deprive the West of similar influence and credibility well
beyond the region. ' ' :

There may be additional ways in which Third World conflict
will affect our security in Europe. " The purpose‘of these -
examples is not to present an exhaustive list but to point
to the seriousness of .the problem. It is likely to weigh

increasingly on the policy - and the’security - concerns

of West European governments in the Tuture.

Security in Southern Europe

At first_glance,-there'is little thet makes security in
Southern Europe a coherent subject. inlcontrast to'the
apparent tidiness of the East—West ten51on, détente and
deterrence in Central and Northern EurOpe, the area that
stretches from Turkey to Spain and Portugal is stamped by

a series of conflict 1ssues, of Wthh the East—West -conflict
is only one, albeit the most important, underlying and shaping
the others. - SR T :

or these, the most dangerous remains the Middle East conflict.
It remains dangerous for three reasons. First, the- eruption

-of war between Arabs and Israelis has repeatedly brought

the two superpowers to the verge of confrontation. Second,
any new Middle Fast war in the near future is likely to find
Israel in a commanding military position which would leave
to the Arab countries no other options than;actively seeking
Soviet support and threetening’thé inoustrialized world with
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serious interruptions .in the supply of oil.. Third, the range
'of.compromise between‘Israel and‘her'neighbours.remainS‘
highly limited, as President Sadat .found out since his
initiative last November: while Israel insists-on security

as the'precOndition for peace,,even,the more. moderate Arab
governments can offer no.more than the promise that peace ~
will be a precondition for security. At best; the present
efforts'for heace wiil be difficult and slow; at worst, we
shall be witnessing another round of fighting .in a few years'
time.

The second conflict issue is the dispute between Greece and
Turkey; both members of the Atlantic Alliance. It is, over
Cyprus, a dispute that has weakened Western defence on its
Southern flank for a long time. It has led in both countries
to a serious alienation from the Alliance and to active anti-
Americanism. This will not be easily repaired even if the
Turkish and Greek governments should - as seems probable now -
find a workable compromise over the issues that for so long
have separated them.

The third conflict area is on the ﬁorthern'shore of Africa,
in the Maghreb region. Tension between the three Maghreb
states has often ertpted into military clashes though not

yet 1nto war. This is, however, no cause for complacency.
The lines in the Maghreb are again, as at times in the Middle
East, drawn between countries sympathetlc to the East and
those 0 the West. A full—gvown war between Algeria and
Morocco would in all likelihood make Algeria a maJor staging
post for Soviet military force in the region, not just an
independent sympathizer as today. What makes the situation-v
‘particularly vulnerable is the way in which .changes in
domestic policies could determine the behaviour of these states:
what - onice the present generation of leaders has left - can
be new structures of stabilityland cooperation in the region?

Finally, in this list of South EurOpean conflict areas, there'
is the uncertainty over the future of Yugoslav1a, and the
consequences that’ would follow from the fallure of the country
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to hold together after the death of Marshal Tito. Indeed,
if one were to look for the most conceivable area of major
East-West confrontation in Southern Europe, a Yugoslavia in
the turmoil of federal d151ntegration would seem & likely
candidate. What if the Soviet Union, invited or not by a

'rebel government in the federation, were to send forces across
~ the border from Hungary to recapture for the socialist b10c

the only oountry which, has been able to escape from it? Such
a change in the polltical balance of ‘power would have a profound
impact not only on the Balkans but beyond for Europe and
East-West relations as a whole, of the scale perhaps of .the
Korean War - 25 years ago. But although this .is one of the
most frequently cited security threats in Southern Europe,
it is nevertheless an unlikely contingency. There can be
little promise In a direct military Soviet intervention in
Yugoslavia except to unite the country firmly against an
invader and thus forge the cohesion the lack of which it
had sought to exploit. :The most disturbing event to follow
from Tito's death would not.be a Sovliet invasion, it would:
be the gradual disintegration over time. of Yugoslavia, and
this would re-open many of the irredentist issues which. the

post-war division of EurOpe had seemed to foreclose if not -
settle. ’ '

What is striking,about this 1ist of potential eonflicts. in-.
Southern Europe, is how regionalized they are. In itself,
Southern Europe is not one security region but many: the
Eastern Mediterraneéan, the Middle East, thenBalkans,-the
Maghreb etc;,vcoexisting'side"by side without-direct _
interactions. Southern Europe thus demonstrates .that the fear

‘of-East—west confrontation is not, or noilonger; powerful

enough to push aside all other disputes, fears and passions.
It is possiblé-to talk of South European security in relation
to that of the Centre and  the North: a Soviet advance into

- West Germany and France.would deeply change the security
- situation .for Italy, or for the Iberian -Peninsula.-. It is

also, -though perhaps to a lesser degree, true in reverse:

-Soviet bases in Italy or- Portugal would significantly weaken
present security arrangements for the rest of. Western Europe.

But as a self-contained region of security, Southern Europe
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dees not exist. .-

And yet, there are common themes in the security policies of
most countries in Southern EurOpe, two in particular: the
Medlterranean Sea as a. strateglc waterway, and the exposure
of allethe countries on the‘Northern littoral to pgtentially
far-reaching domestic political change which‘cannotfbut
~affect thelr own security and thet‘of their allies ae well.

The Mediterranean

The region has been given a degree o0f coOherence not so much

by the fact that the same sea touches the shores of most of
the countries in Southern Europe. ‘It has been .given that
coherence by the fact that, first, the U.S. 6th Fleet and then
the. Soviet Escadra have deployed in it and are. operating there.

To assess the significance of this presencé cannot consist

of  the mere counting of vessels. .The number of Soviet surface
vessels has been reduced significantly since the closure of
Egyptian port facilities for the Soviet Escadra in the early
1970's. Soviet maritime air capabilities have been similarly
affected. Now as at the height of the Soviet naval presence
in the Mediterranean, the Soviet Fleet 1s heavily out-numbered
by the combined Western navies in the area. '

And yet, that picture is incomplete. For one, because 1t does
not take into .account the specific mission structure of the
opposing forces.  The Soviet Escadra is, above .all, not a -
sea-control but a sea-denial force, intehded to obstruct the
action of other, hostile naval forces. ‘The U.S. 6th Fleet is
-@esigried to project .power andto. support military engagements

- on kand, through air strikes and amphibious landings. For this,
the American Fleet will ‘have to operate close to the shores
where Soviet action can severely hinder it. It must, therefore,
neutralise the Soviet Fleet first before being able to bring
1ts weight to bear in the .land battle. This weakens the
\Weéternidefence effectiveness against a major Soviet attack,
,sa#;‘in Thrace. ' Together with concern over Soviet conventional



/11.

capabllitles in Central EurOpe, this has promptéd considerations
to move the large U. S. attack’ carrlers out’ of thé Medlterranean
in tlme of crisis. But it must be remembered that the

"-Medlterranean 1s not just a ‘theatre of East-West: rivalry and

defence contingencies, the function of the U.S: Fleet is ho
less - and possibly more in future - to reassure Israel and
'to welgh on. the Middle Eastern milltary balancer '

The second reason fcr'cautipn against purely quantitative
assessments is the changing nature of the Mediterranean sea as
a military theatre. It used to bée, a long time ago, .a purely
naval arena, then a maritime one - with naval units and
aircraft acting together. Progressively, it could lose that

- character as well, with land-based weapon systems - aircraft,

missiles and parachute troops instead of marines - becoming
the chief means of potential warfare and military competition,
‘complemented by fleets of small, fast patrol boats. This is
the result above all of two factors: technology and cost.

-The range and accuracy of weapons delivery has increased to
such an extent, that surface vessels in confined waters are
increasingly ‘vulnerable to strikes by misslles from land and
'air;:and relatively small vessels can deliver charges_fbr
which, in the past, big and stable platforms were required.
The search for these new possibilities has been further -
encouraged by thé second, the cost factor.. You have had, in
this country, reason t6 -look into this problem only feeently,
“in spite of the ‘obvious need for Spain to maintain a modern
maritime force. - Even the rich United .States has had to decide
on a drastic reduction.in naval expenditures over phe‘next five
years for reasons of cost. . . . .

. Both technology and cost could, over time,uprodnce qniqe'
drametic'changes,in'the-structure;and mission of'militefy‘forces.
" One of these might even include the departure from-them
traditional distinction between air force and navy services,
merging the forces required for maritime military missions
together into one service, and those for non-maritime missions
into the other '« a development of relevance not just, and not
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even primarily, for the Mediterranean Sea. In .the Middle.
jAges, the North Ttalian republlcs of Milan and Como fought
“their wars out in bitter sea battles on the Lake Como -
incompnehensible today, when‘you look at these,conflned spaces
of water,; to imagine that victory on land. was believed to
foliow from‘victofy at sea. Perhaps in 50 years or so, the
Mediterranean Sea w1ll have become no more than a.large Lake
Como, no longer a theatre for naval warfare but an extension,
in military terms, of the military potential on.land.

Domestic Political Change

The other common theme of South European security deveiopments
lies not in the military, but in the domestic political field,
If one can make one general statement about all South European
democratic countries today, it is this: that there is no
..generai, widely-shared consensus among political forces on

the basic aims of their society and the weys £o- achieve them.
This applies to Turkey as it does to Greece, to Italy as to
France, to Portugal as to Spain. It 1s, in the first instance,
not disagreement over foreign and security policies. The main
controveréies are over ideology, and over soclal and economic
objectives.. -But there is a danger that these more internal
controversies will have major implications for foreign_and
security matters. For one, some domestic choices will imply
choices in foreign policies and alignments’ as well. A victory
for. the French Communists in the elections five weeks ago’
would have brought to power a:political force fundamentally

, anti-Amerlcan and anti-German - There would, therefore, have

" been: no ba31s on which to .build alliance: cOOperation with such
a government. Second, there are many p011t10a1 groups who have
simply not taken the time to think through a rational approach
to national .defence -and European security and tend, therefore,
to adopt p051tions of doctrinal rigidity that bear little
-resemblance to the real world and its problems. ‘As a result -
and in contrast to countries further North - changes in the
domestic power balances of -South European countries carry with
- them a high degree of unpriedictability and uncertainty as to
their international repercussions. The p0551bility of such
changes,-moreover, weakens the credibility of alliance long
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before they actually occur.

There is no easy answer to this problem, -let me just offer
two thoughts in this connection, First, we cannot ‘assume

. that -all politlical forces share the same view on national

defence and security from the outset. Consensus does not
grow on trees but has to be built through information and
through debate. For instance if there is no dialogue now
between the Left -and the Right in our countries on the

‘requirements of security and the means to realise them, it will

not be possible to come. to a more -general underS@&ndihg across

. the spectrum of political .positions on foreign and security

matters.. Second, the Western Alliance is no straight-jacket
but a coalition of sovereign states who‘believe it31s in
their interest to act together to assure their security. If
the majority of voters in one or the other member country

‘supports politieal parties who want fo 1eavé‘the_Alliancé,

we cannot maintain it -against their will. Nor should we, for
the sake of a superficial formal unity, try to paper over
fundamental differences; this would only undermine the ability

_to work together of those who want to continue to do so.

Security of the Iberian Peninsula

To an audience which is 'so much more familiar with this area

and its specific problems, I can make no more than a few
suggestions. - C

The first of these is that the strategic signiflcance of the

~ Iberian peninsula is growing. - I:say this in full realisation

of the fact that 1t 18 always difficult to measure such an

_' elusive quﬁﬁ%ity‘as‘"strategic‘sigﬁificance" ~ much of it is
_always in the eye of the beholder. Moreover, there is no’

virtue in being strateglcally significant; it is not always
pleasant for a country to find itself in such a position.

It means that fthe consequences of mistakes in policy become
more costly, and that ‘the" responsibility for political leaders
becomes even more WE1ghty. ' )

of Eourse; every'bountry is of-the highest strategic
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significance to itself. When I detect an increase in the
strateglic significance of Iberia, I mean by this that the
peninsula is becoming-more, not less. relevant to strategic
interestsfin the East-West context: more valuable for the.

West to be allied to, more tempting for the East to_dissooiate
from an alliance with 'the West. The reason for this is a
combination of traditional and new factors. Traditionally,

the territory of Spain has been important for control over

the Western Mediterranean, for staging reinforcements from
overseas in case Of a-coriflict in Central Europe, as a possible
'strategic reserve in military manpower in a protracted East-
West war in and around Europe, and as a communications centre.
The new factors are those that emphasize another characteristic
of Iberian geogfaphy, namely the Atlantic connection. We are
likely to see in the next decades a shift of military competition
to the oceans, with growing emphasis on air reconnaissance,
sub-surface vessels and anti-submarine warfare, protection of

' economic zones in the oceans, and protection of sea-lanes of
communication. It is this which will give to Spain and
Portugal, with their commanding position on the Atlantic
coastline to the South of Europe, their greater weight in the
strategic calculus of East and West.

What follows for the security options of Spain and'of Portugal?
I realize this is a matter of some debate and the decislons
cannot be made by anyone from the outside. But in your debate,
the following considerations might be useful.

First, there is no. need to act in a hurry._ Spaln is in the

~ fortunate position that she is located, far from the- direot
lines of East-West confrontation. The agreement with the-
United:States has another 3 years to.go. go there is time to
think, to discuss, to consider all the odds carefully before
& decision is taken. . | |

e -

Second, since there is nQnimmediate or foreseeable direct
military threat to Spain's seourity,.asbeots of political
security will weigh at least as much as purely military ones.
The decision on whether Spain should seek an alliance with
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others, and how, should, therefore be firmly put in the
context of the foreign policy interests of the country:and
the framework in which it sees 1ts politioal role in the world.

Third, while a deeision need not be taken in a hurry, it
cannot be postponed indefinitely. Governments always prefer

to keep all options open, particularl&“when the future is’
difficult to predict - as it invariably is. DBut events outside
the control of governments can close Options for them -
domestic change, a major international crisis or the re-
orientation in the politics of close‘allies;

- Following these general considerations, Spain seems to me to
have essentially three options for her security policies. She
can opt for neutrality, and that has, in the past, not been an
unwise choice. But it was in a historical period of 1imited,
and limitable war which came to an end with the start of the
nuclear era. It was possible to stay ocut of the conflicts of
others because there remained a sheltered Sector which their war
did not penetrate. I think this has now become, if not
impossible, at léast very improbable, particularly for a
strategically important country.' S0 - since one is likely to
become involved in an Fast—West conflict should it oceur, even
against one' 8 will, 1t would seem to ‘me aavantageous to have a
say in the diplomacy of“deterrence, riegotiations and crisis
management of the West. Neutrality would_rule this out.

There is, alternatively, the option of maintaining -and
formalizing further the bilateral security relationship with

- the United States. Agaln, this has not been a bad: ‘arrangement
" over the past years. But it has, I think, also 'shown the limits
and disadvantages of a purely bilateral security alliance with
a’ superpower. There are limits to the degree to which a
medium-sized regional power can influence a global superpower.
- And there are limits to the degree'to which the“puhlic and
popular support can be gererated and maintained, by both
partners, which is.QSSential for the'durability-of the
relationship and the credibility of commitment.
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Finally, there is the option of joining a multilateral alliance
of oollectlve securlty. This would be my own preference, to
‘see Spain as a member in a formal alliance of democratic
Western states. This would allow, as the small:and medium-
sized countries of Western Europe have experienced, for a
direot Spanish involvement in common decisions. Moreover, the
Alliance provides a good deal of flexiblllty in its specific
arrangements and can take speclfic national preferences fully
into account. Contrary to Gaullist doctrine, it does not
undermine national independence; there is no automaticity of
commitment, and the right to decide independently whether or
not to become militarily involved in a.conflict is not foreclosed.
Indeed, the flexibility of the Western Alliance has been amply
demonstrated in its ability to remain the framework in which
sovereignrnations can cooperate in spite of changing national
and international circumstances. '

This preference which I have is, of course, pased on some
assumptions about the future. PFirst, I see no'reason to expect
that the East-West competition will disapnear and cease to
affect our seCurity in‘EurOpe. Second, I see no reason to fear
that the United States will withdraw from their involvement

in Europe unless we invite them to leave. Third, I remain
confident that the Western Alliance will continue to hang
together - in spite of many of its‘cnrrent problems and the
uncertainties of political change, particularly in Southern
Europe.

Mr. Chairman; I am coming to the end of this exposé. It has
raised at least as many questions as it has been able to answer.
I have tried to point to those developments that seem to me

the most signlfloant for the security of the EurOpe of which-
Southern Europe 1s an integral part. One problem I have not
mentioned: that of terrorism and insurgency. This has been
done dellberately, although I am the citizen of a country whlch
last year was’ deeply shaken by terrorist action, although I
live in a country which - in Northern Ireland - has been.faced
with the biggest terrorist'problem for almost the last 10 years
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anywhere 1n Europe, and although I speak tonight in a country
where terrorism is a serious and understandable concern. If I
have omitted the issue in this talk, it has not been to belittle

it in any way. But it is a problem of the internal, not of the
international security of our countries. Modern democratic

states are, it is true, vulnerable to terrorism. But they are,

at the same time less vulnerable than totalitarian systems.

They also have the means and they can use them to effect -
provided they keep a c¢00l head. That the latter is also, of course,
not a bad strategy for security in Europe as a whole. '



