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highly improbable that the Nhus would relinquish power or that Diem could

be convinced to remove them.llO/ Against the backdrop of Congressional
pressure for cutbacks in US aid to South Vietnam (in protest against Diem's
repressive actions), the administration granted Ambassador Nolting's

request that he be allowed one more attempt to elicit a satisfactory

response from President Diem.112/
3) Catalyst for a Decision

On August 21, 1963, Nhu ordered an assault on the

country's Buddhist pagodas, culminating in the arrest of hundreds of
Buddhist monks.1l3/ Arriving the next day, US Amt'issador Henry Cabot
Lodge, who had abruptly replaced Ambassador Nolting, faced a highly con-
fusing situation; the US Embassy's information about the incident was

extremely sketchy, partly owing to Nhu's order that its line of communica-

tions be cut during the attack.114/ In addition, Diem maintained that it
was the Army, and not Nhu, who had ordered the attack. Amid this confu-
sion, several South Vietnamese generals approached US Embassy personnel to

discern what 'he US reaction to a possible military coup against President

Diem would be and to clear up the misunderstanding over who had ordered the
attack. I l /

b. Decision to Support a Coup

The pagoda incident found four of the Kennedy administra-
tion's highest level decision makers away from Washington at a time when a

decision or change in policy appeared to be an urgent requirement. In the
absence of President Kennedy, Secretaries Rusk and McNamara, and CIA Direc-

tor McCone, a fateful cable to Ambassador Lodge, was drafted in the State

Department ,on August 24, 1963. Approval of the absent policy makers or

-those acting in their place was obtained hurriedly and the cable was

sent.116/ The message, which met with the Ambassador Lodge's immediate

approval, and which the Ambassador interpreted as a "direct order to pre-
pare for a coup against Diem," 117/ signaled US acquiescence in the

plotting of a coup and set out the administration's stipulations for
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supporting the military commanders in their efforts tn overthrow the Diem

government. Significant excerpts from the cable follow:

U.S. Government cannot tolerate situation in which
power lies in Nhu's hands. Diem must be given chance
to rid himself of Nhu and his coterie and replace them
with best military and political personalities avail-
able....

We wish [to] give Diem reasonable opportunity to remove
Nhus, but if he remains obdurate, then we are prepared
to accept the obvious implication that we can no longer
support Diem. You may tell appropriate military com-
manders we will give them direct support in any interim
period of breakdown [of the] central government
mechanism...

Concurrently, with above, Ambassador and country team
should urgently examine all possible alternative lead-
ership and make detailed plans as to how we might bring
about Diem's replacement if this should become
necessary. 118/

In addition, the State Department instructed Lodge to inforin
both President Diem and the generals involved in the plotting of the coup,
of the US position. Ambassador Lodge, however, proposed that only the

generals be informed since he felt the chances of Diem's compliance were

quite slim.119/ However, following the telegram's dispatch, a mood of
uncertainty and ambivalance permeated the Kennedy White House. The broad
array of existing assessments and conflicting points of view lent little

clarity or decisiveness to the administration's posture regarding a coup or
the question of how to handle the Diem-Nhu regime in general. On the one

hand, there were those involved in the drafting of the cable and its

recipient, Ambassador Lodge, who advocated US support for a coup; on the

other, there were the Defense Department, former US Ambassador to South
Vietnam Nolting, and General Harkins, who argued that a coup would debili-

tate the country and, therefore, have a detrimental effect on the progress

of the war.120/
President Kennedy, reflecting his earlier unhappy experience

with the Bay of Pigs invasion, told his advisers at an NSC meeting on

August 29, 1963. that he wanted assurance that a coup would succeed before
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he would support it.l2l/ In a cable notifying Ambassador Lodge and General
Harkins of the President's decision, Secretary of State Rusk said, "The USG
will support a coup which has good chance of succeeding but plans no direct
involvement of US armed forces." It instructed Harkins to tell the South
Vietnamese generals that he was prepared to "establish liaison with the
coup planners and to review plans," but not to engage directly in joint
coup planning. According to former CIA director, William Colby, from this

point on US it,-country CIA personnel were in continual contact with the
plotting generals.122/ Lodge was further authorized to suspend aid to the
South Vietnamese government if he thought that it would "enhance the
chances of a successful coup."123/ This presidential decision of
August 29, 1963 and the famous cable of August 24, 1963 were the essential
statements of US policy concerning the coup. But for the next two months,
the Kennedy administration constantly reassessed the political-military
situation in South Vietnam, using fact-finding missions and continuous
cable traffic, hoping to improve its perception of the prospects for a
successful coup, but refusing to make a decision on further US involvement
beyond supporting the continued coup plotting by the generals, while con-
tinuing to pressure Diem to make reforms.

In an effort to clarify how detrimental a coup might be and to
assess the political-military situation in South Vietnam, the administra-
tion sent two high-level fact-finding missions to the country. The first,
the Krulak-Mendenhall mission, ias a military-civilian team. Upon its
return, it offered highly contra1ictory assessments to the NSC, offering
little clarity to the prevailing ambiguities.124/ In the mission-s report,
dated September 10, 1963, General Krulak, taking an optimistic view,
stressed that the civil-political turmoil had little effect on the progress
of the war. Mr. Merndenhall, a senior Foreign Service Officer, argued that
disaffection with the regime threatened the viability of the civil govern-
ment; he concluded that the war effort could not proceed effectivelj with
the present regime.125/ The sc:cornd, the McNamara-Taylor mission, resulted
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in a compromise assessment of the prevailing civilian and military view- e
points.126/ In its report, dated October 2, 1963, the team 3uggested the

following alternative policy options to the president:

(1) Return to avowed support of the Diem regime and attempt to obtain

the necessary improvements through persuasion from a posture of
"reconciliation." This would not mean any expression of approval

of the repressive actions of the regime, but simnpy that we would

go back in practice to business as usual.

(2) Follow a policy of selective pressures: "purely correct" rela-

tionships at the top official level, continuing to withhold

further actions in the commodity import program, and making ;lear

our disapproval of the regime. A further element in this policy

is letting the present impression stand that the US would not be

averse to a change of Government -- although we would not take

any immediate actions to initiate a coup.

(3) Start immediately tn promote a coup by high ranking military

,flicers. This policy might involve more extended suspensions of

aid and 'inarp denunciations of the regime's actions so timed as
to fit with coup prospects and planning. 127/

The president, after further deliberations with his NSC

advisers on October 2, 1963, opted for the second option. The decision

was, therefore, an affirmation of US policy to date: The Kennedy admin-

istrition would continue its pr2isure on the Diem Government, in the form

of economic sanctions, while, simultaneously, supporting the coup plotting.
i The coup began on November 1, 1963; an official in Saigon was allowed to

sit with the plotting generals and report the coup's development to the

CIA Saigon station.128/ The administration's earlier cable of August 24,

1963, set the couo plotting in motion and, although the US national-level

policy .-.aý.ers entertained second thoughts regarding the advisability of

a coup, the matter was, in actuality, already beyond the control of

Washington. The outcome of the coup has been reported in detail by many

histu,'ians of the Vietnam era. Twenty-one days later President John

Kennedy was dead and a new administration faced the continuing turbulence

in South Vietnam.
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E. THE JOHNSON ADMINISTRATION

Our purpose in Vietnam is to join in the defense of
freedom of a brave people who are under attack that is
controlled and that is directed from outside their
country. 129/

"-President Lyndon B. Johnson, 1965)

1. Introduction
In many respects the Johnson administration continued the Vietnam

policies of its postwar predecessors. As a product of World War II and the
cold war era, the Johnson administration continued to see the world in
bipolar terms, a battle between the forces of the communism and the free
world. Also like its predecessors, the Johnson administration considered
the failure of appeasement at Municn to be a lesson of great importance and
relevance to the contemporary fight against communism in Asia. Communist
China was perceived as a highly aggressive powey which had to be contained,
much as the Soviet Union had to be contained in Europe. President Johnson
believed that the conflict in Vietnam was principally inspired and fueled
by the Chinese and Soviet leaders, to gein a unified monolithic "communist
bloc," rather than a nationalist form of Vietnamese Communism under the
rule of the North Vietnamese Communist Party. 130/

In a deeper sense, President Johnson, like his predecessors, did
not appreciate the cultural di~similarities between the American and Viet-
namese societies; he assumed that his program, for a "Great Society" in the
United States could be applied in Vietnam, once "democracy" had been Pstab-

lished there. 131/

2. Vietnrm Oecision-Making Process During the Johnson
Administrat:on

a. Vietnan Decision-Making Style and the Leve! of Institutional
Influence During the Johnson Administration
President Johnson's Vietnam decision-making style was

informal, centering on the Tueday Lunch Group and meetings between the
president and small groups of advisers both in and out of the government.
Senior c;vilian advisers with cabinet rank and senior military officers
provided advice directly to the president during such meetings, as well as
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at the formal meetings of the National Security Council. However, subordi-

nate officials in the various government departments and agencies had very

little direct access to the president. They were dependent upon their

superiors to forward advice to the president.132/ President Johnson's

style also reflected his desire to achieve consensus on a particular policy

decision, this drive for "consensus building" was particularly evident in

the face of an ambiguous situation requiring a policy decision or when

confronted by dissent from a participating policy maker challenging the

majority view. In the latter cases, the dissenter was usually encouraged

to rethink his approach; his exclusion from the from the decision-making

process followed if he persisted in blocking the "consensus building"

drive. Administrative efforts to reach consensus very likely contributed

further to the executive's ever-growing tendency to a centralized approach

to decision making.
The role of the NSC as a decision-making organization on

Vietnam policy was marginal.133,' Johnson relied far more on the personal

views of Secretary of Defense McNamara, of McGeorge Bundy, and of other

members of his White House staff. (See Figure 3-4 for a graphic overview

of the positions held by thise and other of the key Vietnam decision makers

in the Johnson administration. Appendix B provides biographical informa-

tion on the key Johnson administration Vietnam decision makers.) This

reliance on close senior advisers grew as Johnson becare increasingly

suspicious of the NSC as a wellspring for security leaks to the press.135/

The Johnson administration's attitude towards the press was never particu-

lavly positive and, with the passage of time, the press came to be con-

sidered as one of the adminstration's more powerful and most critical

enemies.
The influence of the State Department continued to decline

under President Johnson, whereas conversely, the Defense Department, and

Oarticularly the Office of the Secretary of Defense, maintained a very

prominent position in Vietnam decision making. The Joint Chiefs of Staff

apparently felt that McNamara's influence with Johnson freq! ntly exceeded

his professional expertise, and were concerned that their advice on mili-

tary issues such as selection of bombing targets, received less attention

than did advice by civilian "whiz kids" in the Defense Departmient.136/
3-34

* - .- *-"-..a~W k ~ tsb



THE BDMV CORPORATION

ALMT Vý :;~M~amNI RAMEGNaA

WILAMW K4HAjfl WALT ROSTOW
elSAR HEWLMS RMANM "......

WAYNReIES MGM0 CIEMINtlN JOIN. CHSIS O Si'?AP

JOOHN $TOO"

LUSK- GROUP

BILLMYERS OWN BUTNDY

&WA.1"O WHAEER DWALT AGINSSOW
MM34M HI#M ýSECRETBARY

MWYALT I= SDAN a~ CHITA
6DE401 CRISTIA DIACO VANCE

EASYWIJOH "SeoNul CO

ADVI CSOTY LRODGE
ON WrISAM mCE "SA

S P COUNTUW OF STMATESaomCUD SEN WEAM WETOF EA

HEAN RUSK.LOGUS VANO E M AINOE. ChE OP SIAMi
ASSITANTONfl UARKEPR ADVTIRhNDA ASSETNT CUARV LOMP

EROSION ANAM JOHLTN U.PPREAONR*"a"O
Rom HI§MAX OAW~.N TORA"PALONWK

AWILLIAMmv1msom MANTHAWIRIDHWUP
MXE LLI TICAYLOR GANWO LEOINAR CNHPFMSAPP
SROOM MUNRPHMN.MXWL OYO

AEN POW DM 01EHOE - -- STAP
ARTHUR9 (Iiu ION TO " HUI

Figure1ju 3-4 Vietnam Poli. Making KeJeiinaesadOtHerS morN
Advser within"11 the. WohLson WESnTMORELAND3196. 3

PGRONIK NVYCNWOP AVL 3-35ON

%OM. GAkO "NAL



THE BDMV CORPORATION

Early in President Johnson's administration, the Congress

played a supportive but largely peripheral role in Vietnam decision making.
Congress passed the Southeast Asia Resolution in August 1964, with only two
dissenting votes, thereby, perhaps unintentionally, yielding unprecedented

power to the president to act unilaterally in Vietnam. It is rather ironic

that Johnson sought and received congressional support in this instance

without a precondition that US allies also participate in heightened mili-

tary action in Vietnam. During the Eisenhower administration, Senator

Johnson emphasized that he would not support US mil-itary action during the
Dien Bien Phu crisis unless US allies also participated. By 1966, key

congressmen, particularly Senator William Fulbright who had been a close

friend of the president, vocalized their dissent to Johnson's Vietnam
policies in an effort to bring about an end to the war. But congressional
opinion continued to play a minor role, even in Johnson's reversal ofIpolicy in March 1968. This reversal was not in response to dissent from
Congress. Rather, it was in response to the changed opinion of his close

personal advisers and of a select advisory group commonly referred to as

President Johnson is famous for his "1consensus-buil1ding"

approach to national security policy. It was not that the president sought

to reach a consensus in the Congress or even in most of the executive

branch when policy was actually being formulated. Rather, such a consensus

was usually sought after he had taken a decision. Essentially, the con-

sensus-building approach was a t~o1 to get the Congress and NSC advisers on
record as being in agreement with major, sensitive decisions.137/ The

decisions themselves usually had been *taken earlier, based on the advice of

a very small group of trusted advisers, usually including the Secretaries

of State and Defense and the Special Assistant for National Security

Affairs. This approach was represented in the decision-making process

surrounding the Tonkin Gulf crisis of August 1964.

3-36



THE BDM CORPORATION

b. Case Study: Decision to Retaliate Against North Vietnam

After the Attacks

1) Awareness of the Problem
After the Diem coup in November 1963, and particularly

beginning in February and March 1964, US intelligence assessments indicated

substantial deterioration in the military situation in Vietnam.138/ These

assessments induced President Johnson to send Secretary McNamara and Chair-

man of the JCS Maxwell Taylor on a major fact-finding mission to Vietnam
from March 8 to 13.139/ In his formal report to the president, McNamara

argued that the US should send additional economic aid and military equip-

ment to South Vietnam and be in a position on thirty-days notice to initi-
ate a program of "Graduated Overt Military Pressure" against North

Vietnam. 140/

2) Debate In Washington
McNamara's recommendations were softer than those

proffered on February 18 and on March 2 by the JCS, which included a pro-

posal for punitive action against North Vietnam to halt support for the

insurgency in the South.141/ The JCS had specifically recommended that

bombing of the North be initiated. 142/

President Johnson accepted McNamara's reccmmendations

and instructed the JCS not to initiate bombing but instead to plan how the

United States should strike at sources of the insurgency in North Viet-

nam.143/ On June 15, 1964, McGeorge Bundy, the president's Special Assis-

tant for National Security Affairs, sent a memorandum to McNamara and Rusk,
which dealt with the question of obtaining a congressional resolution

supporting Johnson's Vietnam policy.144/ Thus, almost two months before
the Tonkin Gulf crisis, the Johnson Administration considered the possi-

bility of bombing North Vietnam and obtaining a congreisional resolution

that would justify such action.

General Maxwell Taylor, who, as Chairman of the JCS and
as a memer of the fact-finding mission with McNamara in March 1964, had

recommended immediate bombing of the North, was sent by President Johnson

to serve as US Ambassador to South VWetnam in early July. 145/
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3) Catalyst for a Decision

On August 2, 1964, the USS Maddox and C. Turner Joy

were reportedly attacked in the Gulf of Tonkin.146/ General Maxwell

Taylor, the new US -abassador to South Vietnam, recommended that the US

initiate immediate and severe retaliatory bombing against North Viet-

nam.147/ The United States officially protested to the International

Control Commission, but President Johnson did not order the reprisals

Taylor recommended. However, a second set of attacks allegedly occurred on

August 3 and 4, 1964.148/ These attacks were the catalyst for a major US

decision.

4) Decision: President Johnson Decides to Retaliate
Against North Vietnam

On August 4, President Johnson met first with the JCS

and then with the National Security Council. Significantly, from the

standpoint of Vietnam decision making, President Johnson dismissed the NSC

in order to be with his closest advisers, McNamara, Rusk, Bundy, Cyrus

Vance, and John McCone.149/ This small group of advisers concluded that

reprisals were necessary. Johnson agreed and at that time made the deci-

sion to retaliate. According to Johnson:

The unanimous view of these advisers was that we could
not ignore this second provocation and that the attack
required retaliation. I agreed. We decided or air
strikes against North Vietnamese PT boats and their
bases plus a strike on one oil depot. 150/

Later that day, Johnson reconvened the NSC to confirm

formally the details of the attack. He then met with congressional leaders

and informed them of his decision to initiate reprisals on his own

authority, but true to his consensus building approach he requested Con-

gressional support for this action and any subsequent action he considered

necessary. These key Congressmen informed him that he would have no

difficulty in getting such a resolution through Congress.151/ With the

presidential election only three months away, Johnson was concerned with
prasenting an image of moderation in military affairs compared to the image

Senator Goldwater projected. The Southeast Asia Resolution, therefore,

3-38



THE BDM CORPORATION

served as public evidence that consensus existed throughout the federal

government concerning Johnson's Vietnam policy. From the president's point

of view, such a suggestion had the desired effect of sharing the responsi-

bility ' or the initiation of military reprisals with the Congress. No

S- evidence suggests that Congress or the NSC played a significant role in

making the decision to initiate reprisals.
This case study illustrates the administration's deci-

sion-making process during President Johnson's first years in office. From

the discussion it is evident that the president did roly on the NSC, a

formal decision-making organization, as an advisory body during the crisis;

the final decision, however, was taken in the company of a small group of

presidential advisers outside the confines of a formal, structured meeting.

Eventually President Johnson's regular Tuesday lunches assumed the function
of an integral, if not the integral, decision-making body within his admini-

stration. Johnson's remaining four years in the White House saw his prefer-
ence for this type of decision making process and style grow, diminishing

low-level access to the administration's key dec:sioi makers and increasing

the executive branch's tendency towards centralized decision making.

F. THE NIXON ADMINISTRATION

I believe that one of the reasons for the deep divison
about Vietnam is that many Americans have lost con-
fidence in whet the government has told them about our
policy. The American people cannot and should not be
asked to support a policy which involves the overriding
issues of war and peace unless they know the truth
about that policy.152/

(Pe,' 4 ent Richard M. Nixon, 1969)

1. Intruuuction
The installation of the Nixon administration in 1969 marked the

beginning of a new and significantly different approach to the making of US

foreign policy: the Nixot `inistration was determined to end the Vietnam
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war - perceived as Pr-sident Johnson's fiasco- and to restore balance to
US foreign policy. Based on a growing appreciation of the diversities in
the world communist movement, Nixon and Kissinger sought an approach to
foreign diplomacy which would restere the world's confidence in the US,
strengthen US alliances with Western powers, and command the respect of the
major communist powers.153/ In campaign pledges in 1968, Mr. Nixon prom-
ised the rapid termination of the Vietnam conflict. When Henry Kissinger
joined the Nixon White House staff, a plan for realizhig this goal emerged,
as will be seen in the decision-making case study for the Nixon adminis-

trati on.
2. Vietnam Decision-Making Process During the Nixon Administration

a. Vietnam Decision-Making Style and the Level of Institutional
Influence During the Nixon Administration
In the Nixon administration's early period, the decision-

making style tended to be formal and structured, similar in both style and
approach to President Eisenhower's mode of operation.154/ This formal

approach was characterized by frequent NSC meetings, a low-profile positicn

for the President's Special Assistant for National Security Affairs, and a

commitment to a well-coordinated, open-channeled approach to national

s:.curity. However, this formal process quickly diminished and everctually

faded almost entirely.155/
Kissinger initiated several organizational innovations, in

the NSC system which were designed to enhance the NSC's coordination with
the White House and other government agencies on national security mat"•ers,
including interagency task forces, such as the Washington Special Action

Group (WSAG). Kissinger's innovations were designed to improve c:risis
management at the national level. As Kissinger's responsibilities and
access to the pres;dent increased, the frequency of NSC meetings diminished
significantly. Decision making, especially during crises, came t) be a
White House operation with Special Assistant Kissinger at the forefront of

these advisory groups. As an outgrowth of this development, the irfluence
of the State Department on major Vietnam decisions declined still ,urther.
(For a graphic overview of the Nixon administration's decisiori-making
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bodies and its key Vietnam decision makers, see Figure 3-5. Appendix B
provides biographical information on each of the key Vietnam decision

makers.)
The Department of Defense, under the stewardship of Secre-

"* tary Laird, attempted to increase the participation of the military in the

overall decision-making process. Evidence suggests that this goal was only
partially realized. While the military did in fact concur with Nixon and
Kissinger on a number of broad issues - maximization of aid to Scith Viet-
nam, the bombing of Cambodia, and the mining of Haiphong harbor - it

appears the JCS frequently had difficulty in making their voices heard over
the more dominant one of Henry Kissinger. Nevertheless, compared to the

McNamara era, the military relished its comparative increase in overall

decision-making participation within the administration. 157/
The role of Congress in Vietnam decision making changed

markedly during the Nixon administration. In the administration's early
years, the Congress did not substantially influence or restrict major
executive decisions affecting US involvement in Southeast Asia, including

the decisions on negotiations, Vietnamization, and US troop withdrawals set

out in National Security Decision Memorandum 9 (NSDM 9), or the decision to
bomb the sanctuaries in Cambodia. However, with the passage of time,
Congress increasingly asserted itself in the formulation of US foreign
policy by restricting presidential powers in military matters, including

allocation of defense appropriations and the application of US military

force. Most significant among these restrictions were bills cutting off
all funds for Cambodia and prohibiting further military action in Indochina
without explicit congressional authorization, and provisions in the War

Powers Act of 1973 requiring the president to report to Congress any com-
mitment of US combat forces abroad and allowing Congress to terminate US
commitment of forces at any time. 158/

b. Case Study: Decision for a New Approach to the Vietnam
Conflict: National Security Decision Memorandum 9 =NSDM 9)

1) Awareness of the Problem

President Nixon came to office in 1969 at the height of

public concern over US Involvement in Vietnam. His predecessor, Lyndon
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Johnson, had acknowledged the need for deescalating US activity in South-

east Asia and, just prior to leaving the presidency, had received Hanoi's
willingness to commence negotiations. Therefore, President Nixon and his

staff, in particular Henry Kissinger, were confronted with the problem of

gracefully extricating the United States from an extremely unpopular war.

Although it is doubtful that Nixon himself had a

detailed preelection "plan" for dealing with this problem, such a plan did
emerge in the first days of the administration. Henry Kissinger, in an

article entitled "The Vietnam Negotiations" published in the January 1969

issue of Foreign Affairs, explained his approach for ending the war. 159/
He proposed a two-track solution which called for the following negotiating

sequence:

e The US would seek a military settlement with Hanoi while, simul-

taneously,

e Saigon would seek a political solution through negotiations with

the National Liberation Front (NLF).

After the completion of the above two steps, an international conference

would ge convened during which the necessary safeguards and guarantees

would be drawn up. Kissinger also provided a contingency plan in the event

that this approach shortcircuited and the war continued. This second

strateqy called for the upgrading and strengthening of South Vietnam's

military (later coined "Vietnamization") in order that US forces could be

withdrawn g;,adually.60/

2) Debate in Washington

The Nixon administration, armed with this plan, set the

bureaucratic process in motion by calling for an all-governmental review

and reassessment of US involvement in Vietnam. In January, a special task

force, including Henry Kissinger, Daniel Ellsberg, and Morton Halperin,

drew up an options paper for the administration. 161/ In addition, various

goverr.ment agencies were tasked 'ith answering a series of 28 questions

covering a broad spectrum of war-related concerns: negotiations, enemy

capabilities, South Vietnam's military and political capabilities, pacif-
ication, and US military operations.162/ Significantly, Kissinger directed
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that US departments and agencies, including the State Department, CIA,

MACV, and the US Cmbassy in Saigon, develop their responses separately
rather than formulating a joint reply. In this way, the prevailing views

of each particular agency would surface, thereby revealing diversities of
viewoint. The responses submitted to the administration in late February

1969 did indeed reveal that a broad array of views existed in the

bureacracy.163/

3) Catalyst for a Uscision
The major catalyst for the decision taken by the Nixon

administration was the public pledge of the new president to end the war:

"New leadership will end the war and win the peace in the Pacific."164/

Based both on the responses of the various agencies which were compiled in

National Security Study Memorandum 1 (NSSM 1), and on Henry Kissinger's

two-track solution for terminating the war, President Nixon arrived at his

own decision.

4) Decision: President Nixon Adopts a Four-Fold Appoach
for Terminating the War

President Nixon, with the advise of his special assis-
tant Henry Kissinger, and in reaction to NSSM 1 which indicated that the
military pressure applied on Hanoi by the Johnson administration had

generally been ineffective, decided that the war could be terminated by

increasing bombing to a maximal level in Laoz, Vietnam, and Cambodia.165/

In his view, the previous ineffectiveness of Lhe bombing did not indicate
that a new approach without the use of bombing was needed, but, rather that

an intensified bombing campaign to elicit a "better" DRV negotiating

posture would be more effective.166/ In addition, President Nixon, with
advice from Dr. Kissinger and the NSC staff, decided three important

issues. As outlined in National Security Decision Memorandum 9 (NSDM 9),

these decisions were as follows:
0 The negotiation policy would include insistence on mutual with-

drawal by DRV and U.S. forces with adequate inspection

procedures;
e The Vietnamization process would be carried out rapidly and

effectively; and
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e A specific timetable for US troop withdrawals, regardless of
the progress made at the Paris talks, would be worked out. 167/

The decision-making process which generated the NSDM 9
document reflected a generally formal and structured approach; input from a
variety of agencies was solicited, a special task force was created, and

the National Security Council was convened. However, NSOM 9 was essen-
tially a reiteration of the Kissinger Plan and, therefore, cannot be cited
as evidence of strong influence on Vietnam decision making by variotis
bureaucratic elements in the Nixon administration. The bombing decision,
on the other hand, was developed more clearly on the basis of analysis
provided in NSSM 1, thereby suggesting the influence of other bureaucratic
elements on Vietnam decision makin~g in the very early period of the Nixon
administration.

By mid-1969, the administration's broadly based (t~hough
formal) decision-making process became tightly closed. Centralization of

Vietnam decision making and the secrecy which sustained this centralizedj ~structure was soon1 carried to an extreme in the decision to bomb the
sanctuaries in Cambodia. Secretary of Defense Laird was excluded from this
decision-making process.168/ The reasons for this high degree of centrali-
zation and secrecy stemmed largely from the Nixon-Kissinger desire to
retain maximum flexibility for bold, personally developed initiatives.
Hence, what were perceived as fleeting opportunities were seized upon
privately, thus avoiding possible sabotage by leaks from NSC staff members,
time-consuming scrutiny (and possible opposition) by Congress, and the
ponderous workings of the bureaucracy.

C. The Final Years of the Nixon Administration and the Rise
of Conaress to the Center of Vietnam Decision Making
After the Paris Peace Accords had been signed in January

1973, the locus of Vietnam decision making shifted dramatically toward
Congress. Domestic reasons for the shift are highly complex, and will be
analyzed in Volume IV of this study.169/ But it is important to acknowl-
edge here that the centralized Vietnam decision-making process of the Nixon
Administration devolved into one characterized by active congressional
participation.
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