Regional lssues and Realignments
Gary Klintworth
Editor

CANBERRA PAPERS ON
STRATEGY AND DEFENCE NO.64

VIETNAM'S WITHDRAWAL
FROM CAMBODIA:
REGIONAL ISSUES AND
REALIGNMENTS

Gary Klintworth

Editor

Published by
Strategic and Defence Studies Centre
Research School of Pacific Studies

The Australian National University
Canberra Aushalia
1990

hinted and Published in Ausbalia
at the Aushalian National University 1990

@

Eadr author for his/her chapter

190

This book is copyright. Apart from any fair
dealing for the purposes of private study,

researdl, citicism, or rwiew aspermitted under
the Copyright Act, no part may be reproduced by any
process without writtm permission. Inquiries
should be made to the publisher.
National Library of Australia
Cataloguing-in-Publication mtry

Vietnam's withdrawal from Cambodia.
Indudes bibliographies.

lsBN 0 7315 (B93 9. ISSI{ 0069 m04
1. C-ambodian-Vietnamese Confilicl,

9n-

2. Vieham - Pottics and government - 197F
3. Vieham - Foreign relations - China.
4. China - Foreigp relations - Viebran. I. Klintworth,

Gary,794l . II. Aushalian National Univenity.
Stsategic and Defmce Studies Centse. (Series:
Canberra papers on strategy and defence; no.6{).
355.0(n5%

Designed by Arfforce

Printed by ANU Crntral kintery
Published and dishibuted by:
Strategic and Defence Studi€s Cmtre,
Researdr School of Pacific Shrdies,
The Australian National University.
GPO Box 4, Canberra, ACf , 2fi7,
Aushalia. Telephone (06) 249ffi.

ABSTRACT
Vietnamese armed forces invaded Cambodia in December
7978. A decade of Vietnamese occupation had important political and
seorrity consequences for Cambodians, for Vietnam, for the ASEAN
states, for China and the superpowers and, indirectly, for Australia.
Vietnam was condemned in UN General Assembly Resolutions passed
annually since 1979. Most Vietnamese armed forces have now been
withdrawn from Carnbodia.
The significance of the withdrawal and the regional impact of
the end of possibly the last major war in the Western Pacific were
examined at a symposium arranged by Professor Nancy Viviani of the
ANU's Deparfrnent of Political Science in October 1989. These papers
are a product of that symposium.
Generally, there was a strong view that the govemments of
Vietnam and Cambodia would eventually experience a less hostile
attitude from China, the US and several of the key ASEAN states as the
fact of the Vietnamese withdrawal was accepted. The Hun Sen
government in Phnom Penh, or some variant of it, would also
probably be recognised, provided it could survive renewed attacks by
an increasingly isolated Khmer Rouge and if a suitably graceful exit
was found for China. An alternative more pess..iristic view rvas that
most governments would continue to defer to Beijing, that the Khmer
Rouge were a potent and ruthless force and that the Hun Sen
government would be fighting for its life. While there was scepticism
about the viability of the Hun Sen goverrunent and doubts about
China's agenda, as well as expressions of opposition to recognition of
what was described as a puppet regime established by use of force, the
symposium overall leaned towards cautious optimism about
Cambodia's future and, notwithstanding some uncertainties in a
period of change, improvements to regional security.
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CHAPTER ONE

INTRODUCTORY REMARKS
Thelma O'Con-Solarzano
Allow me, first of all, to begin with some thoughts that outline
the work of the UN organisation in the area that most concerns
Kampuchea. To promote and encourage respect for human rights is
not only a matter of legitimate international concern, it is also one of
the main purposes and principles of the United Nations, as proclaimed

PurPose, it demands consistent
pursuit, undeflected by consideration of short-term expedience. Like
every other principle, it suffers discredit if it is selectively invoked.

by its Charter. Like every other

The Kampuchean question was considered by the Security
in December 1978 following the outbreak of hostilities
between Democratic Kampuchea and Viebram. The question was
considered by the General Assembly at its regular session late in 1979
at the request of five Asian States - Indonesia, Malaysia, the
Philippines, Singapore and Thailand.

Council

In 1981, the Declaration on Kampuchea was adopted and the
establishment of the Ad Hoc Committee was aPProved. The Ad Hoc
Committee has met regularly at United Nations Headquarters since
October 1981 and has also dispatched missions to consult with
interested governments in South-East Asia and other regions.

As well, there has been a programme of humanitarian
assistance

to the Kampuchean people, in operation since 198O funded

by voluntary contributions from Member States, and consisting of
three maior components - namely, operations within Kampuchea, at
the border and within Thailand. It was reported in 1986 that, in spite
of more than $1 billion in aid provided by the international community
as well as by non-governmental organizations and bilaterally, and
considerable efforts by the Kampuchean people themselves, food

production and health and sanitary conditions continued to cause
concern in Kampuchea. The United Nations Border Relief Operation
(UNBRO) is responsible for over 260,000 Kampuchean civilians in the
evacuation sites. Since 1'984/1985, when the entire Khmer population
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at the border had to move into Thailand, UNBRO has endeavoured to
ensure the civilian nature of the encampments, thus enabling it to
consolidate relief operations and improve health, nutrition and social
welfare. Of some 228,0n Kampuchean refugees received into camps

in Thailand assisted by the Office of the United Nations High
Commissioner for Refugees, some thousands have been resettled since
7975.

The Secretary General of the United Nations, Mr Javier Perez
de Cuellar, in his report on the work of the organizations released in
New York on 11 September of this year, touched on the subpct and I
quote:

...following a number of encouraging developments
that had taken place earlier this year, a conference on
Cambodia was convened last month on the initiative
of the Government of France. While the conference
succeeded in working out various elements of a
comprehensive settlement, certain substantive political
issues stood in the way of the total package needed to
bring back to the Khmer people the stable peace that
they desperately need after two decades of intense
suffering, war and destruction.
...attention should be focussed now on preventing a
recunence of fighting, with its readily foreseeable
consequences and the uncertainty it implies for all
concerned. The follow-up mechanisms established by
the Paris conference, under the leadership of the
French and Indonesian Co{hairmery offers some
hope, however, for the continuation of the diplomatic
process and for the recovering of the conference. For
my part, the Secretary General stated, I intend to
continue the efforts I have made in the exercise of my
good offices.
Fifty years ago last month, Europe was plunged into a conllict
that eventually engulfed other continents and became known as the
Second World War. As the event had been preceded by a similar one
only a quartercentury earlier, it was a revelation of the destructive
nature of the international system that prevailed at the time. The
havoc it brought moved all the then sovereign States to ioin and make
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relations. At the conclusion of
the work, they founded the United Nations to give peace a more
a radical new departure in international

secure foundation.

How secure the new foundation is or is likely to prove in
different contingencies has remained an open question through much
of the intervening period. There is no doubt that peace has gained a
meaning and dimension that it lacked before - above all, the
dimensions of multilateral endeavour. No realistic view of human
experience from 1945 to the present can ignore the transformation of
the world scene reflected by the presence and working of the United
Nations. It is under the auspices of the Organization that an
intemational agenda encompassing all matters of common concern to
nations has taken shape and a massive change in international life has
been effected and, bylnd large, peacefully absorbed.
But, there remains a gaping void - not an institutional one - at
the core of the whole enterprise. Ambiguity corroded the answer to

the central question of the strength and durability of world peace.
Collective security became a hostage of the cold war. Because of this,
no maior issue of war or peace could be examined on its merits.

Disputes festered; wars were waged by proxy; tensions became
chronic. The imagery and rhetoric suggestive of an Armageddon
entered the language of political discourse. The effect on the United
Nations of the policies generated by this state of relationships has been
amply noted in the world events by our media. To put it mildly, it left
the United Nations in a waiting position - waiting until common sense
and the dynamics of the world situation would induce a return to the
way of handling international affairs outlined in its Charter.

Now that we are entering into the decade of the 90s, there are
identifiable desires to turn over a new page of our history, to try to
innovate approaches for the solutions of old problems. Obstacles to
stable peace and balanced progress are many and the world's political,
intellectual and moral imagination will need to be fully employed in
overcoming them. The United Nations stands ready as that
instrument for the efforts.

CHAPTER TWO

CAMBODIA IN REGIONAL AND GLOBAL
POLITICS

Michael Leifer

The protracted Cambodian conflict has an internal dynamic of
its own. But its nature and momentum have been strongly affected
from the outset by a conjunction of regional and global politics. Those
politics have changed in important respects at the global level but less
so regionally which helps to explain why conflict resolution has not
been possible, so far.

With that brief comment in mind, I should like to address
directly the main themes of this symposium through two arguments.
First, that Vietnam's withdrawal of armed forces from Cambodia which has not been independently confirmed - has not in itself
overcome or transformed the main regional issue of conflict. Secondly,
that the current phase of conflict has not been distinguished by a
revised pattern of regional alignments. Indeed, the relative constancy
of regional alignments is symptomatic of the unresolved primary issue
of conflict.
Vietnam's act

of military withdrawal from Cambodia in

September can be explained as an aftempt to make a virtue out of
necessity. That withdrawal - which is not explicitly unconditional has been made necessary because of the economic isolation and costs

which have been the price of invasion. Withdrawal has been
undertaken partly in order to remove the stigma of aggression in the
interest of economic recovery and development. It would appear to

have been undertaken also to represent the prime obstacle to conflict
resolution in a way intended to serve longstanding geostrategic
interests in Indochina. One object of the uncertain exercise is to
preserve the political legacy of the initial act of invasion; namely, the
Hun Sen government in Phnom Penh. Such a calculation is quite
reasonable from Hanoi's perspective. But that perspective is not
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shared by a number of other parties to the Cambodian conllict who
have objected to Viebram's withdrawal without a corresponding
displacement of the political legacy of its invasion.

Vietnam's withdrawal has not removed contention over the
political identity and external affiliation of the government in Phnom
Penh. Still at issue over Cambodia is the matter of the balance of
distribution of power in Indochina, defined with reference to
Vietnam's geopolitical advantage or disadvantage. That matter
provides a strong strain of continuity obstructing conflict resolution
and also any attendant revision of alignments, despite the positive
change in both the tone and substance of global and, to some extent,
regional politics.
Part of the problem of conflict resolution has been the inability
of competing Khmer factions to arrive at an acceptable formula for
power-sharing, exemplified by their deadlock in Paris during August.
This inability has a source in the absence of any tradition of such
practice. But in addition, those rival factions for whom power-sharing
is an alien experience, represent and reflect competing external
interests unwilling to detach Cambodia from adverse balance of power
calculations. As a consequence, the central issue of conflict has not
changed in essence despite striking changes in overall international

political environment which has modified both its context and

significance. The publicised withdrawal of Vietnamese forces has not
resolved whether the government in Phnom Penh should be tied to a
structure of special relations also incorporating laos and pivoting on
Vietnam. The persistence of that set of special relations was indicated
in the tripartite form of the announcement in April 1989 that all
Vietnamese forces would be withdrawn from Cambodia by the end of
September. They were also reaffirmed by General-Secretary Nguyen
Van Linh in his subsequent national day speech in Hanoi. Some
would wish to describe Cambodia's place within that set of special
relations as subordinate because the incumbent government in Phnom
Penh, still favoured by Vietnam, is the direct product of its act of force.
However that relationship may or should be described, the unresolved
conflict still turns on the place of Cambodia within an Indochinese
pattern of power.

like to

To substantiate the arguments advanced at the outset, I would
consider the impact on the Cambodia conflict of changes in
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global and regional politics. In so doing, it is important to bear in
mind that regional and global theatres of conflict have impinged on
one another ever since violent challenge was mounted against French
rule in Indochina from the end of the Pacific War. In its most recent
phase, conflict over Cambodia was precipitated by armed
confrontation between independent governments in Phnom Penh and
Hanoi. That confrontation was not self-contained. It expressed a
wider structure of conllict with a roughly s)rmmetrical pattern made
up of rival sets of linked regional and global alignments. That
particular pattern had taken shape from the early 1970s. It registered a
revision of a long+stablished one forged at the height of the Cold War.
Revision, reflected above all in Sino-American reconciliation, not only
paved the way for the end of the Second Indochina War but also drew
the baftle lines for the onset of the third over Cambodia. The new
pattern exposed and aggravated historical Sino-Vietnamese tensions in
a context of linked Sino-Soviet hostility which by the late 1970s also
incoqporated a new phase of Soviet-American and Soviet-Japanese
alienation. It assumed greater definition and symmetry through a
countervailing relationship between Vietnam and the Soviet Union.
Cambodia was drawn into the vortex of that complex pattern of
competing international relationships, some would argue wilfully so
by the pathologically nationalist govemment established in Phnom
Penh after April 1975.
Vietnam's invasion of Cambodia to remove that government
and replace it with one of its own choosing has been subiect to mixed

interpretations. Whether represented as arising from strategic
necessity or from strategic design, it had the effect of further engaging
the interests and energies of the rival sets of linked global and regional
alignments. The domestic, regional and global dimensions of conflict
became ioined in a way characteristic of Indochina since the end of the
Pacific War. Conventional balance of power considerations took
priority, even though ideological ones were employed in iustifing an
alliance relationship between Viebram and the Soviet Union which
was never required during the Second Indochina War.

At the centre of joined global and regional rivalry over the
political identity and attendant external affiliation of Cambodia have
been the competing interests of China and Vietnam. These interests
have enioyed an autonomy even though engaged initially in
conjunction with global partners. The stricken country of Cambodiarif
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subjected to self-inflicted wounds, has served as the arena for their
indirect confrontation. The shainecl and, at times, stormy SinoVietnamese relationship expressed with reference to Cambodia has
been the dominant factor of regional continuity within a changing
global environment. Vietnam's withdrawal has not, so far, served to

improve that relationship in any substantive sense. It is that dominant
fact to which I intend to give maior attention.

In conducting its regional policy, China's prime criterion has
been the position of advantage within any part of Indochina, enioyed
by a major power adversary. A strategy of denial has been applied to

that peninsula with that criterion in mind. At the same time, a
complementary interest has been sustained in an Indochinese
distribution of power which would limit the regional influence of
Vietnam. The dual objectives of this regional policy have not always
been easy to reconcile. Over C-ambodia, that policy lost its critical
global point of reference as Mikhail Gorbachev sought to disengage
the Soviet Union from regional conflicts in order to improve key global
relationships and to regenerate a decaying economy. In the Process,
the Soviet alliance commitment to a Vietnam in economic distress has
been reduced and Sino-Soviet relations repaired but China's regional
interest has not changed. A deliberate relaxation of tension across a
common border with Vietnam has not been matched by a change of

position over Cambodia, expressed

in a

refusal

to halt military

supplies to the insurgent Khmer factions.

A disinterested observer might question how an enfeebled
Vietnam, reduced in its alliance relationship with the Soviet Union -

itself in rapprochement with China - even if exercising political
primacy within Indochina, could pose any kind of threat to the
sectrrity of the People's Republic. By contrast with7979, Vietnam is no
longer depicted by Beiiing as an Oriental Cuba serving nefarious
Soviet interests. Moreover, Vietnam's military withdrawal from
Cambodia has been less than the act of a triumphant victor confident
in the cohesion of a multinational empire. That said, the fact of the
matter is that China's government, still dominated by Deng Xiaoping,
has sustained its longstanding objection to the political legacy of
Vietnam's invasion of C-ambodia. It has displayed diplomatic
flefbility of a kind over Cambodia because of the pace of SovietAmerican rapprochement and because of Soviet concessions over
Afghanistan and troop deployments as well as its role in persuading

8

Vietnam's Withdrawal From Cambodia: Regional Issue anil Realignmais

Vietnam to accelerate its military withdrawal. At the same time, China
has insisted on an appropriate international supervision of that

withdrawal tied to an internal political settlement which would

dispossess the incumbent government in Phnom Penh. In Beijing, that

government is still regarded as an unacceptable representative of
Vietnam's interests and influence and not as a legitimate
administration in its own right. China has vigorously opposed any
partial settlement to the Cambodian conflict which would take the
form of an international endorsement of Vietnam's withdrawal, by
implication strengthening the claim to legitimacy of the government in
Phnom Penh.

CNna has exhibited a consistency of geopolitical purpose,
despite the evident international difficulty experienced as a result of
the bloody events in and around Tiananmen Square in ]une 1989. Its
delegation conducted itself with seeming moderation at the
international conference on Cambodia in Paris in August, drawing
signal benefit from the tolerant reception.of Foreign Minister Qian
Qichen by his Western counterparts. If concerned to avoid giving the
impression of openly obstructing a political settlement, China's basic
priorities over Cambodia were not changed - which has meant, in
practice, trying to give the Khmer Rouge a fighting chance of seizing

power. China has continued as their main quartermaster without
necessarily exercising control over them. It should be appreciated that
such control by China is not required for the Khmer Rouge to serve the
geopolitical priority of the People's Republic in Indochina. The power

in Beijing must know full well the primordial lusts which
drive the Khmer Rouge, whose military stockpiles have been
holders

augmented by heavy artillery. The Khmer Rouge constitute a dreadful
paradox - an independent proxy - and as such are the most effective
weapon for serving China's interest in denying Vietnam's influence
over Cambodia.

China's rapprochement with the Soviet Union, which is of
global and regional significance, has not been accompanied by a
substantive revision of poliry over Cambodia. Nor has it brought
about any evident realignment. Rapprochement with the Soviet Union
has been conducted in such a way as to sustain, if with a greater
measure of independence, those important relationships developed
with the United States and ]apan from the early 1970s as well as with
ASEAN states. Rapprochement with the Soviet Union has been

Cambodiain Regional and Global Politie 9

for example, in improved trade relations, but their sum
constitutes only around five per cent of China's total trade. By
conhast, trade with |apan, the United States and other Asia-Pacific
countries comprises more than two-thirds of a rising volume of total
trade. And as a source of aid, investment and technology, the Soviet
Union cannot compare in potential with China's Asia-Pacific economic
partners. Moreover, they have not been willing to act decisively to
persuade China to reconsider its Cambodian poliry. On the contrary,
with the United States conspicuous among them, they have conciliated
China and sustained a collective position opposed to the political
legacy of Vietnam's invasion. In this context and given China's
declared commitment to continue with opendoor modernization,
despite a hardline political conseryatism, there would be no point to
any realignment on its part. Moreover, the Soviet Union is still
perceived as China's main potential security threat for geopolitical
reasons, even if Mikhail Gorbachev's reassertion in 1985 of his
countr5/s claim to recognition as an Asia-Pacific Power lacks
credibility three and more years later.
expressed,

to the point, the extent to which the Soviet
Union has made much of the running in rapprochement, without
impinging adversely on Sino-American relations, has given China
considerable freedom of manoeuwe over Cambodia. If restrained in
Perhaps more

directly intimidating Vietnam and also indicating ostensible political
distance from the Khmer Rouge, China has not been obliged to
abdicate its longstanding interest in the balance of power in Indochina
for the sake of its improving relationship with the Soviet Union. This
much seemed apparent from the important meetings between Eduard
Schevardnadze and Qian Qichen in Beijing in February 1989 and
between Mikhail Gorbachev and Deng Xiaoping, also in China's
capital, in the following May. On both occasions, Cambodia was set
aside as an obstacle to better Sino-Soviet relations. Instead, an implicit
agreement to disagree was reached over the terms of a Cambodian
seftlement, with the Chinese side insisting on a full role for the Khmer
Rouge in an interim four-party government at the expense of the
incumbent administration in Phnom Penh. Correspondingly, the
Soviet government has not been willing blatantly to compromise
Vietnamese interests, partly because Chinese realignment is not in
prospect. If not the alliance partner of 1978/79, and now an
ideological backslider, the Soviet government has not withdrawn
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diplomatic support from Vietnam in its persistent attempts to claim
exclusive legitimacy for the Phnom Penh adminisbation. Moreover,
military assistance has been provided for that administration to
counter the challenge posed by the externally backed insurgent
groups. If Soviet rapprochement with China has been undertaken to a
degree at Vietnam's expense, it has not been expressed either globally
or regionally in any tangible realignment. There has been neither
opportunity for nor advantage in such an exercise.

From the onset of the Cambodian conflict, China, aided in
diplomatic confrontation by ASEAN in particular, has challenged
Vietnam's military occupation and the legitimacy of the government
installed in Phnom Penh in lanuary 1.979. China's constancy over
Cambodia and the balance of power in Indochina has been well
matched by Vietnam, even though it has faced much greater adversity.
Vietnam has sought to shape that balance from a sense of shategic
imperative, made acute by its more recent relationship with China.
For Vietnam, Cambodia has been a regional issue caught up at the
outset in a global pattern of international relationships comprising
threatening and countervailing power. Recent changes in that pattern
have not reduced the strategic significance of Cambodia. But they
have changed the context in which Viebnam's security goals are being
pursued. Central to those changes has been the radical revision of
Soviet priorities rooted in economic necessity, expressed regionally in
strong reluctance to continue compensating for Vietnam's domestic
failings. Hanoi's need for Do Moi,or economic renovation, has obliged
its govemment to try to overcome international obstacles to capital
accumulation and investment which can not be obtained by forced
savings. To that end, the government in Hanoi has approached
conflict resolution for Cambodia in a wav intended to reconcile
shategic and economic priorities.
That approach has been distinguished by representing the
Cambodian conflict so as to influence the terms and hopefully the
outcome of any negotiations. That representation has taken the form
of an insistence that the conflict did not originate from Vietnam's
invasion, which is denied as a fact. Instead, it has been maintained
that its forces intervened in a volunteer role in support of a Cambodian
national salvation front intent on delivering the country from a
genocidal regime. Accordingly, the essence of the conflict has been
depicted from the outset as internal, arising from the bloody exc€sses
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of the Khmer Rouge. The stigma of aggression has been attached to
Vietnam, none the less, which is one reason for its military withdrawal.
To digress, Vietnam's position over the charge of aggression might
have been more defensible in international law if, at the outset, its
government had invoked the inherent right of individual selfdefence
provided for in article fifty-one of the United Nations Charter. By
responding to the marauding incursions of Democratic Kampuchea in
that way, Vietnam might have been able to cite as role-model the
Allied Powers, who at the end of the Second World War removed
objectionable governments in Germany and fapan, replacing them
with acceptable alternatives.
The government of Vietnam was successful

in

securing a

measure of regional acceptance of its representation of the Cambodian
conflict through the format for the fakarta Informal Talks, whose first

round convened in Bogor in |uly 1988. An attempt to promote that
format the year before had proved abortive in the face of opposition
from ASEAN and within it, in particular, from Thailand. Thailand's
strategic environment had been violated by Vietnam's invasion of
Cambodia, indicating the prospect of an unprecedented concentration
of power in Indochina. Thailand's willingness to confront Vietnam
from1979 had been determined by geopolitical interest but also by the
militant attitude and conduct of China, with whom an informal
alliance relationship was established.
Over the decade of conflict, Thailand's position came to be
reassessed as Vietnam faced concurrently Soviet pressure and
economic failure. Vietnam's adversity coincided with a period of
spectacular growth in the Thai economy. A distinct, if not complete,
change in Thailand's regional policy occurred in August 1988 with the
assumption of high office by Chatichai Chunhavan, who expounded
the primacy of economics in international relations. That change was
indicated in his declared intention to turn Indochina from a battlefield
into a market-place and was expressed much more dramatically in

receiving Phnom Penh's Prime Minister Hun Sen in Bangkok in
January 1989 - the first of three visits. Chatichai's political opening to
Indochina has not been without ambivalence. It has not entailed
foreclosing on established security relationships with both the United
States and China. The latter has continued to supply arms at
friendship prices and has not been denied territorial access for its
continuing military assistance to the resistance coalition. Thai policy is
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shrouded in compledty arising from economic motivation and
domestic political manoeuvring. The term realignrnent would
misrepresent its practice, however, which has involved taking out
another foreign policy option without, so far, giving up any already
held. Realignment does not apply also to any of its fellow members of
ASEAN despite their mixed interests and the intra-mural disarray
caused by Thai unilateralism.

It

should be pointed out that the eventual softening in

Thailand's position which made possible regional endorsement of the
representation of the Cambodian conflict as a civil war had taken place
several months before Chatichai Chunhavan became Prime Minister.
It occurred during the tenure of Prime Minister Prem Tinsulanond,
apparently in response to Soviet assurances.
The softening was expressed in the withdrawal of a veto on
ASEAN's willingness to accept Viehram's proposed format for
regional talks on Cambodia, initially agreed with Indonesia in July
1987. The terms of that format drew a clear distinction between
internal and external dimensions of the conflict by providing for
separate phases of negotiation, with Vietnam a party only to a second
phase with other regional governments. In the first round of those
negotiations Vietnam's Foreign Minister, Nguyen Co Thach, claimed
that the objections to his country's military presence in Cambodia were

being addressed by withdrawal. When that withdrawal was
completed, so it was argued, the only remaining obstacles to national
reconciliation and a viable political settlement would be the Khmer
Rouge. Conflict resolution required their exclusion from a political
role as an organisation as well as denial of their territorial sanctuary
and external military supply. justifiable on moral grounds, the net
effect of their excluiion would be to consolidate the position of the
Phnom Penh government, particularly if Prince Norodom Sihanouk
could be induced to lend it legitimacy by returning to Cambodia in a
constitutional role.

In this ultimately

abortive diplomatic exercise, Vietnam

attracted the support of Indonesia, whose govemment has long been
ambivalent about ASEAN's Cambodia policy because it has been seen
to serve a Chinese design. Indonesia's alignment within ASEAN has
never precluded a search for a presumed special relationship with
Vietnam, which is deemed to be a natural regional security partner
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against a long-term Chinese threat. That search was intensified when

Indonesia assumed an interlocutor role on behalf of the Association
and then went on with Thai approval to convene regional talks on
Cambodia on Viebrarnls terms. This measure of success in the

representation of conflict did not translate into a viable political
accord. At Bogor in |uly 1988, the contending Cambodian and
regional parties to negotiations were so divided that it proved
impossible to agree on a joint communique. An ostensible consensus
was asserted unilaterally by Indonesia's Foreign Minister, Ali Alatas,
around a linkage betr'veen Vietnam's withdrawal and preventing 'the
recurrence of the genocidal policies and practices of the Pol Pot
regime'. Such a consensus corresponded with Vietnam's interest in
upholding as intact as possible the political legacy of its invasion. But
because of the artificial quality of that consensus, that interest was not
served. A second round of talks in |akarta in February 1989 was also
unable to establish genuine consensus.

Vietnam's representation of conflict shaped the format of
negotiations but it failed to determine their outcome. Its government
has understandably played on the gruesome record of the Khmer
Rouge, but to limited avail. ASEAN responded by revising the terms
of its annual resolution on Cambodia before the United Nations
General Assembly, while China was placed on the defensive and was
obliged to deny an interest in the Khmer Rouge resuming a monopoly
of power in Phnom Penh. But such modifications of positiory as well
as the disarray within ASEAN caused by the unilateralism of Prime
Minister Chatichai, did not deliver to Vietnam the kind of accord
intended to serve its longstanding geopolitical purpose. China's
responsiveness of a kind, in the face of Vietnam's declared intention to
withdraw its forces - set in the context of rapprochement with the
Soviet Union - did not give rise to political compromise. Symptomatic
of China's adamant insistence on a settlement on its own terms has
been a refusal to elevate preliminary negotiations with Vietnam
between deputy-foreign ministers to full foreign minister level. That
insistence was reiterated in Paris during August 1989 when the
intemational conference on Cambodia failed to make any Progress'

Vietnam came to that conference with a measure of
expectation that provision might be made for some form of
international endorsement of its military withdrawal from Cambodia.
Such endorsement would have had the effect of removing the stigma
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Realignments

of aggression, which has served as the justification for a policy of
economic sanctions by Western goverilnents, which have denied
development aid and invesfrnent, and also of indirectly conferring
legitimacy on the goverrunent in Phnom Penh. Such endorsement was
not forthcoming. Any prospect of such endorsement was denied when

the governments in Hanoi and Phnom Penh refused to accord

a

monitoring role to the United Nations on the ground that Democratic
Kampuchea was occupying the C-ambodian seat. Tolerance of such a
role would almost certainly have served Vietnam's interest but was
probably withheld because of the hard line taken by the Seventh
Plenum of the Central Committee of Vietnam's Communist Party
meeting in August, which expressed apprehension at democratic
pluralism in Eastern Europe. If the threat to the leading role of the
Party in Eastern Europe was disturbing, such a prospect was acutely
so in a neighbouring fraternal socialist counb:y, which is how Nguyen
Van Linh described Cambodia in his national day speech in
September.

In the event China, with support from ASEAN governments
and the United States, insisted on tying an acceptable form of
international endorsement of troop withdrawal to a comprehensive
political solution designed to overtum the political legacy of Vietnam's
invasion. Such a solution combined the ideal with the impossible. The
notion of promoting national reconciliation by incolporating an
unreconstructed Khmer Rouge, the two non-Communist factions and
Hun Sen's goverrunent within an unprecedented interim powersharing structure headed by Prince Sihanouk was hardly within the
realm of practical politics. More to the point, Vietnam was denied
endorsement of its military withdrawal and in consequence access to
the international economy.
Vietnarn's diplomacy failed, to the extent that a political and
economic retum had been anticipated for its promise to withdraw its
troops from Camborlia before the end of September. That withdrawal
has since been undertaken without international endorsement and,
despite a last minute attempt by Thailand's Prime Minister, diplomacy
has given way to another test of military strength with Cambodia.
That test could reach a peak of a kind during the course of the 1989/90

dry season which runs from around November to May. It was not
coincidental that when the Paris conference broke up, the suggestion
was made that negotiations might begin again in April. Obviously if,
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by that time, the Hun Sen government has managed to hold its ground
well, then a number of other governments, especially within ASEAN,
might be obliged to reconsider their position.
For the time being, as I suggested at the outset, the main issue
of conflict has not been transformed and, correspondingly, the pattern
of regional alignments has not been revised. Vietnam's withdrawal of

its troops may have the effect of creating a power vacuum in
Cambodia, so defeating its purpose. Its military spokesmary

Brigadier-General Nguyen Van Thai, pointed out in September 1989
that if the government in Phnom Penh called for assistance, a decision
on an appropriate response would be taken at the time.
Correspondingly, a foint Vietnamese-Cambodian communique, issued
also in September, linked the complete withdrawal of Vietnamese

army volunteers to preventing the return of the genocidal Pol Pot
regime. It remains to be seen how Vietnam might respond to any
effective military challenge to the Phnom Penh government but there
is no reason to believe that the political identity and prevailing
external affiliation of that government has ceased to be of strategic
significance in Hanoi. The issue of the balance of power, defined with
reference to the geopolitical advantage or disadvantage of Vietnam in
Indochina, continues to be at the heart of the Cambodian conflict, as
Nguyen Van Linh indicated in his national day speech.
Cambodia remains both a source and an arena of conflict. It is
a continuing factor in both global and regional politics, if much less
intensely so at the global level. The Soviet Union and China have

indicated different preferred solutions with the United States
identified with China's preference, albeit not for the same reason. But
the evident differences over Cambodia between all three mapr powers

have ceased to be a crucial factor in shaping the pattern of their
triangular relations. Cambodia has been decoupled to an important
extent from global politics, even though global states are still engaged
at limited risk and cost in trying to influence the outcome of conflict.
Cambodia remains a much more contentious issue in regional
politics, to which China is a direct party because it marches with
mainland South-East Asia. It continues to refuse dialogue with
Vietnam, requiring an evident expression of deference before agreeing
to near-normal relations. The disparate resistance coalition continues
to conform in diplomacy and insurgency with China's design, while
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Thailand's ambivalence over the past year has yet to harm China's
interests to any significant degree. Even after and perhaps because of
Tiananmen Square, there has not been any international pressure on
China to modify a Cambodia policy which seems to be motivated
more by retribution than by security. In consequence China, at no risk
and very little cost, can entertain the prospect of civil war in C-ambodia
as the most appropriate way of bringing Vietnam to political heel.
There has been an easing of relationships, elsewhere in the
region, arising from Thai initiatives from fanuary 7989. But that
unilateralism with reference to ASEAN has not expedited conflict
resolution. Nor has it carried with it a genuine realignment expressed
in a willingness to offend both China and the Khmer Rouge over
transit through Thailand or military supplies to fuel civil war within
Cambodia. If the United States has been reluctant to confront China,
one should not be surprised at Thailand's inhibition. Thailand's newfound ambivalence has long been preceded by that of Indonesia. And
yet its government, which has invested so much diplomatic capital and
credibility in trying to resolve the Cambodian conflict, has not openly
repudiated ASEAN's corrunon front which was sustained in Paris in
August, at least on the surface. Despite evident frustration, President
Suharto's Indonesia retains a strong commitment to ASEAN as the

most appropriate vehicle for managing regional

order.
Correspondingly, although Vietnam has expressed an interest in
joining ASEAN, such a prospect has not been contemplated at the
expense of special relationships within Indochina, which do not seem
intended for sacrifice as a result of military withdrawal from
Cambodia. What all this means is that the pattern of alignments
within South-East Asia which crystallised with Vietnanrjs invasion of
Cambodia has not been hansformed beyond recognition.
The Cambodian conflict is entering its twelfth year, but in a
very different global context to that in which it began. Changes in
global relationships of considerable significance have encouraged
efforts at conflict resolution from 1987. But those changes have.also
permitted conflict to continue unintemrpted, in important part
because of the fre.edom of manoeuwe given China within the
dominant triangular configuration. Taken together with the constancy
of Vietnamese interests, longstanding regional priorities which have
been at the core of conflict have not really changed, thus denying its
resolution.
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All wars come to an end eventually, but in the case of
Cambodia the relationship between interests and costs has been such
that war continues in the absence of either decisive victory or
unacceptable stalemate, which has been the previous experience in
Indochina. In terms of balance-sheet, Cambodia as a country has been
more loser than winner, so far. It has been delivered of the bestial
Khmer Rouge and returned only to a care and maintenance condition
and it now faces the daunting prospects of their military resurgence.
Vietnam, whose invasion pined the issue of conflict, has not been a
winner so far. It has kept insurgency within Cambodia at a
manageable distance and has communicated to China the cost of a
second act of punishment. But it has been obliged to withdraw from
Cambodia without consolidating its strategic design, and without
economic compensation Moreover, it has failed to reach an
accommodation with a menacing neighbour which, unlike japan,
France and the United States, will march with Vietnam in perpetuity.
It remains to be seen whether Vietnam will be able to reconcile
geopolitical and economic priorities, given diminished Soviet suPPort
and persistent pressure from a China which is not subject to
corresponding constraints.
China has been a victor of a kind because, at limited cost, it has
been able to frustrate Vietnam. In January '1,,979,the prospect obtained

of a quite unprecedented concentration of power being established in
Indochina under Hanoi's aegis. That prospect, which alarmed
Thailand and govemed the corporate diplomacy of ASEAN, has now
diminished, reflected in the evident reassessment of threat in Bangkok.
Whatever the mixture of factors which determine China's unrelenting
stand, including the pugnacious personality of Deng Xiaoping, it has
managed to reconcile its geopolitical interests with its economic
priorities without paylng a maior price in its international relations.
Indeed, one recent ASEAN bonus has been Indonesia's willingness to
begin the process of restoring diplomatic relations.
ASEAN, which has been a diplomatic party of a kind to the
Cambodian conflict, has obtained mixed benefit from its involvement.
It has registered standing as a diplomatic community and developed
important consultative procedures in the process. But that
involvement has also generated intra-mural strains and demonstrated
limits to an aspirant role as manager of regional order. At issue is the
problem of giving new purpose to the institutional life of the
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Association as the conflict passes beyond its diplomatic competence.
Cf its member states, Thailand has been a notable beneficiary of

conflict, being able to employ collective diplomacy in its particular
interest. Its government has also enjoyed access to alternative
countervailing power, combining proxy war with signal economic
advantage. It has secured the benefits of geopolitical position without
being obliged, so far, to foreclose on a range of self-serving foreign
policy options. Indonesia has probably experienced the greatest
frustration, while Singapore has been consistent in defending the
cardinal rule of the international society of states while trading at a
Profit with its violators.
To repeat a truism, all wars come to an end eventually. That
over the political identity of Cambodia appears to defy a terminal
stage so far. The constituents of conflict remain. Cambodian elites are
still bitterly at odds, preferring another test of arms to diplomacy.
Their external patrons are not yet prepared to detach the country from
their adverse balance of power calculations. Cambodia is no longer a
mairr international security issue in the sense that it once exacerbated
global relationships, nor does it generate the same intensity of regional
concern. But those relationships, while signally improved, have not
been so disconnectet from the region that resident states, including
China, have been constrained from, or denied resources to continue,
prosecuting the current phase of conflict. That conflict remains subiect
to a measure of limltation but still obstructs an overall improvement in
regional relationships. It remains unresolved, however, because it
expresses, above all, the persisting inability of China and Vietnam to
come to terms over the nature of their relationship. When that
relationship is ultimately worked out, it will be of major importance
not only for the Cambodian conflict but also for regional order. It will
indicate a distribution of power which will serve as a critical point of
reference for the strategic calculations and alignments of all resident
states in South-East Asia.

CHAPTER THREE

THE UNITED STATES AND INDOCHINA
AFTER VIETNAM LEAVES CAMBODIA
Bernard Gordon
Three main factors have shaped America's Indochina policy in
recent years:

1
2

its military defeat in Vietnam;

high economic growth and political stability elsewhere
in the region; and

America's assessment of China's role in Asian and
world politics. Although irnportant changes in US
policy toward Vietnam may be in the offing, these
three elements will continue to be influential and need
to be understood.
The first factor, the long-term impact on American thinking of
the defeat in Vietnam,can hardly be exaggerated. There was nothing
in the American psyche that prepared it for that outcome, especially
since America had until then suffered no important military reverses.
The result was that the US knew only how to treat nations it had
defeated, or those on whose territory its wars had been won. To both,
it extended its financial largesse and often its very genuine and deep
friendship. Such nations became, for a while, America's wards: first
helped, and then held out as emblems of what American generosity
could accomplish - iust as its might had shown what it could bring in
war.

3

But Vietnam was different. It had won against America, and
for that reason the notion of postwar US assistance to Vietnam was
never in the cards, despite its having been broached by Nixon and
Kissinger during the Paris talks. The American view was that the only
prize Hanoi would get from the war was the territory and the victory
itsetf. To put it another way, the brass ring America gave out after
other wars was reserved for those it defeated or liberated.
Today that same thinking lies at the heart of the continuing US
refusal to trade with Vietnam, or to allow it to receive international
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assistance. America's view was further reinforced by Viebram's
invasion of Cambodia in 1978. That invasion, condemned by most
others in the international community as well, seemd to underscore
the fundamental US position that Flanoi was a renegade, a rogue
elephant best kept at bay. Indeed an element of Sclailatfratde - the
German word for taking pleasure in anothe/s misery - crept into
American thinking. Hanoi's economic failures at home, to the point
where it is now listed among the world's ten poorest nations, along
with its undeniable aggression in Cambodia, became further evidence
that America's Vietnam cause had been iust and its prognosis for the
future correct.

The net result of that thinking is that it has become nearly
impossible for American political leaders to support calls for a change
in its Vietnam policy. No presently serving Senator or Representative
has advocated a thoroughgoing reversal, and only rarely have
previously prominent public figures called for maior changes. One
such rare exception is former Representative John LeBoutillier, who
advocates diplomatic recognition. In office, however, he took no such
stand, and was known as a conservative adherent of so-called 'rightwing'positions.
A more important exception is Senator John McCain, who was
himself an American POW during the Vietnam war. Senator McCain
recommends that the US at least explore the possible establishment of
a 'tJS interests section' in Vietnam. Such a mission, akin to the
representation of US interests by the Swiss Embassy in Havana, would
be located in a friendly Embassy in Hanoi. The Senator advanced this
proposal in mid-1988, when he planned Committee Hearings on the
issue. But iust as they were about to convene (I was among those

asked to testify), there was another eruption of the mutual
recriminations that often characterizes the Hanoi-Washington
dialogue. The details are not essential here: suffice to say that a senior

State Deparfinent official had characterized the Vietnam government
in typically severe terms, to which Hanoi responded. It cancelled a

planned visit to Vietnam by US military officials engaged in MIAPOW discussions. Harsh words resulted, and Senator McCain concerned that he would appear too sympathetic to a bitterly antiAmerican Vietnam - suspended his planned hearings.

The lJnited States anil lnilochina After Vietnam l-eaoa Cambodia 21

The same sensitivities have stymied the efforts of non-partisan
citizen-groups concerned with Indochina. The best known is the

Indochina Policy Forum, headed by former Senator Dick Clark, and
which recently published a report on United States Poliry toward
Cambodia.l This group, on which I serve, represents a wide band of
political opinion, in the hope that such a broad composition will draw
support for its recommendations. But perhaps precisely because it
does include a broad spectrum of political identification, it has not
pressed for maior changes in US policy. It has stopped short, for
example, of advocating full diplomatic recognition. It settled instead
for a careful endorsement of the 'interests section' approach. Yet even
such cautious recommendations have met with little support, and to
this time none have been followed.
Thus in terms of sheer domestic politics, the US government's
unwillingness to change its Indochina policy is well-grounded. It sees
no widely based constituency demanding change, and it suspects that
a large and vocal constituenry would be galvanized into opposition if
the administration took steps to bring it about. And beyond that
domestic political conviction lies the second main factor shaping
American poliry toward Indochina.

This is the widespread knowledge of Asia's economic success
stories. Korea, Taiwan, and Singapore are the best-known examples of
indushialization and economic development, and high growth rates

have also drawn attention to Thailand, Malaysia, and Indonesia.
Thailand, for example, is now widely regarded as 'the next NIC'. In
addition to these economic accomplishments, there is also American
awareness that many of the East Asian nations are doing well
politically. In that perspective, one of the largest obstacles to a change
in America's Indochina policy is the evidence that almost everywhere
else in the region, things are going quite well.
In the Reagan administration, for example, it was known to be
difficult to engage Secretary Shultz'attention to Indochina problems,
and not entirely for faulty reasons. Given the plate of difficult issues
served up to a US Secretary of State on a daily basis - in the Middle
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- the 'problems'
represented by East Asia and the Pacific are by comparison not
pressing. This is not to suggest that Secretary Shultz ignored Asia and
the Pacific, because quite the opposite was true. He often attended
ASEAN's 'post-Ministerial' talks, and he was attentive to and travelled
to China, ]apan, and elsewhere in the Pacific region.
East, NATO, the USSR, Latin America, and Africa

His view, however, was that East Asia, and Southeast Asia in
particular, did not represent urgent national security threats to the
United States. In large part this was because of the remarkable
economic growth in the region. As a professional economist himself,
he was acutely arlarLi of the developmental hurdles many in the region
had confronted, anil which in several cases they were overcoming
quite well. Yet Shultz was no blind optimist. In meetings with
ASEAN and other East Asian leaders, for example, he stressed the
need to integrate genuine political change with their impressive
economic growth. Yet he had reason - as in Korea, Taiwan, Thailand,
and even Indonesia - to take some satisfaction from the pace of what
they were doing.
Southeast Asia,

in other words, and ASEAN especially,

seemed from the perspective of an American Secretary of State to be a

generally'good news'story. Military governments were no longer the
rule, and export-led economic strategies had brought high levels of
domestic growth. Indeed most of the Southeast Asian problems
directly affecting the US in the 1980s - trade and other economic
disagreements - stemmed from the region's economic dynamism. But
these were essentially 'good' problems, and reflected Asia's healthy
interaction with the global economy.
Against that background, Vietnam's occupation of Cambodia however distasteful - was not a pressing matter. ASEAN had taken
the lead in opposing it, and that gave the US a rare luxury. It allowed
Washington simply to support and endorse the actions of others on a
course the US already strongly favoured. This congruence led the US
to adopt, as the *iir, f.a.n"work for policy toward Vietnam and
Indochina, its posture of 'following ASEAN'. This US approach, in
contrast to a 1981 episode when the US broke ranks with ASEAN and
favoured China on an issue involving Cambodia, was of course very
satisfying to ASEAN.

The United States and Indochina After Vietnam

Luoa

Cambodia 23

Nevertheless, the decision to 'follow ASEAN'raised troubling
and broader questions about US foreign policy. The reason is that a

global power, by definitiory has wide-ranging interests. It must
consider very carefully whether to adopt as its own the goals of the
smaller and weaker states who are its allies and friends. In this case,
the American decision was probably an error, because ASEAN itself
has rarely and genuinely been of one mind on the Cambodia issue.
Thailand, strongly endorsed by Singapore, has insisted that the best
course toward Vietnam has been to maintain unyielding opposition to
its occupation of Cambodia. Indonesia and Malaysia, on the other
hand, have had their doubts. They have long questioned the ultimate
desirability of a stiff or deeply hostile posture toward Vietnam. But in
the interest of ASEAN unity they swallowed their doubts, and by
generally adopting the Thai-Singapore position the group has
maintained its coherence. From an American perspective, however,
the point to stress is that a policy of 'following ASEAN' meant in
practice that the US was in reality following Thailand.
It should have been clear to US policy-makers that this posture
in Thailand's not
undeserved reputation for quickly changing its foreign poliry when
newer or larger interests intercede. That shift has now occurred, and
for the past year Bangkok has taken the lead in aiming for some form
of reconciliation with Hanoi. Its argument, in the now-familiar phrase,
is the desirability of transforming Indochina 'from a baftlefield into a
marketplace'. The net result of that change is the dilemma that now
confronts American policy toward Indochina. After years of following
'ASEAN's lead' on Cambodia, what does the US do when ASEAN's
principal spear-carrier on the issue changes its course?

might run into difficulties. The reason lies

The principal reason why that question was not previously
raised by American policy-makers stems from the third factor that has
shaped US policy toward Vietnam and Indochina. This is the

importance that Washington has attached to close Sino-American
relations. That relationship has further complicated and constrained
US policy toward Indochina; first,because of the long history of Sino'
Vietnamese distrust; second, because China has insisted that Vietnam
not succeed to the French role in Indochina and become its new
overlord. Whatever may have been Washington's views on the issue,
in its concern not to alienate Beiiing it has effectively allowed China's
approach to govern its own.
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In this respect, the US relationship with China on Indochina
mattens has been analogous to its linkage with Thailand and ASEAN.
China has brought much baggage to its perspectives on Vietnam and
Indochina, and that baggage has further reduced the flexibility of an
American policy already weighed down by ib own problems. The
clearest current reflection of that problem is in connection with China's
sponsorship of the Khmer Rouge and the Pol Pot government it
represented. But even before that, at least as early as the 1954 Geneva
Conference, China had made clear its preference for a Vietnam that
would not control all of Indochina. In 1954, China insisted - along
with the USSR - that Ho Chi Minh's victorious Vietminh not succeed to
all of French Indochina as a result of their defeat of France at
Dienbienphu.

The Soviet reasons for that 1954 insistence were Europecentered and tactical. They involved Moscow's hope that France could
be persuaded to oppose the European Defense Community (the EDC),

an arrangement that facilitated German rearmament. The

price
Moscow was willing to pay was partial support for the French position

at Geneva, and non-support for Ho's Indochina federation plans.
China's concerns, however, were much deeper. They pertained to
direct Chinese national security interests on its southem border, as
well as the centuries-long history of Sino-Vietnamese enmity. Later, as
Sino-Soviet relations worsened in the 1960s and'70s, and as Vietnam's
war against the US made Hanoi simultaneously ever more dependent
on the USS& China had added reasons to oppose Vietnam's
hegemony in Indochina.
The issue came to a head beginning in 197G77. From the
Vietnamese perspective, the unacceptable developments included Pol
Po(s increasing alignment with China; his purges and murders of
Vietnam-trained members of the Khmer Rouge; and his border
incursions into Vietnamese territory. From China's perspective, the
unacceptable developments were what Hanoi then did in response.
Those steps came in quick succession in 1978: they included Vietnarn-s
incolporation into the Soviet-sponsored COMECON; its signing soon
afterward of a Treaty of Friendship with the USSR; and finally its
invasion and occupation of Cambodia in December. In the 1980s, all
this was capped by Vietnam's willingness to allow its territory, at C-am
Ranh Bay and Danang, to be used for the establishment of significant
Soviet militarv installations.
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The net result has been China's unyielding opposition to
Hanoi's Indochina policy. For years that opposition has been
manifested by Beiiing's continuing material support for the ousted
Khmer Rouge. During that period it has been the one relatively
effective component opposing the Vietnam-installed Cambodian
goverrunent led by Hun Sen. The most recent manifestation of China's
poticy was reflected at the 1989 Paris talks, where Beiiing insisted that

lhe Khmer Rouge particiPate significantly in the governing of
Cambodia after the Vietnamese withdrawal.

The US, of course, is exceedingly uncomfortable with that
prospect, and this is probably the largest single factor now working to
bring about a change in American policy. But however close we may
be to such a shift, that day has not yet come. A large part of the
explanation is that US policy has been stymied by its China
connection, and by its long-standing tendency to defer to China. This
is perhaps the most troubling aspect of overall US policy in the East
Asia-Pacific region, for it has conveyed an American belief that in the
relationship bet*een Washington and Beiiing, the US 'needs' China
more than China needs the US.

but not surprisingly, China shares that view. In a
of Beiiing's clever manipulation of fapanese policy
reminiscent
rnnner
Sadly,

(by playing upon World War II guilt and much else in their
reiatibnifrip), China has similarly orchestrated the China policy of the
United States for much of the past two decades. In the fapan case, as
Robert scalapino has pointed out, there is a set of 'emotional-political
predispositions' favouring China. As Scalapino puts it, Beijing's
;exploitation of the sentiment testifies to the shrewdness of Chinese
for-ign policy makers....'2 Chalmers fohnson makes the same point
wtren he remarks that fapan's 'greed and guilt... permitted the P.R.C.
to take political advantage of fapan in their bilateral relations'.3
In the US case, China's influence is rooted in three factors:
favourable American popular attitudes toward China that have a long
history; the more recent awareness that America's 2(Fyear policy of
Robert A. Scalapino, (ed.), The Foreign Policy of Modon lapan,
University of California Press, 1977,p.405.
Chalmers fohnson, The Patterns of fapanese Relations with
China, 1952-1982' , Pacific At'fairs, Fall, 1986, p'403.
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non-recognition was unwise (an awareness that has contributed to a
certain US unease regarding Taiwan); and finally the post-1971 desire
to have China play the role of strategic counterweight to the USSR.
The first sentiment reflects a long-standing American tendenry
to see China, whatever its true weaknesses, as the mapr Asian power.
Recent symbols of this tendency are a disposition to romanticise and
even mythologize the relationship - and to make much more of it than
the realities would support. Thus President Carter spoke of the long

history of friendship' between the peoples of the two countries, and
Secretary of State Haig, in the Reagan Administration, emphasized
Americans' 'great affection and respect for China'.4 At its worst, this
loose thinking was reflected in Haig's published (and foolish) remark
that in terms of US strategic interests 'China may be the most important
country in the world'.5
The most current illustration of the American exaggeration of
China's significance has come in the wake of the Tiananmen turmoil of
june, 1989. It is reflected in President Bush's exhaordinary restraint
regarding sanctions, and the absence of any severe condemnation.
There has even been some tendency, for example by former Secretary
of State Kissinger (though not by the President) to explain and perhaps
to justify or minimize Beijing's behaviour. No doubt, there have been
exaggerated reports of the Chinese government's actions, but the main
outlines of Beijing's harsh crackdown are not to be denied. Yet the US
- despite widespread Congressional and popular revulsion against
those Chinese goverunental actions - has been at great pains to avoid
severe American sanctions, or to go beyond a general condemnation.
Washington has limited itself, for example, to a cessation for the time
being of military exchanges and sales.

The implicit rationale for this course has been the iudgment
that China is simply too important to the United States to risk a
significant rupture in their relations. The tortured pattern of US
behaviour at the August 1989 Paris talks on C-ambodia stems from the

Quoted in Michael H. Hunt, Chinese Foreign Relations in
Historical Perspective', in Harr5r Harding (&), China's Foreign
Relations in the'1.980s (Yale University Press, 19841,p.40.
Alo<ander M. Haig, Cwut: Ralism, Rugan, and Foreign Policy
(New York Macmillan, 1984),p.794. My emphasis.

The Uniteil States and lndochina After Vietrum

ltaua Camboilia 27

same sentiment. Despite very widespread American revulsion against

everything represented by the Khmer Rouge - as reflected in
Congress, in statements of many public figures, and in leading
newspaper editorials - the United States has not been able to bring
itself to break ranks with Beiiing on the issue.
Secretary of State Baker/s statements on the subject illustrate
the problem. On at least one occasion this year he was reported to
have expressed his opposition to Khmer Rouge participation in a postwithdrawal Cambodian government. But in the final analysis the US
did not insist on that outcome. Instead, Washington deferred to a
CNnese-led movement to include the Khmer Rouge in negotiations
aimed at producing a legitimate Cambodian government.
There is good reason to believe that Beiiing expects this pattern

of US deference to continue, and suggestive evidence is found in a
recent official publication. This is the document called Neican
Xuanpian ('Internal Reference Selections'), normally circulated 'only at
very senior levels of the Communist Party and Governmenf . The text
of its 13 September 1989 edition, marked 'secret', led the Nertt York

Times conespondent in Beijing to write that in China's view, 'the
United States has little leverage over China because Washington is afraid
of driaing China toward the Soaiet Union or back into isolation' .6

This official Chinese document is so bluntly straightforward
on US{hina relations that some of its text should be repeated here.
For example, while it recognized that America's recent criticisms of
China had taused damage unprecedented since 1972, when Nixon
came on his first visit', and that 'the two countries will confront each
other frequently on human rights controversies', this Chinese analysis
also concluded that President Bush will balance that concern with the
need to protect the relationship with China:

The Bush Administration is not putting absolutely
equal weight on both stances but in fact tips toward
the protection of Sino-American relations....the slant
does not reflect any special affection for China; rather
it is decided by the best interests of the American
Nicholas D. Kristof, 'strained US Ties Reported in China', Nanr
YorkTima,S October, 1989, p. A19. My emphasis.
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nation. To be specific, the United States has five fears
in its relation to China: first, that China will be forced
into isolationism and hostility toward the West.
Second, that China will be pushed into the embrace of
the Soviet Union, thus costing the United States the
use of an important political and military Power to
check the Russians. Thiril, Clira might back away
from its reform and open policies, thus destroying
American efforts to encourage China to evolve
peacefully to capitalism. Fourth, if China and the
United States quarrel, then |apan, West Germany and
South Korea will iump into China's huge market on an
unprecedented scale and cause colossal damage to
American businesses. Fifth, a divided and weak China

would not have the power to check

fapan
economically and militarily, and that might complicate
the process of maintaining peace and stability in the
Asian-Pacific region.
As that analysis suggests, Beijing has confidence in America's
need to stay on good terms with China. That factor, along with the
other two we discussed as having shaped US policy toward Indochina,
implies that American poliry will not quickly change. For one thing,
the anti-Viebram sentiment dating from the war years continues, and
militates against change. Likewise, the Pacific region's high economic
growth continues to proiect an essentially tood news'image of East
Asia. Indeed the record of Asia's market-oriented economic successes,
as in ASEAN, seerns all the more impressive in the light of the evident
failures of communism everywhere else.

In such a perspective, there is no urgent need for the US to
change its course on Indochina. There is even some reason to expect
that the hard-line government in Hanoi, seemingly unable to achieve

any significant economic improvement at home, will fall of ib own
weight. That could open up entirely new options both in Vietnam and
Cambodia. Considerations like these suggest that the US government,
like any other, will be indined to 'wait and see'.

Nevertheless, I expect that in the period shortly following
Vietnam's withdrawal from Cambodia - and unlas there is a marked
stiffening of Vietnamae anti-Amrican santiment of the sort tlut uupted this
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- there will be a discernible shift in the US
posture. Four emerging factors will contribute to the change. The

past August anil Srytnnber

first is widespread American abhorrence of the Khmer Rouge, and the
prospect that through renewed violence it could return to power in
Cambodia. The second is the great loss of esteem and confidence that
China's rulers suffered in American thinking as a result of the |une 4
killings. The third is the growing US awareness that a Cambodian
'third force', hopefully to be represented by Prince Sihanouk, no longer
represents a viable alternative. Fourth are the increasing difficulties
the US will experience in implementing and defending a posture of
'following ASEAN', when ASEAN's leader on the issue has marched
off on a different direction.
Probably the most important of these factors pertains to the
role of the Khmer Rouge. American officials will have to contend with
charges of blatant immorality if they continue to seem indifferent to its
revival. It will be very difficult to answer charges that the return to
power of the Khmer Rouge, or even its reemergence as a significant
military force, could also represent a return to the 'Killing Fields'.
That, however, appeared to be a likely consequence of the failure of
the recent Paris talks to reach a political settlement.

American officials have already demonstrated that they are
exceedingly uncomfortable with that prospect. In a meeting of
Indochina specialists last month at which Assistant Secretary Richard
Solomon spoke, this discomfort was palpable. Solomon is of course a
widely respected specialist on China and Asian security affairs, and
the grilling to which he was subiected by a Congressional questioner is
probably an omen of things to come. His interrogator was Representative Chet Atkins, the most outspoken Congressional advocate of at
least some change in Indochina poliry. It is a fair assessment of their
exchange that Solomon's cautious attempt to defend Administration
plicy resulted in few if any converts. If anything, it suggested an
Administration in the process of coming to grips with a new situation,
but not yet prepared to say how it will bring that about.

A good part of the reason is that two of the main reeds on
which US policy has relied in defending its Indochina poliry have been
sorely weakened. Those two are the role of China in US policy, and
the place of Prince Sihanouk in a new Cambodian government.
Regarding the first, whatever the Chinese government may prefer to
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think, its standing in American eyes has been gravely affected by the
Tiananmen events. But in terms of America's Indochina poligr, those
events are likely to prove a blessing in disguise. The reason is that a
posture of cooperating with China on the issue, already troubled
because of Beijing's endorsement of the Khmer Rouge, is further
weakened because China's own reputation is now so obviously bloodstained. And beyond that, the internal weaknesses in China revealed
by the events of the suruner of 1989 will have a broader consequence.
They will make it increasingly difficult to accept the view that China
will soon be an effective counterweight to anything.
The second factor, Prince Sihanouk's role, has also become
more difficult for Americans to accept and defend. Until very recently,
it was the US position that only a return by the Prince to a prominent
role in the Cambodian government could give it sufficient internal
I(hmer support and international legitimacy. Initially, this position
was largely shaped and then strongly supported by the very
knowledgeable and inlluential Representative Stephen Solarz. But at
the Paris talks - while it is common to argue that both Vietnam and its
opponents were unyielding - it was the Prince who most greatly lost
credibility.

In the light of all he has had to say about the Khmer Rouge
before, his insistence that he would return to Phnom Penh only if they

too returned was generally unpersuasive. To far too many
knowledgeable observers, aware that most Cambodians would prefer
almost anything to a return of the Khmer Rouge Sihanouk appeared
to have lost sight of the new realities in Cambodia. For whatever
reason, his close alignment with Beijing has become suspect, and some
believe that no more than his personal comfort now motivates the
Prince. As one observer put it, 'it isn't clear there is enough pink
champagne in Phnom Penh to keep him supplied with his favorite
drink'.

All these considerations are likely to be at work in bringing
about a significant shift in American thinking about post-withdrawal
Cambodia. Congressman Solarz, who made strenuous efforts to find
some way to have the Hun Sen government take on added legitimacy,
is reliably reported to be considering a change in approach. As an
elected official with a very shalp awareness of what is possible, he
knows more than most the dangers of allowing 'the perfect to be the
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enemy of the good'. For that and other reasons, I expect that he
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will no

longer be in the forefront of those who continue to advocate an
unyielding stance toward the present Cambodian goverrunent, and the
Vietnam that stands behind it.
But in the final analysis, the decision of whether or not to
change American policy, and to accePt what increasingly aPPears as
Hanoi's/alf accompli in Cambodia, will lie with one nun. As so-called
Washington insiders like to say, that Person is 'the principal China
desk officer': George Bush. His sympathies toward the Chinese
leadership are an important factor, and need to be considered along
with one other consideration of even Sreater importance. That is the
question of assessing the impact, if any, of a shift in US policy on the
domestic political standing of the President. To make that judgment is
the task of his former campaign rnnager, and now Secretary of State,
James Baker. But good fortune smiles on George Bush, and what the
Soviets like to call the tonstellation of forces' are coming together in
such a way that what is likely to be good foreign Policy in Indochina
will also be seen as acceptable domestic politics in the United States.

CHAPTER FOUR

THE SOVIET UNION AND VIETNAMESE
WITHDRAWAL FROM CAMBODIA
Leszek Buszynski
Soviet attitudes towards the Cambodian issue have changed
considerably since Gorbachev came to power in March 1985. While
the old regime was in command, or had let its ability to command

ahophy, policy towards the Cambodian problem was largely a
product of Sino-Soviet conflict. That policy was shaped by three
strategic and doctrinal themes that were considered axiomatic under
the Brezhnev regime, and which were officially unchallenged under
Andropov and Chernenko. The first theme was the need to maintain
Vietnam as an ally against China and as a means of placing pressure
upon the Chinese. The second theme was the value of the socialist
community in Soviet thinking in terms of the on-going struggle with
the capitalist world. A third theme arose as a consequence of the
significance attached to the Third World in Soviet thinking as the arena
in which the two conflicting systems, socialism and capitalism, worked
out their destinies. Certain other assumptions followed from this
doctrinal framework. Third World states could opt for the non-

capitalist path of development which would lead them into the
socialist community, thereby demonstrating the validity of MarxistLeninist teleological views of history.
Towards the end of the Brezhnev era doctrinal formulations in
regard to the ability of Third World states to opt for the non<apitalist
path or to make the transition to socialism along that path were
modified. If at one time that process was regarded as natural and
spontaneous by the end of the Brezhnev period the initial optimism

had become faded. It was then understood that the forces of
'imperialist reaction' threatened to isolate pro-Soviet Third World
states in which case the military support of the socialist community
was required to redress the balance. Such a doctrinal framework
reflected the strategic assessments that underlay Soviet military
intervention into the Third World and the accumulation of military
power that characterized this period of Soviet history.

The Swiet Llnion and Vietnnmae Withdrawal From Camboilia 33

The Cambodian issue, accordingly, engaged a number of
overlapping interests during Brezhney's time. Not only was the Soviet
alliance with Vietnam a product of Sino-Soviet antagonism but the
establishment of naval facilities in Cam Ranh Bay in 7979 promoted
the conventional role of the Soviet navy in the western Pacific and
Indian Oceans. As a forward facility, Cam Ranh Bay enabled the
Soviet navy to support national-liberation movements in these areas,
to extend material assistance to Soviet allies and to gather intelligence
on the rnovement of Western shipping. Moreover, Laos and Cambodia
were seen as states undergoing the transition to socialism and not in
the same category as Vietnam which was regarded as a Third World
socialist state. A doctrinal commitment arose to support these two
states, largely framed in terms of furthering the cause of socialism in
the Third World. The actual task of promoting the laotian and
Cambodian revolutions was left to Vietnam in which case the Soviet

to

Vietnamese interests in
Indochina, and domination over Cambodia in particular. To this
extent Vietnamese security interests in Indochina defined Soviet
obiectives in concrete terms and conbibuted to the formulation of
Soviet policy towards the Cambodian issue. A symbiotic relationship
was established between the Soviet Union and Vietnam which
answered Soviet doctrinal and strategic interests, and which met
particular and specific Vietnamese security needs in relation to China.

Union similarly became committed

Between 7978-1985 Soviet and Vietnamese security interests
were largely congruent although more as a product of necessity rather
than any natural or wider community of interests. In this sense the

Soviet-VietnarrcSe alliance could be regarded as a toerced
relationship' in which case necessity overrode the inherent resistance
of the Vietnamese in regard to an alliance with any great power. The
Vietnamese had attempted to limit their obligations under the alliance
with the Soviet Union and avoided endorsing the Brezhnevian notion
of Asian collective security. Nonetheless, their need for external
seorrity support against China undermined their autonomy and
placed them in a vulnerable position before the Soviet leadership. In
iny case, both the Soviet Union and Vietnam moved to create a fait
accompli over the Cambodian issue which demanded the destruction of
the Khmer resistance by military means. With the removal of the
Khmer resistance it was anticipated that the ASEAN countries led by
Indonesia or Malaysia would ioin the ranks of the socialist world and
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India in accepting the Phnom Penh regime. A change in the
international community's view of the C-ambodian issue would follow
which would leave China, as the most committed antagonist of
Vietnam, isolated.

To this end, Soviet and Viebramese policy followed a dual
track which entailed a reliance upon a military solution to the problem
of the Khmer resistance, the Khmer Rouge in particular, and an
attempt to promote a regional dialogue with ASEAN. This regional
organization represented the interests of countries directly affected by
the Cambodian issue and to a large extent influenced the Western
world's view of it. Initial ASEAN endorsement of the Phnom Penh
regime would have paved the way for international acquiescence in
Vietnam's position in Indochina. Policy towards ASEAN for both the
Soviet Union and Vieltnam was a means of circumventing China as an
obstacle over the Cambodian issue. Underpinning both Soviet and
Vietnamese policy towards the Cambodian issue during this period
was an unjustified belief in the efficacy of military power alone to
ensure political change within Cambodia, and to influence prevailing
and accepted notions of international legitimacy.l
The three broad themes of Soviet foreign policy, discussed
previously, which have delineated the contours of poliry towards the
Cambodian issue, have been transformed under Gorbachev. First the
basis for Sino-Soviet antagonism has been eased, though not
eliminated, in view of Gorbachev's visit to Beifng in May 1989 and the
normalization of party-to-party relations which followed. The
Gorbachev leadership has placed a premium upon the revival of a
socialist corffnunity based upon obnooleniya (renewal) which, as
Gorbachev shessed during his visit to Beijing in May 1989, would not
be based upon the predominance of any one party.2 Gorbachev
envisages a decentralized conception of a community based upon a
redefinition of the ideals of socialism in the context of economic
productivity and greater political pluralism. 'We aspire towards a new
type of socialism' said Gorbachev in Beijing.r The path is an uncharted

2
3

On Soviet policy over the Cambodian issue from 1978-1985 see
lcszek Buszymski, Tlu Soviet Union and Sowheast Asia, (Croom
Helm, London,1986).
Prada,l7 May 7989.
Prada,20 May 1989.
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one which nonetheless reinforces the need for the mutual support
inherent in a redefined socialist community. Peratroila within the
Soviet Union requires the experience of obnwleniya in other socialist
counEies, whether Hungary or China, as a guide and a source of
experience. 'Some would hope that socialism has already left the
historical stage' noted Gorbachev in a remark in Beijing which linked
the domestic legitimacy of the Soviet party with the success, not only
of per6troi'tr@, but the renewal of the socialist community.4
Nonetheless, the divergent paths taken by the Soviet Union and China
in domestic policy after the Tiananmen Square massacre in ]une 1989
indicate that Gorbachev's goal of integrating China into a wider and
looser socialist union will remain unfulfilled. Recent political changes
in Eastern Europe, where the party dictatorship has been sloughed off
in Poland, Hungary and Rumania, has alarmed Chinese party leaders
who have viewed Gorbachey's reforms in threatening terms. There
can be no agreement over what constitutes 'socialism' between the
Gorbachev leadership and Chinese party leaders and no basis for
cooperation in foreign and security matters except in certain welldefined areas.
Nonetheless, foreign policy and strategic imperatives have

dictated Soviet interest in improved relations with China. Soviet
policy over the issues of arms conhol, disarmament and Asia-Pacific
cooperation could be immeasurably strengthened by coordination
with China with which the Gorbachev leadershp has discovered a
cornrnon purpose. Gorbachev has also sought an agreement with the
Chinese over the demilitarization of the 7500 km Sino-Soviet border,
and over the reduction of forces in border regions leaving only
personnel for the usual border services. Gorbachev claimed that
Soviet forces in the Far East have been reduced since 1985; over 19891990 120,000 men will be removed from Soviet Far Eastern forces,
infantry forces will be reduced by 12 divisions, 11 aviation regiments
are to be reformed, 16 vessels are to be removed from the Soviet Pacific
fleet. The remaining units in the Soviet Far East, said Gorbachev,
would be restructured according to the principle of reasonable
defensive sufficiency, or a greater defensive caPability.s The Soviet
leadership wants to reduce overall force levels and defence
4
5

Pravda,77 May 7989.
Pravda,18 May 1989.
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expenditure by negotiating arrns reduction agreements with former
adversaries such as China, other aims, however, have been attached to
the improvement of Sino-Soviet relations. One such aim is a product
of the Soviet desire to participate as an actor in the economic growth of
the Asia-Pacific region without the stigma of miliArization that has
been ascribed to the Soviet Union by the regional states. A second aim
arises from the realization that agreement with China over such
fundamental issues as the Sino-Soviet border would isolate Japan.
Developments in Sino-Soviet relations may place pressure upon the
fapanese to improve their own relations with the Soviet Union
irrespective of the problem of the northern islands. Clearly Sino-Soviet
relations involve high stakes for Gorbachev.
Secondly, changes have appeared in Soviet thinking in relation

to the third theme or third world policy in the understanding that
previous Soviet adventures in that area poisoned relations with the
United States and China. The concept of the non-capitalist path or the
path of socialist orientation which underpinned Soviet policy towards
the third world during the Brezhnev era has been the subject of much
criticism. Soviet theorists now doubt the application of the concept to
third world conditions in a general effort to free policy from doctrinal

strictures.5 Moreover, what were previously regarded as wars of
national liberation which justified Soviet involvement have now been
reclassified as 'regional conflicts' or'local wars'. The application of an
ideologically neutral approach to conflict in the third world dates from
Gorbachey's press conference at the Geneva summit of 21 November
1985. It is indicative of a sense of disenchantment which pervades the
peratroila group in relation to third world policy. As Defence Minister
Dmitri Yazov has noted, local or regional conflicts constituted
dangerous conflicts of our time in which intervention was fraught with
the danger of escalation. Yrtnv concluded that the emphasis upon
military power in regional conllicts or the threat of its application does
not always prorrnte security.T [n terms of the Soviet experience of
Afghanistan, or the beleaguered position of pro-Soviet allies such as

G. Mirskii, Viktor Li, 'Sotsialisticheskaya orientatsiya v svete
novogo politicheskogo myshleniya', Aziya i Afril(a Segodnya,
August 1987.
Dmitri Yazov, ?o osnove novogo myshleniya', Krasnaya Zvezda,
13 April1989.
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Vietnam and Ethiopia,Yazottts remarks can be understood in terms of
recognition of the limits of military strength.
The broad changes in foreign policy attitudes that have been
wibressed under Gorbachev have resulted in an effort to disengage
from regional conflicts which were previously stimulated and
inflamed by Soviet intervention during the Brezhnev era. As an
expression of the Soviet leadership's desire to facilitate a withdrawal
from such disputes, Gorbachev has called for international support for
the political regulation of regional conflicts.8 The concept of political
regulation has been developed by Soviet theorists primarily as a means
of managing a withdrawal of forces from Afghanistan and Cambodia.

The concept entails a division between the international aspects of
conflict, which are to be negotiated by external Powers and the internal
aspects, which are to be negotiated by the affected parties on the basis
of 'national reconciliation'. This artificial division neglected the point
that without a solution to the internal aspects an agreement over the
international aspects would be unlikely. Nonetheless, the concept was
a means to appeal to international agteement as a way of promoting a
solution to the internal asPects, either by political Pressure or direct
coercion.
The new Soviet leadership hoped to meet conflicting demands
involved in any attempt to extricate itself from third world conflicts.
The resolution of such conflicts was intended to promote relations
with the United States and China and to establish the necessary
international environment for the promotion of the domestic reform
program in the Soviet Union. Gorbachev, however, has emphasized
that a commitment to resolve these conflicts does not entail
capitulation or abnegation of interest in the third world. Gorbachev in
Cuba, for example, condemned what he regarded as extemal
interference in regional conflicts which prevented independent states
from making their own 'free choice'.9 Gorbachev's doctrine of 'free
choice'applies to pro'soviet regimes in the third world which have
come to power as a consequence of Soviet intervention or Soviet
support. The Gorbachev leadership condemns Western or Chinese
See Leszek Buszlmski, The Concqt of Political Regulation in Swiet
Foreign Policy: The Case of the Cambodinn lssue, (Working Paper
No.182, Strategic and Defence Studies Centre, Canberra, 1989).
Krasnaya Zvezda, 6 April 1989.
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to tounter-revolutionaries' which would challenge those
pro-Soviet regimes. Inherent in the Soviet idea of the political
regulation of regionerl conflicts is the preservation of the sfafus quo, or
protection of the right of the pmples concerned to make their own
'free choice'. The Soviet leadership's intention is to negotiate a muhral
standoff with great power supporters of 'counter-revolutionaries'
which would remove the threat to the Soviet-supported regimes. In
Afghanistan, Cambodia and Nicaragua the Soviet leadership has
sought agreement with the United States or China over the mutual
termination of arms supplies to the contending sides for these reasons.
assistance

The Gorbachev leadership's policy towards the C-ambodian
issue has unfolded in stages which reflect the tension between these
competing demands. There is the obvious desire to disengage from
the Cambodian imbroglio with the intention of promoting wider AsiaPacific goals, including improved relations with ASEAN, the United
States as well as China. The nature of the alliance with Vietnam and
the relationship with the Phnom Penh regime was to be transformed,
accordingly, in line with the Gorbachev leadership's aim to restucture
the socialist community and to reassess third world policy. Similarly,
the value of naval facilities in Cam Ranh Bay has been reassessed in
line with the revision of strategic aims that characterized Gorbachey's
policy towards the Asia-Pacific region. There is also the desire to
preserve Vietnam as an ally and to maintain in power the Phnom Penh
regime, which has expressed the'free choice'of the C-ambodian nation
in preventing the return to power of the Khmer Rouge.
As applied specifically to the Cambodian issue, the concept of
political regulation has been a vehicle of the Gorbachev leadership's
effort to widen the horizon of foreign poliry interests in the AsiaPacific region. This effort involves an attempt to overcome the
hostility and suspicions of the regional states, China and ASEAN in
particular, for having supported Viefiram's occupation of Cambodia in
the first place. The rymptom of this change of emphasis has been
strain in the relationship with Vietnam and pressure upon it to
withdraw from Cambodia. For the Vietnamese there was always the
frightening possibility that the Gorbachev leadership might sacrifice
their interests in Cambodia for the sake of improved relations with
China. The three stages in the development of Gorbacher's policy
towards the C-ambodian issue can be identified as: first, 7985-87;
second, 1987-89; third, since 1989. These stages indicate an evolution
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away from the Brezhnevian policy of basing Soviet interests in the
region almost exclusively within an Indochina bridgehead, towards a
wider conc€ption of regional policy.
The first stage from 198547 was a period when Gorbachev
was consolidating his position and was preparing domestic conditions
for'new political thinking'in foreign poliry. Domestic conditions for a
change in foreign policy over this issue were not yet ripe as Gorbachev
faced powerful conservative opposition which resisted attempts to
change the Brezhnevian framework of foreign policy. Gromyko was
removed as Foreign Minister in fuly 1985 and was replaced by
Shevardnadze but he retained much influence in his new position as
Chairman of the Presidium of the Supreme Soviet. Gromyko stood as

the symbol of the bld diplomary' and reportedly clashed with
Gorbachev in relation to his arms conhol initiatives. Yegor Ligachev
was ensconced as Second Secretary for ideology during a period when

reports were rife about his conflict with Gorbachev. The relationship
with Vietnam was accordingly reaffirmed during Vietnamese party
secretary Le Duan's visit to Moscow in fuly-August 19&5 when
Gorbachev announced that economic aid to Vietnam over 198G1990

would be doubled to $11-$13 billion. One year later in fuly 1985
Gorbachev launched his Vladivostok initiative as a basis for
reconciliation with China which was his personal priority. Gorbachev
stressed in that speech, however, that the Soviet Union was not a direct
actor over the Cambodian issue and attempted to deflect the Chinese
demand that the Soviet Union place pressure upon Vietnam for a
settlement. Nonetheless, in the Soviet-Chinese negotiations of October
1986 the Cambodian issue was placed on the agenda for the first time.

The Vietnamese had made their decision in 1984 to withdraw
their forces from Cambodia before Gorbachev came to power in March
1985. The decision was related to the Vietnamese assessment of their

own isolation in the face of international hostility against their
occupation of Cambodia. In particular, there was the hope that an
announcement of a withdrawal of forces would kindle United States
interest in normalizing relations with Vietnam. The extent to which
the Brezhnev-Andropov efforts to improve relations with China
contributed to the Vietnamese decision to withdraw must remain
speculative at this stage. In any case, well before Gorbachev began to
apply pressure upon the Vietnamese the decision to withdraw was
announced at the conclusion of the successful drv season offensive of
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1984-85 against the Khmer opposition camps In April 1985 Nguyen Co
Thach announced that the Phnom Penh regime would be capable of
managing its own security and set the deadline for the withdrawal of
forces at 1995. In August 1985 that deadline was put forward to 190.

The second stage of Soviet Policy towards the Cambodian
problem (7987-89\ witnessed the first attempts to formulate a basis for
the political regulation of the Cambodian issue. Gorbachev took
control of foreign policy through Shevardnadze and Alexander
Yakovlev, who was promoted to full membership of the Politburo in
fune 1987. Gromyko's influence began to wane until he was retired as
a consequence of the Cenfial Committee Plenum of September 1988.
Soviet pressure upon Vietnam to conform to an evolving model of

political regulation over the Cambodian issue accordingly became
manifest, which confirmed views amongst the ASEAN leaders that the
Soviet Union was genuinely interested in solving the Cambodian
problem.l0 Based on the experience of Afghanistan, where the policy
of bringing together opposing factions in a coalition was announcd by
Najib on 30 December 19f36,the idea of national reconciliation was first
applied to Cambodia in 1987. Nguyen Van Linh's visit to Moscow in
May 7987 was the occasion for a dispute with the Russians over the
idea of national reconciliation. Gorbachev and the Soviet side called
for a coalition of 'all patriotic forces' in Cambodia and pressed the
Vietnamese to endorse the idea. The Vietnamese, however, insisted
that the Khmer Rouge be excluded.ll The formula for national
reconciliation was negotiated as a consequence of Heng Samrin's visit
to Moscow in july 1987. Then it was emphasized by both the Soviet
Union and the Phnom Penh regime that a distinction should be made
between the Pol Pot leadership, which should be excluded, and the
Khmer Rouge rank and file which could be included in any governing
coalition.l2 Accordingly, Hun Sen's staternent of 8 October 1987

Thai Foreign Minister Sitthi Savetsila's remark after his visit
to Moscow in fune 7987, Bangkok Post,73 fune 1987.
See the differences between Gorbachey's and Nguyen Van Linh's
See

l1

t2

view of national reconciliation, Pravdo,20May 7987.
Pratda,29 luly 1987. Hun Sen's ]une 1988 list of unacceptable
Khmer leaders who would be excluded from a coalition included
Pol Pot, Ieng Saly and their wives, Khieu Ponnary and Ieng
Thirith, Noun Chea and Ta Mok.
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announcing that the Phnom Penh governmenfs acceptance of national
reconciliation was strongly supported by the Soviet Union.l3

In terms of a withdrawal of foreign forces the Vietnamese
decision to remove 50,000 of their forces by the end of 1988 was
announced on 25 May 1988 at Soviet insistence. The total Vietnamese
contingent then in Cambodia was 120,000 according to Western
sources or 90,000 according to the Vietnamese. These figures indicate
that the Vietnamese had been steadily reducing forces since the
original invasion of Cambodia brought in a force of 200,000-220,000.
When Nguyen Co Thach met Gorbachev in ]uly 1988 the deadline for
Vietnamese withdrawal was brought forward to early 1990 or the end
of 1989.
The key factor in the acceleration of the Soviet effort to seek a
solution to the Cambodian issue during this second stage was the
expectation of a Sino-Soviet summit and the prospect of normalized
Sino-Soviet relations. Gorbachev, in his Merdeka statement of July
1982 announced his agreement to the double-zero proposal, or the
removal of S920s targeted upon Asia as well as upon Europe. The
Chinese had been pushing Gorbachev over this issue and the signing
of the INF treaty in December 7987 removed a mapr Chinese concern.
In Gorbachev's interview with the Chinese jnurnal Liaowang in January
1988 the Soviet leader made a direct appeal to his Chinese counterParts

for the holding of a summit before the Vietnamese withdrawal from
Cambodia. 'ly'ietnamese troops will be withdrawn in 1990, noted
Gorbachev, 'I see no point in fixing this date to Soviet{hinese
relations'.14

In any

case, the Vietnamese themselves had an incentive to

accelerate the process of withdrawal to avoid the prospect of isolation

in the

of

Sino-Soviet agreement. While Soviet pressure uPon
Vietnam to withdraw forces was observable in 1988, thereafter the
Vietnamese required little prompting in the effort to preempt further
demands. During Chinese Foreign Minister Qian Qichen's visit to
Moscow in December 1988 agreement was reached whereby the Soviet
Union promised to bring forward the date of Vietnamese withdrawal
from the end of 1989 closer to |une 1989. This was the deadline
face

13 Pravda,9 October 1987.
14 Prada,23 fanuary 1988.
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proposed by the Chinese as a precondition for the holding of a SinoSoviet summit. Agreement was reached to phase out arms supplies to
the opposing sides in the Cambodian conflict. The Chinese also agreed

to hold talks with the Vietnanrese over the Cambodian issue, which
were held at Deputy Foreign Minister level in fanuary and May 1989.
In |anuary 1989 the Vietnamese announced that their forces would be
withdrawn in 1989 if a seftlement between the Khmer factions were
negotiated. On 5 April 1989, in a collective declaration with laos and
Cambodia Viebram announced it would unilaterally withdraw its
forces by September 1989, which permitted the Sino-Soviet summit to
be held in May 1989.
The Soviet concept of political regulation of regional conflicts
was developed over this period according to the experience of both
Afghanistan and Cambodia. Gorbachev, in his speech to the United
Nations General Assembly of 7 December l988routlined a model of
political regulation based on the following elements; a ceasefire, the
formation of a broadly-based goverrunent, the termination of arms
deliveries to both sides, the despatch of a United Nations
peacekeeping force to maintain peace, and an international conference
to endorse the neutrality and the demilitarized status of the country
concerned. Then,Gorbachev was referring to Afghanistan as the Soviet
leadership was preparing for a withdrawal of forces by February 1989.

Nonetheless, the Afghan model of political regulation has been
repudiated by both Vietnam and the Phnom Penh regime which have
both insisted that the presence of the genocidal Khmer Rouge
differentiates Camboclia from Afghanistan. Accordingly, Vietnam and
the Phnom Penh regime reiected a United Nations peacekeeping force
though their reiection has been largely based upon United Nations
unwillingness to endorse the Phnom Penh regime by allowing it to
assume Cambodia's seat. The Vietnamese were initially unwilling to
accept a United Nations sponsored international control commission
(ICC) to monitor their withdrawaland in the statement of 5 April 1989
proposed a revival of the 1954 ICC with C-anada,India and Poland as
members.

The third stage in Soviet policy towards the Cambodian issue
1989 u/ith the holding of the summit with Chinese leaders in
May 1989. The Soviet Union became actively involved in the search
for political regulation of the Cambodian issue not only by negotiating
with the Chinese but in terms of advocating a UN role. Moreover,

began

in
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Vietnam and the Phnom Penh regime, which had been opposed to a
UN role in the resolution of the Cambodian issue, modified their
postions. Their initial resistance to a UN role, however, was tempered
by the need to stimulate negotiations for a resolution of the
Cambodian dispute in the expectation that the end result would be to
their advantage anyway. With the Soviet Union assuming the
diplomatic lead over the issue of a UN role, Viebram and Phnom Penh
incrementally and grudgingly followed suit.

At the Sino-Soviet summit Gorbachev stressed that the
normalization of Sino-Soviet party relations would not be at the
expense of third parties and that neither the Soviet Union nor China
would review relations with other countries.lS Gorbachev got the
better of this aspect of the agreement; insofar as a trade-off was
negotiated between the Soviet relationship with Vietnam and China's
relations with the United States, the latter were janpardized anyway as
a consequence of the Tiananmen Square massacre of 4 fune. This
agreement protected Vietnam from further Soviet pressure, the
incentive for which had been reduced after the holding of the summit
and the expressed intention of the Vietnamese to withdraw from
Cambodia by 26 September 1989.

While China has accepted the ASEAN position over the
Cambodian issue, including a quadripartite govemment under
Sihanouk and a United Nations peacekeeping force, Gorbachev has
referred to the dubious doctrine of 'free choice'. The Soviet leader has
emphasized that any agreement over the issue should respect what he
called the right of the Cambodian people to 'free choice'. The
communique from Gorbachey's visit to Beijing (15-18 May) included
separate Soviet and Chinese positions, with the Russians pressing for a
solution to the internal aspects of the problem to be negotiated by the
Cambodians themselves. While the Chinese and the ASEAN countries
have attempted to deny legitimacy to the Phnom Penh government,
the Soviet Union and Vietnam start from the premise that it is the
legitimate government of the country, a consequence of the 'free
choice' of the Cambodian people after the overthrow of the Khmer
Rouge. The Soviet side, accordingly, called for a 'provisional organ'
under Sihanouk which would not be a government. As Gorbachev
stated over Soviet television on 77 May, bnly the Cambodians

15

Pra'da,20 May 1989.
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themselves can find a formula for agreement and for the future
political system of that country'. The Soviet Union, he stated, was
ready to guarantee the 'free choice' made by the Cambodians
themselves.r5

The Soviet leadership came to appreciate that a United
Nations monitoring force in Cambodia would work to Soviet
advantage. As Shevardnadze noted in his speech to the Paris
conference of August 1989 on Cambodia, the absence of a satisfactory
United Nations control mechanism in Afghanistan prolonged the
conflict in that country. Widespread external interference into the
affairs of Afghanistan, as he put it, has consequently continued. The
Soviet disappointment is that the United Nations has no basis to act
against what is seen as Pakistani infringement of the May 1988 Geneva
accords over Afghanistan. However, Shevardnadze called for a United

Nations role over the Cambodian issue, not on the terms of the
ASEAN or Chinese position. The Soviet Foreign Minister appealed for
a 'new consensus resolutionl over the Cambodian issue beginning with
Cambodian representation in the United Nations.lT The Soviet Union
and China have accordingly agreed that Vietnamese withdrawal from
Cambodia would be subirct to effective international control; this point
was included in the Sino-Soviet communique from Gorbachey's visit
to Beijing in May 1989. The Viebramese themselves, who had
previously reiected a UN sponsored international control mechanism,
shifted their position in view of the great power agreement over this
issue. Nguyen Co Thach's remarks before the Paris Conference on
Cambodia in fuly 1989 indicated, at least, that the Viehramese were not
prepared to publicly oppose a UN sponsored control mechanism.
The Soviet side hoped that a resolution of the 'international
in a change of attitude towards
the Phnom Penh regime which would be seen as a mapr bulwark
against the Khmer Rouge. Their expectation was that the Cambodian
issue would be resolved on the basis of a bilateral agreement between
Hun Sen and Sihanouk. In this respect the Russians could point to
changed attitudes towards the Phnom Penh regime in Thailand since
Chatichai was elected in |uly 1988, and the sentiment within the
United States Congress that the current pollcy of the Bush
aspects' of the problem would result

15
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Soviet television 77May,SWB (FE/M00/C1./7\,18 May 1989.
Pravda,31 |uly 1989.
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administration over the issue has played into the hands of the Khmer
Rouge.l8 The Soviet leadership also pointed to the changes by which
the Phnom Penh regime hoped to make ibelf appear more respectable
internationally; such changes included the name and flag of the
country, the elevation of Buddhism as the state religion and the Phnom
Penh National Assembly's declaration of neutrality on 21 fuly 1989.
As a Praoila comrrentator noted, this declaration was to give the
participants of the Paris conference of August 1989 an opportunity to
recognize the countqy's neutralization.l9
Specific Soviet hopes invested in the Paris conference, for
international recognition of the Phnom Penh government, based upon
a Hun Sen-Sihanouk agreement as well as an effective United Nations
control mechanism, were misplaced. International opinion, as shaPed
by the ASEAN consensus and China, failed to be dislodged from the
demand that Vietnam and the Phnom Penh regime agree to a
previously formulated comprehensive settlement which included the
formation of a quadripartite government after Vietnamese withdrawal.
The Soviet Union has, nonetheless, moved with alacrity to promote the
Australian proposal of 24 November 1989 for an interim United
Nations role in Cambodia, which was first raised by Foreign Minister
Gareth Evans. The Evans initiative draws upon the Namibian
formula' in that it calls for a UN administrative Presence to prepare the
country for elections and a UN role in maintaining order and verifying
Vietnamese withdrawal. The proposal has been regarded as a means
of circumventing the problem of Khmer Rouge representation in a
quadripartite government which has proved to be a stumbling-block in
negotiations with Phnom Penh. Soviet support has been forthcoming
not only because the troubling issue of Khmer Rouge representation
can be avoided, but because it holds out the ProsPect of maintaining
the Hun Sen government in power. That indeed would be the case if
the UN supervisory role were limited and constrained, in which case
the Phnom Penh administrative apparatus would be retained intact.
Moreover, the Australian proposal also specified that Cambodia's seat
in the UN should be vacated pending the results of the elections. This
was an added incentive for Vietnam and the Phnom Penh regime to
Aleksandr Gol'ts 'Udastsya
1989.

fuly
Pravda,25luly
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cooperate in view of their effort to have the opposition coalition
goverrunent eiected from the UN seat.

Ultimately, the aim of Soviet policy over the Cambodian issue
has been to facilitate Soviet disengagement without sacrificing the
Phnom Penh regime. In the context of the wider Asia-Pacific goals that
the Gorbachev leadership has set for itself, disengagement from the
Cambodian conflict assumes a high and pressing priority.
Accordingly, Vietnam's value in Soviet thinking has been reduced to
the point where iht: strategic and economic relationship with that
country has been c.rlled in question. Moreover the Soviet Union and
Vietnam have mov,ed in different directions in terms of domestic
policies; the Vietnanpse have condemned the surprising turn of events
in Eastern Europe, where Communist Parties have either been
dissolved or have lost their monopoly of power. Paradoxically,
Vietnam and China share a similar revulsion towards the political
changes of Eastern Europe and the Soviet Union which, in time, might
serve as a basis foran improvement of relations between them.

If Vietnam was important to the Soviet Union because of the
military facilities offered by C-am Ranh Bay, that too has changed.
Cam Ranh Bay means less to the Soviet Union now that relations with
China have been normalized and relations with the United States have
improved considerably. Gorbachev's Krasnoyarsk initiative of
September 1988 raised the idea of an exchange htween Cam Ranh Bay
and American bases in the Philippines which was symptomatic of
diverging security perspectives between the Soviet Union and
Vietnam. Moreover, Shevardnadze and First Deputy Chief-of-Staff
Colonel4eneral Vladimir Lobov have in December 1988 and |anuary
1989 respectively spoken of the possibility of a unilateral Soviet
withdrawal from Cam Ranh Bay, which would certainly elevate the
Soviet Union's status in ASEAN. The announcement of 18 fanuary
1990 that the Soviet Union had withdrawn the squadron of MiG-23s
and part of the squadron of TU-16s from Cam Ranh Bay at the end of
1989 was to sorne extent anticipated within the region.20 The
announcement was timed to take advantage of the mood in the
Philippines against the continuation of American bases, the
negotiations for which had been indefinitely postponed in December
1989. Moreover, the announcement was also intended to influence
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United States strategists in the direction of a withdrawal of the
American bases from the Philippines by removing the rationale for
their continued presence. As a move to prepare the ground for a
mutual superpower withdrawal from South-East Asia, the Soviet
announcement is indicative of a continued downgrading of Vietnam's
status in Soviet policy. That downgrading of status began when
Gorbachev prepared the way for an improvement of relations with
China by pressing the Vietnamese to accept the Soviet notion of
national reconciliation in Cambodia and to accelerate the process of

military withdrawal.
Commitments to Vietnam rruy have been reduced in Soviet
thinking but the Soviet Union still continues to support the Phnom
Penh regime. Soviet arms deliveries to the Phnom Penh regime
increased substantially in 1989 in anticipation of Vietnamese
withdrawal. The Soviet Union rather than Vietnam has now become
the security prop behind the Phnom Penh regime since the Vietnamese
withdrawal. Inherent in this commitment is the Gorbachev
leadership's fear that its intentions may be misinterpreted by the West.
Gorbachev has attempted to negotiate a mutual disengagement from
Third World regional conflicts, for which the concept of political
regulation has served as a vehicle, to ensure that neither the United
States nor China would up the ante in negotiations with the Soviet
Union, whether arms control or territorial issues. For these reasons
Gorbachev has been adamant in his refusal to consider a unilateral
withdrawal from regional conflicts and his foreign policy can be
understood as an effort to make the notion of mutual de-escalation
from regional conflicts more palatable to the West.

CHAPTER FIVE

THE OUTLOOK FOR CAMBODIA: THE
CHINA FACTOR
Gary Klintworth

China would like to dump the Khmer Rouge and will do so
when the time is ripe. But China is sceptical about the Vietnamese
withdrawal and is afraid of falling victim to the Vietramese equivalent
of the old thimble and pea trick. However, poliry advisers in the
Foreign Ministry are urging Deng Xiaoping and Li Peng to accept the
fact that China has got as much as it can reasonably expect out of
Cambodia and that China should be fairly confident that all or most
Vietnamese military personnel were withdrawn from Cambodia as of
26 September.

Once China is satisfied that there has been a just and
reasonable settlement in Cambodia, it would, said Foreign Minister
Qian Qichen, stop giving military assistance to the Khmer Rouge and
the non<ommunists. Until then, said Li Peng, China's support for the
CGDK would remain unchanged even though it was facing what he
called'temporary difficulties'.l
In many respects there is not much difference between China's

position and Vietnam's bottom line. Both accept the idea of an
independent, sovereign, neutral and non-aligned Cambodia. The
fundamental obstacle is the role of the Khmer Rouge. For the five or
six million people living in Cambodia today, the return of Pol Pofs
Khmer Rouge as part of any new goverrunent would be the kiss of
death. The Khmer Rouge are unacceptable to most countries in the
world, induding the United States and Australia. For Vietnam the
return of the Khmer Rouge would be accompanied by renewed tension
on the Vietnamese/Cambodian border.

Renmin Ribao, 6 ]uly 1989, in Foreign Broadcast Information
Service China Daily Report,T luly 1989, p.8.
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For the Chinese, on the other hand, inclusion of the Khmer
in a quadripartite coalition headed by Prince Sihanouk would
ensure the end of Vietnamese ambitions for empire in Indochina. Of
more immediate importance to China is the realisation that the
exclusion of the Khmer Rouge from powersharing in Phnom Penh
Rouge

would represent the failure of China's Cambodia policy.

China suspects that Vietnam may have won the war in
Cambodia by looking as though it has been defeated.
China has an analytical problem in looking at Vietnam and
Cambodia because it is so strongly influenced by a sense of
Vietnamese perfidy and a biggerbrother mentality. Vietnam is still too
cockysaid Deng Xiaoping recently.
Another flaw in Chinese objectivity on Indochina has been the
lack of information about the situation inside Cambodia. Most of
China's information comes from sources who have an interest in
exaggerating Khmer Rouge progress and the relative weakness of the
Hun Sen government.

China nonetheless can claim several important gains from
Cambodia. Its two-pronged strategy of support for the Khmer Rouge
and pressure on the Sino/Vietnamese border pushed Vietnam to the
brink of ruin. Vietnam has given up any intention it may have had which of course it denies - to form an Indochina Federation. It accepts
that it will have to live with a neutral Cambodia and the fact of China's
regional hegemony.
The Vietnamese invasion and occupation of Cambodia also
enabled China to consolidate its legitimacy as a respectable great
power in the Asia/Pacific region. China has expanded its strategic
influence amongst the ASEAN states, particularly in Thailand. It is
accepted as the protector of Thailand and the regional policeman in
Indochina following the US withdrawal in1975.

Although the close relationship between China and Thailand
has been noted with concern by Indonesia and Malaysia, China has
successfully used the Cambodian issue as a bridge into ASEAN. It has
distanced itself from its past support for insurgencies in noncommunist South-East Asia and any connection with the overseas
Chinese. China has been able to preserve its credits in ASEAN because
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of an adroit diplomacy that has managed to keep Chinese policy on
Cambodia well within the ASEAN framework.
Cambodia's and China's war with Vietnam has also brought
China gains in its relations with the two superpowers. China went to
war with Vietnam partly because of what it portrayed as the threat of

encirclement by the Soviet Union. The Vietnamese invasion of
Cambodia coincided with the Soviet invasion of Afghanistan. The
Soviet Union was s€en to be on the offensive, a perception that served
as the catalyst for recognition of China by the United States. This then
set the groundwork for a cooperative strategic relationship throughout
the 1980s that included the transfer of increasingly sophisticated US
weapons systems and dual-use technology to China. The United
States still values China as a strategic factor and remains content to
defer to China's policy on lndochina.

The Soviet Union is now prepared to do likewise. The
overriding Soviet interest in China today is in ioint ventures, the
employment of surplus Chinese labour in the Soviet Far East and
relaxation of tension on the Sino/Soviet border. Cam Ranh Bay is of
little value at a time when the Soviet Union is in shategic retreat and
the focus of Gorbachey's Pacific diplomacy is on trade and investment.
The Soviet IJnion, short of cash and preoccupied with internal ethnic
and economic affairs, is unwilling to confront China for the sake of a

small poor country like Vietram.

Other countries have been equally circumspect. BriAin has
Hong Kong to worry about. fapan is mindful of its business interests
and proximity to China.
Thailand is also sensitive to Chinese plicy preferences. Earlier
this year China reined in Thai Prime Minister Chatchai's inclination to
step beyond the Cambodia poliry established by Thai Foreign Minister
Siddhi over the last ten years.
So what of China's future policy
Cambodia?

with the Vietnamese out of

China has to be careful not to overplay its hand by falling out
of step with the goverrunents of Thailand,Indonesia and countries like
France, Sweden, perhaps - with some new thinking - even Australia,
and others in the international community who will be satisfied that
Vietnam ftas withdrawn from Cambodia and that the PRK government
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likely to go the distance and survive. Foreign businessmen involved
in tourism, the timber trade, coal, the prawn business, oil exploratiory
textiles, telecommunications, engineering and manufacturing from
countries like Singapore, France, Australia, Thailand, the three Chinas,
South Korea, France, |apan and even the US are already moving into
Vietnam. Vietnamese hotels are filled with aid agency experts and
foreign company representatives bullish about Vietnam's long-term
ls

prospects.

Where the businessmen go, governments usually follow. If
China insists on supporting Khmer Rouge it risks regenerating
suspicions about its real agenda in the region. China's association with
the Khmer Rouggtogether with regional apprehension about Chinese
claims to all above and below the surface in the South China Se4could

undermine much of the positive diplomatic progress that China has
made in South-East Asia over the last decade.
China in any event is not in a position to teach Vietnam a
second lesson across the Sino/Vietnamese border. Deng Xiaoping, the
architect of the 1979 attack,is older, wiser and less powerful. The PLA
is preoccupied with internal politics. And the financial costs would be
very high at a time of great economic constraint. The Overseas Chinese,
about whom China expressed such strong concern in the late 1970s,

have all left or are starting to prosper again as Hanoi grapples with
economic reforms.
China can concentrate superior naval force to force Vietnam
remaining
Spratly Islands that it holds, but a few small naval
off the
in
victories
the South China Sea will not affect the situation inside
Cambodia.It would instead serve primarily to frighten Malaysia, the
Philippines, Indonesia and Taiwan.
China furthermore has broken the strategic nexus between the
Soviet Union and Vietnam. In fact China now needs to nurture the
good relations it has engineered v"ith Moscow. The Soviet Union,
paradoxically, is one friend with whom Chinese leaders like Li Peng,

Chen Yun, Yang Shangkun and |iang Zemin feel reasonably
comfortable, especially since the events of June 4th.

Predictably, China alleges that the Vietnamese withdrawals

from Cambodia have been disguised troop rotations. Privately it
agrees with the US Defence Intelligence Agency's recently released
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assessment that the Vietnamese have gone home. But the myth of a
continued Viebramese military presence in C-ambodia and a continued
Vietnamese threat to Cambodian independence is an essential aspect
of China's regional political strategy. Vietnam as the black sheep of

Asia has diverted attention away from the natural inclination of the
region to look at China as the main threat.
Nonetheless, there are indications pointing to a change in
China's policies on Indochina. There has been a substantial relaxation
of tension on the Sino/Vietnamese border. Military forces on both
sides of the border have been reduced or pulled back; agreement has
been reached on a ceasefire and an end to shelling and harassment of
peasants. Cross border hade is picking up speed. China wants
Vietnamese coal, rice and aquatic products while the Viebramese want
Chinese-made light industrial products such as bicycles, thermos
bottles, knitwear and small tractors. China hoped, said President Yang
Shangkun on Vietnam's 1st September National Day, that traditional

friendship between China and Vietnam would soon be restored.
Sino/Vietnamese talks are ongoing since the Paris conference in
August and China has made considerable headway in its relations
with Laos.
China's leverage

in

Cambodia and Vietnam therefore is

reduced to support for the Khmer Rouge, a tenuous option that has
outlived its usefulness. The Khmer Rouge do not have a bright future.
They are confined on the whole to the least populated western parts of
Cambodia. The track record of the resistance has been singularly
unimpressive for an insurgency that has had access to Sihanouk's
name, the anti-Vietnamese instincts of C-ambodians and the quantity of

financial, material and moral and territorial support provided by
China and other countries since 1979. The removal of the Vietnamese
presence will further undermine the appeal of the Khmer Rouge
dominated resistance coalition. There is, moreover, growing
international objection to a Cambodian solution that brings the Khmer
Rouge back to Phnom Penh.
China is also embarrassed by the Khmer Rouge. If Chinese
military specialists engage in such things as net assessments they have
probably concluded that the Khmer Rouge cannot topple the
government of Hun Sen. The Chinese governnent knows that the
Khmer Rouge simply lack popular support inside Cambodia and have
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no hope of satisfying the most important requirement for the conduct
of a successful people's war.
Chinese figures for the relative strength of the Khmer Rouge
and the PRK are probably secret but it would not be at all surprising if
Chinese strategists give much more credit to the capabilities of the
PRK armed forces than they are publicly prepared to admit.

Of course even if China does end its backing for the Khmer
it finds a face-saving way to drop them - as Singapore's
Prime Minister Lee Kuan Yew recently forecast2 - this may not affect
the battleground strategy of Pol Pot. But at least China will be able to
wash its hands of the matter and let the responsibility lie elsewhere,
for example, with Thailand.
Rouge once

One does not often see anything positive being publicly
admitted by China about Hun Sen. Last !uly, however, one such
comment slipped through. Itefang Ribao (Shanghai's equivalent to
Beiiing's Peuple's Daily newspaper) announced that Phnom Penh was
coming back to life aftu death.T\e capital, it said, had been abandoned
in 1976 but since Hun Sen had taken over there had been many
dramatic changes. Hun Sen had imported Western economic ideas and
formulated new economic and political reforms with the purpose of
adopting a policy of opening wider to the outside and legally
protecting private property and the dght of inheritance. liefang Ribao
observed that Phnom Penh was now a bustling city. Pmple were better
dressed than they were several years ago; and there were more and
more imported motor cars and motor cycles from Singapore. The

commentary added that Hun Sen had signed several economic
agreements with Thailand and that trade had consequently increased.
And it forecast that when Thai companies build the first group of
tourist hotcls in Phnom Penh and near Angkor Wat, Cambodia would
enjoy even greatcr prosperity !3
Significantly, several Chinese technical and trade delegations
have been to Cambodia since the beginning of this year. Others have
been invited on a getting-to-know-you basis that can only help those in
the Chinese Foreign Ministry calling for a change in China's Indochina
2

J

Quoted in lnternational Herald Tribune,24 October 1989.
liefang Ribao, 20 fune 1989, in Foreign Broadcast Information
Service China Daily Report,?5lluly 1.989,p.4.
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policy. The process of reassessment may have slowed down

because

of the political uncertainties currently dominating Beiiing's agenda but
if the PRK governm€,nt can demonstrate its viability and a measure of
independence then, as Sihanouk himself recently forecast, it will be
accorded recognition and assistance by an increasing number of states.
China will grumble and condemn, as it did after the formation of
Bangladesh, but it will also accept the reality of the PRK or some
variant of it in Phnom Penh. Probably the best solution for China
would be if the Thais, satisfied that Vietnam is out of Cambodia,
closed off the border and took the decision out of China's hands. China

could then avoid making a difficult decision for itself. Then, with
clever diplomacy, China could preserve its gains in Bangkok and
establish a foothold in Phnom Penh.

CHAPTER SIX
ASPECTS OF CAMBODIAN POLITICS.

ocToBER

1989

David P. Chandler

AII thae changa may be a little lwrd for Waterners to
undersland. The Khmer rnolution b not likc Watern
politics, it is not logical, it is more like a complex ptece of
Angkorean sculpture which unfolils slowly before the
aiewq.
Son Ngoc Thanh

Cambodian Prime Minister, (1972)

Before discussing the four factions active in Cambodian
- the Red Khmers, the State of Cambodia (SOC),
faction,
and Son Sann's-and before furning to my guesses
Sihanouk's
about the future, it is important to place the actors inside the
geographical framework from which none of them can escape. It is
also important to place them inside an international ambience over
which they exercise little or no conhol.

politics today

There are two facets of the geographical framework. The first
is that Cambodia is a small, poor, relatively underpopulated country,
hemmed in on two sides by larger, more PoPulous and potentially
hostile powers. The second is that its capital, and the parts of the
country where most Cambodians live, are easily accessible overland,
from either side. In the nineteenth centur/, Thai forces invaded
Cambodia three times, and when Vietnamese armies captured Phnom
Penh in 1979 they encountered no natural obstacles to speak of.

As for the international ambience, Cambodia' has been a
domino in the Cold War since the early 1950s, and a mahiorg piece in
the politics of ASEAN since 1975. Seeing C-ambodia as part of a
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supposedly larger piciure has affected the attitudes and policies of
foreign powers and has also, in my view, delayed serious efforts to
being about a lasting peac€. These days, the ambience rnay be altering
slightly, but the geographical framework remains the same.
Others have discussed the international aspects of Cambodian
politics.I will devote my time to dealing with the factions themselves,
and their historical roots. Nonetheless, it must be borne in mind that
whatever is said about Cambodian politics, no amount of analysis will
make the country larger, or inaccessible to outsiders. Nothing I can
say will remove its powerful neighbours. Moreover, for the foreseeable
future, 'Cambodia' will be seen by many other powers primarily in the
context of their own rivalries and interests, rather than in terms of its

own history, its dynamics, or the welfare of its long-suffering people.

As Professor Leifer has suggested, traditions for compromise
and sharing power are, to say the least, underdeveloped in Cambodian
politics, but many observers have been favourably impressed by the
capacity and willingness of the State of Cambodia (or at least by its
more visible representatives, including Hun Sen) to transcend, or blur,
some of the positions it has taken in the past. Unfortunately, the other
three factions depend almost entirely on the past for their legitimary.
As keepers of the flame, they are resistant to compromise. For this
reason, a settlement that will please all four factions is impossible to
imagine because for each of them an'ideal' solution would involve the
disappearance, as a political force, of the other three.

In examining the factions, we can perceive two radical,
antipathetic approaches to politics, represented by Democratic
Kampuchea (DK) on the one hand and the State of Cambodia (SOC) on

the other. Both have their historical roots

in the Indo{hina

Communist Party 0CP) and the anti-French struggle of the 1940s and
1950s. The main difference between them is that the SOC is derended
from a strand of radicalism characterized by Vietnamese guidance and

advice. Those in DK with a similar geneology renounced a
Vietnamese alliance in the early 1970s in favour of autarky,
'Cambodian-ness' and outright confl ict.
The other two factions, while conservative, il€ also
antipathetic to one another. Ttrey draw much of their strength from
this antipathy. Neither faction has a coherent political program. Many
who are active in Sihanouk's faction expect to gain privileges when
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and if the Prince returns to power; others genuinely believe that he
represents a progressive rather than a retrograde reading of
Cambodian politics; still others share SihanoulCs conviction that he
was born to rule.
Cynicism also affects many in Son Sannis camP. What binds
the group together, or bound it together when it was a more significant

force, was the antagonism of its leaders toward Sihanouk, their
antipathy toward Vietnam, and their fear of communism. Elderly
supporters of Son Sann saw the Prince as having betrayed Cambodia's
parliamentaqy democracy in the 1950s. They were right. Many others
were wary about his long alliance with DK. An antiDK, antiVietnamese, anti-Sihanouk cluster of 'policies', it seems, was sufficient
to produce some cohesion in Son Sann's camp in the early 1980s,
especially among Cambodians living abroad.

As

I

write, only the SOC controls any C-ambodian towns,

collects any taxes, runs elections, or issues nroney. On the other hand,

the legitimate' govemment of Cambodia (and remember, it is Pol
Pofls 'blood red' flag that flutters in the UN Plaza) depends entirely on
foreign support.
Seen from another perspective, the four factions succeeded one
another, by force, in the 1970s. Two of the leaders - Sihanouk and Pol
Pot - were condemned to death by the leaders who replaced them.
There are no signs that any member of the coalition is willing to co-

operate whole.heartedly with the others. The coalition 'govemment'
in any case was cobbled together in 198l-1982 by foreign states, so as to
maintain pressure on Vietnam and to provide Pol Pot's UN delegation
with a human face. During its years in'power' the coalition's armed
forces won few significant victories, although those affiliated with the
DK inlticted tens of thousands of casualties, in ambushes and by antipersonnel mines, on Vietnamese and Cambodians alike.

There is no evidence that in military or political terms the
coalition has done any good for Cambodians inside Cambodia. Its uncoordinated policies augur poorly for any sharing of power among
them later on.

We can turn now to the leaders of the four factions, in an
attempt to understand some of the dynamics of Cambodian politics
today.
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Son Sann, who will turn 80 next year, was born into the
important Cambodian minority in southern Vietnam, called
Cochinchina by the French and 'lower Cambodia' or Kampuchea
Krom by the Khmer. In the 1930s, he undertook tertiary studies in
France. At that time Cambodia had only one high school and less than

twenty C-ambodians had gone outside of Asia for their schooling.
After supporting the mildlypro-independence Democratic Party in the
late 1940s and early 1950s, Son Sann began a long career as a financial
advisor to successive governments. His acumen, personal integrity
and discretion made him a valued member of many cabinets, and he
served briefly as Cambodia's Prime Minister in the late 1960s before
retiring from political life. Sihanouk found Son Sann's skills useful,
and his loyalty attractive, but he shied away from the older man's
Buddhist moralizing, and his austere personal style.

In 1981, Son Sann ioined the coalition government against his
For a time, he was popular in refugee circles, and attracted
support from many Cambodians living abroad. The largest
Cambodian refugee camp along the Thai border is still administered
by his faction. However, Son Sann was never able to mould his
followers into a military or political force, to name an acceptable
successor, or to delegate authority. In the late 1980s, his faction split
and weakened. Today it lingers on as part of the secalled 'nonCommunist resistance' to the SOC. It is a sad reminder of the
bourgeois, pluralist C-ambodian politics that have been repeatedly
shunted out of C-ambodia by Sihanouk, Lon Nol, Pol Pot and by

will.

various foreign powers.

Norodorn Sihanouk, who turns 67 this year, has convinced
himself and rnany foreigners (at least, to hear some of them talk) that
he is the only person capable of healing Cambodia's wounds (many of
them traceable to himsel0. He athacts international support and poses
as a figurehead (ruling) over the whole country. After playing a key
role - and I use the cliche advisedly - in Cambodia for nearly fifty
years, the Prince is unwilling and perhaps unable to remove himself
from the soene. He is hard-working, adroit, and patriotic, but he has
forgiven no one, and regretted nothing. His close advisors, by and
large, share his faults, and none of his talents.
More importantly, he works more or less full time, without
saying so,for the Chinese goverrrment in Beiiing.
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Chinese patronage of Sihanouk can be traced back to the 1950s.
Since he was dethroned in 197Q, the Prince has resided in quarters in

Anti-Imperialism Street, Beijing, provided for him initially by Zhou
Enlai. As far as I know, he has never taken a foreign poliqy stand, or
stuck to one overnight, that distanced him from Chinese interests. His
alliance with the Chinese forms the basis of his personal security and
also for his stubborn insistence, through 1989, that the DK faction,
favoured by Beiiing, must be included in any interim Cambodian
government.

All his life, Sihanouk has cultivated patrons. For many years,
in Beijing, perhaps in Paris, (for Sihanouk persists in
referring to himself as a 'Gaullisf), and in $ongyang. From the
these have been

Chinese point of view, Sihanouk is a well-trained, useful barbarian,
capable of nipping larger powers around the ankles, and adept at
keeping China's enemies off-balance.
The Chinese connection probably forms the basis of American
support for the Prince - at least until recently - as the only solution to
the Cambodian problem'. In confiast to the Chinese view, there is a
born again (or merely unbelievable) quality to America's recent
discovery that Sihanouk is indispensible for solving the 'C-ambodian
problem'. In the late 1950s, after all, the U S supported Thai and
Vietnamese attempts to forcibly remove Sihanouk from office. lnl97O,
soon after he had been deposed in a coup which the United States did
nothing to avert, America extended diplomatic recognition to the new
regime,led by a weepy mystic, General Lon Nol, who Sihanouk had
placed in charge of C-ambodia's armed forces. Sihanouk called on his
people to wage civil war against lon Nol. He also ioined in a formal
alliance with Iao, Cambodian and Vietnamese Communists, who all
pledged to attack 'American imperialism'in Cambodia on Sihanouk's
behalf.

Sihanouk sat out the war of 1970-1975 in Beiiing, except for a
two weeks' tour of northwestem Cambodia inl973. Courageously (in
contrast to most of his entourage, who scurried off to France) the
Prince volunteered to live in DK, and spent the years 1975 to 1978
under house arrest in Phnom Penh. He escaped at the last minute,
when he was released by the DK to deliver an oration in their defense
at the UN.
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Since the formation of the Coalition Govemment of
Democratic Kampuchea (CGDK) in 1982, Sihanouk has served the
overlapping interests of China, Thailand, and the United States.
Sihanouk has refused to dissociate himself formally from the Red
Khmers, or to ally himself with the SOC. It is basically for these
reasons, rather than belief in any proof that he is popular inside
Cambodia, that the United States and its allies have given Sihanouk
such unqualified support. He has repaid them by making a shambles
of a series of international meetings in 1987-1989 designed to introduce
an element of compromise into social and political life in C-ambodia
under the SOC government of Prime Minister Hun Sen.

The third leader in exile is Saloth Sar, known by the
pseudonym Pol Pot. Sar is only 6l (or perhaps 64) , and remarkably
tenacious, despite frequent reports of illness and retirement. Scattered
evidence suggests that he retains control of the DK Party apparatus,
and the loyalty of its high-ranking figures, many of whom have
remained in place since the fall of Phnom Penh inl979.
The only remarkable feature in Saloth Say's early lifg before
his departure to France on a goverrunent scholarship in 1949, is
probably the extent of his connections with the Royal Family. His aunt
and his sister were both dancers in the Royal Ballet, and concubines of

Sihanouk's maternal grandfather, King Sisowath Monivong (who
reigned 1927-1941\. His sistenin-law, who raised him in the 1940s, is the
most respected classical ballet teacher in the SOC today. Pol Pot thus
came from an intermediate C-ambodian class -part rural (his parents
were rich peasants) and part royal - in any case cut off from
Cambodia's ethnic minorities, from the rural poor, and from the
growing pains of Cambodian modernization.
While a student in Phnom Penh in the 1940s, Sar encountered
several men and women who were later to be his colleagues in the
Cambodian Communist movement. These included Ieng Sary, Hou
Youn, Rath Samoeun, and the Khieu sisters, Thirith and Ponnary. He
met them again when they were together in France together in the
early 1950s. In 1956, he married Khioeu Ponnary, whose younger sister
had married Ieng Sary in 1952.
Saloth Sar/s time in Paris (1949-1952) coincided with the heyday
of the French Communist Part5/s Stalinist phase, as well as with the

intensification of the First Indo{hina

War. A Communist activist
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from those days has described the period to me as 'the springtime of
the people', and certainly the French Communist Party attracted the
best and brightest among the post-war generation of intellectuals. In
Paris, Sar did little studying. He went home without a diploma - and
moved in radical circles, without making much of an impression.on
people who remember him. In early 1953, he returned to Cambodia
There,after a short time in the Vietnamesedominated maquis,he began
a new life as a Communist activist leading a dual existence in Phnom
Penh.

From 1953-1!)63, he worked as a school-teacher in a school
where all the staff were leftists, but clandestinely he was deeply
involved with the Cambodian Communist movement. These bleak
years for radicals, chronicled by Ben Kiernan , Stephen Heder and
others, coincided with the high tide of Sihanoukism in Cambodia. For
most of the time, Sa/s patron was the Cambodian Communist Tou
Samouth, who was to be killed mysteriously inl962. Soon afterwards,
Sar replaced Samouth as secretary of the Communist Part5/s Central
Comrnittee, a post that he has held onto ever since.

From 1953 to 1970, Sar lived in the forest of eastern and
northeastern Cambodia, under Vietnamese protection, visiting China
for several months on the eve of the cultural revolution. In the early
1970s, he was in command of the Cambodian Communist resistance
forces, but allowed considerable tactical freedom to regional
commanders while accepting credit, on the Party's behall for the
defeat of the'Americans' in April, 1975.
Whether or not the excesses of the years that followed can be
blamed entirely on Pol Pot, his grip on the Party aPParatus remained
firm, and he presided over the purges of Party members that swept
through its ranks, beginning at the end ofl976. There is no evidence
that he has changed his ideas, or that those around him have changed.
The most important of these ideas is that the Communist Party of
Kampuchea is uniquely entitled to govern Cambodia, and will fight to
the death to do so.

The purges in the late 1970s had the effect of enhancing
'Brother Number One's' control, and of increasing his fondness for
subterfuge and clandestinity. Attempts to building a cult of personality
around him in 1978 were shortJived. For the last ten years, Sar has
preferred to live and work in the shadows, emerging now and then to
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visit Beijing or Bangkok for medical reasons or political consultations,
or to lecture to DK military officers and political cadre.
It would be interesting to know his views about the collapse of
Marxism-lcninism in Eastern Europe and elsewhere, but he has not
been interviewed for publication for nearly a decade.

Any other leader the DK faction might put

forward,

supposedly unrarred by the 1970s, would clearly have obtained the
approval of Pol Pot beforehand, and behind the scenes Pol Pot will
continue to influence any Red Khmers in power in Phnom Penh.

The fourth Cambodian leader, Hun Sen, is only 38, a
generation younger than the others. He joined the Communist
resistance either 1n1967 or in 1970 ( his own accounts differ) and rose to
become a military leader in the eastern zone of DK before defecting to
Vietnam in 1977. He returned to C-ambodia as a rnember of the
government installed by the Vietnamese inl979 and for several years
he performed well, first as minister of foreign affairs, and then as
prime minister.
In the late 1980s, as the Vietnamese began to withdraw their
occuplnng army, Hun Sen emerged as an astute political leader.
People who have spoken to him, or have seen him in action in
Cambodia and overseaEagFee that he is more adroit and better briefed
than Sihanouk or Son Sann, rnore flexible than any of the emigre
leaders, and more amenable to advice. People who have travelled with
him inside Cambodia suggest that he shares with Sihanouk a common
(or charismatic) touch that endears him to ordinary people. The
revival of Buddhism that he has encouraged inside the country has
enhanced his popularity, and so has his laissez faire attitude toward
unbridled economic activity, at least in urban areas. Because he holds
power inside C-ambodia now, it is tautological to say that he represents
Cambodia's present rather than its past, but it is important to see him
as a contrast to the other leaders. They represent options from the past
- royal, bourgeois and Utopian-all of which have been tested, and have
failed.
Hun Sen also differs from the other leaders, by definitiory in
terms of the experience he has had in governing Cambodia today.
Similarly, by espousing a pro-Vietniunese foreign poliry, or at least
reiecting the possibility of a military confrontation with Vietnam, Hun
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Sen is the only one of the four to acknowledge the inescapable
geographical framework which I mentioned at the beginning of my
talk.

It might be better for Cambodia to be an island, like More's
Utopia. It might be preferable for the Viebramese (or the Thai, for that
matter) to disappear. But in the real world the only sound policy for
Cambodia to pursue, if it is to survive as a country, is to acknowledge
the existence and the interests of its neighbours. Its only protection
against the neighbours, I would argue, is not an alliance with distant
powers like China and the United States, but for Cambodia to be
welcomed into South-East Asia, and into ASEAN, alongside Laos and
Vietnam. This is a policy which Hun Sen's government seems
prepared to pursue. Unlike the ailgre leaders, he is not weighed down
with grudges and animosities from the 1950s and 1960s. He is ready to
lead Cambodia into South-east Asia, and into a post-revolutionary,
perhaps even post-nationalist period of history in which a war with
Vietnam, or any other foreign power, would serye no Cambodian
interests.

Over the past ten years, there have been innumerable
symposia and conferences convened to deal with the Cambodian
'problem'. They have usually ended with ringing declarations, with
people wringing their hands, and with plans for subsequent symposia.
Progress, such as it is, has occurred off-stage. Until now, it has been
postponed, either by larger powers, or by the myopia of one
Cambodian faction or another.
Unfortunately, Pol Pofs blood red flag continues to flutter in
United Nations Plaz.a. Closer to home, discussions about Cambodia
overseas are accompanied, throughout the country, every day, by the
sound of land mines exploding, and blowing off Cambodian legs and
feet. These casualties are less extensive than casualties suffered under
the DK, or during the American bombardment of 1973. But,like the
deaths and maimings in those earlier reigns of terror, they serve no
PurPose.

The Cambodians have suffered enough

in the service

of

supposedly larger causes, whether these be Pol Pot's Utopian vision,

Vietnam's idea of 'Indo{hina', America's 'China card', or the
continuing power of the Thai military elite. They have also waited far
too long while outsiders estimated whether the casualties they were
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suffering were 'acceptable' or not (to the outsiders, I suppose), and
planned additional conferences to confront the Cambodian problem.

My thoughts about Cambodia's future are not very original,
and spring from some of my historical observations.

I believe that it is time for China and the United States to
remove their support - moral, military, and financial - from the DK
faction, which has already had its chance to bring Cambodian history
to an end. It is time that these two powers stop insisting on a political
role for this odious melange responsible, directly or not, for over a
million deaths, or one Cambodian in eight, between 1975 and 1979.
And it is time for medium-sized powens, including Thailand,
Australia, and France, to make their own co-ordinated initiatives,
perhaps involving the United Nations, that will be conducive to peace
in Cambodia, and perhaps to its reirining the family of nations.

Without foreign support, the Red Khmers will wither on the
vine. If foreign support continues, on the other hand, this faction may
well persist for several years if not indefinitely.

If this backing off by foreign po\flers does take place, it seems
likely to me that C-ambodian political problems can resolve
themselves, at long last, in a relatively peaceful fashion, reflecting
realities on the ground as well as the wishes of ordinary Cambodian
men and women. Like some of the larger powers who have created
the Cambodian 'problem', and unlike others who have profited from
it, these men women and children have suffered long enough.

Postscript - February

1990

I have left this paper substantially as I delivered it four months
ago. In the interim, there have been some indications that the Thai
goverrunent may be becoming less supportive of the Red Khmers and
the Chinese somewhat more flexible. These changes, welcome in
themselves, are accompanied by speculation that the stalemate about
Cambodia, described in many papers in October, rnay be about to
break, partly as a result of initiatives from Australia to move some
aspects of the peace-making process into the United Nations. There is
some hope that a UN mechanism could separate the combatants, and
then monitor national elections.
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The advent of political stability in Cambodia after so many
years would diminish the importance of the four politicians I have
mentioned, with the possible exception of Hun Sen In view of the
failure of the Coalition Government' since 1982, and the casualties
which that group has caused,this would be a welcome development.

Thirty years ago I enrolled as a Khmer language student at the
U S Foreign Service Institute in Washington, D C. Ever since, I've
been obsessed by Cambodia, its people, and its history. As far as my
own work is concerned, the country has never been a sideshow, but
has occupied the center ring.

CHAPTER SEVEN

VIETNAM AND CAMBODIA
David G. Marr
Besides the Cambodian people themselves, Vietnam, laos and
Thailand, for obvious geographical reasons, have the most cause to be
concerned about what happens in that tragic land. Other countries can

a variety of issues, whether it be the
'murderous Khmer Rouge', the 'illegitimate Hun Sen regime', or the
lofty principle of non-interference in the internal affairs of sovereign
states, but they don't have to live next door to the results. The amount
of ink spilled over 'the Cambodia question'around the world during
the past eleven years has often disguised this reality.
beat their breasts about

The Khmer and Vietnamese people first came into sustained
contact with each other about 250 years ago, as the result of steady
Vietnamese migration down the coast and into the lower Mekong

delta. Because there was plenty of land, villages tended to coexist
warily, the only contests sometimes occurring between royal tax
collectors from the two capitals. However, as Cambodian central
power declined, Vietnamese and Thai kings increasingly competed for
hegemony, often expressed by $ri.g to put their own favourite from
the Cambodian royal family on the throne. In the 1830s the
Vietnamese king went further, attempting to coerce Cambodians to
change their cultural practices, which proved quite counterproductive.

After the French arrived in Saigon in the 1860s, they found it
convenient to appropriate Vietnamese claims to hegemony in
Cambodi4 with the Thai government in no position to resist.
Although the Cambodian monarchy may have been content to see the
French protect it against further incursions and manipulations from
Bangkok or Hue, they must have entertained some reservations about
the French policy of importing ethnic Vietnamese as clerks, nrbber
plantation workers and artisans. By 1945, these Vietnamese in
Cambodia numbered at least 166,W, in a population of perhaps 3
million. Politically alert, energetic and reasonably well educated, this
minority would play a role in events after 1945 far out of proportion to
its size.
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For a few years following World War II, the Thai government
found it useful to assist Ho Chi Minh and his fledgling Democratic
Republic of Viebram (DRD against the French, who were bent on
reasserting control over Indochina. In September, 1,947, government
representatives even met in Bangkok to form a 'Southeast Asia
League', with a Thai president and Vietnamese vice-president. Two

months later, however, a coup in Bangkok ousted the main proponents

of this policy, and it was not long before Thailand was lining up
behind the United States in the Cold War struggle against
'communisrnl, to include the DRV and subsequently the National
Front for the Liberation of South Viebram.

While the First Indochina War (1945-54) was fought primarily
between the French and the Vietnamese, the conllict inevitably spilled

over to both Cambodia and laos. This occurred with much greater
vengeance in the Second Indochina War (1961-1975), with large swaths
of territory being pulverised by American bombs, each side recmiting
local allies, and hundreds of thousands of refugees attempting
frantically to find safe haven. Out of this trauma in Cambodia
emerged Pol Pot and his crew, perhaps the most extreme example in
modern history of how war can walp revolutionary aspirations.

If we look at Cambodia's geopolitical position for a moment,
there are perhaps three different ways that its leaders, whatever their
ideological preferences, can relate to the world outside. First, they can

tilt towards either Vietnam or Thailand, and hope that their friends of
the day don't swallow Cambodia entirely. Second, they can rely on
some bigger power to protect them against their neighbours. Until the
early 1950s this was the function of France; in the 19d0s, Prince
Sihanouk tried for a while to put the Soviet Union and China in this
role. In the early 1970s, Lon Nol expected the United States to protect
his regime against the Vietnamese as well as the Khmer Rouge. In the
late 1970s, Pol Pot may have intended China to neutralise any threat of
a Vietnamese invasion. Clearly Cambodia's experience with big
power patrons, real or imagined, has not been salutary for some
decades.

There is a third choice for Cambodia, providing its polity is
reasonably united. That is to balance Vietnam and Thailand off

against each other, meanwhile seeking international guarantees
against the more blatant forms of aggression or manipulation. This is
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not neutrality in the Swiss or Swedish sense, since Cambodia lacks the
resources or terrain to put up a credible defence. But the regional and
global climate is such that both Bangkok and Hanoi would be reluctant
to infringe on Cambodian sovereignty to the point of open
condemnation by an independent-minded goverrunent in Phnom
Penh. On the other hand, if the C-ambodian polity is badly divided,
hence vulnerable to the old game of Thailand and Viebram promoting
favourites, this option is likely to produce yet another disaster for the
country and its long-suffering people.
Despite Hanoi's professions of friendship and anti-imperialist
solidarity between Vietnam and Cambodia, the two peoples share very
little in common except a geographical frontier. Deep down, runy
ordinary Vietnamese regard the Khmer in Social Darwinian terms, as
an historical anachronism, doomed like the Cham people (who used to
inhabit the central coast) to be shoved aside or assimilated. This
doesn't mean that the Vietnamese are determined to give the historical
wheel a push and participate in extinguishing the Khmer. But it does
heighten Vietnamese concern about any other state or people moving
into a power vacuum and threatening them from the west.

Phnom Penh is only 200 kilometres from Saigon, Vietnam's
largest city. At one point the Cambodian border is a mere 55
kilometres from downtown Saigon. The ground in between is not very
good for tanks, yet a coordinated air, ground and river boat strike - in
either direction - can achieve victory in a week or so, as indeed the
People's A*y of Vietnam demonstrated. Once the Khmer Rouge
began employing Chinese-supplied 130 mm field cannons against
Vietnamese villages in late 7977, and certainly after reports arrived of
Chinese attack aircraft being uncrated at Phnom Penh airport, it was
inevitable that Vietnam would move to topple the Khmer Rouge, by
invasion if necessary.
In early ]anuary 1979, having driven Khmer Rouge remnants
to the Thai frontier, Hanoi's leaders had to decide what to do next.
The main challenge was to limit the damage from China, clearly
accomplished in a military sense (with Soviet assistance), but then
continuing to bedevil Vietnam economically and diplomatically
throughout the 1980s. In regard to Cambodia (and Laos), many
members of the Vietnamese Communist Party Cenbal Committee
favoured revival of the pre-1951 concept of an anti-imperialist, socialist
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Indochina Federation, now simply styled the 'special relationship'.
This made little economic sense, however, and even those Khmer and
l,ao leaders closely identified with Vietnam showed scant enthusiasm.
Perhaps more importantly, the scheme was certain to sustain
implacable hostility from China and Thailand. Nor did the Soviet
Union agree to subsume its interests to the Indochina 'special
relationship', instead dealing bilaterally with Flanoi, Phnom Penh and
Vientiane.
Other members of the Central Committee increasingly put the
but not slavishly dependent C-ambodian
state. They accepted that this would take time, both because of the
incredible social disruption of the Pol Pot period, and because most
countries in the world refused to accept the endeavour as legitimate.
As it became evident that China was not going to try to administer a
second military 'lesson', at least for a wNle, and as Moscow showed
less inclination to bankroll an indefinite Vietnamese occupation of
Cambodia, this position gained the upper hand in Hanoi. By 7987-88,
the Hun Sen government was demonshating increased capacity to get
things done at the district level, where it counted, with the Khmer
Rouge unable to sabotage the process. By means of a patient program
of training and limited engagen€nts, PRK (now State of Cambodia)
military units were able to take on responsibilities closer to the Thai
stress on fostering a friendly

frontier.
Hanoi's decision to speed up its timetable for withdrawal of
Vietnamese troops was audacious but not foolhardy. Although numy
Western commentators assumed that Vietnam was pulling out of
Cambodia because its own economy was in a shambles, that was not
the main reason. Rather, it had become evident that Hun Sen
possessed a better-than-even chance of surviving future enemy
assaults. Indeed, with Vietnamese troops gone, nrembers of the
Cambodian resistance coalition would be more likely to fight among
themselves, with Phnom Penh possibly able to woo over individual
leaders or groups. Also, foreign supporters of the resistance coalition
would be in the embarrassing position of having to decide whether to
promote continued warfare, now that the prime rational was gone, or
to accept the ile facto capacity of the State of Cambodia to govern.

When deciding

to withdraw from

Cambodia unilaterally,

Vietnam accepted the possibility, albeit not the desirability, of warfare
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persisting in that country indefinitely. At a meeting in New York City
in fune 1988, for example, Foreign Minister Nguyen Co Thach pointed
out how Burma and the Philippines had endured internal conllict for
decades. The same might happen in Cambodia after Vietnamese
withdrawal, he remarked. Thach also suggested that Thailand, in its
assistance to the resistance coalitiory was in much the same position as
Pakistan supporting the muiahadeen in Afghanistan. In both place,
he added, the camps along the frontier were highly volatile, and
potentially disruptive to the politics of the host country.

This comparison of Afghanistan and Cambodia was quite
revealing. In 1989, Thach would have noticed further that, following
Soviet withdrawal, the three or four muiahadeen grouPs had failed to
coordinate their efforts to defeat the Kabul administration. Indeed,
they had begun to fight among themselves, and to entertain seParate
deals with Kabul. Vietnam must have looked uPon these
developments in Afghanistan with some relief, as they suggested that
once the foreign arrny was out of the picture, the opposition lacked a
focus and quicklybegan to fragment. On the other hand, Hanoi would
have been forced to acknowledge that the Khmer Rouge was more
dominant in the Cambodian resistance than any single faction among
the muiahadeen in Afghanistan.
As it became clear in August-September 1989 that Vietnam
fact
was in
pulling its remaining troops out of Cambodia, there was a
rush of highJevel diplomatic activity. During this period, Foreign
Minister Thach called for a cessation of foreign military aid to all
Cambodian factions, a cease-fire and repatriation of refugees, and
maintenance of two governments (State of Cambodia and Democratic
Kampuchea) during a hansitional period, when a 'supreme council'
would be established to prepare for general elections. He also urged
an international body to monitor the agreements reached, and
international assistance to help the Cambodian people rebuild their
country. It was clear that Vietnam did not favour a large international
peace-keeping force, nor would it agree to a dismantling of the

patiently constructed State

of

Cambodia prior

to

elections,

as

demanded by the resistance coalition.
Between 21 and 25 September 7989, Vietnam arranged for as
many foreign goverrunent representatives and iournalists as possible
to witness the last Vietnamese military contingents being withdrawn
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from Cambodia. However, sinc€ no agreement had been reached at
the Paris Conference to enable formal international monitoring of the
process, it was possible for critics to assert that some Viebramese
soldiers had changed into Cambodian uniforms, or that advisers and
technical personnel remained in civilian clothing. I would be
surprised if some specialised Vietnamese personnel had not been left
behind, but the inability of the resistance coalition to capture any
Vietnamese soldiers after September and present them to foreign
iournalists for interviewing suggested a very low profile.

By October, most hard-bitten analysts of the Cambodia
problem'were convinced that no diplomatic progress could be made
until the end of the dry season in May 1990, when it might be clear
whether the State of Cambodia could withstand resistance attacks
minus Vietnamese protection or not. Undeterred by such reasoning,
Australian Foreign Minister Gareth Evans decided the time was ripe to
push his proposal for a United Nations interim administration in
Cambodia. To the surprise of many observers, both the State of
Cambodia and Vietnam accepted this idea as the basis for further
negotiations. They raised no objections when the UN Security
Council's permanent members deliberated the issue, even though the
LIN General Assembly had routinely passed resolutions condemning
Vietnam's intervention and recognised Khmer Rouge representation in
New York.
Behind the flowery rhetoric coming from all sides, however,
substantial differences remain. The resistance coalition rejects Foreign
Minister Evans' proposal that Kampuchea's seat at the UN be declared
vacant, and also demands a dismantling of the State of Cambodia
pending elections. Neither Phnom Penh nor Hanoi will accept these
conditions. From their points of view, UN personnel can hardly be
called in as impartial interim administrators if that body continues to
recognise Democratic Kampuchea as legitimate. More importantly,

the provincial and dishict system of government put together so
laboriously over the past decade in Cambodia will not be disbanded,
although Prime Minister Hun Sen and other central leaders may well
agree to step aside in favour of UN administrators, thus being able to
devote their energies to mobilising a large turnout in their favour at
the national elections.
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Sad to say, the Evans proposal may sink amidst the waves of
antagonism and distrust generated by decades of warfare in and
around Cambodia. This would condemn the Cambodian people to
many more years of bloodshed and destruction. If the Khmer Rouge
score maior victories in western Cambodia, for example seizing and
holding several towns, or demolishing main force baftalions sent from
Phnom Penh, the result may be a de facto partition of the country, with
each side launching sorties to try to keep the opposition off balance. If
the Khmer Rouge threaten the capital, or nrarurge to move into the
eastern provinces in strength, I have little doubt that Vietnam will
reintervene. The bottom line for Vietnam is that no hostile power be
positioned once again along its western frontier.

Much depends on the reaction of China to the Evans proposal
and other diplomatic initiatives. In late October 1989, |iang Zemin,
General Secretary of the Chinese Communist Party, told Thai Prime
Minister Chatichai Choonhaven that he agreed with the assessment
that Vietnam had pulled out of Cambodia. jiang's statement differed
from previous Chinese assertions about Vietniilnese troops lurking
inside Cambodia. About the same time, Vietnamese sources reported
that Chinese troops had withdrawn from most positions just inside the
northern frontier of Vietnam, occupied since 1979. Nonetheless,
conditions at sea, amidst the Paracel and Spratly island clusters,
remained tense and subject to unpredictable confrontations. And
Beiiing was still reluctant to reduce its miliAry and political support
for the Khmer Rouge.

Looking ahead, Vietnam must face the reality of a China
which is slowly modernising its armed forces, and which continues to
claim almost the entire seascape along Vietnam's coast. China's
increasing naval capacity will be a particular worry, with the cmnch
coming in ten or fifteen years perhaps, when the Soviet Union rnay no
longer retain bases at Cam Ranh and Da Nang. Hanoi's recent
reductions in overall troop levels, and its announced plans to cut the
military by as much as50Vo, are interpreted in the West as a reaction to
dire economic necessity. While that is one factor, a more important
obiective is to sheamline the remaining forces, to give them the
equipment, training and motivation (including better pay-scales) to
function as a professional military not a rag-tag holdover from the
1,970s. Given the long-term threat from the sea, securing Vietnam's
western land frontierbecomes all the morc vital. Indeed, this has been
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one of the prime, hard-leamed historical lessons for Vietnam since
1847, when foreign ships gained predominance at sea and began to
raid the coastline at will.
If, through the efforts of numerous diplomats,some negotiated
agreement can be reached over Cambodia, Vietnam still must face the

not entirely palatable prospect of an economically

self-confident
Thailand converting C-ambodia 'from a battlefield into a marketplace'.
Already Thai officials and businessmen have wooed some members of

the Phnom Penh government to the point that Hanoi must find
disconcerting. Viebram is not in a position to compete with Thailand
in the commercial domain, nor can it unceremoniously depose a
Cambodian leader as was done once in the early 1980s.

Prime Minister Hun Sen has announced

a policy

of

'permanent neutrali!/, even though his armed forces continue to rely
heavily on Vietnamese equipment, supplies and moral support. Hanoi
has endorsed the idea of any future Cambodian goverrunent pursuing
a policy of neutrality. What this does to the 1977 agrement reached
between Viebram and members of the C-ambodian Front for National
Salvation, who now form the core of the Phnom Penh government, is
anyone's guess. Perhaps the agreernent, including its mutual defence
clause, will be quietly forgoften.
The idea of a 'special relationship' with Cambodia and Laos is
far from dead among members of Vietnarnls Communist Party Central
Committee. In a September 1989 speech, Party General Secretary
Nguyen Van Linh described Cambodia as a 'neighbouring socialist
countqy'. What this means in the context of dramatic changes in
relations between countries in eastern Europe, much less Hun Sen's
professions of Cambodian neutrality, remains to be seen. Probably the
Hanoi leadership will try very hard to maintain close party-to-party
links, while conceding Phnom Penh's right to set its own course on the
international stage. If Phnom Penh opts to balance its established
Hanoi connections with some new links with Bangkok, Vietnam's
military strategists will complain bitterly, perhaps force a debate in the
Politburo.

On the other hand, some Vietnamese leaders rnay see closer
economic ties with Thailand, for both Vietnam and Cambodia, as an
integral part of a larger strategy designed to shake the existing Party

and state structures out of their prevailing lethargy and

self-
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satisfaction. This position may well gain shength as the shockwaves of
events in eastern Europe make their way to Viebram. One thing seems

certain: none of the governments in eastern Europe, including the
Soviet Union, will be as inclined to subsidise econornic basket-cases as
has been the case in the past.

In summary, Vietnam will try hard to promote a friendly
in Cambodia, but if that proves impractical then a truly
neutral Cambodia will be acceptable, providing it is not simply a
goverrunent

prescription for more internal chaos in that troubled country. Whether

Cambodia is 'socialist', whether it acknowledges a 'special
relationship' or not, will be less important than making sure the
Vietnam{ambodia frontier remains free of hostile forces, by whatever
means necessarv.

CHAPTER EIGHT

VIETNAM'S WITHDRAWAL FROM
CAMBODIA: THE ASEAN PERSPECTIVES
Nayan Chanda

It is almost an aphorism to say that Vietnam's

invasion of

Cambodia was a gift to the Association of South-East Asian Nations
(ASEAN - an organisation in search of a cause. Ever since fanuary
1979, when a Vietnamese blitzkrieg swept the Khmer Rouge out of

in

Cambodia, ASEAN has not only found the call for
withdrawal of the Hanoi troops from Cambodia an important glue for
the organisation but also a very useful cause to promote themselves on
the world stage. Now that the Vietnamese troops have by and large
gone home it may be logical to predict a weakening or splintering of
ASEAN. Even ASEAN leaders are worried about life after Cambodia.

power

Ever alert to a shift of wind, Singapore's Premier Lee Kuan
Yew has warned that once the Cambodian conflict is resolved ASEAN
may lose its solidarity and cohesion gained from years facing the
corrunon enemy of 'communist expansionism'. It was the threat of
communism which led to the formation of ASEAN in 1967, he said,
and it was the same threat in December 7978, when the Vietnamese
invaded and later occupied Cambodia, that made ASEAN so united.
He said that there was still much work ahead for ASEAN to stick
together.l
However, the worry about a split may be as exaggerated as
gloating over the ASEAN uniry. The solidarity that was achieved over
Cambodia was often on paper, while behind the scene the member
countries togged and pulled in different directions. In fact, a reason
behind ASEAN success has been its ability to gently trim its colrunon
sails to accommodate the different wind currents rather than let them
pull asunder. ASEAN nations now have a greater stake to preserve it,

if

only for fear of losing the international benefit that has been
obtained as a result. Development of a two-tier approach in which

I

l-ee Kuan Yew interview with the Bangkok Post, 18 September
1989.
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individual members conduct one set of policies towards Vietnam
while ASEAN, as an organisatiory enunciates another has helped to
maintain a corunon public posture. The political and military
stalemate which developed in C-ambodia also made the situation
livable for both the poles in ASEAN.
To talk of a split in ASEAN would be overdramatic but there
is a danger that the test of strength in Cambodia following Hanoi's
withdrawal may break that stalemate and present a very hard choice.
Victory by one side or the other in Cambodia could threaten ASEAN's
internal balance and seriously complicate the relationship between
member states.

In this paper I would like to look at:

i

the different reaction of ASEAN countries to the
Vietnamese invasion of Cambodia and the evolution
of a common ASEAN position to accommodate the
differences;

ii

divergent ASEAN responses

to the Vietnamese

withdrawal; and

iii

of resolution of the Cambodian
after
conflict
the Vietnamese withdrawal and its effect
a look at the prospect

onASEAN.
ASEAN Unity: Self-Restraint of the Big

It is useful to recall that while the Vietnamese invasion of
Cambodia in December 1978 moved the organisation to take its first
collective action, the growing C-ambodia-Vietnam conflict and SinoVietnamese tension had already given the organisation cause for
common concern.
Further, the wooing of ASEAN by the communist protagonists
gave the organisation a sense of importance. As the Khmer Rouge
carried on their bloody raids into Vietnam and tension grew along the
Sino-Vietnamese border, Hanoi quietly dropped its claim to be the
'outpost of socialism' in South-East Asia and begun to cultivate the
organisation it had once spurned as an imperialist appendage. In the
auturrm of 1978 Prime Minister Pham Van Dong toured ASEAN
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capitals proffering a treaty of friendship and eschewing support for
local insurgents. The Pol Pot regime invited ASEAN, leaders to visit
Phnom Penh. China's strongman Deng Xiaoping also visited Thailand,
Malaysia and Singapore to enlist their support against the Soviet and
Vietnamese'hegemonists'. This attentiveness gave ASEAN - hitherto
alarmed by the prospect of a Communist Indochina - a new selfconfidence, though one tinged with wariness about what the looming
conflict would bring.

Although a Vietnamese intervention in Cambodia was widely
anticipated, the swiftness with which the Pol Pot regime was
overthrown stunned the rqion. Vague fear and uneasiness about
communist expansion provoked by the events of 1975 was overtaken
by a sense of immediacy.

The Thais, who took part in the American war effort in
Vietnam to keep communism away from its border, suddenly saw a
nightrnare come true with Vietnamese troops sweeping through
Cambodia. The Malaysians, whose most recent memory of external
threat was of a Japanese invasion coming through Thailand, saw a new
danger: the officially promoted mass exodus of ethnic Chinese from
Vietnam, which threatened social stability of multi-racial societies in
ASEAN. This, and the Cambodian invasion, confirmed Malaysian
suspicions of Hanoi's hostile intention towards the region.

With anti-Chinese rioting in Malaysia (196, and the
Indonesian occupation of Timor (19761still fresh in mind, Singapore, 'a
Chinese shrimp in a Malay sea', was alarmed by the fall of Phnom
Penh If Hanoi was allowed to take over its smaller neighbour easily it
would set a dangerous precedent. It is this concern about its own
security that led Singapore to distance itself from the common ASEAN
approach on East Timor. Whereas other ASEAN members have
shown solidarity with Indonesia by voting against a UN resolution
condemning fakarta over Timor, Singapore has always abstained.
Indonesia, the only ASEAN country to have set up diplomatic
relations with Flanoi before the end of the war, viewed Vietnam as a
co-combatant in the anti-colonial struggle and also the most important
regional buffer against Chinese'expansionisrnl. Indonesian leaders,
especially General Benny Murdani, sympathised with Vietnam for the
security threat it faced from China and the Peking-backed Democratic

IGmpuchea. Murdani has privately compared the

Vietnamese
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intervention in Cambodia with the Indonesian invasion of East Timor,
as dictated by security needs.2
It was thus not surprising that at a special ASEAN meeting on
Cambodia on 12 january 7979,Tluiland and Singapore took a tough
position denouncing Viebram. Indonesia argued for keeping open the
door for a dialogue and avoiding direct condemnation of Vietnam. In
the end while it referred to Vietnam's pledge of non-intervention in

other countries' affairs, the ASEAN statement simply called for
withdrawal of all 'foreign forces' from Cambodia. The differences
among the ASEAN counhies over their reaction to the Viebramese
invasion have, with minor variations, persistd to this day. But like
their first common statement, in all subsequent moves on Cambodia
ASEAN has succeeded in containing its disagreements and
maintaining a public posture of unity.

An analysis of how ASEAN managed to sustain their united
position despite sharp difference would be useful in looking to the
future of ASEAN without the Cambodian issue. In many ways
ASEAN unity was as much a function of their ability to accommodate
divergence as the external pressure to remain together. Of the internal
ASEAN reasons the most important seems to be Indonesia's
willingness to subpct its own concerns to the needs of Thailand, the
'front line' state. Despite its leading position in ASEAN due to size
and population and despite its deep doubt about the wisdom of Thai
cooperation with China, Indonesia has refrained from pushing its
views to the point of open rupture. A chief determinant in Indonesia's
accommodating approach was President Suharto, one of the founding
fathers of ASEAN. He abhors the idea of going down in history as the
wrecker of ASEAN unity.
Secondly, Thailand and Singapore too had come, over time, to

see

the need to accommodate Indonesian views into the ASEAN

position without conceding on the core issue. In fact, the evolution of
the ASEAN policy on the Cambodian problem can be seen as
gradually softening. ASEAN refined its original position because of
the need to take into account the moderate viewpoint as well as the
implications of the changing situation in Cambodia. In May 1980
General
1980.

Be*y

Murdani, interview with the writer in fakarta,
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Suharto and Hussen Onn, frustrated by the slow progress of peace
efforts in C-ambodia and the hardline Chinese approach against
Vietnam, met at Kuantan and called for a compromise that would take
into account Viebram's security interests. Singapore and Thailand

were unhappy.3 Yet that position was later incolporated into the
ASEAN formulation for the International Conference on Kampuchea
(ICK) in July 1981.4
The hard-liners went along with Indonesia's 'two-track' policy
in 1984 to accommodate the Indonesian desire to develop ties with
Vietnam without harming ASEAN solidarity. The policy meant
Indonesia could develop a bilateral relationship with Vietnam and at
the same time act as ASEAN interlocutor in discussing Cambodian
problem with Hanoi. ASEAN also moved away from its earlier refusal
to deal with the People's Republic of Kampuchea (PRK)S and its
insistence on discussing the Cambodia problem with Hanoi alone.
Initially Thailand and Singapore opposed the Malaysian proposal for
'proimity talks' - indirect talks between the Cambodian protagonists
modelled on similar talks among Afghan parties - on the ground that it
would confer legitimacy on the PRK. They also opposed the
Indonesia-backed Vietnamese approach of holding talks in two phases
- first among the Khmer parties and then among concerned external
powers. But Bangkok and Singapore eventually agreed to the idea of
informal talks among the Khmer factions, including the PRK as one of
the four legitimate partie in a settlement. One of the most striking
element of the inter-ASEAN evolution has been the
'Indonesianisation' of the Thai policy. After attending the Jakarta
Informal Meeting (JIM) in fuly 1988, PRK Premier Hun Sen spent a few
extra days as official visitor. Six months later Thailand's newly elected
Prime Minister Chatichai Choonhavan sulprised everybody by
inviting Hun Sen for an unofficial visit to Bangkok. In fact, growing
economic ties and discreet military accommodation between Phnom
Penh and Bangkok arising out of Chatichai's policy created new strains
withinASEAN.
3

Far Eastern Economic Raieu (hereafter FEER), 28 March 1980.

4

FEER,lT july 1981.
The PRK changed its name to State of Cambodia (SOC). Both the
terms have been used in the paper depending on the period
referred to.

5
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Thirdly, ASEAN unity has been reinforced by often crude
Vietnamese attempts to exploit differences within ASEAN and by a
Soviet show of force. Hanoi's attempt to accentuate the differences
within ASEAN by making gestures of flexibility to Indonesia and
Malaysia and taking a hard line with Thailand only embarrassed the
former and angered others. The feeling that Hanoi was trying to play
one off against another contributed to greater consultation and
cooperation among the member countries. The policy of not-so-subtle
muscle-flexing by Moscow, with its long-range bombers and
reconnaissance aircraft flyr.g into South-East Asian air space and its
naval fleet showing the flag in the Gulf of Thailand also contributed to
ASEAN unity. Intensification of Sino-Soviet rivalry over Cambodia
additionally vindicated the ASEAN call for ZOPFAN - a zone of peace,
freedom and neutrality.
Fourthly, indications that Hanoi has gradually modified its
in the face of ASEAN's united public position, have
encouraged the group to maintain its cohesion. After initially linking
its withdrawal to the cessation of hostility from China and an end to
Thai support, the Vietnamese eventually committed themselves to
their unilateral withdrawal. Hanoi had also abandoned its earlier
opposition to Prince Sihanouk and the non-conununist resistance
playing any role in Cambodia. Hanoi and Phnom Penh have also
softened their opposition to international supervision and peace.
keeping forces in Cambodia, including a possible UN role - all
demanded by ASEAN.

position,

Fiftily, ASEAN unity was reinforced by a steady pressure
from the United States to maintain its tough line on Cambodia. In the
wake of American military withdrawal from mainland South-East Asia
in1,975 the regional grouping had assumed a greater importance in
American policy towards the region. The boat pmple crisis of l9797g
and Vietnamese invasion of Cambodia not only brought ASEAN closer
to the United States but also made the organisation a key element in
the de facto SinvAmerican alliance against Moscow. A united ASEAN
and Chinese position against the Soviet Union and its Indochinese
allies was a handy and cost-free tool of US policy. Not surprisingly,
maintenance of ASEAN unity became a key objective of American
policy. The US contributed to the maintenance of ASEAN unig
through discreet diplomatic pressure on Indonesia and Malaysia, the
personal diplomacy of the US Secretary of State at annual meetings of
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the ASEAN foreign ministers and active support of the hardline
ASEAN position at the United Nations.

Finally, one of the most important factors keeping ASEAN
together was the benefits accruing to ASEAN from their action on
Cambodia. By speaking with one voice at the United Nations and by
championing a cause that enjoys wider support among Third World
nations, ASEAN became an actor on the world scene. The holding of
the ICK and the huge number of votes it has continued to secure at the
UN every year for its resolution on Cambodia(722 in 1988) is evidence
of ASEAN's success. Along with ASEAN's impressive economic
performance, its stand on Cambodia has given the organisation
influence in dealing with the United States, fapan and the EEC that
ASEAN members could never have obtained as individual countries.
Withdrawal Symptoms and Worries
How is the withdrawal of Vietnamese troops from Cambodia
going to affect the ASEAN unity? Although ASEAN countries
privately differ over the genuineness of Vietnamese troop
withdrawals, there is a quiet acceptance that the security threat to
Thailand - one of the key elements uniting ASEAN - has effectively
disappeared. Would the organisation maintain the same cohesion
when the issue is not foreign occupation of C-ambodia but a
competition for legitimacy between a foreign-installed regime and the
perpetrators of genocide? How would ASEAN view Vietnam's and
China's roles in Indochina in the post{ambodia period?

There

is no doubt that ASEAN will find the task of

maintaining its unity more trying in the new situation. But many of the
factors that have helped the organisation to stay together - especially
extemal pressure - may still be operational. New requirements of
solidarity in the changing economic and political environment could
also replace Cambodia as the main unifying factor.
Even before the actual Viebramese pullout the imminence of
that prospect and likelihood of a Khmer Rouge bid for power already
put some strain within ASEAN. While the prevention of the Khmer
Rouge from returning to power and creation of a stable government
around the State of Cambodia (SOC) has become the primary concern

82Vietnam's Withdrawal From Cambodia: Regionnl

lssues anil Realignments

of Indonesia and the Thai Prime Minister, others are more concerned
about denying legitimacy to Heng Samrin regime and accommodating
Chinese interests.

Indonesia, which had taken the lead in organising two
informal meetings involving the Cambodian parties and ASEAN and
hosted a Sihanouk-Hun Sen rneeting, sought to promote a coalition
between Sihanouk and the PRK and supported the idea of
international supervision, as proposed by Hanoi. Chatichai too
favoured a Sihanouk-Hun Sen coalition with the former as the Head of
State, or possibly as king.6 However, the Thai foreign ministry led by
Sitthi Sawetsila (leader of the Social Action Party and a coalition
partner of Chatichai), as well as Singapore, insisted on United Nations
supervision of the Vietnamese withdrawal and formation of a
quadripartite interim government. Although during the Paris
Conference on Cambodia these differences did not surface in public
and ASEAN criticised Viebram and Phnom Penh for their
intransigence, tension was felt within the organisation.

The reported withdrawal

of

Vietnamese trooPs has not

resolved the basic differences within ASEAN. A section of the Thai
elite - especially the military with its burgeoning supply relationship
with China - and Singapore both see China as a long-time guarantor of
regional security against predatory Vietnam. On the other hand,
Indonesia and Malaysia, and more recently the Philippines, consider
China to be the long-term threat and a nationalist Vietnam as a useful
barrier to Chinese power. These basic differences have emerged in the
way the two countries have tackled the Cambodia question.

While Singaporean diplomats criticised Indonesia for its
failure, as ASEAN's current chairmaryto take the lead in developing an
ASEAN response to the SOC and the French proposal for powersharing,T Indonesians were critical of Singapore's unilateral effort to

Interview

with former

Chatichai adviser, Sukhumbhand

Paribatra, Chieng Mai, 5 |uly 1989.
The French proposal aimed at creating a bi-party government of

Sihanouk and Hun Sen in all but name. While Sihanouk would
be the head of state with extensive power, Hun Sen would remain
prime minister with the right to choose his ministers frcm all
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push toward confrontation with Hanoi. It was only after two weeks
of badgering that the Indonesians agreed to hold a meeting of ASEAN
and develop a joint position', a senior Singapore official complained in
private. He felt that the Indonesians were not keen to see the Paris

conference succeed. fust before the closure of the conference
Indonesian Foreign Minister Ali Alatas returned to Paris and told the
ASEAN delegates that the gap between the two sides was
unbridgeable and the Paris conference was dead. He said the task now
was to 'give it a decent burial' and decide whether to close the
conference here and carry on with the IIM III or to adjourn the
conference and come back to Paris later. He was reportedly surprised
to find that ASEAN colleagues did not want jakarta to host another
informal meeting and preferred instead the next round to be in Paris.
Most of the ASEAN members - especially the Thai and Singapore
Foreign Ministers - felt that the problem cannot be solved at JIM level
and that the involvement of China, the Soviet Union and the United
States is essential.

Since the publicised Vietnamese final pullout there have been
increasing signs of divergence within ASEAN. Although ASEAN as an
organisation refused to recognize the Vietnamese withdrawal unless

verified by the UN, some parliamentarians broke ranks with official
policy. Despite opposition from the foreign ministry a group of Thai
parliamentarians, backed by the Premier, responded to the invitation
of the Cambodian parliament to observe the withdrawal. A Philippines
parliamentary delegation also visited Cambodia to wihress the
pullout.s Although the Thai and Filipino delegates refused to sign a
joint declaration certifying that withdrawal was a reality their
presence, nevertheless, signalled cracks in the ASEAN position.
Given the fact that a confirmed Vietnamese pullout would
weaken ASEAN arguments for continued support of the resistance,
the veracity of the withdrawal itself has become a matter of contention
within ASEAN. The Thai foreign minisry and army and Singapore

have echoed the resistance charge that tens of thousands of
in civilian or SOC army

Vietnamese troops have been left behind

factions. A State Council consisting of all the Khmer factions
would supervise the elections.
FBIS-EAS, 27 September 1989.
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disguise.9 But senior Indonesian officials, as well as Chatichai
advisers, have privately expressed confidence that the Vietnamese
have indeed withdrawn.lo

The intra-ASEAN differences have been further complicated
by a split amongst the Thai elite over C-ambodia policy. The Thai
foreign ministry under the leadership of Sitthi Sawetsila has been
opposed to the initiative taken by Premier Chatichai Choonhavan in
inviting Hun Sen to Bangkok and promoting trade and other political
contact. The Vietnamese withdrawal seems only to have exacerbated
that difference. Thai foreign ministry spokesman Prachyadavi
Tavedikul announced on Octohr 2 that five Vietnanrese soldiers in
SOC uniform had been captured and would be presented to the
press.ll While visiting Paris the Thai Premier dismissed the report by
saying that the Vietnamese were defectors. Later the Thai foreign
ministry backed away from presenting the soldiers and instead let the
Khmer Rouge display five Vietnamese in SOC uniforms to a small
group of Thai and Chinese journalists. There were doubts as to who
they were and when they were taptured'. Amid clear signs of
irritation from the Thai Premier the foreign ministry spokesman who
broke the news was transferred to a different job.t2

10

Sihanouk's statement presented before the UN General Assembly
on 28 September said that Hanoi has left behind in Cambodia at
least 30,000 disguised soldiers, 1m,000 armed Vietnamese soldiers
and tens of thousands of Vietnamese advisers.
Briefing by a senior Indonesian official to a select group in New
York, 22 September 1989. Write/s interview with a Chatichai
adviser, Washington, 16 October 1989.

11

The Nation, 3 October 1989.
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One example of the level of tension between the Prime Minister

and the Foreign Minister was Chatichai's remark at a press
conference on 9 October. Asked whether he has heard from the
Foreign Minister on the proposed talks in Jakarta, he said: 'At this
time I do not even know which country Air Chief Marshal is
visiting'. On the other hand, the Deputy Foreign Minister Praphat
Limpapahan, a Social Action Party member, defended his
ministr5/s handling of the captured Vietnamese soldier issue
which, he said, benefited the country at large: 'As far as the
Prime Minister's remark that only he should be listened to, the
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Indonesianisation of Thai Policy
Although the heart of the difference within ASEAN has been
over the Khmer Rouge role in a power-sharing arangement and
respective Chinese and Vietnamese roles in Cambodia, the issue has
been clothed in debate over procedures - the type of forum, the agenda

of the next meeting and leadership in arranging such a gathering. Even
before the end of the Paris conference a senior Thai official close to
Premier Chatichai had begun sounding delegates on whether they
would be willing to participate in a follow-up conference at the Thai
resort of Phuket. Sitthi, on the other hand, told delegates he knew
nothing about such a meeting and clearly disapproved of the idea.

Notwithstanding the lack of response to the idea of an
immediate follow-up meeting, Chatichai has pushed for a fresh
regional approach after the failure of the Paris meeting. For him the
prospect of intensified civil war after the announced Vietnamese
withdrawal on September 27 rnade it urgent to seek a cease fire and
end arms supply by foreign backers. Since international verification of
Vietnamese withdrawal is a prerequisite for a cease fire and cessation
of supplies, Chatichai has tried to persuade the Cambodian parties and
interested foreign powers to agree on an international control
mechanism. 'Once the ICM has verified Vietnamese withdrawal, there
can be intemational, and not just Thai pressure on China to end its
supplies', a Chatichai adviser explained.l3 Hun Sen's new willingness
to allow UN participation in an ICM has helped Chatichai to push for
an ICM. ASEAN, however, has only given lip service to his proposal
calling for exploration of the idea. Privately, Singapore and Thailand
have argued that only a comprehensive settlement involving
supervised Vietnamese withdrawal and internationally supervised
elections can resolve the problem.
While Indonesia has been keen to revive and carry on the jIM
process attempting to bring Sihanouk and Hun Sen closer, the

13

Foreign ministry has to use its own iudgement'. Siam Rath,10
October 1989 quoted in FBIS-EAS, 10 October 1989.

Write/s interview with a Chatichai adviser, Washington,
October 1989.
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Singaporeans, backed by Thai Foreign Minister Sitthi, have poured
cold water on the idea. Their opposition seems based on unwillingness
to accord Indonesia a leadership role as well as conc€rn about
accommodating Peking. The fact is that, through taking advantage of
consensus rules, fakarta has pushed through |IM statements isolating
the Khmer Rouge. Indeed linkage of the Vietnamese withdrawal to
prevention of a recurrence of genocidal policies has led the Khmer
Rouge and the Chinese to oppose further talks in Jakarta.

On September 2Z ASEAN Permanent Representatives of the
UN met to adopt the draft of a new UN resolution on Cambodia.
Indonesia's representative clashed with others on the role of the UN.
The Indonesian representative argued that to change the resolution by
insisting on UN supervision rather than iust international supervision

would unnecessarily complicate the issues and might lead countries to
withdraw their support for the ASEAN position. However, in the face
of Singaporean and Thai opposition, Indonesia once again agreed to
drop its obiction.
The new UN resolution finally drafted by ASEAN said there is

'an urgent need for the international community to find

a

comprehensive political settlement of the Kampuchean problem, with
effective guarantees, that must include the total withdrawal of all
foreign forces from Kampuchea under UN supervision and control

and will provide for the creation of an interim administering
authority'. Implicit in that statement is refusal to accept the reality of
Vietnamese withdrawal without UN supervision. It also indicates the
group's insistence on replacing the Heng Samrin regime with a
coalition comprising all three of the Cambodian resistance groups. The
ASEAN position also requires the international community to
maintain its economic and political isolation of Vietnam until Hanoi
agrees to the ASEAN demand.

However, the fact that individual members of ASEAN
privately disagree with the corunon position does not necessarily
presage an open split in ASEAN. While Indonesia would like to see
Vietnam brought back into the world community and the emergence
of an independent regime in Cambodia without the Khmer Rouge, its
concerns are not strong enough for it to risk splifting ASEAN. The cost
of an open break is higher than the benefit of maintaining unity. Thus
after making its points in internal discussions Indonesia almost
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invariably bows to the hard-line position. Indonesia could perhaps be
more assertive if it saw enough support from other members to
change the common position and if the United States was willing to go
along.
Other external factors, like Soviet military muscle-flexing and
Vietnam's divisive tactics, have given way to a more friendly and
accommodating posture, thus relieving pressure for ASEAN unity. On
the other hand, the same intra-ASEAN desire to hide differences
behind a public position and the international incentive for
maintaining unity that played a role in keeping ASEAN together is
likely to keep ASEAN's fissiparous tendencies in check. The United
States, concerned that Congressional pressure to punish China for its
Tiananmen nurssacre has gone too far, sought to placate China by
backing the hard line in ASEAN.
Changes in the international environment, too, have helped to
narrow the gap between Indonesia and Thailand in their views of
China. Iakarta has long viewed China with great suspicion as a
subversive force and has refused to restore diplomatic ties. Indonesia
is very uneasy about the development of a de facto Sino-Thai alliance
in dealing with the Cambodia problem. Jakarta wants a rapid solution
because continuation of the Cambodia conflict is seen as only
strengthening the Chinese foothold in Thailand. The Indonesians may
not have modified their basic suspicion of Peking and their concern
about the Thai{hina connection but a variety of other considerations
- from trading with China to adiusting to overall relaxation of tension
in the world, including the Sino-Soviet summit - have led fakarta to
announce its intention of establishing normal diplomatic relations with

thePRC.

One Track for ASEAN: Dual Tracks for Members

Aside from the thaw in Sino-Indonesian relations an important
factor in ASEAN unity has been the 'dual facl( approach to Viebram
developed by Indonesia. While going with ASEAN in opposing
Vietnam over Cambodia and acting as the designated ASEAN
interlocutor, Jakarta has developed close economic and military ties
with Hanoi. Indonesian and Viebnamese military officials have
exchanged visits, including that of army commanders General Benny
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Murdani and C,eneral Trv Sutrisno. Indonesia has also offered trade
credits to Hanoi.

In sorne ways the two-hack approach, separating bilateral
relations with Hanoi, especially in trade, from the political opposition
over Cambodia by ASEAN as a group, has become more generalised.
It has not only narrowed the gaps between the ASEAN countries but it
has enabled the organization to contain domestic economic pressure
without compromising diplomatic gains from a hard-line collective
position. It has also permitted them to keep the pretense of unity while
carrying on different national policies. Thus despite its hawkish
position on Cambodia, Singapore has continud to do significant
trading with Vietnam: it is Vietnam's second largest non-communist
partner and has more recently been involved in investrnent in
Vietnam. Singapore has also become Cambodia's second largest
trading partner.

One of the most significant developments in the dual-track
approach has been a sharp shift in the Thai position toward Cambodia.
Partly as a response to business pressure to open up the market and
resources of Cambodia and not let Singapore rnonopolise the trade and
also to adjust Thai security policy to the new realities in Indochina and

the communist world, Chatichai broke with the past policy of total
hostility to Phnom Penh regime.14 Since January 1989, when Hun Sen
was given a red carpet reception in Bangkok, Chatichai has made two
further trips to Phnom Penh. Contacts between the Thai and
Cambodian military have multiplied-involving, according to some
reports, discreet cooperation in Phnom Penh's fight against the Khmer
Rouge. This accommodating policy, however, has gone on along with

14

Chatichai's new Indochina strategy was outlined in an aide
memoire he gave to the US president C,eorge Bush on 23 February
1989 and was leaked to the press. In the aiile memoire Chatichai
pointed to new shift in Indochinese countries from security and
military issues and called for UlThai 'comrnon endeavours in
trade with and investment in third countries, particularly the
Indochinese countries and Burma'. This, he said, would help'in
strengthening the fabric of peace and prosperity in this region in
the long term'. Quoted in Nayan Chanda, Cambodia 1.989: The
Search t'or An Enf, (Asian Update series of the Asia Society, New
York, fune 1989).
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the Thai foreign ministry's strong opposition to Phnom Penh and
continued Thai cooperation with the Khmer Rouge and other noncommunist resistance. A White House official in Washington privately
said that this apparent contradiction did not indicate any change in the
Thai perspective of sectrring a friendly goverrunent in Cambodia. The
Thais are playing both sides of the streef, he said. Chatichai has one
set of folks doing things - working for a PRK governnr€nt with
Sihanouk as the figurehead - while the rest of the Thai foreign ministry
and the army have folks out tqring to strengthen Sihanouk and the
NCR (non-communist resistance) against the PRK. We will see which
side catches the fish'.l5
Malaysia too has invited SOC officials to visit Kuala Lumpur.

In May 1989 a

team

of

Malaysian experts, including military

intelligence officials, visited Cambodia to observe the situation firsthand. According to some sources, the team concluded that the SOC
would be able to survive after the planned Viebramese pullout. Some
in Kuala Lumpur have argued for expansion of contact and trade with
the SOC if the regime is seen as stable.
The Philippines Secretary of Foreign Affairs Raoul Manglapus
said that his govemment has sought Phnom Penh's permission to send
a study group. 'I can't speak for ASEAN, but the reality is that Hun
Sen is the de facto govemment. Which means it is standing there and
there's nothing we can do about if. He said that there are those who
find it morally impossible to accept the Hun Sen regime, a puppet
regime. Be that as it may, '\ile don't have to recognise a de facto

reality, we just accept it. He is in power, we cannot do anything
without his participation.'16

This pragmatism, of course, is not shared by Singapore and the
Thai Foreign Minister. The thrust of their policy has been to deny de
iurerxognition to Heng Samrin regime's defacto authority. They have
argued that legitimization of the SOC would not only establish a
dangerous precedent but would also result in instability. The militarily
strong Khmer Rouge and the nationalist Khmers would continue to

Writels interview with a White House official, Washington, 9
May 1989.
Businas World (Marula) quoted in FB/S-EAS, 5 September 1989
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fight the Phnom Penh regime. Efforts by Chatichai or the Indonesians
to exclude the Khmer Rouge, they argue, would not work as China
will oppose it strongly. Hence, while preventing an international
acceptance of the fait accompli they have been trying to ensure a tilting
military balance against the Phnom Penh regime. The Singapore and
Thai foreign ministries hope that military reverses suffered by the
Heng Samrin regime in the dry season of 7989/7990 will make them
more amenable to the idea of a four-party interim governnent with
resistance factions. The United States support for the Singapore
position, as indicated by the so-called tsaker Formula' of a minimal
share of power to the Khmer Rouge in an interim goverrunent, has also
brought pressure on Chatichai and Indonesia not to break ranks.
The Singapore-Sitthi strategy seemed to be based on the
assumption that after a bout of warfare during the dry season a
battered Heng Samrin regime would agree to the four-party coalition.
It is too early to say whether the resistance will be able to make enough
of a dent on the Heng Samrin regime in the coming six months. While
the resistance groups are understandably keen to Prove their strength
to prevent slippage in international support after the Vietnamese
withdrawal, independent observers are skeptical of many of the claims
of victory. A Defense Intelligence Agency analysis of the Cambodian
military situation made public in Washington cautioned that reported
initial gains by the non-corununist resistance were yet to be
consolidated.
The report said that the primary Khmer Rouge goal over the
next few months is to gain for itself a legitimate and recognized role in
the government in Phnom Penh. Implicit in the report is the suggestion

that by supporting four-party interim goverrunent idea one would
actually be helping the Khmer Rouge agenda. The analysis said:
'Because the PRK rejects such a role, the Khmer Rouge plans to
increase military pressure in order to force Hun Sen to negotiate a
political compromise'. It added nVe do not expect the Khmer Rouge to
launch an all out military offensive to overthrow the PRK'. The
analysis observed that 'while it is safe to conclude that the resistance
will make some gains, it is also likely that the fighting ahead will not
produce a decisive outcome'.
season

If the Phnom Penh regime can stay in power through the dry
of 1989/7990 without loss of any significant territory and towns
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if trade and other contacts with Thailand, Singapore, the
Philippines and even Malaysia continue to develop, there will be
increasing pressure on ASEAN to adiust its sights on Cambodia. Like
many times in the past, in the face of a changed situation ASEAN may
then seek to modify its collective approach by allowing Chatichai to try
his hand at peace-making. It may then be even more difficult to
extract from the SOC concessions about the resistance's role in a
government.
and

But ASEAN will face a tougher choice if the resistance makes
military headway, leading to the collapse of central authority and the
prospect of a Khmer Rouge takeover. A Khmer Rouge victory will
revive the fear of a Chinese beach-head in mainland South-East Asia
and seriously alter the inter-ASEAN balance.
The Vietnamese withdrawal, a long-time goal of ASEAN, has
complicated ASEAN's task in dealing with Cambodia. However, the
most serious threat to ASEAN's unity, ironically, could come if the
ASEAN goal to remove the 'illegitimate' Heng Samrin regime is
achieved. In such an eventuality, while ASEAN is unlikely to break up
because of the reemergence of a Khmer Rouge-ruled C-ambodia, the
organisation will have good reason to be wary of such a bifter victory.

CHAPTER NINE

WHAT F'UTURE FOR CAMBODIA?*
Khieu Kanharith
On the 27 September 1989,15 months before the date initially
announced, the last contingent of Vietnamese troops left C-ambodian
territory. The withddrawal was not conducted under international
supervision because of political and diplomatic obstacles, but could

have been easily verified by obiective political observers. Yet it
removes only one of two obstacles to the resolution of the Cambodian
conflict. The first was the presence of Vietnamese troops and the
second is the menace of the Khmer Rouge (KR).
The Coalition Government of Democratic Kampuchea (CGDK)
continues to insist on the inclusion of the KR in any future coalition

goverrunent, that the KR be allowed to keep intact its military
organisation (responsible for the death of a million Cambodians) and
rejects the ceasefire proposed by the Prime Minister of Thailand and
accepted by the government in office at Phnom Penh. This makes the
prospect of an immediate peace in Cambodia even more distant.
Moreover, in speaking of Cambodia it must be remembered that the
problem transcends strictly national boundaries - changes within
ASEAN and within Thailand, the rise or fall of hardliners in the state
apparatus in socialist countries, particularly in Asia; and the
perceptions of the Cambodian problem within the international
community - all of these factors influence the course of Cambodia's
political affairs.
Nevertheless, it is the reality on the ground inside Cambodia
over the last ten years that will be a decisive factor in the peace Process
in Cambodia.

My analysis is based essentially on the political and economic
evolution taking place within Cambodia. I will then try to sketch the
prospects for the country. Given the complexity of the problem this
can only be an incomplete picture. I will also limit myself to talking of
Translated by Rebecca Weisser
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national reconciliatiory the question of the permanently neutral status
of the country and finally the question of the management of
development in post-war Cambodia.
THE DIFFICULT PROCESS OF NATIONAL RECONCILIATION

On 7 August and 8 October 1982 the governnent in office in
Phnom Penh announced its policy of national reconciliation. It felt
strong enough to control the situation and was thus ready to declare
such a policy. Moreover, Prince Sihanouk had resigned from his
position as President of the CGDK.
The essential elements of the poliry of national reconciliation
are:

a)

the commitrnent from the government to open up
talks with all opposition groups, except the KR;

b)

the offer of one of the highest positions in government

to Prince Sihanouk;

c)

the total withdrawal of Viebramese troops and at the
same time, the end of foreign interference in the
Cambodian conflict;

d)

the holding of a general election in the presence of
foreign observers;

e)
f)

the finding of a solution to the problem of refugees;

the holding of an international conference
guarantee the accords agreed upon

to

by the various

factions.

to a policy of flexibility and patience2 by the
its efforts to reestablish peace in Cambodia, five interCambodian meetings, two regional meetings (the lakarta Informal
Meetings 0IM) 1 and 2) and an international conference in Paris, were
Thanks

government in

It should be recalled that during the preparation for the first
meeting between Hun Sen and Sihanouk, Sihanouk insisted that
Hun Sen make a formal petition for an audience to which the
latter acquiesced.
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organised. Unfortunately, the more meetings there have been the
more it seenu that the euphoria of the first meeting has faded away.
Instead of a truce following the total withdrawal of Vietnamese troops

the warring Cambodian parties have moved from negotiation to
confrontation on the ground.

Why has this happened? Has national reconciliation or at least

a political solution been discarded? Or are there still grounds for
hope? An answer to these questions requires an analysis of the
position of each of the parties concerned - the government of
Cambodia and the three factions that make up the CGDK.

The Position of the State of Cambodia

In launching its policy of national reconciliation the
government in Phnom Penh had three principle objectives. The first
goal embodied the recognition that national reconciliation represented
the least bloody and the least costly way of bringing peace to the
country and hence allowing Cambodia to recover from war as quickly
as possible. The second goal was to gain international recognition and
support for reconstruction both of which are indispensable for
obtaining the aid essential to rebuild a country ravaged by two
decades of war. The third goal was the isolation of the KR, whom the

Phnom Penh government consider are the most serious threat to social
stability in C-ambodia. From the viewpoint of Phnom Penh, the
isolation of the KR will lead, sooner or later, to the dismantling of their
organisation. The majority of the KR supporters would then be forced
to rejoin normal Cambodian society with the same rights as other
citizens and social harmony would be enhanced.
To achieve these goals and also to preserve the existing social
order, the Phnom Penh government proposed to maintain the sfafus
quo and establish a Council for National Reconciliation (CNR) with
Sihanouk as its President and with a representative from each of the
warring factions as vice'president. Each faction would have an equal
number of representative members and decisions would only be
adopted if the vote was unanimous. The CNR would not be under the
authority of any goverrunent and would enjoy complete autonomy in
its preparations for a general election. The government initially made
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only one condition - the exclusion of the leaders of the KR, responsible
for the deaths of a million Cambodians during their years in power.
Unfortunately, this proposition was rejected out of hand by
the CGDK. It insiits on the-formation of a quadripartite interim
goverrunent before any general election. For the Phnom Penh
goverrunent such a formula for power-sharing is inequitable,
unworkable and dangerous. It is inequitable because the CGDK
enjoys the support of less than 57o of the population but would control
threequarters of a goverrunent territory and population which it has
been unable to control for the last 10 years. It is unworkable because
the CGDK demand that there be four ministers in every ministry and
four govemors in every province is impractical and must lead one to
question the efficacy of such a system of administration. And it is
dangerous because of the fact that the KR would have a place in the
state apparatus and might then use its position to take up armed
struggle to eliminate the other factions. Moreover, the acceptance of
the KR in an interim goverrunent would only assist Son Sann and
Sihanouk to get rid of an embarrassing but presently indispensable
ally so that they could try, in their electoral campaign, to identify the
Phnom Penh government with the KR.
The Position of the CGDK

At present, after the failure of the Paris conference and despite
the fact that the Phnom Penh government has proposed a ceasefire, the
CGDK has opted for a military solution. This policy of confrontation is
very dangerous both for the CGDK and for the future of the country.
The CGDK lacks support bases in the interior of the country3 and their
troops are unable to move about in large numbers in the interior of the
country because of serious logistical problems. In any event, ordinary
CGDK soldiers no longer have the necessary motivation to carry out a
fratricidal war. What is most dangerous for the CGDK is that if it fails
in its military endeavours it cannot demand that the Phnom Penh
Because of the lack of support bases in the interior of the country

the KR have decided to cancel their plan to establish themselves
around Tonle Sap and to concentrate their hoops on the border
with the intention of creating bases there first.
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government be more flexible than it has been in the past. For the
country, however, the longer the war goes on, the slower will be the
process of the democratization and development of Cambodian
society: it is Cambodia itself which will suffer.

Why has Cambodia been brought to this impasse? Why have
Sihanouk and Son Sann decided to ally themselves with the KR rather
than cooperate with the government in Phnom Penh?

To answer this question one must first understand

the

interdependence between Sihanouk and Son Sann on the one hand and
the KR on the other. The KR need Sihanouk and Son Sann to gain an

air of respectability and to maintain the Democratic Kampuchea (DK)
seat at the United Nations.4 It is thanks to this coalition that a legal
justification exists for supporting the KR in its war of attrition against
the Phnom Penh government and indirectly against Vietnam.

For Son Sann, the alliance with the KR is the only way to
preserve the little prestige that he retains. It also represents an
investment, albeit an uncertain one, in a future division of power.
The position of Sihanouk in the coalition is by far the most
complicated. He is under pressure from certain powers which are
absolutely opposed to any victory for the Phnom Penh government in
the peace process. If Sihanouk was initially reticent about co-operating
with the KR he is now wedded to them body and soul because he is no
longer certain that his faction will be successful in any future general
election. His long absence from the country, his links with the KR, his
frequent policy reversals and the mounting popularity and prestige of
Hun Sen mean that Sihanouk is less sure of his future. From
Sihanouk's point of view the KR are politically non-viable but he can
use their military potential to weaken, if not overturn, the government
in Phnom Penh without running a great political risk. If the Phnom
Penh government can be sufficiently weakened, Sihanouk would hope
for a repetition of the events of 1975, in which the United States
negotiated his return before the total victory of the Liberation A*y
after the fall of Lon Nol. At the very least, he could hope to impose
his own conditions on the peace-making process and hopefully
perhaps even emerge as the sole architect of a Cambodian peace. If, on

At the United Nations and at all international fora the flag of the
CGDK is still that of the DK.
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the other hand, the KR succeeded in overturning the government of
Phnom Penh, the KR would need him to win over international public
opinion. In short, Sihanouk thinks that in co-operating with the KR he
can win either way. The proof of this is Sihanouk's decision to reaccept his position as President of the CGDK and his creation with the
KR of a Supreme Council for National Defence. In his radio broadcast
message of 11 October 7989, Sihanouk called for closer co-operation
between the armed forces of the three factions to overthrow the
government of Phnom Penhs even though Phnom Penh has agreed to
the ceasefire by the Prime Minister of Thailand.5

What then are the prospects for

a political

solution for

Cambodia? There are,I believe, five possible outcomes:

1.
2.

The four factions arrive at a compromise.

3.

The continuing improvement of relations between
Phnom Penh and Bangkok to the detriment of the
CGDK with the KR finally reduced to the same
situation as in the second scenario.

4.

The CGDK succeed

Either bipartite co-operation between Hun Sen and
Sihanouk or tripartite co-operation including Son
Sann, with the KR reduced to groups of insurgents in
a few outlying regions posing no serious threat.

in overthrowing the Phnom Penh

government.

5.

The rise of Stalinist hardliners in the countries of
Indochina, who co-operate with China to form a bipartite government between Phnom Penh and the KR
to the detriment of Sihanouk and Son Sann.

Since the first possibility seems highly improbable at the
present time, I think that the second and third possibilities are the best
solutions. The worst is the fifth possibility which would be a menace
both for the region and for the world.

J

Son Sann's radio broadcast'Voice of the Khmer Citizen'

6

Interview with Hun Sen after his third meeting with the Prime
Minister of Thailand.

.
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In the case of Cambodia I think that the international
community should renounce the ineffective practice of realpolitik
which gives primary importance to the self-interest of particular
nations without taking into account either human suffering or human
aspirations inside C-ambodia.

During the last 10 years the Phnom Penh government has
demonstrated its willingness to become part of the international
community. Its recent changes have dernonstrated that it is ready to
undertake a process of political democratization and economic
liberalization. It deserves to h encouraged. Moreover, on the
threshold of the 21st century, it is essential that the countries of the
region should be able to override the wishes and the interests of
external powers. They need a new approach in their regional
relationships that can move beyond the presently fixed framework
that does not serve the interests of local countries. Cambodia would
be an ideal test for this new way of thinking about international
relations.
THE QUESTION OF THE PERMANENT NEUTRALITY OF THE
CAMBODIAN STATE
In fuly 1989, over and above those amendments stipulated in
the revised Constitution of 1 May 1989,7 the National Assembly
decreed that Cambodia adopt the status of permanent neutrality. Two

motives lay behind this declaration.

The end of external interference

It can be seen that throughout the peace process in Cambodia
one of the causes of deadlocks has been external interference. At the
first meeting htween Hun Sin and Sihanouk, the two parties agreed
that an internal solution to the conllict must be left to the Cambodian
parties themselves. However, many other countries then intervened to
According to the Constitution (Art. 1) the State of Cambodia is
'independent, sovereign, peaceful, democratic, neutral, nonaligned and possesses its territory in its entiretyl
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impose conditions in accordance with their own interests. The last ten
years have clearly shown that external interference in the Cambodian

problem has not contributed to the resolution of conflict and has,
rather, aggravated it, to the detriment of the C-ambodian people.
Hence, the only way to avoid Cambodia being used by extemal
powers for their own benefit is to declare Cambodia's status to be one
of permanent neutrality.

Reassure other countries over the future of Cambodia

Many Western governments have agreed to support Sihanouk
and Son Sann because they wish to avoid a goverilnent of communist
persuasion in power in Cambodia. In declaring itself permanently
neutral, the Phnom Penh goverrunent hopes to reassure noncommunist countries that, with or without a political solution, and
before or after the withdrawal of Vietnamese troops, Cambodia will
always be neutral and will not be a threat to other countries.

The Obligations arising from the Status of Pennanent Neutrality

In declaring the state of Cambodia permanently neutral, the
National Assembly in Phnom Penh noted that the principle obligations
that would arise from neutral status include the following:

.

renunciation

of the use of

force

in international

relations except in selfdefence in case of attack;

.

renunciation of interference in the internal affairs of
other countries;

r

.
.

abstention from the use of Cambodian territory to
conduct activities directed against the sovereignty of
other countries and a refusal to allow a third country
to use Cambodian territory for those ends;
non-participation in any military treaty or alliance;
refusal to allow the establishment of foreign military
on the territory of Cambodia and refusal to

bases

allow any foreign country to bring its armed forces
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into Cambodia or to use Cambodia for military
purposes or for interference
other countries;

in the internal affairs of

.

adoption

e

the promise to resolve all differences and disputes
with other countries by peaceful means.

of policies of peaceful co-eistence
promoting co-operation with all countries regardless
of their political system on the basis of mutual respect
for independence, sovereigng, territorial integrity,
non-interference in the internal affairs of the other
counbry, equality and reciprocal profi!

Having made this declaration,the Phnom Penh government is
in the process of reexamining all agreements made in treaties signed
with friendly states which might compromise its status of permanent
neutrality. Nevertheless, in cancelling all agreements which are
contrary to the status of permanent neuhality the government in
Phnom Penh does not renounce its right to defend itself. Point 3 of the
'Declaration of Permanent Neutrality of the State of Cambodia'
specifies that 'the state of Cambodia retains the right to defend its
independence, its sovereignty, its territorial integrity and its
permanent neutrality by all the means granted in the Charter of the
United Nations and set out in the principles of the Non-Aligned
Movement'.
The Problem of an International Guarantee
To give more weight to the status of permanent neuhality an
intemational conference could be held to declare:

.

respect for the independence, the sovereignty, the
territorial integrity and the permanent neutrality of
Cambodia and recognition that its borders are
inviolable;

.

abstention from all forms of internal interference,
direct or indirect, in the affairs of Cambodia;

r

abstention from bringing Cambodia into any military
alliance;

r
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abstention

from bringing foreign troops

into

Cambodia or establishing military bases on its soil;

.

refusal to use one's own or foreign territory for the
purposes of interference in the internal affairs of
Cambodia;

.

refusal to be a source of threat for the securiW of
Cambodia.
Although an intemational guarantee on the permanently
neutral status of a country is desirable it may prove to be elusive for
Cambodia given the present political deadlock. For the CGDK, as too
for certain other countries, any international guarantee of the
permanently neutral status of Cambodia before a global political
solution had been found would imply a de facto recognition of the
Phnom Penh government. Nonetheless, for the government in Phnom
Penh, even if it is realistic enough to foresee that an international
guarantee is not immediately possible, it has at least outlined the
framework for a future foreign policy which ought, sooner or later, to
receive international ratification.
TrIE MANAGEMENT OF DEVELOPMENT IN POST.WAR
CAMBODIA
After a decade of war and particularly after the period of the
DK government from 1975-1979, human and material resources in
Cambodia were seriously depleted. Immediately after 1979, tasks
receiving highest priority from the government were the regeneration
of human capital, economic normalisation of the country, avoiding the
errors of the previous regimes and profiting from the experiences positive and negative - of other countries, both socialist and capitalist.
Thanks to a pragmatic and flexible economic policy, the government
has almost succeeded in its task of economic reconstruction of the
country. This is little short of a miracle in view of the fact that the
State of Cambodia has been the subiect of an international blockade.s

For the last ten years the State of Cambodia has received
economic aid only from Eastern bloc countries, India and nongovernmental organisations.
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program of economic liberalisation has been
implemented inside C-ambodia with constitutional recognition of the
private sector. At the beginning of 1989 Cambodian citizens were
Since 1985 a

granted the right to land ownership and another economic sector, the
mixed economy, was given constitutional recognition. This policy of
liberalisation accompanied by a process of social democratization9 has
created the climate of confidence necessary for private investment. It
should contribute to the rapid development of the national economy.
Nevertheless, given the poor state of the country/ a return to
normality can only be achieved through a co-ordinated plan for longterm development with generous international aid and assistance that
takes account of the concrete realitv of the countrv and its limitations.

Limitations
Over the last ten years the Phnom Penh government has
accomplished the task of training national cadres with spectacular
success. Contrary to what is commonly thought about Cambodia
outside of the country, technicians and future managers already form
an important foundation for national reconstruction. As well as 20,378
pupils and students of all levels (of whom 222 are studying at postgraduate level), the Cambodian state currently has 6,644 specialised
labourers, technicians and higher technical managers (of whom two
are doctors of science). The mairr problem is the lack of know-how
amongst managers and an inadequate use of skilled people. Other
problems arise from a lack of equipment necessary for full use to be
made of people's skills and a lack of interest on the part of some
managers to further their social standing.

Another factor limiting Cambodia's development

is

the

absence of a serious in-depth study of both the economic reality and
the economic potential of the country.

The third constraint to development is infrastructural. The
war has left Cambodia with one of the worst road systems in the
world, a railway network that is outdated and unsafe, ports that are

9

In May 1989 the Constitution was revised to give freedom of the
press, freedom of association, freedom of expression and freedom
of movement. The death penalty was abolished.
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not adapted for modern maritime practices and only an intermittent
supply of electricity.
A Framework for Development
I suggest a strategy of economic development in Cambodia as

follows:

a)

The goal of development must be the harmonious
economic development of the nation and the
betterment of the spiritual and material well-being of
all Cambodians, without distinction with regard to
race, religion, regional origin or political beliefs.

b)

The strategy of development is the responsibility of

the government of Cambodia and must not

be

imposed by outside powers.

c)

International, regional and bi-lateral aid must be coordinated. It must not be used to advance any one
particular area over others or to favour a particular
political group.

d)
e)

All foreign aid must be unconditional.

The economy of Cambodia must gradually be
integrated into the world economy, beginning first
with the regional economy.

0

Cambodia's development should be export-oriented.
But this economy should be as diversified as possible,
both with respect to domestic productive sectors and
with regard to the number of trading partners.

Development Priorities

In 1985 the government gave priority to four sectors of the
economy - agriculture, forestry, fisheries and latex production. The
first five-year plan for Cambodia (1985 - 1990) set production levels in
1990 at:
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.
.
.

J million tonnes of unpolished rice over 2.5 millions
hectares of cultivated land;
50,000 tonnes of latex;
200,000 cubic metres of wood;
130,0(X) tonnes of fish and related products.

Special attention has been given to agriculture because 807o of the
labour force are employed in this sector and because it supplies food
for the entire country as well as for export and also contributes raw
materials for industrial and cottage industries.
As the economy develops it is evident that in the next period it
will be necessary to concentrate on the reconstruction of infrastructure

(the road network, port facilities, railways and communications) if
productive growth is not to be hampered. Yet, investrnent in the
improvement of infrastructure can only be achieved with long-term
international aid. Until now the goverrrment has negotiated with other
countries for the reconstruction of some ports and strategic roads and
the purchase of some telecommunications facilities on an ad hoc basis.
In future, however, it will be necessary to draw up an overall plan so
that imported capital and technology are used to best effect.
A new sector, which has only been encouraged in the last two
years, is tourism. Although the country has significant potential in this
area very little had been done before the war. Between 1979 and 1987
tourism was non-existent in Cambodia. The only foreigners to visit
Cambodia during this period were working for humanitarian
organisations, delegations or as iournalists. At the beginning of 1987 a
first tentative step was taken in the direction of tourism with the
organisation by a Vietnamese agency of threeday trips to Cambodia,
including one day at Angkor Wat. At the beginning of 1988 one could
also visit Bayon.l0 In 1988, 1,532 visited Cambodia and in the first
term of 1989, 530 tourists visited the country. This is a very poor
number of tourists when compared with Thailand or even Vietnam.
There is no doubt it is because of Cambodia's image as a country at
war with poor facilities for tourists. To develop the tourist industry
mapr infrastructural improvements are needed. For example,

10

It is now possible to spend three days at Siem
complex at Angkor Wat.

Reap to
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enlargement of the Phnom Penh ailport, an improvement in the
quality of service in hotels, the training of people for the tourist sector,
easier entry procedures and so on.
In conclusior, ry view of the future for Cambodia, based on
the premise that the present Phnom Penh government will inevitably
play an important role, is as follows:

.

with respect to its political regime, C-ambodia will
continue to promote the respect of human rights
which will leid, sooner or latei, to political pluralism.
Its foreign policy will and should be independent,
neutral and non-aligned and it will adopt a policy of
peaceful coexistence with all states in particular with
neighbouring and regional counFies;

r

with respect to economic policy, while protecting the
most vulnerable members of society, an exportoriented economy represents the only means of
wresting the country from poverty. This policy will
link Cambodia both to the region and to the world.

CHAPTER TEN

CAMBODIA - AUSTRALIA'S ROLE
Douglas Sturkey
Australia's Policy Framework
The last speaker at any forum faces the ProsPect that much of
what he would like to say has already been said by others. On the
topic of Cambodia, I find myself doubly disadvantaged, for the
Minister for Foreign Affairs and Trade delivered a maior speech on
'Australia and Indochina', subtitled 'a case study in the evolution of
Australian foreign policy' in Melbourne on 24 August 1989. I am
going to assume that students of Australian foreign policy are familiar
with his Beanland Lecture, and will focus on current developments.
But before doing so, I should like - very briefly - to recall a few
passages from the Lecture which encapsulate the governmenfls policy
on Cambodia:
The Hawke Government came to power in 1983 with a
commitment - born of the very strong views in the

Labor Party on Australia's role in the Vietnam War to play both a more independent and a more active
role in a Cambodian settlement, and to develop the

bilateral relationship with Vietnam, including the
restoration of Australian aid to Vietnam.
The Labor Party's platform on aid soon ran up against

the firm opposition of both the United States and
ASEAN, who saw it as running counter to their
shategy of isolating Vietnam over its invasion of
Cambodia. It quickly became evident to the
Australian Government that, if Australian aid to
Vietnam were to be resumed, it would have to be
within the context of, and not in advance of, a
comprehensive Cambodian settlement.
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This added impetus to Australia's efforts

on
Cambodia and was a significant factor in the priority
and effort that Bill Hayden put into the Cambodia
issue.

The early years of the Hawke Governmenfls IndoChina policy consisted of exploring various options
for a Cambodian settlement. This involved the
commencement of a serious, evolving process of
trJnng to determine a suitable Australian role, one that
matched our national interests with a realistic
appreciation of our capacity to influence the outcome.
The long-term concems of Ausbalian foreign policy
remained, but these were pursued with a fresh set of
perceptions and attitudes. These included a shonger
assertion of Australia's regional interests and our right
to present and pursue our own distinctive policies
there and elsewhere. Other assumptions behind the
Indo.China poliry of the Hawke Government were
that a military solution to the Cambodia problem was
neither possible nor desirable; that failure to resolve
the problem held the potential for increasing regional
instability, particularly in the context of superpower
confrontation, regional polarization, and even a
regional anns rac€.
In the application of this policy the Government focused
initially on trying to identify corrurron ground among the Cambodian
groups and the other principal players, and on encouraging dialogue
on the basis of a number of points:

o

the

acc€ptance

by

Vietnam

of an

appropriate

accommodation with its neighbours;

o

phased withdrawal of Vietnamese forces from
Cambodia, matched by an effective anangement to
prevent Pol Pot and his Khmer Rouge forces going
back into Cambodia;

.

a form of selfdetermination for Cambodia;
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the creation of conditions for the peaceful return of
displaced Cambodians to Cambodia;
the acceptance of all parties that Cambodia should be
neutral, independent and non-aligned;

the restoration of normal relations on the part of
Vietnam with China, ASEAN and the West.

Particular Australian activities designed
settlement process included:

to

facilitate the

Mr Hayden's

discussion with Vietnamese Foreign
Minister Thach in Aushalia in 1984 and in Vietnam in
1985, and Senator Evans's discussions during his visit
to Vietnam in fanuary 1989.
Mr Hayden's contact with Hun Sen in 1985, which
shalpened focus on Hun Sen's role and gave direct
exposure to his views, and Senator Evans's meeting
with him in Paris this year.

Mr Hayden's proposal for an international tribunal to
assist the process of determining who were acceptable

Khmer Rouge leaders. (This proposal, raised at the
ASEAN Post Ministerial Conferences in 7986and7987,
did not aftract the necessary degree of international
support to allow it to go ahead, but the concept of
isolating Pol Pot and his close associates and ensuring
that they can never again occupy positions of
authority in Cambodia is now universally accepted.)

A

series of three seminars organised by Griffith
University with the theme of conflict resolution in
Cambodia. (These seminars, which were held infunefuly 1986, May 1988 and fanuary 1989, served a

valuable purpose in

bringing

Cambodian

representatives into dialogue with each other and with
representatives of other parties to the conflict. Some of
the ideas explored during the seminar process were

reflected in the communique
Meeting atJakarta.)

of the second Informal
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The Hawke Government's policy review in 1983 also opened
up the way for Australian humanitarian assistance to be channelled to
Cambodia and Vietnam through multilateral agencies and through
assistance to Australian non-government organisations. Australia's
aid program now amounts to one of the largest in Cambodia.

Opening the Dialogue
The communique issued in Ho Chi Minh City in fuly 1987 by
Indonesia (acting on behalf of ASEAN) and Vietnam marked the
beginning of a period of more intense and productive activity. Dr
Mochtar's proposed tocktail party' for talks among the four
Cambodian groups, followed by a wider meeting bringing in other
concerned countries, ultimately evolvd into the jakarta Informal
Meeting (|IM) process. AIso, it contributed to an improved aUnosphere
for dialogue between Prince Sihanouk and Hun Sen, whose first
exchanges took place in Paris in December 1987 and January 1988.

The process of dialogue has not been easy and, especially in
the case of the meetings between Prince Sihanouk and Hun Sen (of
which there have now been five), it has seemed on occasions that one
step forward has been followed by a sidewards or backwards shuffle
as the Prince has altered step according to whether he was wearing his
FUNCINPEC or CGDK uniform.
The first fIM, held in Bogor 25-28luly 1988, was a qualified
success. Its principat achievement was in bringing together for the
first time the four Cambodian factions, Vietnam and the ASEANs.
Agreement was reached on defining two key interlinked issues for a
settlement:

o

the withdrawal of Vietnamese forces from Cambodia
within the context of an overall political solution;

o

the prevention of the recurrence of the genocidal
policies and practices of the Pol Pot regime and the
cessation of all foreign interference and external arms
supplies to the opposing Cambodian forces.

While this process was being set in trairy other developments
at a global level created an international ahnosphere more conducive

TllVietnmt's Withilrtutal

From Cambodia: Regional Issua and Realignments

to the settlement of regional conflicts. Improved relations between the
United States and the Soviet Union resulted in increased attention to
Cambodia, notably in the Reagan4orbachev Summit in Moscow,
May-fune 1988 and Sigur-Rogachev discussions in Paris in November
1988. Acceleration towards Sino.Soviet normalisation led to the first

high-level talks on Cambodia in Beiiing in August 1988. The
Gorbachev-Deng Summit in May 1989 diminished Cambodia as an
obstacle in their relationship although there remained disagreement
on such issues as the structure of any interim administration in
Cambodia and the role of the United Nations.

Developments towards Sino-Soviet normalisation were
accompanied by further significant developments at the regional level:

o

the visit of Thai Foreign Minister Siddhi to Vietnam 912 ]anuary 1989, the first such visit since 1975;

o

the visit of Vietnamese Deptty Foreign Minister Dinh

Nho Liem to Beiiing 14-19 January 1989, to pave the
way for the first substantive China-Viebram dialogue
since the invasion of Cambodia and the SinoVietnamese border conflict in7979;

r

the visit of PRK Prime Minister Hun Sen to Bangkok
25-27 lanuary 7989, a maior demonstration of Thai
interest in working out some accommodation with
Vietnam and acceptance of the eistence of the PRK.
While the breaking down of old rigidities opened up the
prospect of relatively speedy progress towards a settlement of the
Cambodia conflict, little progress was achieved at JIM lI, 19-27
February 1989. The Cambodian groups made no headway on the
internal aspects of a settlement and produced little other than
agreement to continue talks. Viebram's announcement of 5 April 1989
that it would withdraw all its troops from Cambodia by the end of
September 1989 added urgency to the quest for a solution and
underlined the importance of agreement among the C-ambodian
groups on a peaceful and durable settlement. Some encouragement
was gained from the fourth meeting between Prince Sihanouk and
Hun Sen in fakarta on 2 May 1989, with both showing a degree of
flexibility on some issues, though not on major stumbling-blocks such
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as the structure of any interim administration and the role of the
Khmer Rouge.

The limited success of the |IM process, the advanced
Vietnamese timetable for withdrawal and the generally increased
intemational political will to resolve the Cambodia conflict were the
main factors leading to the convening of the Paris Conference on
Cambodia,30 juiy-3O August 1989.

Paris Conference

In the lead-up to the Paris Conference, we were very conscious
of the real difficulties ahead. Our assessment was that if there were to
be a breakthrough this would require agreement among the

Cambodian factions on the question of power-sharing during a
transitional phase. This in turn would require the principal backers of
the factions, namely China, the Soviet Union and Vietnam, to support
some such formula. This did not come to pass.
Meetings between Prince Sihanouk and Hun Sen - and
subsequently among all four factions - immediately before the
Conference failed to produce any progress on power-sharing
arrangements, with the result that the Conference had to start work
without the fundamental element necessary for a solution in prospect.
The hope of France, as the host goverrunent of the Conference,
and of others was that the influence of the Permanent Members of the

Security Council and the participation of a group of interested
countries would demonstrate the strength of international concern to
resolve the conflict and help induce the factions to reach some
accommodation.

All of us who participated in the Paris Conference were
disappointed that it did not achieve more. This is not to disparage the
considerable work on the international aspects of the problem done in
the various Committees; much of which could fall into place relatively
quickly if there were progress on the core issues. There is in principle
agreement on a range of fundamental aspects. A ceasefire is seen as a
necessary precondition for the setting in train of the settlement
process. There is agreement that elections should be held throughout
Cambodia for a constituent assembly. There is agreement that the
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electoral process should be internationally supervised to ensure that

it

is fairly conducted and that Cambodians have a free choice. It is
acknowledged that the constituent assembly would draft a new

constifution for the country and that the new Sovenunent would either
be drawn from it, or in some way (yet to be determined) be responsible

to it as C-ambodia's new legislature. The Cambodian factions have
different views on how long this process may take. Many participants
at Paris thought that eighteen months might be a reasonable period,
but the CGDK suggested that it could take as long as five years. This
is one of the many details, each an important element in any settlement
package which has yet to be tied down.

Implicit in all this is the need for administrative arrangements
during the transitional period from the ceasefire until the composition
of a new government. Although all four Cambodian parties
acknowledge this, there are fundamental differences among them
about how to handle the transition. Hun Sen argues that his
administration should be left intact to Sovern the county and that a
Supreme Council for National Reconciliation, composed of all parties,
should be established with a mandate reshicted to preparations for the
elections. All the Cambodian parties would be entitled to participate
in the elections, provided their militias were first disarmed. The
CGDK does not find this acceptable. They seek a meaningful role in
any transitional government, extending well beyond PreParations for
elections. They argue also that, in order for the electional process to be
free and fair, they must have an opportunity to redress the
propaganda advantage FIun Sen's regime has acquired during ten
years in office.

The Australian government seeks a durable settlement in
Cambodia. This can only be achieved through a genuine Process of
national reconciliation. The alternative to national reconciliation is the
isolation of one or other group of Cambodians, with a probability
bordering on certainty that the party discriminated against will fight
for survival and recognition. National reconciliation is not an
impracticable objective. History is replete with examples of the
benefits - political, economic and social - which flow from a Process of
compassion and national healing after the traumas of warfare.
Cambodians in exile, including those bearing arrns, must be given an
opportunity to lay down their weapons and to channel their energies
into more productive activities at home.
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It seems certain that, if the rank-and-file Khmer Rough are not
offered rehabilitatiory they will continue their armed struggle. China,
which backs both Prince Sihanouk and the Khmer Rouge, remains
insistent on bansitional arrangements in which all four parties are
represented under Prince Sihanouk's leadership. China will only stop
assistance to the Khmer Rouge in the context of a settlement which
sees the cessation of arms and other military support to all four
groups. The reality is that the fighting will not stop until some place
is found for the Khmer Rouge in the transitional administration. How
to accommodate them, and at the same time restrain them, is at the
heart of the dilemma.

Hun Sen has said that to incorporate the resistance in a
transitional goverrunent is to hand them power which they failed to
win on the battlefield. He has also expressed deep concern about
inviting the Khmer Rouge back into Phnom Pen[ pointing to the
evident repugnance with which most Cambodians and the
international community view them.
There are nvrny people who feel that there should be no place
for the l(hmer Rouge in a New Cambodia. Others are sceptical about
the willingness of the Khmer Rouge to work within the framework of a
pluralistic democrary. We have talked to some of the Khmer Rouge
and to their partners in the CGDK. The impression we have gained is
that many of their associates believe that there is a strong element
within the Khmer Rouge which genuinely wishes to pursue the
democratic option, testing its popularity at the polls. Khieu Samphan
has inferred that his party may not fare well at the first election and
has said that, whatever the result, a government of national unity
ought to be formed. Those who know them better than I say that the
Khmer Rouge believe that their electoral position will improve with
time; theirs is a diriplined, cohesive party which expects to be able to
profit from the weaknesses and corruption of its competitors. I am not
in any position to offer an independent comment on that. All I can say
of the medium to longer term future is that it will be a matter for the
Cambodian people themselves.

We do not diminish the difficulties of finding a formula
acceptable to all. Even if there were a will to seek accommodation on
this vital issue, the devising of an acceptable power-sharing formula
could still prove to be a mairr obstacle to a settlement.

lT4Vietnnm's Withdrawal From Cambodia: Regioml

lssues anil Realignments

The Conference participants were well aware of the suspicions

and uncertainties which would exist during the transitional period.
All saw the need for some form of international machinery to assist in
the process. The range of functions envisaged was very wide: there
was a tendency to view an international control mechanism (ICM) as a
sort of security blanket and to entrust it with all issues likely to cause
friction among factions in the future. As envisaged by a Committee of
the Conference, the ICM would contain observer teams, peacekeeping
units, civilian police and electoral officials. Its main functions would
be:

.

monitoring withdrawal of Vietnamese forces and
being capable of following up reports of non-

'

departure;

veri'11'$,:,ilil';;:::ff;':;:"1x
- supervising disarmament,

'

reacting to reports ofbreaches,

- destroying weapon and ammunition caches,
- marking mined areas;

.

verifying the non-return and non-reduction of foreign
forces and the cessation of external arms supplies;

.

verifying the reception and reintegration of previously
disarmed elements of Cambodian forces and the
release of prisoners and political detainees;

o

assisting

in the organisation

and conduct of

free

elections and the maintenance of law and order.

Such a mandate would require substantial international
contributions of personnel and finance and careful management by
competent headquarters and operational staff if the ICM were to be
effective. It would also need to be accountable to the international
community to be credible. Only the United Nations would be able to
satisfy all these requirements. Were new machinery to be created
outside the UN, its effectiveness would be highly questionable.
Debate confirmed a very substantial maiority support for an
ICM under UN auspices, but Hun Sen's delegation, Vietnam and Laos
remained opposed to such an arrangement, arguing for an ICM under
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the auspices of the Paris Conference. The Soviet Union manoeuwed
itself on the fence (with considerable and obvious discomfort) by
proposing an ICM set up outside the UN, but funded by it. Singapore
defused this with a reference to the refusal of the Security Council to
entertain a similar notion when the OAU had sought to send a wholly
African team into Chad at UN expense.

In the closing stages of the Conference, Vietnam hinted that it
and
subsequently extended an invitation to the UN S*r"OryCeneral and
Conference participants to this effect. Hun Sen let it be known that he
would be receptive to an appeal by the UN Secretary4eneral for a
monitoring mission to be sent to Cambodia, as he had been to the
appeal at the beginning of the Conference for the sending of a UN factfinding mission to Cambodia. These moves came too late to have any
positive affect upon the outcome of the Conference and fell too short of
endorsement of an ICM as envisaged by the Conference to be

would agree to the UN monitoring its force withdrawal,

acceptable.

If an ICM were mounted under UN

auspices, presumably
financing would be in accordance with customary UN practice. |apan
offered to contribute substantially towards meeting its costs, but said
that would be difficult for it to do if the ICM were outside the aegis of
the UN. The cost of any ICM would inevitably be influenced by the
tasks to be undertaken, the size of the force necessary to carry out
those tasks and the duration of the assignment. Much work remains to
be done to give greater precision to the elements of the mandate if they
are to be translated into costable operational tasks. Our attempts at the
Conference to iniect a sense of reality into the debate were welcomed,
but did not lead far. Senator Evans returned to this theme at the
Second Ministerial Session, but there was some opposition to

proceeding further down this path until a settlement
political issues among the Cambodian parties was in sight.

of the

core

Although the Conference was unable to resolve these matters,

it had responded positively to an appeal by the UN Secretary4eneral
to send a small fact-finding mission to Cambodia to assess the
operational and logistic requirements of any ICM. Australia
participated in the mission, providing an air operations and a
communications officer. These, and other services extended by the
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Australian delegation's military adviser

in

Paris, were greatly

appreciated by the UN Se<retariat.

It is clear that at the appropriate time - once agreement among
the Cambodian parties on transitional arrangements is in sight - a very
great deal rnore work will need to be done on the mandate, functions
and auspices of the ICM. Only then can one begin to contemplate its
composition. As Senator Evans said in the Beanland Lecture:

it clear that Australia is very willing to
consider, if asked to do so, participation in such an
ICM on the basis that its structure and functions are

We have made

clearly and carefully defined in the context of a
comprehensive and credible settlement to which all
relevant parties are committed. No more than anyone
else will are send our troops into a shooting war, or a
situatiorr that is inherently fragile without any of the
internal dynamics that might give a settlement a hope
of durability. If Aushalian troops are sent to
Cambodia under the auspices of an ICM it will be to
observe a negotiated peace, not to settle a war. Two
decades ago the role we played in Indo-China was a
less than huppy, destructive one; this time round we
wart any contribution we might make to be wholly
peaceful and constructive.

Other issues were addressed at Paris on which the factions
remained strongly opposed to compromise. Polemic exchanges
among them focused on the presence in C-ambodia of an indeterminate
number of Victnamese settlers (with the CGDK and China insisting on
wording to the effect that illegal Vietnamese settlers be repatriated in
conjunction with troop withdrawal) and that of genocide (with Hun
Sen/Vietnam insisting on the use of the term'genocide'or'genocidal
policies and practices'in all references relating to the non-recurrence
of the ahocities of the Pol Pot regime). Committee proceedings
became blocked at various stages by debate on these issues. While it
might have been the case at the beginning of the Conference that the
issues were developed as bargaining chips, with one to be traded off
for the other to achieve compromise, the result of the repeatedly
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heated exchanges effectively hardened positions on those issues to the
extent that neither side could retreat gracefully.

The stark fact to emerge from the Conference was that the
Cambodian parties were not yet prepared to reach an accorrunodation.
Both the CGDK and the Hun Sen regime appear to believe that time is
on their side. Hun Sen seems to anticipate that in the short-to-medium
term his administration will attract greater international support. The
CGDK, and especially the Khmer Rouge component, seem to believe
that they might be able in the near future to establish their military
superiority over the Phnom Penh forces, or in the longer term to win a
war of attrition. Events since the Conference suggest that a further
trial of military strength is under way and the fear is that if may
intensify during the coming dry season.
Australia played a distinctive role at the Conference as CoChairman with japan of the Committee on reconstruction and
repatriation. That Committee produced the only formally agreed
document of the Conference. The Committee outlined broad
principles relating to the objectives, timeframe and co-ordination of an
international effort for the rehabilitation and reconstruction of
Cambodia once a comprehensive political settlement was in place.
Reconstruction would need to be carried out in two phases, with a
rehabilitation phase concentrating on humanitarian assistance to be
followed after the elections by a reconstruction phase concentrating on
long-term development. The procedures for the repatriation of
Cambodians in exile were developed in some detail with the objective
of their being enable to return home in dignity.
Overall, the Paris Conference canbe seen as an important step
forward in the peace process. It was not the final step that many of us
had hoped it would be, but it built upon the achievements of the fIM
prrcess and regional efforts to reach a solutiory and has provided a
broad framework for future dialogue. The Co-Presidents have been
empowered to begin consultations within six months with a view to
reconvening the Conference.
Where To Now?
The withdrawal of Vietnamese troops from Cambodia appears
to have gone ahead as scheduled. There are, of course, claims and
counter<laims about residual Viebramese, but it is our assessment that
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all formed military units

have been withdrawn. Without an
appropriate international mechanism to verify this, it will be difficult
for opponents of the Phnom Penh regime and Vietnam to accept that a
complete withdrawal has in fact taken place. Without Proper
verification it is difficult to see China and other countries agreeing to
cease military support to the resistance.
The great powers and the countries of the region, though
of the Cambodia problem, have not given up the
search for a political settlement. The United States and the Soviet
Union have both explicitly agreed to cease military assistance to the
factions as soon as other parties agree to this. It does not seem likely
that the Soviet Union would wish to engage in an ongoing conflict
where it provided arms to one side and China to the other.
somewhat weary

Much of the impetus for a solution comes from countries of
the region, particularly Indonesia and Thailand. Aushalia welcomes
and supports these efforts. Thailand's Prime Minister Chatichai has
been particularly energetic. Within one month of the Paris Conference
he met with the leaders of the Cambodian factions, including Hun Sen,
and a Thai delegation went to Beijing to speak to Prince Sihanouk. The
Cambodian question was also extensively discussed earlier this month
at the UN General Assembly by ASEAN foreign ministers and Senator
Evans. Indonesia has confirmed that as Co-President of the Paris
Conference it is willing to host an informal meeting of the Cambodia
factions, the ASEAN countries, Vietnam and France, within the
framework of the Paris Conference, provided there is agreement by all
parties to such a meeting and a reasonable assurance of success. All
parties have indicated that they are willing to participate and

it

is

possible that such a meeting could take place as early next month
(November).

Australia's Policy Response
Australia is not a central player in any Cambodian settlement,

but we are a concerned neighbour with enduring interests in the
security of the region and as such cannot stand apart from
developments. The Cambodian conflict poses neither a direct nor an
immediate threat to Aushalia, but we have a continuing interest not
only in demonstrating our comrnitment to the peaceful development
of our neighbourhood, but in helping to bring that about.
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The Government believes that that role is best achieved by
maintaining an even-handed approach in relation to the Cambodian
groups and their backers. Australia has never accepted the claims of
the CGDK or the Phnom Penh regime to be the government of
Cambodia and does not intend to do so. Such an approach enables us
to keep open channels of communication to all parties, although I have
to admit that it does also lead on occasions to criticism from one side
or the other.
Recent reports of fighting in Cambodia lend urgency to efforts

to achieve compromise. Australia supports the renewal of regional
efforts to promote dialogue, and Senator Evans has been personally
involved in discussions about future directions. He has also held
discussions with his ASEAN colleagues in New York on the terms of
this yea/s draft General Assembly resolution on Cambodia.

Australian support for UN peace-keeping operations was a
malrr theme of Senator Evans's recent address to the UN General
Assembly. In the lead-up to the Paris Conference, and during the
Conference itself, we maintained close contact with the relevant UN
Secretariat officials responsible for peace-keeping. I have already
quoted Senator Evans's preparedness to consider an Australian role in
the implementation of a comprehensive and credible Cambodian
settlement to which all relevant parties were comrnitted.

Looking at the post-settlement period, Australian bilateral aid
to Cambodia should follow the creation of a transitional government
and build upon the assistance already undertaken there in co.
operation with non-governmental organisations. A settlement will
also open the way for a resumption of bilateral aid and the removal of
current constraints on trade and non-access to aid-backed concessional

finance. The Australian Government is prepared to participate in
internationally co-ordinated programs for the reconstruction of
Cambodia and the orderly return of displaced C-ambodians to their
homeland.

Australia's response to the plight of Cambodia since 7979llols
been both principled and pragmatic. It has held firmly to the
provisions of the United Nations Charter, criticising Vietnam for its
flagrant violation of the Charter. It has recognised the need for a
durable and .comprehensive solution and urged this course upon its
interlocutors in diplomatic exchanges. It has explored with the
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governments directly concerned the prospects for movement in their
established positions and encouraged them to work positively for a
settlement. It has also sought to build a sense of confidence and trust
among the Cambodian parties that would encourage them to engage
one another more deeply in a dialogue for peace.

in pursuit of a negotiated settlement have
measures. Open channels have been
pragmatic
been supported by
maintained to all the parties; relief has been provided to refugees and
displaced persons; Cambodia's needs for multilateral assistance have
been recognised and supported; and the work of Australian nongovernmental organisations has been welcomed and assisted
financially. The commercial activities of Australian enterprises, too,
have been encouraged. The hope has been that by fostering a range of
contacts - none of which are in the military field - we can demonstrate
to Cambodians of all philosophies our genuine commitment to a
resolution of their differences and a restoration of peace. The
Government will continue these efforts. It will play its Part in any
international commitment which will underpin a negotiated settlement
and which will offer it a genuine prospect of success.
These endeavours

CHAPTER ELEVEN

CONCLUDING REMARKS
Nancy

Vivianf

It is impossible, of course, to sum up in a few minutes the
diversity and compleity of the issues discussed at tNs symposium. I
will therefore address first some short-term questions, then some
longer term issues and finally make some comments on Australia's
current poliry.
In 1980, following the Vietnamese invasion of Cambodia, a
fapanese scholar remarked that there is no longer a C-ambodian
problem: it has been seftled for the longer term and, he said, it is just a
question of having the mapr interested parties, the US and China,
accept that fact. Of course, the US and China did not shift, and that
remains a central key to the problem. But if you stand back two steps,
you can see Viebram's withdrawal from Cambodia in similar light: if
the PRK is militarily and politically strong enough to stand alone, the
Khmer Rouge is finished over the long run. And it will only be the
outside powers that can change that by undermining the PRK or
boosting the Khmer Rouge.

If outside powers, China or Thailand (the latter presently
running a dual policy) do that, they may bring on a Khmer Rouge
victory in Phnom Penh, and we will be to blame, at least in part,
because we stood aside on the issue of the Khmer Rouge. This is the
hub of the issue.
Beyond this the relaxation of global tensions between the US
and USSR is propitious for a seftlement, though it is not yet clear what
the Chinese political crisis means either for superpower relations or for

the Cambodia issue. The shifts on Cambodia policy within ASEAN
(particularly in Thailand) are also constructive. An outside settlement
cannot be imposed at least for the time being, because the great powers
do not agree. An internal settlement nuy emerge over time, if China

It should be noted that these reurarks were made before Australia's policy drange
on Cambodia in late 1989 and before the curent round of diplomacy.
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and Vietnam do not intervene further, and if Thailand and Vietnam
can eventually work out some kind of modus aioaili in their relations.
The key, as Michael Leifer says, is relations between China and
Vietnam, and we should be encouraging this, not supporting a Khmer
Rouge role in any settlement.

The Short-Term Questions
First, have the Vietnamese really gone home? American and
Vietnamese sources agree at least on this issue sa)nng that all or almost
all troops have departed. I conclude that the ASEAN stance on this is

principally politically motivated.
Second, will the Khmer Rouge prevail militarily over the PRK?
Gary Klintworth in his presentation believes they will not because they
are too weak. I am less certain, and the Khmer Rouge could do

enough damage to significantly undermine the PRK's internal
legitimary and what little external support it currently enioys.

If the PRK survives militarily, it will not be forced to share
power and eventually recognition will follow. If the Khmer Rouge
prevail rnilitarily, as Michael Leifer fears, then China triumphs and
Vietnam is faced with the problem of whether to re-enter Cambodia
and under what conditions. And, as Nayan Chanda says, tNs creates a
huge problem for ASEAN.
If a military stalemate occurs, then there will be consequent
political moves - inside Cambodia, inside ASEAN and among the great
powers. This represents the status quo ante except for all the dead and
maimed. I do not believe we can afford these risks.
The third question is whether the great powers will change
their policies towards the PRK and Vietnam over the short run? If the
PRK survives over the next 5 to 9 months, then we may see some
change in US policy. That US shift will depend on China, and that
depends on who ultimately prevails in the power struggle in Beijing.
Contending views on this were expressed at the symposium.

If the PRK survives, a change in China's policy depends on
rapprochement with Vietnam. Michael Leifer is right on this: as
before, the whole planetarium of forces depends on the China-Vietnam
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relationship, and that may improve over the medium term, according
to several speakers. Again if the PRK survives, the USSR wins: its
relations with the PRK, Viebram and eventually China improve. The
point was made that the USSR may want to see China as part of a
reconstructed socialist fraternity, but the Chinese may be reluctant in
this.
Should the Khmer Rouge prevail, then China and the USSR
stand pat, while the US will have some severe domestic problems. In
this circumstance, Vietnam's role is again in question. There are
incentives then for the US to shift (due to domestic pressures) and also

for China, if

it

can improve relations with Vietnam and the USSR.

Such circumstances would change the calculations for moves to the
diplomatic imposition of a great power settlement.

Fourth, will ASEAN's policies change over the short run?
There are signs of this already where ASEAN has already lost some

credibility on the issue. Nayan Chand4 in his presentation,

has

pointed to Thailand's two-track policy of playing both ends against the
middle (that is, in Phnom Penh and in support for the Khmer Rouge),
while waiting to see the military outcome. Despite their unease, this
will force Indonesia, Malaysia and the Philippines to continue the
broad ASEAN line. Thus, short-term change in ASEAN's position may
not occur.

The fifth question is whether Vietnam

will intervene if

Khmer Rouge look like prevailing militarily? David Marr has

the

argud

that this is most likely to occur if Vietnam's western provinces or
Phnom Penh itself is threatened. The bottom line for Vietnam is its
own frontiers.
The final short-term question is, if the PRK survives, who will
really rule in Phnom Penh? Khieu lGnarith has argued that a pluralist,
non-aligned goverrunmt will errerge, one with an export-oriented
thrust in its economy. Others have raised large questions about the
composition of the current government and its relations with the
contending groups.

I will turn now to the long-run questions. Professor Wang
Gung Wu raised a question several years ago about China's role in
Southeast Asia in the future and its possible dominance of its
hinterland. Despite the Tiananrnen rnassacre, China has made a
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considerable advance, for on the Cambodian issue all now attend to
China - the US, the USS& Viebram and ASEAN. Perhaps this indicates
a long-term shift in the balance of power in South-east Asia and to
possible Chinese suzerainty? If China should become defacto arbiter in
the sub-region, would Vietnam acquiece in this? Or would it turn to
ASEAN to offset this influence in some informal grouping? What is
clear is that US influence has irrevocably declined, not only on the
Cambodian issue, but more generally in the region. Bernard Gordon
has urged that US policy on this issue is blighted in its principles and
practice and that we must perhaps await the emergence of a new
generation before changes in Americans'Vietnam War preoccupations
can be surmounted. As for the USS& despite Gorbachev's new
policies, it has gained little from the whole Vietnam and Cambodia
experience. It seems less relevant to any outcome given the Poor state
of its relations with most countries in the sub-region.

will influence PhnomPenh over the
are three candidates here: Bangkok, Hanoi and
Beijing. David Marr pointed out that Phnom Penh could tilt to any of
these, or some combination. It could also attempt to balance relations
between Bangkok and Hanoi. It would need to have a cohesive
national polity for either course to be successful. Phnom Penh could
also aftempt to depend on an outside Power. There are few candidates
really, except perhaps China. In this context, David Chandler argued
that Cambodia (and laos and Vietnam) could find a place in the
ASEAN fold in the long run. Yet might this not look like an incipient
The last issue here is, who

long

run? There

anti-China coalition?
We may have neglected other histories - of the neutralisation
of other buffer states like Switzerland or Austria. While this is a
complex question it is not in the long-run interests of ASEAN to have
Bangkok and Hanoi as perrnanent rivals in Phnom Penh.

I will turn now to the questions posed by Stuart Harris at the
beginning of this symposium and thus to Australia's current policy
stance.

Should we support the Khmer Rouge having any role in a
political settlement? We should not because on the evidence presented
today, disaster would follow. In additiory this line is vulnerable in
terms of domestic politics in Australia.
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Should we support Sihanouk? Again no, because he supports
the Khmer Rouge and, to boot, is largely discredited in the diplomacy
on this issue.
Should we renege on our promise of aid to Vietnam, which
depended on their military withdrawal from Cambodia? No, because
apart from the usefulness of aid, improved contacts between Vietnam
and Western countries are a part of the solution. Why should we not
aid Vietnam now when the ASEAN counhies are trading with both
Vietnam and Cambodia?
Is Hun Sen Vietnam's puppet? We do not know, but it will be
difficult for him to act as one when the Thais are already in Phnom
Penh.

Do we have an ideological bias in our policies? Like the
Americans we lean towards China, despite Tiananmen, and we need
to reassess that.
The present Australian goverilnent stance (of October, 1989) is
more backward-looking than that of the Fraser Government in 1981
when it derecognised the Pol Pot regime or of Mr Hayden on this issue
in the years 1983 to 1985. Australian domestic pressure will force a
change in this stance, especially as we come up to an election where
the spectre of a Khmer Rouge win has real risks for the govemment.

What role is there for the UN in all this? Our opening speaker,
the UN representative in Australi4 Ms O'Con-Solarzano, pointed a
constructive way forward. Australia, along with other countries like
France and the Scandinavian countries, should push for this issue to be
put on the agenda of the UN.
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Vietnamese armed forces invaded C-ambodia in December
1978. A decade of Vietnamese occupation had important political and
security consequencEs for Cambodians, for Vietnam, for the ASEAI{
states, for China and the superpowers and, indirectly, for Australia.
Vietnam was condemned in UN General Assembly Resolutions passed
annually since 1979. Most Vietnamese armed forces have now been
withdrawn from Cambodia.
The significance of the withdrawal and the regional impact of
the end of possibly the last rrtaior war in the Western Pacific were
examined at a symposium ananged by Professor Nancy Viviani of the
ANU's Departsnent of Political Science in October 1989. These papers
are a product of that symposium.
Generally, there was a strong view that the governments of
Vietnam and Cambodia would eventually experience a less hostile
attitude from China, the US and several of the key ASEAN states as the
fact of the Vietnamese withdrawal was accepted. The Hun Sen

goverrunent in Phnom Penh, or some variant of it, would also
probably be recognised, provided it could survive renewed attacks by
an inseasingly isolated Khmer Rouge and if a suitably graceful eldt
was found for China. An alternative nrore pessimistic view was that
most governments would continue to defer to Beijing, that the Khmer
Rouge were a potent and ruthless force and that the Hun Sen
government would be fighting for its life. While there was scepticism
about &e viability of the Hun Sen government and doubb about
China's agenda, as well as expressions of opposition to recognition of
what was described as a puppet regrme established by use of fore, the
symposium overall leaned towards cautious optimism about
Cambodia's future and, notwithstanding some uncertainties in a
perid of change improvements to regional security.

