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VI - A Masdive Effort to Turn the Tide: Pebruary 1966 - April 1968.

Background:
When the boabing pacse of 37 days in December 1965 and January 1366

failed to produce negotiaticas, the US resumed and intensified its
strikes against the North. Clearly, US military power by itself had not
succeeded in forcing either a military or a negotiated solation. It was
thus plainer than ever that the establishmeat of a viable government in
Safigon was crucfal if the war was not to extend indefinitely in time and
gcope~—and perhaps to include a conflict with China.

Consequently, the US launched 2 massive AID program designed to
foster a politicai, soclal, and economic revolution in South Vietnam; and
laid plans for developing the institutions necessary to consolidate and
perpetuate progress along these desired lines. The nev program was
initiated at the meeting of February 6-8 betwveen President Johngon and
Premier Ky at Homolulu. In September 1966, South Vietnam elected a con-
stituent assembly which drafred a new constitution, snd a year later held
electiona for President under the new laws. For the first time since the
early days of Diem, the country emerged under & Presidential government
which could base its mandate--hovever shaky--ca a credible demonstration
of the democratic process.

Throughout this period, the US gave highest priority to the new
pacification program, which was based on the reforus originally envisaged

by the US, but never effectively pursued. At the gsame time, incrementsa




that the US would operate on the assumption that Hamoil would not take
advantage of a halt to increase infiltration. These terms were subse—
quently interpreted by Secretaries HcNamars and Clifford to mean that
it would be acceptable for the Covmunists to maintain normal supply
operations for their forces in being at the time of the halt.

For ite part, Henol chauged its position regarding negotiations ia
two respects., Although it had demanded US “recognition' of its Four
Points and, less clearly, some recoguition of the KRLF as preconditions for
negotiation, Hanol soon made it clear that it did oot insist on these
demands and th#t the only precondition inveolved 2 bowbing halet. In
January 1967, Banoi publicly noted that there “could be" talks following
a total cessation of bombing, and modified this formula to "would“ a year
later. On March 31, 1968, the President announced a halt in bombing above
the 20th parallel and cffered to begin negotistions; when Hanol agreed to
undertake procedural discussions, the way was finally opened to talks.

The questions for the US durlag this period thus were first, howv to
create a government with the legitimacy aod strength t; ageune increasing
political and military rcspoﬁsibility for the war; second, hov to conduct

an effective pacification effort; and third, hov to get Hanoi to the con-

fereace table,

Summary:

The area in which, during this period, the most progress occurred
was the stabilizing of the political asituation in Saigon, though the

effectiveness of the regime remained very much in question. When the Ky




government established a schedule of electiona leading to constituticmal .
goverument, IHR; noting the absence of popular agitation for reforms at
that time, judged that the program would be acceptable 1f carried out as
promised. However, conflict within the military gave the Buddhists an
opportunity to stage a showdown over the timing of reforms. Although
_this effort failed, INR felt that the situation still remained dangerous.
Even when there was a high turmout for the Constituent Asgembly, INR

felt that there was little popular support for Ky, 'Qver the next year,

it became even more reserved over the value of military rule, noting the
potentially expioaive rivalry between Ky and General Thieu, the Chief of
State, and ;he dangers of Ky's efforte to ensure his electoral victory.
INR held chat a civilian government that could gather genuine popular sup-
port vould be preferable to continued military leadership, even at the risk
of a degree ;f instability. Im any event, it noted early in the contest
for power that Thieu wss probably stronger than Xy, and therefore advised
that the US not back anyone in mid~1967. With Thieu's triumph sad amother
good election turmout, INR noted that a modicum of order had returned to
Saigon, again making the security situation the primary determinant of
stability.

In the field of security, INR held that the situation had ncot improved
during 1966-67, since the Commumists retained the initiative zmd had kept
their strength iatact. The Allies could not register e:tensivg galas,
reduce the Cosmmunist capability for small-scale operations, destroy their

political infrastructure, or diminish their hold in the countryside. The
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strategic balance thus was not altered. Able to field‘a combat force
nearly equal in numbers to that of the Allies, the Communists increased

the over-all number of their attacks even 1f their large-acale actions

diminished in frequency.

B

The precepts of counterinsurgeacy, INR heiieved, rewained the pro=-
fessed‘baais for actien through all these years, but had rarely been
applied in practice. .INR did not accept MACV's coucept of “two wars," and
treated the security problem as a8 single enti:;. It noted, however, that
the Allies were fighting--to their detriment--two digconnected styles of
conbat and, what vas vorse, were giviog far greater priority to the con-
ventional struggle than to the counterinsurgency campaign. INR also
concluded that the major pnéificatiou campaign begun late in 1966 was self-
defeating in ites emphasis on rapid progress, especially since the rate
projected for converting ARVN forces to this assigoment was highly unrealis-
tic.

The Tet offendive in 1968 vas vieued by INR as an extension of past
Communist strategy into the urban sector, primarily to create the conviction
that the Communists could not lose che war and had to be accoemodated.
Later, INR noted that, in the vake of Tef, a security vacuus had been
created ip the countryside, resulting in a serious setback for pacificattbu.
The Coumunists, on balance, did not appear to have made the gains they had
originally sought, but they had eroded the Allied position to & ueagurable

extent and remained prepared for & more protracted effort.




Throughout 1966, INR estimated that Hanol would remain tough on
negotiations, keeping the door open for an opportunity to deal on favora-
ble terms but looking to protracted warfare to gein its ends. The Chinese
took a still harder linme, but INB believed that Hanol was making its own
decisions; it felt that North Vietn;u favored Rnasitn.diplouatic efforts
to the extent that they softlened the US poaitiom,

Hamel showed some sign of movement in January, 1967, wvhen it ceased
to de.;ma.nd as a condition for talks that the US recognize the Four Points.
IRR thought that Hanoi considered the Trinh interview toc be 2 major step,
since it implied that contact could folleow if the US ended bombing and
other acts of var against the Forth. As distinct from talks, hovever, a
settlement was 8till conditional upon the Four Points and recognition of
the NLF.

fhereafter, until the end of 1967, Hanoi's public stance remained om
dead center, and INR observed that difficulties in the South, the Chinese
Cultural Revolution, and American pressure for autual concessions at each
stage preseated serious problems for the North Vietnamese. INR judged
during the }ear that Banoi would not make a substantial move but that
teatative private coutacts could test the atmosphere and clarify specific
igsuea. 1t recognired that the US ability to influence Hanol wag limited,
and that Hanoi was suspicious of the US and had a strong military position
in the South. Careful probing, however, plus a continustion of the mili-
tary pattern of operationa agaiunst the North could, INR estimated, bring

forth evidences of flexibiliry.
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After the President's San Aotonio speech, INR anticipated no con-
cessions by Hanol on reciprocity or on recognition of the NLF, and
judged that North Vietnam would seek a spectacular military triumph before
negotiating. Trioh's statement at year's end that there "will" be talks
if the bombing ceassed was considered a firm commitment so far as talking
-went, but INR added that the Comsmunists, with their agsets largely
intact, had alternatives other than a negotiaﬁed gettlement open to thenm,
At this time, INR began to develop possible scenarios for negoti-
ating. It believed that Banoi might use the issuve of an agenda as a
delaying tactic, would avold discussions of a cease~fire or refer ;hem
to the NLF, and would press for recogniticn of the NLF, complete cessation
of hostilities, and reparationa. By Harch 1969, INR concluded that Hanoi
bad, over the preceding four months, ba;ked away somewhat froa ita origi-
nal position on all current issues with ﬁhe exception of reciprocity.
Chinese reaction to the Vietnamese vwar, it had become evident by mid-
summer of 1966, would probably nor be as aggressive as IHﬁ had earlier
agsumed, The governing considerations included the Cuitutal Revolution,
vhich had diverted Peking's atteantion from the Vietnamese conflict, as well
asHChina'a relatively cautious attitude in the face of more serious US
bombing raids against Haiphong and Hanol and near the Chinese border. INR
judged that China would not openly intervene as long as there was no immi-
nent threat that the US would invade North Vietnam or that the Hanoi regime
would be destroyed: In April, 1967, however, in considering certain pro-
posalas for massi#e alr attack that opened np the prospect of threatening

the physical integrity of the regime, INR judged that this action would lead
Moy ANt




Hanoi to seek and Chin; to provide vhatever degree of asaistance would
be necessary to avert collapse. 1t bglieved, as before, that North

. Vietnam would take this step in full awarenesa of the increased influ—
ence Peking would gaio, and that China would be willing to risk war with
the US. As the war escalated duriag 1967, INR estimated that the
Chinese might take specific actiocu of relatively low risk to sustain
Hanﬁi—-for instance, permitting North Vietnamese aircraftr to fly apera-
tious out of Chinese basea, or augmenting Fhe Chinese military countingent
in North Vi;tnsn.

Sudden Democracy

The Honolulu meeting of Febroary 1966 recognized the need to create
an indigenous governmeant in South Vietnam with lufficiegt support and
atability to counteract pationalist dislike of US influence in national
affairs and eventually to take over the US role both ia the war and in
future negotiatioms. IHR re§iewed the prospects for coaducting the neces-
sary elections and coacluded that there was no intense pressure at the
moment, although there atill was a popular desire for ;lectiauu. It
therefore considered that the angpomeced schedule was adequate to satisfy
popular demande provided the government did not procrastinate.l IR
noted, however, that there were discrepancies between estimates of hovw
much of the rural population would be able to participate in electiocns

without undue Communist influence. MACY meintained that by Hovember 1965

the areas vhich had béen pacified beld 527 of the rural populatiom, but

1. See W-1: RFE-¥M, "National Elections in South Vietnam," March 7, 1966




Thieu and Ky estimated respectively that at the begimuing of 1966 only
307 and 25 of the population were sufficiently free from Coswunist
inﬁimidation to hold elections.2

The timing of elections, however, was soon to become an issue in
the last serious coufrontation between the Buddhists and tbe GVN. When
Ky attempted to dismiss I Corps Commander Gen. Thi on grounds of insub-
ordination, Buddhist protest demonstrations flared in Hue and Danang.
Originating as a protest against dismissal of one of the leaders of the
unsuccessful attempt in 1960 at a coup against Diem, the movement quickly
focused on the ismediate restoration of civilian government. Although a
compromise geemed possible in the beginning, INR believed that both sides
were headed for a showdown and that this Buddhist protest formed the mosat
serious threat to a government since the one that had ultimately toppled
Diem. On the other band, INR suggesated, the unfortunate instability pro-—
duced by the confroutation was partially balenced by the fact that without
this channel of expression the Communists could probably better have
exploited popular dissatisfaction.3 INR judged that once the contest moved
from the streets to ﬁhe polls, the Buddhiets might attempt to hoycott the

elective process but would not in any case dominate the electiocus as an

organired political force.

2. See VI-2: RFE-MM, “US and GVN Statistics on Viet Cong Control Conflict,”
January 7, 1966

3.. See VI-3: IN-160, "Political Instability in South Vietnaam: Some
Positive Aspects,” Harch 24, 1966
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The US supported iy's judgment that the electoral process could not
be accelerated to meet Buddhist demands, and backed his decisions to re-
move Thi and to quell the disturbance by show of force. INR continued
to judge the situation to be explosive, and .regarded as premature and
ominous Ky's view that the Buddhists had been defeated by his uge of
force. In fact, however, the combination of US support aad EKy's pledge
to bold elections deprived the Buddhists of both the issue and the follow-—
ing with which to continue the crisis.

In reviewing the prospects for electioun‘for the national constitu-
ent assesbly in September, 1966, INR concluded that the size of the vote
remained the cenrral lssue rather than wvho won. Although there would
probably be little response LO the Buddhiet boycott per ge, combined
Buddhist and Commuuist pressures might have produced a aituatiom in which
the easiest choice for the Vietnsmese voter vould be to abstain. In amy
case, it was difficult to see hov the govermmeant could surpass the 732
turnout of vocer; {n the relatively tranquil 1965 provincial elections
unless it wanipulated the vote.a The following‘day pgaved 2 pleaggnt sur-
prise to all concerned whea 80.8% of the registered voters cast their
ballots, without obvious government manipulation. However, INR did oot
interpret this surprisingly high turumout to imply popular support for the
Ky governument, Rather, the massive US presence had “insulated the

government against the full consequences of its many and continued weak-

nesees"; and, although the political situstion had clearly improved,

4. See VI-4: 1IN-561, "Prospects in the South Vietnamese Elections
' Uncertain," September 10, 1966




Ky's ability to remain in power (aside from the question of US support)

"appears due more to the absence of any effective challenge” than to
5
popular support.

During the follaoving year INR developed growing reservationa cover the
general assumption that the continuﬁtion of either military govermmeat
or Ky's leadership was necessary or beneficial to South &ietna-. Vell
before the preaidential elections of September 1967, INR commented an-;hc
potential disaster vhich might result from an open contest for the pregi-
dency between Premier Ky and his rivel, the Chief of State, General Thieu.
INR suggeated that for each contender to make a commitment to the Military

¥

Directorate that he would appoint the other Premier might prove the beat l

6

way out of the dilémma of choosing one of them for President. Moreover,
against the congensus of the US Goverument which placed Ky at the political
center of gravity and held his election a certainty, INR maintained that
Thieu's support amoug the military outweighed Ky's and that, in the absence
of US support for Ky, Thieu would vin a free election.z.

In any case, INR argued, issues larger than relations between Ky and

Thieu were at stake, Would it in fact be a disaster should the elections

result in a civilian victory? How much would the gaians in terms of

5. See VI-5: REA-MM, "Assessment of the Current Situation in South Vietnanm,"

October 7, 1966

6. IN-178, "Will the Hilitary Select Ky or Thieu as Candidate for Presi-
dent?" Harch 3, 1967

7. NIE 53-66, "Problems of Political Development in South Vietnam,"
December 15, 1966
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political development compensate for the losses in political stability?
Aod to what extent could the.US lesgen instability if it had to deal fb/
with a civilian government?

Finally, Ky's own actions in preﬁaration for the elections appeared
to present the greatest danger of all., INR comsidered it a winimum US
political objective to preserve the credibility of the coming presiden-
tial clections.' It then noted that Ky had already taken stepa to eunsure

*his victory, which he did primarily by-using the secret police spparatus
under Genmeral Loan as Diem had done ihe Can Lao; he was therefore
well on the way to destroylag the credibility-::nd thus the legitimacy—
of the election. Should Ky continue, INR warned, US policies-—vhatever
their preseat limitations—might suffer a gevere and possibly frretrieva-
ble set-back" and Ky might hand the Communistas a “possibly decisive
victory."9 On Juue 30, 1967, Saigon announced a jolat ticket, with Thieu
running for President and Ky for Vice Fresident.

Thg presidential electicns of September 3 again produced an encourag-

-4ng 811 turmout of foteru, and the Ihieu/K; ticket won with 35% of the
wvotes cast. In this period, INR believed the astrikes against the North

had been of wore than marginal political value in the South; not only had

they incressed South Vietnamese political morale at a crucilal peilat in

- 2

9. See VI-6: memorandum for Mr. Katzeubach, June 24, 1967. In an oral
presentation at that time, INR suggeated that US interesta might beat
be served by a neutral atance toward both Ky and Thieu.

4
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the war, but they probably continued "to serye as an important factot ;ﬁjl
in waintaining South Vietnamese confidence." “Yet long-atanding and
fundamental political veaknesses remained. At the turn of the year s
private standy made for the Department hsd recoumended that the GVH
attempt to resolve coantinuing problems of political ingtability and
popular glienation by decentralizing power, accommodating with local

- group;,_and encouraging these groups to fora cohesive political entities.
INR found merit in the study, but believed that its proposalrunderesti—
mated the ability of local groups——other than_the viet Cong—to form

11
cohesive political entities.

Purthermore, with an elected government inetalled, IKR believed
thet the primary determinant of political gtability had again become-—as

{t had been origlnally under Diem——the gecurity situation. This relation-

12

ship became particularly clear in the crisis of the Tet offensive ia 1968,
In fact, though the regime gurvived intact with no important defections,
political fragmentation remained and the govermment fMad vet to win populaTr

confidence. Thus, when the CVN arrested oppoﬁition leaders during the

Tet offensive with the gnnounccnent that it vas taking thex into

11. See VI-7: REA-IN, "Huntington's Report on South Vietnaa,"
January 18, 1968

12. 1IN-101, "The GVH inm the Wake of the Communist Urban 0f fensive,”
Pebruary 5, 1968
'
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“protective custody” against the VC, INR warned that if this custody
turned out to be a pretext for something more the results could be
13

agerious.

The War Revisited

INR bad not accepted the validity of MACV's “two war' concept in
1965, nor did it nov reshape its analysis to accord with the operaticnal
distinction betwveen the military effort and the massive new para—military

effort kmown as “the other war,"” Instead, TNR continued to focus on the

‘averall security situation in which both efforta played important and

[

complementary parts.
In reviewing the security situation during this period, INR esti~
mated that the war was likely to continue alomg the same general lines.

Despite the massive US military buildup and ecouomic asalstance, no sig-

- nificant gains could be seen; despite heavy loases, the Commumists

retained & substantial military capabilitfl Much of INR's vork consisted
1ike thie of cautiooary cosments oun evaluations bf others that stressed

allied progress and Comuunist setbacks. Ia addificn, after mid-1966, INR
j'oiued -111 questioning MACV's (and DIA'a) estimates of Commumist force g)\
strength and, particularly, of the numbers of NVA troops in the South.
INR —believed that MACV's methodology was too restrictive and n\
resulted in & much lover esatimate of Communist atrength than was warranted

14
by full uee of all relevant intelligence.

. AY
13. IK-151, "South Vietnamese Oppositioniste Placed Under "Protective
Custody,'" Yebruary 21, 1968 - -

14. See Special Annex I for a detailed discussion.
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Similarly, INR questioned the views of US military elements when
they repeatedly stressed the importance of Cosmunist use of Cambodian
territory. INR continued to argue that this territory was of relatively
little importance to the overall Coumunist effort, and that the highest
levels of the Government of Canbodi; did not collude in the Communists’
uge of it. In September 1967, INR objected strongly to a sentence added
to an already agreed USIB paper, to the effect that the role of Cambodian
territory in Communist operatfions “could have.an important effect on the
outcome of the war."” In fact, INE pointed out, this aentenﬁe,flew in
the face of all past formal intelligence usaessue;ts, ivcluding those
of DIA.lS

A. Capabilities and Strategies

‘During the summer and fall of 1966, a consultant's assessment of
VC/GVN capabilities, based on interrogations and captured Cosmunist docu-
ments, Tevealed that the VC wasn experiencing morale pioblens, and some
observers asked why the Communists gave no sign of resggnding to pesce
proposals at that time. INR pointed out that the U5 intervention had no
doubt caused problems sufficient to impair Cosmmunist morale, but that the
captured documents and other evidences belied the conteutiou that these

16
problems had "siguificantly weakened" Viet Cong capabilities.

15. See VI-12: REA-MM-66-32, "Caabodia Paper," May 7, 1966 TOP SECRET;
see alaso USIB-H-468, September 12, 1967

16. See VI-8: RFE-MM-—66-48, "Leon Goure's Briefing Notes on the Viet
Cong," August 6, 1966
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INR later in the fall pointed to the “apparent Cowmunist confidence
that domestic and {nternational pressured will wmake it j,npossible for the
US. to stay the course," and the Communists' belief that they had seolid
ground for t.heir bopes. The c@uniats had shown that they could increase
the form of activity that had so far been essential to thelr success,
which was harassing actfons by amall wnjits, and they had maintained their
policical infrastructure intact, whereas fhe GV had been umable to
‘exte.nd_its ‘control in rural areas despite its increased effort. Further,
while the allied armies had overall a;sperior:ity {a oumbers, the Coumunists
were fielding a force almost equal in mnpoue:; to the number of allied
troops actually comitted to combat. INR judged that the Communists mnight
‘miscalculate regarding US resolve, but 'they may vell be closer to the
Cack...in their belief that they can maintain such of their position fa
the countryside and that—-as the W&r presses increasingly heavily on a2
arhan population thus far relatively immume to their political influence——
they can wmake political inroads in the cities to the point vhere the
impact of the US presence ad well as the level of conflict will become

17
intolerable to the people of South Vietnsm:."

By the end of 1966, HACV's atatistics revealed & decrease {n large-

gcale Cosmunist attacks.

17. See VI-9: REA-41, "The Vietuam War: Situation and Prospects,”
October 11, 1966 '
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INR's position since 1964 had been that

the Viet éong had ﬁoc departed ;ubstantiully from the strategy of guer-
tilla varfare and were not likely to do so; it now rejoined that the
overall number of Commimist a:tackQ had grown even though large-acale
attacks had decreaged. Therefore, it wvas premature to conclude that the
Viet Cong were becoming more vulnerable in rural areas. Oun the contrary,

) INR poigked out, the Communists appeared to be getting ready to
re—emphasize small-scala effort at the village level, just where the US
and the GVN were preparing to operate. Shouldcfhe pacification program
be implemented properly, the war would then be joined for the first -time
at precigely the level vhere the Communists held the advantage. On the .
other hagd, the proposed introduction of US forces into the heavily popa-
lated Mekaong Delta would constitute & new operational comcept wvhich would,

at beat, involve an initial period of uncertainty and under any conditions. p}l

“could preclpitate serious adverse political.and econgmic repercussions,”

On GVN wilitary capabilities,

Further-
more, INR polnted out, traditional deficiencles continued to plague the
ARVN: it still refused to adopt the small-unit tactics necessary to deal

effectively with the Viet Cong guerrillas, and appeared unlikely to make

IRt in s




the effort even‘under the new pacification program. Iun particular, INR
believed, "Ky's statement that ARVN's conversion to pacification can be
completed within aix months, we feel, is cleakly wide of the mark."

Thug, unless the US took magsive aedistance measures, the consequence

of ARVH deficiencies would become even more gerlous io the pacification {%)1
operationas scheduled to begin in the near future.

B. Pncificatiou Reviewed

: Upofi the launching late in 1966, .after nearly a year's preparation,
of the new combined military-pacification program, INR undertook an
enalysis in depth of past efforts. It concluded: “Basic precepts behind
the counterinsurgency doctrine have survived in principle but have been
little applied in practice. As program has succeeded pfogran, oot ouly
have the principal deficiencies in {mplementation become increasingly
clear, bﬁ; it has alsgo become evideut that these deficiencies have been
esgentially the same ones from the outset." Specifically, few Vietnamege
had ever understood or effectively supported the 3oal€.of pacification;
the ARVM had never escaped from its mold of conventional warfare; and US
leadership in Vietnam had dome little to reorient the effort. Thua,

deapife increaging US support, the GVN coutinued to be relatively ineffec-

tive in méeting the first essential of pacification--to give the peasants

confidence in the GVN's ability to maintain security,
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The review pointed out that an additional problem had emerged after:

the development of MACV's "two war" concept snd the US decision to join-

-the war in 1965. “Since then the two types of engagement had occurred

simultanecusly but had not been mu:uglly supporting; US forces, for
eéxsmple, in northern South Vietnam had inflic:ed héavy cagualties, but
there had been relatively little follo;—Up.to consolidate these victories
through gacif;caci;n, 80 ch;tﬂthé\Caumunista were able both.to Tteplace )
their losses and fegain their pésitioua in‘the countryside. In fact,
bogﬁ US and ARVN forces remained oriented toward conventional operations
and, official claise notwithatanding, the figures showved that the con-
ventional war continged to have priority over countetinsurgency. The
major increase im saturation bouwbing, artilleryﬁ and air strikes compared
with the relatively wodest increase in pacificatiom efforts teatified

to this péiority. Finally, INR Frgued, an jocrease of almogr 500,000
Vietnamese under GVN conttrol vas not an indication of progress in pacifi-

cation; rather it reflected the movement of refugees intn the relatively

secure urban areas and was due "more to the intenaity and the destructive-

‘ness of the fighting than to any shift in the allegiance of the peagant."”

An indication of the difficulties invelved could be found in Long An, the
province in which the greatest pacification effort had been conducted;
it showed a net gain of only about 3I in the number of persouns brought_
under government control since 1964.

Immediate prospects, the reviev judged, for the forthcoming pacifica-—

tion effort did not seem bright. Since many ARVN cosmanders regarded
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their forces as- a source of local and national political power, the
personal interests of local Vetmamese commanders would tend to override
needs of the pacification effort. In any case, there had been no appre—
ciable improvement im the ARVN's poor le;dership and morale, its poor
relations t.r'ith the .population, and the low operational capabilities which
had plagued it in the past. Similarly, ‘there had been uo change in the
handling of para-wilitary forces, g key elementin the fundamental concept
- of pacification, which had been c-on_aistently' _1gnoréd ox.: migused fFom the
outs_e;; indeed, in preparation for the coming offansive. “the GVN has
already takes actious which could increase still further ARVN cont_rol
aver the paramilitary."

Moreover, INR wvas not certain that if MACV applied its "two uat;"
concept in the heavily populated Delta, it could avoid the risk of politi-
cal repercussions from the direct contact of large numbers 6f foreign
troops with the civilian population. There was a good chance that US
forces would eventually participate directly in village pacificationm,
either--as had the Marines previously at Danang--in orde‘r to protect US
base facilicies, or "simply on the grounds that the Vietnamege are not
- doing the job efficiently.”

Finally, INR warned, “We cannot expect quick results. If we do so

and hence fail to accept the necessity for unremitting, determined, leag-

term action, in which pacification is given closest attesntion and high;st
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prioricy, we will run the rigk of repeating on & larger scale the costly
20
mistakes of the past."

C. Progpects ~
bDuring the first six mounths of 1967, the Intelligence Cosmmity— -

- .

including Defense membera——agreed th;t the serles of gemerally optimiatic

- aseessments from Yietnam could not be ‘supported by the evidence available

in Washiagton. INR added that ﬁqrrent indices used to judge progress

qére ina;propriate. Since the Communist objective was still lesa to
destroy US or GVN forcea than to undermine South Viefnamese aad US will

to continuﬁ; the ability of larger allied efforts to curtail Comaunist
large-scale operations and even to en&blelUS/GVN forces‘to enter Comminist-
countrolled areas did mot by itself constitute evidence of aignificant
progresas. The US vas proving that the Commmista could oot HiF a wilitary
victory, but it still had not showm th;t they could be defesxted wilitarily.
In general, the Communists vere nﬁt relying heavily ;pon military victory,

and statistics showing improvement in allied conventioonal wilitary opera-

tions were therefore irrelevant to the ceatral problem.

-20, See VI-13: REA-HM, "Strategic Concept for Vietnam: An Analyeis,"

January 6, 1967. SECRET/EXDIS Two days later, Operation Cedar \
Falls began, and Ambassador Lodge predicted that such "senmsational
nilitary gains would be made during 1967 that open peace negoti-

ations would probably never take place,
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Ingtead, after the new series of offensives had been under way for
six months, INR maintained, as it bad done so often before, that "tbe
atrategic balance has not altered decisively."” The Commmists retained
congiderable military initiative-—witness the extent to which "battle-
field contact remsins a matter of Commmist initiative even in opera-—

. tions mounted Ly allied forces." On balance, INR concluded, “there has
been no significant progress in' the implementatiug of the pacification

22
progranm.

‘ In the face of these reservations of the Intelligence Cﬁqnunity
fegarding the ground war, reports from the us Mission and public state-
ments by the US Goverument continued to express a guarded optimism through
the summer and fall of 1967. US operations coutinued at a high level
and captured documents continued to suggest mounting morale problems
amoug the Coﬂhunists. Io September, INR recognized that Viet Cong morale
prﬁblems vera becowing more severe, but it felt that, while these problems
might make the prospect of negotiations more attractive to Hanoi, they
had yet to impair Coamunist military capabilities.23 Thege views did not
ﬁonvcrt Exbasasy Saigom; by Jenuary 1968 the Mission had, indeed, come to
agree that the flight of refugees to the urban areas had been responsible

for the statistical increase io the proportion of population under GVN

control, but it srill maintained that pacification had nou-developed \

22, See VI-15: IN-543, "The Situationm in South Vietnam - A Capsule
Asgsesswment," June 29, 1967, SECRET,

-

23. REAMM-67-16/10, "Viet Cong Horale and Attitudes," September 2, 1967,
’ TOP SECRET/SENSITIVE '
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into a process of attrition in which Coommunist strength was steadily

declining. ) .

The Tet Dffensive

INR had periodically pointed out Commumist efforts over the past
fev years to focus on the hitherto relatively imaffected but politicaily
volatile urban population. It had estimated that the US political bage
in Vietnam could be destroyed should the Commmists succeed in making
the v?r intolerable for the urban hopulation. Now, on the eve of the Tet
offensive, INR pointed out that selected Commumiat large—sc;le attacks
and an unprecedeated level of small-scale attacks "have drawn US forces
from core population areas,' leaviag them and the pacification progta;
open to increased Viet Cong pressures.za Nothing, however,‘in the ava{la-
ble evidence or in the past "logic" of the situation led INR to anticipate
the scope or nature ﬁf'the Tet offensive.

As this offensive unfolded, IKR interpreted the urban attacks not
as a subsatitute or a changé in Commmist atrategy, but emsentially an
extension of past atrategy into urbam aress.25 The objective wag not o
much to win mass support as to create the convictionzghat the Commmists

could not be defeated and thus must be accommodated. By the end of

February, INR coacluded that, becaugse the GVN rushed ite forces from the

' '

1.4
Vel

24, 1IN-61, "The Situation in North Vietmam at the Turn of the Year,”
' January 19, 1968, CONFIDENTIAL

25. [IN-84, "The Urban Attacks in Vietnam: Implications for Strategy,"
January 31, 1968, SECRET/NO FOREIGN DISSEM

26. IN-101, "The GVN ia the Wake of the Communist Urban Offensive,™
February 3, 1968, SECRET/NO FOREIGN DISSEM

1




countryside to protect the urban centers, the Tet offeusive had the
teactive effect of creating a vacuum in the rural areas, which had made
"pacification virtually :Lnoperal:ive."z7 The Communists were “well
embarked upon cargfully plaaned mutually supporting military-political
effdrts directed toward a wassive deterioration in the CﬁN position and
an erosion of the political basis for a US presence in South Vietnsm."
Whether or not they would be able to consolidate the quick political-
milicary gains in both rural and urbaa areas as they appeared to hope,
and "regardless of developuents during the mext few months," the Commun-

28
igtas would "“prepare a protracted effort."

Probing for Peace

As it resumed bombing of the Morth that intensified combat in the
South early in 1966, the US remained publicly committed to the search for
a negotiated gettlement. But INR could see mo chance of agreement during
1966 om Usrterus. Hanol appeared to be determined to pursue its objectives
in the South and to stand by its owvn requirements for g settlement.

When Eagoi's Foreign Ministry on february 3, 1966, isaued a Hegorandum
which “exposed' the "gham" of the US bombing pause, INR interpreted the

statement to reflect coacern that the US international position had

27. See VI-16: IN-161, "The Countryside {n the Wake of the YC Urban
Offensive," Pebruary 29, 1968, SECRET/NO FOREIGN DISSEM

28. See VI-17: IR-172, "Vietnam: Communist Strategy in Retfoapect and
Prospect," Harch 2, 1968, SECRET/NG FOREIGN DISSEM
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improved and that Hanoi's own image had suffered from its intransigence
25
during the pause, Even so, Hanol showed mo sign of compromise nor of
30
interest in & reconvening of the Geneva Conference. INR pointed out

that, although Hanoi had not at this time specifically excluded anyone

from participation in a future government of South Vietnam, it probably

felt that ite side had already won the right for the NLF to play a major
31

role.

¢ A: On Original Terws

Through the rest of 1566, INR thought that Hsnol was maintaining a
tough 1f slightly vague stand on negotiatiocms. ﬁi kept the door open to
talks cu terms favorable to itself and wmade no attempt to create further
couditiona, but at the same time gave the impression that it expected
a protracted couflict and believed that the time was not ripe for negoti-

32
ations. In September, INR

wrote: “At this juncture there is no evidence that Hanoi's leaders have
-y

lost faith in protracted warfare....ln sny event...it does not seem likely

29. IN-71, “Hanoi Defends Refusal to Respond to US Peace Overtures,"
February 5, 1966, CONFIDERTIAL

30. IN-85, "Hanoli's Position ou a Geneva Tonference," February 10, 1966,
CONPIDENTIAL

31. REA-MM—66-13, "Vietnamese Coomunist Attitudes towvard Coalition Govern-—
ment in South Vietnam," February 25, 1966, LIMITED OFPICIAL USE

32. IN-267, "Recent NV Statements on Negotiations Reflect No Change,"
April 29, 1966, COMFIDENTILAL
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that in less than 2 year from gov the Vietnamese Communists will have
4ecided that they have been wrong.' Both Eanol and Pekiog appeared
to be making considerable efforts to ward off Ehe periodic peace initi-
atives of U Thant and others.34 INR continued to sote that Peking's
position on negotiations was congistently harder than that of Hanoi,
demanding as prior conditions that the US withdraw and recoguize the
NL¥, but it believed that Hanoi was ma#ing its own decisicns; Hanoi's
geed to retain the firm support of China was “sn important but not yet
compelling factor.“35 Por ite part, China might feel impelled to enter

. e
the war in the event a US invasion or a collapse of the DRV appeared

imminent, but its efforts to head off negotiations would be limited to

‘diplomatic pressure. Peking would probably accept & ceasation of hoatili-

ties as an “inevitable pause'’ and hope to see the conflict resumed wheu
36
gnd vhere posasible.

»

The rash of probes which broke out from the Soviets and East Europeans

during the latter part of 1966 appeared to INR to be motivated by their

-

own immediate interests., For the Esst Europeana, the threat of further

34. 1IN-639, “Hanoi and Peking Field Peace Pfoposala," October 14, 1966,

COHPIDEHTIAL

5. REA-HM-66-49, "Horth Vietnam: Peking's Independent Partmer or Pawu,"™
August 9, 1966, S/NF/LD

16. See VI-19: REA-55, “Would Peiping Thwart a Negotiations Bid from
Hanoi?" Hovewber 28, 1966
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escalation in Vietnam portended further pressure toward "re-unification"
within the Soviet bloc. Moscow did not consider that the threat of
escalation was sufficient to jeopardize its interests in Aslia, but was
atteapting, rather, to present Hanoli with some US concesslon to show
that it could do more for Hanoi than could China. Therefore, while it
pressed the US for concessions, the Soviet Unlon would not attempt to
pressure the Yorth Vietnanese toward negotiations. In any case, IMR
believed, Moscow had no ‘authority from Hanoi to make the concessions it
was hinting at. INR pointed out that North Vietnam neither denied nor
sanctioned these maneuvers; no doubt some elements in Hanoil welcomed
these efforts to soften the US uhi}e others feared these moves could get
out of hand aad night  lead the US to conclude that Hanoi's determination

37

was weakening.

3. Hanol dudges

Until now, there had been ambiguity in Hanol's position on precondi-
tions for talks. There was the clear demand for an unconditional bombing
halr, but Hanoi also insisted on some_unspecified form of prior US
"recognition" or “acceptance” of the Four Poitts which Hanoi térmed the
basis for a settlement.

tlowever, Harrison Salisbury's account of his interview in Hanol with

Phan Van Dong on January 4, 1967 (carried in the New York Times of that

date), revealed a significant shift in Hanoi's position. In an interview

37. See VI-20: REA-58, “Hanoi Silent on East European and Soviet Negori-
ation Probes," December 9, 1966; also, RSB-1}1l, "Recent Soviet and
East European Approaches to US on Vietnam,' November 2, 1966
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unusually free of invective, Pham Van Dong said that Hanol's Four Points
were not to be considered "conditions" for talks. INR believed that
this remark was a major clarification of Henol's heretofore ambiguous
position and was probably sam effort at least to appear more reasonahle.38
Oa January 6 a version of the interviev from Hanei confirmed that recog-
;ition of the Four Points was a basis for settlement, but nmot for talks.
At thé same time in Paris, Mal Van Bo stated publicly that Hanoli "would"
exsuine proposals for contacts if the US atopped the bombing.

‘On Jenuary 28, 1967, in a major policy statement that was to serve
as a benchmark in the slow progressiocn toward talks, Foreign Minigter Trinh,
in an interview with Wilfred Burchett, declared that there “could” be
talks 1f the US "unconditionally" halted the bombing and "other acts of
warﬁ againat the North. INR judged Ehat HRanoil did not use Bo's more
positive formula for fear of appearing to be willing to negotiate the
future of the Viet Cong merely in return for a respite from bombing in the

39
North. As INR sav Hanol's new position, it conmected contacts—including

negotiations~—to a cessation of the bombing and "other acts of war," and
linked a settlement to US willingness to recognize and deal vith the NLF,

Hanol's motives for this clarification could have been to encourage

2 bembing halt during the upcoming 1967 Tet holidaya. However, INR noted,

38. See VI-21: IN-3, "Phax Van Doug...," Jenuary 5, 1967, CONFIDENTIAL

3%9. IN-8, "Mew Salisbury Text...Much the Same as Original Report,"
January 9, 1967, S/NF
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Banol also had its eyes on the South and might hope to initiate talks
before & constitution coul; be drafted and elections held. TYet it ram
the risk, if confronted at each step with US insistence on mutual con-
cessions, that the momentum now generated by this flexibility might later
compel Eanoi to make compromises it did not now wish to make. Additional
Hangers would arise 1f the Commumist powition in the South deteriorated
and if_there were further turmoil in China. Ou the other hand, should
talks begin, Hamoi might attempt to force the US into megotiations with
the NLF by refusing to discuss catters concerming the South.Ao Thus,

INR judged Hanol's maximum bargaining position to be one of hold%ng out
the ho.pe of contacts in return for a bombing halt, and committing the US

to discuss the future of the CVYN before contacts would develop into negoti-

_ations, tbereby'asauring a role for the NLF. However, INE estimated that

41
Hanoil would be prepared to give ground later.

When the US initiated a bombing pause on February 8, 1967, it was=
not yet prepared to grant a bombing halt in retura for contacts unless
there wvere a reciprbcal halt in supplying the Viet Con;i There was a
seeming diminution in the infiltration of NVA forces, though INR believed

that it reflected the fulfillment of Coemunist force levels rather than

40. See VI-2Z: 1M-B7, “Hanoi's Current Position on Megotiations and
Settlement," Pebruary 3, 1967, S/LD

41. See VI-23: REA-MM-67-16, "Attached Report from the British,"
February 7, 1967, SECRET; see also IN-95, "Hanol Haintains Trinh
Position, Says Next Move Up to US," Pebruary 7, 1967, SECRET
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a desire to negotiate; in any case, the Department expressed its

Yserious concern” over the increased Communist buildup of supplies
which the Communists initiated during the pause, and on February 14 the
US resumed the bombing.

C. A Summer of Stalemate

There followed a wmoratorium on official North Vietnsmese public
1niéiativea for nearly a year. However, INR did not believe that the
resumption of bombing had basically.altered Hanci's interest in a nego—
tiated settlement—~only the wmanner in which {t would operate. Thus, in
spite of Hanoi's silence immediately following the resumption, INR
beliéved it would remain under pressure to change its own position before
military--and even more political-—developments in the South went beyond
the point at which Haool could alter thea through negotiations.43 INR
believed that Hamoi's effort to put the onus for contiouation of the war
back on the US through its release of the exchange of letters between Ho
and President Johnson had heen motivated by concerﬁ over the political-
nilitary situation {n the South as vell as by fears of further egcalation

: . 44
in the wake of the March Conference at Guam. Hanoi's public positionm,

42. See REEA-MM, "Couments on USIB Hemo on Coumunisc Infiltration,"
Pebruary 8, 1967, S/N¥/ :

43, 1IN-220, "Hanoi on Negotiations and Settlement; Relative $ilence,"”
March 17, 1967, S/LD

44. TIM-231, "Why Did Banoi Release the Johnsou-8o Correspondence?"
March 22, 1967, CONF.




however, remained on dead center, as was typically 1lluatrated by
Foreign Minister Trioh's article in Boc Tap of mid-April vhich appeared
designed to answer criticism on the ope hand from the Chinese that
negotiaticna should be avoided per se, and on the other, from western
-and.neutral sources, that Hanoi should be more flexible in its purauit
of pear_'e.'!.5

Eanol's position remained unchanged throughout the summer of 1967,
althbugh both sides recelved numerous ambiguous approaches in private
through third pirtieu. 1n mid-June, INR believed that the leaders ino
Hanoi hadldecided against any gubstantial move tovard approaching a
settlement through negotiation, but that the US might find eome interest
among them in a mutual testing of the atmosphere for discussing whether
{t wvould be possible to embark on negotiations vhile begging all questions
about conclusions or settlement. There might be, thus, “a slight chance"
for contacts for this purpose provided we did not treat them es negotia-
tions while the boubing continued. There vere also some points the US
might seek to clarify: for example, Hanoi had recently.onitted ita demand
for a “permanent" halt in the bombing, and Ho, 1in his letter to
President Johnson, had omitted refereance to “reynification" of to the NLF

46
program;, both of vhich had been important elements of the Four Polats.

45. 1IN-354, "DRV Foreign Hinister Explaina Hanoi's Negotiation Stand to
Party,"” Hay 5, 1967, Limited oOfficial Use

46, See VI-24: REA-HH—G?—Sﬁ, “"Study on Proaspects for Vietnam Negotia~
tions," June 14, 1367, TOP SECRET/EXDIS; aee also INR memoranda of
June 7 and 14 to the Secretary.
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Agein in July, INR detected changes in some details of Banoi's
position and suggested that the US might encourage Hanoli's interesé in
negotiations more through Erivate and discreet probing th;n through
further public statements. ’ Hanoi still appeared adamsntly negative
toward reciprocity, but there was reason to believe that it waas leaming
* toward reopening some of the doors to talks which had been closed since
‘earlier in the year. "“Accordingly, the logic of the situation would
argue very atrongly for no drastic shifts in. our pregent pattem of
‘opergtions against the North" which might persuade Hanoi against this
-ave.48 To be sure, the Chinese would be prepared to bring conaidersble
" pressure to bear on Hanol to prevent any greatler flexibilicy. Eanoi
wvould be prepared to resist, but this threat would, IRR felt, influence

Hanol's thinking, and would probably block a positive decision in the

ahsence of more support than the moderate DRV leadership then appeared
' 49
able to mmsgter,

Io a more detailed review, INR saw Hanoi's basic attitude toward

-

negotiations as one of auapicion based on past disappointments, distrust

of US sincerity, and concern over its ability to achieve its gosls through

47. See VI-25: REA-¥M-67-61, “Prospective North Vietnawzse Position and
Tactics on Negotiations and Settlement,” July 7, 1967, SECRET/EXDIS

48. See YI-26: REA-MM-67-69, "“Comment on Your Memorandum of July 17 to
the Secretary on General and Diplematic Factors Affecting the Bomb- -
ing Policy,"™ July 18, 1967, SECRET/EXDIS’

49, See VI-27: REA-MM-67-77, "Hanoi's Sensitivity to Peking's Pressure;
the Possibilities and the Record,” August 2, 1967, SECRET/LD




& negotiated gettlement. To this fundamental skepticiem was added
Hanol's persistent confidence in its political and wilitary strength
in the South, and Peking's pressures againat concesaion. Nevertheless,
it now appeared that Hanoi had regarded the Dong-Trinh statements of

' and subsequent

.January 1967 as "a substantial deparﬁure and coucession,'
moves ‘'at least suggest the possibility that some greater flexibility

may be entering into North Vietnamese thinking on this subject." More-
over, other -factors might now be moving Hanol towvard greater flexibilicy
over negotistions: accumulated losses in material and morale from past
bombing, fears of a future expansion of bowbing, particularly if it
extended to the dikes, and concern over deterioratiom of their "reliable
rear” in China. Tﬁe abilicy of the US, in this context, to influence
Banoi's attitude remsined extremely limited. A public statement clarify-
ing US “terms" for a halt in the bombing "would almost undoubtedly generate
a strongly negative initial reaction from Hamoi,...[but] if theré are
officials in Hanoi who advocate negotiations that might lead to substantisl

-

- compromise, their hand might be strengthened over the long Tum, particu-
larly if ve remain consistent.“so .

This assessment gained some auppért from 2 report of conversations
between the North Vietnamese and Norwegiam Ambassadors to Peking. These

exchanges gseemed to indicate that Hanol was interested in scme form of

reciprocity other than a public agreement to reduce Covmuniat forces in

50. See VI-28: REA-MM-67-84, "Hanoi and Negotiations: An Interim
Appraisal," August 16, 1967, SECRET/EXDIS
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the South. INR suggested this opening offered the “slight possibilicy”
that Hanoi might not object to some other form of reciprocity such as a
cease-fire "or poasibly no increment in the rate of supply." Again,
however, the situation still argued sgainst any alteration of the US
. operations against the North, since a reduction of pressure during
these contacts would reveal moves tovard negotiatious—especially to the
Chigese~-and an intensification of pressure =might lead Hanoi to couclude
that the US was mot aeribus.Sl

. In any event, INR judged that US domestic politics and the prospects
for US elections vere secondary in Hanoi's thinking; Hanoi would not be

" moved wore rapidly toward negotiations by hopesa of avoidiog a possibly
52

more "hawkish"” Republican administration.

D. From "Reciprocity" to "No Advantage"

In his San Antonio speech of September 25, President Johnson announced
a major concession in US requirements for s bombing halt: instead of end-
ing support for the war in the South, the Communists could nov indicate
that productive talks would ensue; as for reciprocity :I:: kind, the US would
pow "agsume" that Hanoi "yould not take advantage" of the psuse.

The speech produced no immediate positive response, and Hanol retzined

{ts hard public line without directly rejecting the nev formula. INR

?

51. See VI-29: BREA-¥M-67-87, "The Loan-Algard Dialogue," Auguat 26, 1967,
SECRET/EXDIS

52. See VI-30: REA-MM-67-98, "Vietnam and Domestic US Politics,"
September 21, 1967, SECRET
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believed that Hanol was not yet ready to alter its position on
reciprocity end recogaitfon of the NLF, and thus "would probably not
engsge in meaningful negotiations if an early halt occurred." However,
reneved probes from Hanol vere likely--especially as the possibility
of snother Tet bombing pause apéroached—-and the US response and clari-
- L fication to thege probes could provide ™a crucial element in Hanoi's
"decision process."53
INR also epeculated that “North Vietnamese theory calls for some
military spectacles before negotiating and Hanoi...thus would want to
be ;ertain that the US did mot act on its 'agsumption' offer watil the
Communists had had time to prepare the way militarily in South Vietnam.
‘ ( At that point Hanoi may want to pick up the 'assumption' offer, and
therefore bas refrained from explicitly condesming it in its public
-media while rejecting it indirectly” through wmofficial channels.54
Although evidence vas lacking, INR speculated that Hanol would wait
for;the 1967-68 Christmas-Tet period when it would gxpect a bowhing
halt which it might hope to extend by some shifts in position short of
specifically accepting the San Antonio formﬁla.' INR felt that Hanoi
wight etep up military pressures in advance of such moves or while making

them. But for the mowent, anyway, Hanoi d4id mot appear prepared’ for
55 :

"productive discussions."

53. See VI-31: REA-M4-67-106, “Appraisal of Hanoi's Current Approach
on Negotiations, and Prospects for Timing of Future Actions,"
October 13, 1967, SECRET/EXDIS

54. See VI-32: IN-842, "Burchett Digpatch,” October 23, 1967
( .33. See REA-MM, November 17, 1967 ’
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INR continued te hold that Hanoi did not count heavily on the
1968 elections in the US to bring about changes ia US policy toward
Vietnem. BHanoi would indeed attempt to exploit domestic US opiniom,
but would not bage its own strategy and tactics on the expectation
that the election would lesd to'changes io American policy.56

E. BHemoi "Will" Talk

After a long serles of hints, made in private but denied in public,
that Hanol "would negotiate' without an "unconditicual® or "permanent"
pause, Foreign Minister Tr%nh on December 29, 1967, stated that Hanoi
““r111" hold talks cun "q;estious concerned" after am "wcoonditional"
halt. This phrasing clearly contrasted with his etatement of January 28
that talks "could" be held.

Recalling its forecast that there would be some such 2hift in the
,pre-Te; period, INR noted that Hanoi's motives were atill unclear: on
the one hand, Hanol might be seekiag a‘bombing halt without progress
toward a settlement; on the other hand, it wmight genuinely believe that ,
the nev Trich statement coustituted an adequate rea;onse to the Sam
Antonio formula. INR concluded: '"Om balance, we believe Hanoil views
the new Trinh formula as an important step tovard the US position, but
we are not certaln whether Hanol realiy expects us to believe that the
forwmula meets our vital needs, or vhether it hopes that we can be pushed

. 57
into a bombing halt and talks on its terms through a minimal concession."”

56. See ¥I-33: IN-951, "Hanoid Views the US Electiona," Hovember 20, 1967

57. See VI-34: BREA-HM, "Trinh Alters January 28 Formule,” January 3,
1968, -SECRET/EXDIS
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In & general appraisal of North Vietnam's position, IFR concluded
that Hanoi--motivated both by the effects of the bombing 2nd concern
" that political developments in the South would generate effective
cﬁnpetition to the NLP-~had now "seriousgly accepted the prospect of
holding talks." Howvever, Hanoi's assets in the South and control of
the North remained largely intact, and to negotiate a gettlement was
by 0o means Hanoi's only alternative. Thus, vhereas Hanoi wag clearly
commictted to “talks," and pogsibly to “promptness,” INR did not.believe
Hanol vas yet prepared for the "productive" discusstons tequired by the
San Antomio formula-—especially if this concept neceasarily iocluded
talks about the future of the South. Nor did 1t geem teady for "genuine
compromise.” INR suggested that the US might inform Hanoi privately
of the problems remaining after the Trinh sctatement. Although Hanoi
might conclude that the US vieved the Trinh statement as a seign of weak-
ness and thus might resist further concession, INR held that, if guch
probes wvere not undertaken, Hanoi would calculate that the US would be

compelled to initiate a Tet pause without further concegsion on ita
58
patt.

Respecting the demand that the US cease "all other acts of wvar,"
INR estimated that Hamoi would object to continued reconnaissance but
59
would not allow it--unless publicized--to prevent talks. As for the

Chinese, INR suggested that Peking had not reaponded publicly to the

$8. See VI-35: REA-M4, "North Vietnamese Perapectives on the War and
Negotiations," January 6, 1968, SECRET/EXDIS

59. REA-MM-68-14, Janvary 18, 1968
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Trinh statement because its displeasure over the prospect for talkg
60
¥a3 soperseded by its concern leat it be left out on & limb. Peking

made its opposition evident without saying so explicitly in public

- but would gradually adjust its position so as to avoid the appearance

of critlcizing what Hanoi actually had agreed to do.

Fiopally, INR attempted to sketch a gscenario of how an opening
round of talks might go. Since the "no advantage" formula struck
directly at Hanoi's intention to fight while talking, INR concluded
that the North Vietnamese would remain uawvilling to concede on that
issue now or in the near future. If and wheu Hamoi did wish to resolve”
the issue "{t may be done culy through aome tacit ‘understanding never
formally acknowledged by Ranoi." Once the bombing stopped, INR continued,
Hanol would have achieved its'innediate objective and would feel no urgent
pressure for progress i the talks. For the next month or two, it would
“probably take a very hard negotistions stand."

Haneoi would be likely to demand 4greement om an agenda before any
discussions of aubstance, and the version it prefe;red would fuadamentally
conflict with US interests. Most notably, Hanoi would hope to keep the
qqest;on of a ceasefire from arising before questions of a political
settlement had been discussed. An agenda might be agreed, however, aa
4 result of Hanol's fear of resiaed bombing and combined with tacit
recoguitiou by both parties that they had in effect reserved their posi-

tions. Among the points of substance Hanol would raise, would be US

60. See IN-9, “Chinese Silent amd Probably Uohappy over Trinmh 'Will
Talk' Statement," January 4, 1968, -S/NFD/LD
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recognition of Vietnamese soverelgnty and Hanoli'g Four Points, a US
withdraval and cessation of reconnaissance flighta, a US declaration
of a "“permaneat" bombing halt, and “reparations" for damages. In
Tesponse to US {pnitiatives, Hanol would attempt to counter a ceage—
fire proposal by referring the matter to the NLF, and could be expected
to Teact negatively to the questions of a withdrawval or pullback from
the DMZ. BHanoi might prove more forthcoming on the question of an
exchange of priaoner;.

As talks progressed, INR eatimated, the elements which would
influence Hanoi toward accouwmodation would be the fear of reaumed bomb-
ing, the hope of gaining concessions and of influencing US domestic
opinion, intermational pressure, and US pressure in the South. Hanol's
position would tend to be hardened by Chinese influence, by concern |
o%er the effects on the NLF of any compromise, and by its hopes to uage
the discussions as a tactical supplement to military and political

61
activities in the South,

The following month, INR again reviewed the bidding and found that

1

Hano{ had modified its position since Trinh's gtatement of December 29
62

on all esseutial questions gsave that of reciprocity, and INR could

unot anticipate that Hanol would shift at all on this issue “in the near

61. See VYI-36: REA-MM-68-22, "Hanoil's Position in the Opening Round of
Talks, and Elements Affecring the Purther Evolution of that
Poesition," January 26, 1968 SECRET/EXDIS

62. See VI-37: REA-MM, "Hanoi Diplomat in Paris Hints at Hanoi's
Readiness to Cut Back 'Aid' to Viet Cong," February 20, 1958,

SECRET/EXDIS
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63 :
future." In this context, Presideat Johnson announced the “partial®

cessation of the US bomhing of Vietnam on March 31, 1968,

The Chinegse Role

From the resumption of bombing in February 1966 until mid-summer,
INR continued to document evidence of Chinese Communist preparations
for the possible expansion of the Vietnam conflict into a general war
betwveen China and the US. Ino April, INR reported on the expansion and
improvement of the net of airfields bordering North Vietnam, as well as
priority work on rail and road systemsa in Soath and Southeast China.
It noted acattered_reports of evacuation from urban areas and of reloca—
tion of sowe factories and government ingtitutions, 23 well ag iﬂdicutions
that civil defense programs were being implemented, albeit without
“desperate urgency.” INR judged that Peking's preparednesa efforts in
receat months "have proceeded amidst an atwosphere of crisis and tenaion."64

The following month the Chinese increased their air activity along
the border, after a hiatus of three months, at the same time that they
published an interview in which Chou En-lai specifically raiased the
posaibility that war would grow dﬁt of Chinese.aid to North Vietnam. INR
suggested that this statement reflected increased Chinese concern,

particularly as US bombing misefons struck closer to Chipa, and possibly

61. See VI-38: REA-MM, "Swemary of Hanol Statements on Negotiations
Iagues Since the Dec. 29, 1967 Statement by Foreign Minister Trinh,"

March 1968

64. See VI-39: RM,REA-19, "Peking Continues ro Key « Ite Politicsl,
Hilitary Activities to the Danger of War," April 27, 1966
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indicated Peking's intent to increase its assistance to Hanoi.
Shortly thereafter, on May 12, Peking reported the loss of a Chipese
fighter to US aircraft over Chipa. Despite denials from the Pentagon,
INR believed that the evidence coofirmed Peking's claim that the ineci-
dent tock place over China. In any event, China d1id not exploit the
incident to appreciably heighten tension.

As INR learned by mid-summer, the Chinease leadership in the late
spring of 1966 was going through the crisis that erupted puhlicly in
June with the launching of the Creat Pyoletsrian Cultural Revolution.
There {8 now little question that the movement diverted China's
attention from the Yietnamese conflict. Initially, howvever, after US
styikes against the Hanoi-Haiphong area and Ho Chi Minh's appeal in
July for more aid, Peking responded with masaive propaganda demonstra-
tions.65 But INR did not believe that the statements wade any more
explicit or irmediate Peking's "vague threats" of more active intervea-
tion. It joined in a SNIE which predicted that Peking would gsend in
more loglstical units and "may" even move some infantry units into North
Vietnam, but held tﬁat. "at present levels of US action," China “will
not commit ita growund forces to the war, mor ita air force to deliberate

66
and sustained action agaiast US forces."

65. Oao July 22, 1966, a rally and statement by Liu Shao-chi kicked off
the effort. Liu's decleration, one of the strongest official
reaffirmations of readivess to assiat Ranoil, was his last public
act and was made while he vas Iin deep trouble with Hao,

66. See VI-40: SNIE 13-66, "Current Chinese Commumist Intentions in
the Vietnam Situation," Angust 4, 1966
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China's propaganda effort was soon overtaken by the masasive Red:
Guard movement, and INR felt thac the Chineag presa had begun to down-
grade the Vietnam issue., For example, in September, the Chinese
publicized as US aggression a number of dalleged US overflighrs and
attacks on Chinese territory, but for the first time failed to link
the allegations to the Vietnam war. INR felt that Peking's propaganda
had the effect of reducing the threat of Chinege intervention in
Vietnam, vhile maintaining stress on the more remote progpect of US
aggresgion against China and on preparations for that contingency.

Not that INR dismissed the Chinese threat. It coatinued to
report-~though with less frequency—Peking's maintenance aand enlargement
of ita presence in North Vietnam and of its air defease posture in South
China, as vell as the fact that Chinese transshipment of Soviet mili-
tary aid to North Vietnam was generally adequate. But as the Cultural
Revolution progressed, and when the Chinese showed no military reaction
to the strikes on the Hanoi~Haiphong area in July, INR touched less
upon the possibility that the Chinese would 1nter;;ne directly.and
deliberately in the air over North Vietnam. INR's position in the fall
of 1966 can be summarized as follows: “it sppears that at the war's
current level of intemsity, which involves neither a threat of invasion
of North Vietnamese or Chinese territory nor the destruction of the
Hanol regime, the Chinese will not actively and openly intervene in the

67 ~
fighting." ’

67. See VI-41: BRFE-41, "The Vietnem War: Situstion and Prospects,”
October 11, 1966 S/NF/LD




The Efficacy of Purther Escalation

In the spring of 1967, INR considered the probable results of a
JCS proposal to expand military pressure againat North Vietnam, with
restrictions only against invasion and upon deliberate bowbing of
population centers or éams and-dikes related to agriculture. INR con-
cluded that the program would "raise the level of violence vithout
bringing Hanoi Any closer to compromise,™ would probably result iz a
nev stalemate because China could be expected to underwrite the war,
and vould lead to greater "Chiuese acceptance of the risk of confronta-
tion with the United Stntes."ﬁs

As before, INR believed that guch a program would not force Hanoi
to make any significant change in its policy in the six momths or so
required to bring the augmented pressures to maximum ef fectiveness.
But the paper's defi{nition of the longer-term problem involved some
change from past INR estimartes of the Chinese role, aad, for the first
time, INR wrestled with the question of the timing of & North Viernemese
collapse and what might be iavolved in it.69 INR concluded that the
North Vietnamese would seek, and the Chinese would provide increased aid
to keep Hanoi's war effort on track, and that, aa Hanoi's requirements

érew. Chinese support would keep pace, Thus, as the hombing went on

68. See VI-42: RFE-MM, "Probable NV and Chinese Reactious to Augmented
Military Pressure Against North Vietnam," April 12, 19467,
TOP SECRET/SENSITIVE

69. The paper held that the following consequences would be conaslidered
by the Hanol regime to connote the prospect of ita ovn collapse:
a digintegration in fts administrative fabric and its capacity to
run the country effectively, as well as to sustain the effort in
the South; a depletiom of itg assetg in the South; and the danger
that continued bowbing would iavolve targets saffecting agricul-
tural output or might presage iavasion.
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and Hanoi faced the prospect of collapse, direct Chipese intervention
would become likely and, wich it, a greater risk of war with the
United States. In place of a sudden Chinese air engagement of Us
planes over the DRY, INR now envisaged that the Chipege might involve
themselves piecemeal; they might send some securicy and infantrf units
248 a warning against invasion, glve publicity to Chinese AAA units,
conslderably expand their logistical presence, and announce sanctuary
for North Vietnamese aircraft in China. Peking would undertake these
moves accepting the risks and fully aware that the United States might
be moved to carry the war to China. INR 2lao emphasized Hanoi's growing
loag of its freedom of action to China, a loss which Hanoil would accept
relucfantly as a price for forestalling collapse.

Throughout the reat of the period, INR reported continuously on
Chinege activities related to Vietnam, as well g3 Chinege reactions to
escalatery moves by the US., For example, when councern about increased

70
Chinege {nvolvement rose in the late fall of 1967, INR thought it was

"highly possible" that Peking might calculate that ;;rtain actionsz
would help the North Vietnamese war effort and stil] not run undue risk
of American reaction. Thus, INR believed, while magssive or active
intervention in the fighting remained ualikely unless circumstances
drastically altered, Peking might permit North Vietnamese planes to fly

operational missions over North Vietnam from Chinese bases, might

increase its military contingent or move limited aumbers of grouad

70. See Special Annex ¥
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forces into northern North Yietnam, or.even provide North Vietnam with
a Rouar gulded migaile boat for attacks against the Seventh Flee:.7l
In fact, Peking did not undertake any of these measures,

Washington again considered various egcalatory moves in the wake
of the Tet offensive, including ﬁhe dispatch of anp additiomal 200,000
US troops to South Vietnanm end a sharply expanded bombing program in
the North. INR felt that Hanoi would respond by increasing its coa-
mitment of forces in the South and that Peking, at Hanoi's request,
would f111 “any gapa" {n the North created by the additional expenditure
of North Vietnmmese assets in the South., 1In response to the closing of
Haiphong by mines or blockads, INR thought the Chinese would do more to
facilitate trnnsshipment of supplies through Chinaz. If the United
States undertook an all—out conventional bombing of the North, there wasg
“a strong possibility" that Chinese pilﬁts in MIG's vith North Vietna-
mese markings would engage US bomberas, but overt intervention was likely
only 1f the scope of the boabing "seewed intended" to deatroy North

Vietmam as a visble Communist state,

The paper attéupted to define two levela of Chinese response to an
iovasion of North Vietnam. INR felt that Peking probably would react
to an invasion which seemed limited to the southern portion by statiomn—
ing forces in the northern area to free NVA troops and to rszise the
spectre of a US-Chinese conflict 1f the US persisted. On tﬁe other

hand, 1f the Chinese believed the 0S intended to destroy the DRV regime,

71. See VI-43: REA-¥MM-67-144, “China's Scope for Augmented Vietnaa
Participation," Decesher 16, 1967, SECRET/LD
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then intervention "on a massive scale" could be expected. With the-
de-escalation and the moves toward negotiations which began on March 31,

these questions became academic, and INR produced no further estimate

of the prospects for a Sino-US conflict groving out of the Vietnam war.

72, See VI-44: REA-MM-68-47, "Probable Chinege Responses to Certain US
Courses of Action in Indochina," March 1, 1968, SECRET
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VII -~ The Search for Peace, April-December, 1968

Backgrowund:
On April 1, 1968, the Uaited States stopped making air atrikes over

North Vietnam above the 20th parallel.’ Within a fortnight, without any

1
’ angouncement, it further restricted strikes to the 19th parallel. -

. f -

. naissance continued over all of North Vietnam and increagsed in frequenmcy.

Even before the second restriction became é.vident, Hanoil oo April 3
indicated {ts willingness to engage in prelimdnary contacts with the US
even though strikes continued, and, after a loog search for a zmutually
acceptable site in which to hold preliminary talks, discussions began in
Pa'ris on May 13. Reports about the dis-cussions that continued o-r;:'r the
next five months were cloaely held and INR, ouly partially informed through
official-, sourceas of the subgtance of the talks, based its aassessments in
good part on public nm.l

Through charges and counter-charges which they tgraded in public, and
through "secoud" and “third" wave Commmist offensives in South Vietnam,

bofh sides remained committed to negotiatioms. Ou October 31, 1968,

President Johnson announced that the US would 8top all strikes over

’ North Vietnam and that the parties had agreed to expand the talks to

1. Also during this period, INR's senior analyat on North Vietnam served
as =z pember of the Department's Vietnam Plamning Group under the
Bureau of East Asian Affairs. Consequently, many of INR's viewa
were incorporated into Departmental papers and cables without any
C‘ gseparate INE record of them.
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. nalgsance ;ontinued as before.)‘ Within a week an NLY delegation arrived
in Pariae, but Saigon hgd reache& no decision. On November 8 the GVN
announced éhat it vould ‘coneent to lead a combined US/GVYN delegation to
the talks. On December 9, three veeks after Secretary Clifford had
publicly threatened that the US would be prepared to enter the phase of
negotiation withqut South Vietnapeae representation, Vice Preasident

"Hguyen Cao Ky arrived in Paris with a delegation headed by Ambagsador

Pham Dang Lam.

Summary:
(r~ D;ring the partial halt to bombing, INR conaidered that the Morth
' Vietnamese moved their positica only gradually toward full nagotiation,
and without abmndocing their basic objectives. It believed that Emoi
vould keep military operations at & relatively high level, consonant with
,\Eta strength in the South, and pace its combat operaticus to support its
negotiating position—limited only by a feaf of provoking the US to resume
retaliation. Saigon would have to accept the talks but would oppose dis-
cusgion of the South, and vould-inaist that the US sustain its lilitary
presence and pressure; Thiex would probably engage in delaying tactics
) ' and endeavor to minimize the role of the HLF, INR was uncertain about the
éffects talks nighé have oun the atability of the regime. On balance, it

concluded that the GVN would go along reluctantly as talks widemed into

negotiations.
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iHR_agree;l that the Communist forces in the South vere sub-
stantially larger than MACY estimated; INR believed the Commumist military
build-up s.ro'uld lead to \;ridespread attacks on gelected urban and nilitarj
targets, but at & more sustained and less intense level than at Tet.
Por most of 1968, Hanol seemed to be debating vhat its best C.Ourue
of action should be, &g it Tepeatedly attempted military offensives and
consistently refused to give ground om reciprocity, INR judged in mid-year
“that Hanoi fioally was considering that it might agree. to some restrictions
regarding the DHMZ and to .the reﬁnval of aome of its forces, in return for a
rotal kalt to bombing. By September, INR concl::c.led that the US could
expect Hanoi to comply wmore closely than it had done hitherto with the US
C government's "“zssumption'--formulated by the Presideat at San Antomio in
September 1967-—that Hanoi would not take "advantage" of a complete halt of
bombing. INR slso thought, howvever, that Hanol would atill feel free to
intensify its uil-itary effort in the South and work to block.: Southern
‘\;epresentation at the Paris talks. IKE noted that Ha.n?.i might accept
Sa.igon‘s presence but, if so, would try to avoid the “our-side, your-side"
formula in order as wmuch as possible to reduce the GVN's statusg and to
upgrade that of the NLF.
As full negotiations got under way, INR reiterated its belief that
the Coomunists would oppose an early cease-fire, which would be attractive

to them only under much more adveras or much more favorable circumstances.

It also concluded that the Communists vould not de-escalate the var
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rapidly and that they had reinforceable assets in the South which were

still quite capable of sustained and effective military actiom.

Firast Hove's, April-May:

Within three days of the partial halt to bombing on April 3, Hanoi
issued a statement that it was prepared to meet US representatives in
order to determine the "umconditiomal cessatioﬁ" of the bombing "so that
talks may starc." Still, INR did not believe Hanol would feel compelled
to move xapidly toward full nego.t:iations or to abandon its baeic objec-
tives or conditions -fur a settlement. In fact, Hanoi might seek to limit

initial contacts and would coordinate its military operations and logistic
2

buildup with its tactics inm negotiation.
3
INR at the outset thought that any lull would be short, and quickly

came to the opinion that the Communists would "maintain a high level of
. 4 : : EA 2

overall activity,” wvhile infiltration would coutinue at a bigh rate — -

\basin‘g both judgments on the assesswent that Comxunist activities would be
determined by Banoci's estimate of military/political r.tqnirenenta on the

ground and of what would support its negotiations, rather than by
consideration of the "no advantage" fpmqla.l' Nevertheless, Hanoi might

2. See VII-1: IN-240, “Hanoi Declares Readiness to Contact US on Cessation
of Bowbing," April &, 1968 SECRET

3. See VII-2: HH-REA, "Hanoi's Desires and Expectations from the Lapending
’ Round of Talks," April 10, 1968, SECRET/EXDIS.

4. See VII-3: 1IN-275, "Communiat Courdes of Action in South Vietnam
During Contacts," April 16, 1968, SECRET/NF¥
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have ﬁigh hopes regarding US willingness to coupronise-—including even
the poasibility of a US withdrawal in some guise--and would alaso wish to
avoid provoking the US toward protracting the conflict. Hanoi would algo
‘look for way; in which to intemsify the disruptive effects of the negoti-
tion process on ﬁS-GVN relatioas.s

Immediately before and after the partial halt o bombiﬁg on April 1,.
INR's assessments of the pace &t which Hanoi might be expected to respond
implied that it might be some time before actual discussions could begin.
Then within &ays, ‘the US further restricted strikes to the 19th parallel,
and, poasibly b;cause of this asecond reatriction, Hanoi resﬁonded faster
than INR had estimated. Ou April 15 Hanoi announced the appointment of
Xuant Thuy as Minister without Portfolio, INR conclﬁded that Hanoi was now
ready to negotiate: Xuan Thuy's rank appeared too high for mere contacts
and too lowv for final negotiations; he thus appeared just right for the |
"iAtern?diary stage" talks the US then vanted.6 Fianally, ou Hay 3, the US

™~
and North Vietnam agreed to held discussions in Paris and Hanol designated

-

Xuan Thuy to lead the DRV delegatiom.
INR also explored how the South Vietnamege would probably react to

the impending bilateral discussions between US and DRV. It coucluded that

5: From the paper quoted as VII-2 (cote 3)

6. See VII-4: IN-287, "Hanol's Appointment of Xuan Thuy as Minister May
Presage Role in Megotiatioms," April 18, 1968  SECRET






