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THEORETICA.L CONSIDERATIONS CONCERNING THE IMPACT
OF DISARMAMENT ON ALUIANCES AND OTHER
INTERSTATE ALIGNMENTS '

Arnold Wolfers
I. Introductory Commas xts

The Theoretical Approach of Part I

Part I differs in its subject matter from all of the essays that comprise Par? II of this
Renort. Whereas the latter treat the alliances aud alignments of specific geographicat
areas, the former deals with problems that transcend any one arca except where general
propoeitions are illustrated by concrete examples. As a result, the discussion in Part]
is conducted on ahigher level of abstraction at whick the question of “where” and “among
which existent nations” does not arise, However, even here the abstraction will not be
carried to the point required in establishing purely theoretical models. While in their
case not only spatial qualifications—location on the globe—but also time qualificationg~
location in the historical continuum-—are omitted, the examinationin Part I, no less than
in Part II, will focus on alliances and alignments as they exist today or as they are as-
sumed to develco in the foreseeable future. I the disarming world were not to set in for,
8a_-, half a century, much of whatissaid in Part I—in which references to facts familiar
to the present world, such as Cold-War alliances, 1o-lear Superpowers and North-South
conflicts abound--weuld be no less obsolete bythe time of the disarming world than Part
11, The disarmament measures considered in PartI are also taken exclusively from
among those that have been introduced into the debates and the negotiations of ocur time.

Some Terminological Clarifications

The term disarmament will be employed broadly to cover all events--negotiations,
agreements, and measures—pertaining to both quantitative arms reductions, or disarma-
ment in the narrower sense of the term, and arms control measures,

The distinction between a “disarming world” and a “disarmed world" poses few se-
mantic problems, It will be assumed here that the world will be disarmed once the major
nations conform with provisions similar to those now proposed in {reatizs of general
and complete disarmament, even though all instruments of organized violence may not

have been entirely eliminated,

The disarming world, on which most of the Report will be focused, is conceived as
differing from the traditional “armed world” by a process of consecutive disarmament
steps or at least by enough such steps to warrant expectaticns of progress toward more
disarmament. It is realized that some arms reductions and controls, particuiarly those

based on tacit rather than on formal agreement, are rarcly niissing even in an armed

world, so that it may be possible to observe much of the impact of disarmameunt on the
role of alliances even prior to the dawn of a disarming world,

The terms alliance and alignment are widely used in the discourse of both practi-
tioners and theoreticians ip international relations, but the meaning given to them is not
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uniform. In order to avold misunderstandings, itis proposed, rather arbitrarily, to con-
fine the term “alliance” to miiitarypacts of assistance but to include bilateral and multi-
lateral pacts as well as unilateral guaranties so long as the commitment-is for military
cooperation. In some places, the latter will be spoken of as guarantee pacts to emphasize
their peculiarities and to conform with common usage.

Alliances will also be calied military alignments, being a subcategory of the broader
phenomenon of interstate alignmnents, Alignments merely signify reciprocal arrangements
among nations which can be military or nonmilitary. In the latter case, nations are as~
sumed to have established a relatively close and stable degree of collaboration and mu-
tual assistance in the economic, diplomatic, propaganda, or other nondefense fields,

A second distinetion will be made that will prove useful in the discussion of some as-
pects of the subject, the distinction between outer-directed and inner-directed alignments,
Alliances are always outer-directed, as they presuppose a common adversary outside
the membership of the alliance against which mutual assistance is promised. However,
an “alllance® may also be directed at one of its own members which threatens or com-
mits an act of aggression against other members; but here it is customary to speak of
a “collective sccurity” agreement rather than of an alliance or collective defense pact.,

Collective seéurity pacfs such as the League of Nations or the United Nations will not
be treated in this Report because their elaborate international institutions and many
unique features pose special problems that could notbe coverad within the framework of

this study.

For brevity’s sake, the terms “North® and “South” will be employed to comprise, re-
spectively, the industrialized countries of the northern hemisphere and the less developed
countries to the south of them, though many of the latter do not lie as far south as the
southern hemisphere,

The Interaction Between Disarmament and Other Events
Affecting the Role of Aljiances

This report is addressed to the question of how the disarmament measures charac-
teristic of a disarming world might induce changes in the form and functions of existing
alliances, The subject is limited, therefore, to a cause and effect relationship in which
disarmament measures :an properly be considered to account for the changes in the
alignment pattern, This limitation does not suggest, however, that events other than dis-
armament, some preceding, others accompanying it, maynothave to be given some con-
sideration, too, Thus, ecertain disarmament agreements may explaina loosening of bonds
between some allies and deserve being treated as the cause thereof. But usually these
disarmament agreements would not have come about if a relaxation of tension had not
first taken place. This, in itself, would have tended to weaken the bonds hetween allies,
Here, then, the change must be credited, or charged, to both a détente and an event in the
field of disarmament, However, in order to keep the subject within manageable propor-
tions and to be able to concentrate on the question of effects of disarmament proper,
Part I as well ag Part II will contain only brief and sporadic references tc what condi-
tions. would. have to be.fulfilled to make disarmament and specific disarmament agree~
ments possible and thereby to enable themto exert influence on alliances, It is not being
overlooked that a measure such as denuclearizationof the Near and Middle East, in which
Israel and the Arab countries would have to concur, is unthinkable without a drastic re-
duction in the intensity of the conflict that causes thelr present mutual hostilivy and in-
duces them to seek allies against each other. But denuclearization as a measure of dig~
armament might in itself bring about a further reduction of tension between the oppon-~

ents.,

In some instances, toco, one would have to anticipate that disarmament negotiationé
would be coupled with de-alignment negotiations as was the case at the Waghington Con-
ference of 1922, Here disarmament and a change in the role of a specific alllance were
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not related to each other as cause and effect as if it were a oneway road, but were mu-
tually dependent on each other, A studv of the imipact of alliances on the disarmament
process, which would reverse the pariern of this inguiry, might be fruitful; it has not,
however, been undertaken in this Report, )

II. The Chief Determinants of Alliance Policy

To discover what influence, if any, disarmament measures of a scope that would
Justify speaking of a disarming world would exert on the role of alliances the condi-
tions that determine this role must be considered. Once they have been identified, one
can inquire whether disarmament steps would tend to change one or more of these de-
terminants and thereby indirectly induce a change in the role of alliances. If the new
role turned out to be substantively different from what it is in an armed world, the dif-
ference could properly bLe attributed to the process of disarmament that typifies a dis-
arming world,

These remarks may appear to suggest an unnecessarily involved approach to the
problem that is under discussion in ‘his Report, But the fact is that there exists no
obvious or direct connection hetween disarmament and alliances except in the extreme
case in which military alliances would disappear because nations had literally deprived
themselves of all military means by which to give one another militarv assistance. In
all other cases, even assuming there s a substantial reduction in armaments, there
remains room, in principle, for militarv alliznces, not to speak of other types of outer-
- directed and inner-directed alignments, The question is, therefore, through what jrrer-
mediary events disarmament measures may lead to alterations in the role of alliances,
which include their functions, their spread, and their intensitv, The determinants of
alliance pelicy are, togically, the connecting links. As an illustration of this nexus:
alliances committed to their existing functions primarily by the existence of serious
international conflict would tend to become a dead letter, other things remaining equal,
if disarmament were to remove the threat or the conflict itself, Similarly, to take the
case of another important determinant, it disarmament measures drove a wedge be-
tween allies, their willingness to cooperate with one another might sink to a leve) at
which an effective alliance could not survive. In both of these cases, the cause and ef-
fect relationship between disarmament measures and the role of alliances would be
unmistakable, indicating the possibilitv at Jeast that in a disarming world—not to speak
of a disarmed world—the forms and functlions of alliances might show marked differ-
ences from those in the present armed waorld.

The determinants of alliance policy can Le broken into an almost infinite number of
co-determinants, Geographical distance ro less than ideglogical preconceptions, port
facilities no less than personal idigsynorasics of leading statesmen, could be shown to
be among the antecedents of decisions to form or dissolve, to strengthen or to lay on
ice, the bonds between nations to which the name allance is attached, Yet, the inquiry
can be made manageable, without distorting the picture, it all of the significant determi-
nants are fitted into a small number of comprehensive categories, which are then treated

as the chief determinants,

In the following analvsis, three such categories, each covering a wide and varie-
gated but closely related set of circumstatices, ~will e identified and discussed: the
c_og,ﬂim._,pa.tm, the distribution of power, and alliance-mindedness, The first two are
external to.the—actors whether thede T0tors almmtatesgr as the
individua : : e states, They can be called environmental or situationzal, The
last_of the three categories is internal in the sense that it relaléstothe psyches of the
decision makers and their GaTKers: it i3 p3vcholagical or pregig_p_o_:iitionai.
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Alliance Policy and the Conflict Pattern

“Conflicts are the primary determinants of alignments” writes George Liska. 1/
Puiting it more specifically, nations enter intc outer-directed military alignments,
called alliances here, when, as a result of serious international conflict, they are or
consider themselves to be threatened by a common adversary. In this sense, as Liska
goes on to suy, they “are against and only derivatively for someoue or something.”

Often the term security pact is used as a synonym for alliance, The term is un-
objectionable so long as it is not taken to mean that aD) alliances are defensive, 4s a
concern solely for security might suggest. Alliances are more {frequently offensive in
character than members of alliances would have the world believe. The threat against

which a defensive alliance is directed is deemed a threat to the existing distribuotion of

intarests and values, which the allies seek to preserve. The threat against which mem-
bers of an offensive alliance join forces consists in the resistance they expect from
their adversary to changes in the existing order of things, changes they wish to hring
aboul out of revisionist, revolutionary, or expansionist motives. :

As long as incompatible demands for preservation and change abound in the world
and create conflict and the expectation of hostile acts, they ay2 bound to be reactions
on the part of governments in the form of national armaments or alliances, most fre-

quently in the form of both, This condition would no longer hold trie if a central au-

thority, capable of effectively suppressing all national self-help, were ever to be
established as it presumably would have to be ina completely disarmed world, In a
disarming world, however, in which nations, by definition, retaiu at least some of their
armaments, there is no reason they should deviate from established practice and de-
cide, universally, to forego alliances and rely solely on their own militury means, What
might happen, instead, is that alliances might come to occupy either a less prominent
or a modified place among the instruments of policy. Conceivably, too, military alli-
ances m:ight terd to give way to other kirds of outer-directed alignments, while at the
same time the climate for inner-directed alignments might improv .

Alliances reflect the character of the conflict from which they spring., The higher
the tension among adversaries, and the more acute the threat of enemy military action,
the more reason governments have to aim at stringent promises of militury support
and protection from other nations. In a more relaxed atmosphere, or where conflicts
are unlikely to take on a military character, pacts of mutual diplomatic or economic
assistance may be all that nations are concerned aboul.

Shifts within the wide spectrum of conflict from mere [riction to all--out hostilities
occur all the time and can also come about as a result of disarmament meuasures. The
closer ihe conflict is brought to the point of mere friction, the less it will generate al-
liances or keep them alive, One cause for such a shift deserves particular mention,
Conflicts have a wav of receding inte the background and losing intensity whenever a
new conflict arises that is, or is believed to be, more menacing., Events following on
World War 1I illustrate this point. Practically all present-day alliances thal involve
major powers are the result of the East-West conilict, This holds true for the alliance
systemn of the United States in its world-wide ramifications 2/ it also aceounts for the
alliances of the Soviet Union and Red Chinna, (French alliances with some of France's
former African colonies may constitute an exception by not being clearly connected
with the Cold War.) Al of these Cold-War alliances followed on the World War 1I alli-
ances that were dirseted against Germany and Japan.

1/ George Liska, Nations in Aliance: the Limiis of Interdependence, (Baltimore: Johns
Hopkins Press, 1962) p. 12.

g/ 1t is true, however, that New Zealand, Australia, and the Philippines may have ori-
ginally regarded their security pacts with the United States as guarantec pacts

against Japanese resurgence,
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The reversal of alliances that took pl.ce at the close of World War II and its early
aftermath i2 nol an exceptional event. Frequently, nations are involved in several con-
flicts simultaneously though the alliances to which the; are genuinely committed be
limited to-the dominani conflict. But this place of dominance may change. If it does,

either existing alliances will take on a new direction or aew ones will take their place,
Therefore, if certain disarmament measures should relax the tension between soms |

opponents while at the same time provoking conflict among allies, disarmament might
become a factor in reversing an existing alliance pattern,

it takes exceptionally serious events such as those ihat occurred at the outbreak of
the Cold War to turn former allies into enemies and lo lead them tc join opposing milj-
tary alliances. But even in the zbsence of such a grave break of continuity, conflict
among allied or friendlv nations--s widespread phenornenon—may affect the alliances
to which these nations adhere. Conflicting and divisive interallied interests may divert
attention from the common defense interest against a commoen foe and tend to erode the
alllance. One neec only think of NATO or the Sino-soviet alliance today 1o recognize
the opposite pulls toward collaboration and conftict to which allied nations are sub-
jected. Disarmament negotiations, and even more disarmament agreements to which
not all! members of a multilateral alliance adhere, may exert such divisive effects and
interfere with allied solidarity and collaboration.

While conflict and alliances are closely intertwined, the presence or spread of

neutrality and nonalignment does not point to an absence cf conflict, On the contrary,
they rzpresent the efforts of countries not to become involved in the conflicts of others
or in some particular conflict in which other nations are engaged,

It may seem fanciful even to suggest that any of the present major powers might
require or seek military alliances apainst countries militarily so weak compared with
themselves, as are practically all of the countries of the South. No matter how fierce
the conilict between such unequdl opponents might become, is not the alliance an un-
likely instrument for use in such confrontations? This is not necessarily true, One need
only remnember how the massive military efforts of France were defeated in Indo-
china and Algeria and to ask whether France might not have profited if it had enjoyed

the active support of powerful allies, In certain types of hostilities, the means at the.

disposal of nonindustrialized countries do not compare unfavorably with those the so-
called Great Powers can or can dare to bring into action. The peculiar characteristics
of alliances effective against guerrilla forces, infiltration and insurgencwy, and in sup-
port of those deiending themselves against them, deserve more attention than has been
given to them in the literature so far.

As a rule, allian i onflicts from which thev spring and

Wh Rather, they shall be IOOWWW*h na-
tions CGGMWS whether with the aimiof deterrence, defense,
or offense, Yet, thig d6és not precludé the possibilitv that alliances may themselves
affect. which the in a kind of reciprocal relatioaship: In certain cir-
. cumstances, they may-exacerbate the conflict in the seme way as national armaments
do. They may provoke fear by being interpreted as a sign of hostile intention: they may

euen _trigger preemptive action, They may. also meke the settlement of.conflict.more
difficult by Gommitting-the-ellies. to rigld positions THal they dare-not-forsake-dor.fear
of undérmini darity before a szettlement of the conflict has heen reached,

But Tike armaments, alliances are also a means of counterbalancing hostile powe

thus not only of creatirg a sense of gECUrity but of actually Foviding more security,
Traditionally, they have been employed as one ol thé chiel'méang of delerrence and
“thus of preventing an open resort to violernce, T—

There is still another reason alllances can on occasion serve as valuable instru-
ments of peace strategy. They o so whenever they give the imore peace-minded or
moderate members of a coalition Influence over their more aggressive or revidionist
allies, At times, too, as was recently seen in the Cyprus crisis, allies interested in
the peace of an area may attempt to mediate between two or more members of the alli-
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ance. The conflict between Turkey and Greece was clearly a threat to the strenpth and
solidarity of NATO, Because such balancing, moderating, and mediating services con-
tribute to the preservaticn of peace, a disarmament process that would lead to the
eroslion of alliances should be scrutinized carefully to see that the advantages it was
expected to confer outweighed the possible disadvantages resulting from the removal
of the stabilizing influences that alliances provide,

Alliance Policy and the Distribution of Power

How power is distributed among nations has almost as much to ao with the role of
alliances as the conflicts from which they emerge. Even a most intense conflict imply-
irg an acute danger of hostile action by the adversary will not produce alliances in the
case of countries that have enouzh power-or believe they have enough—to meet the
threat alone., After all, no matter how favorable the circumstances viewed from an
alliance point of view, bonds with other countries and commitments to other countries,
the very core of alliances, inevitably involve risks, costs, and frustrations that no
country acting rationally will assume gratuituously. Conflict is also unlikely tc lead to
alliances with nations too weak or too vulnerable to stand up to an opponent even given
all tne assistance that potential allies would be prepared to offer. They would risk pro-
voking the adversary rather than to protect against him, In these twa extreme situa-
tions, conflict tends, therefore, to induce a policy of neutrality or isolation rather than
of aliznment, One gquestion to be answered laier is whether disarmament measures
might produce or increase a preference for “going it alone.” The role of alliances
could decline either if certain disarmament measures made strong countries more
confident that they could handle the situation without assistance froin others, or if it
made weak nations more fearful of the provocative consequences of alignment,

The relationship between alliances and the distribution of power comes out most
clearly if one considers chang.s in an existing balance or imbalance of power, whether
they be between adversaries or among ailies, To start with the former, whenever the
balance of power is tipped ‘n favor of one of two opponents, the favored nation gaius a
higher degree of security—or uew opportunics for offensive action--and thereby comes
to have less need of allies unless it were to set itself more ambiiious goals, In the op~
posite situation, in which the balance is tipped towards the adversary, the side experi-
encing a decline in its relitive power and security may be expected to set a higher
value than before on allied pron:ises of assistance,

It might seem reasonable tc assume that relatively weak countries would be most l
"eager to find allies and, therefore, to initiate alliance policies. Yet, after World War I
and World War II, the foremost alliance builders in the West—France after World
War I, the United States after World War Il—were stronger than the countries with
which they sought to align themselves, In fact, in the American case, exceed'ngly weak ]
countries, particularly in Asia, were induced to join the alliance system. It isn't par-
ticularly puzzling that very vulnerable countries should lack the courage, and in many
instances the opportunity, to initiate alliances, But why should major countries, which
become the coalition leaders. find it beneficial to enter into security pacts with na- |
tions that have relatively meager military assets with which {o contribute to the com-’
mon pursuit oi alliance goala? The faet is that in many instances a minor country, or
a country temporarily reduced in military power s most of the Eurgpean countries
were at the close of World War II, may be desirable allies even when unable orun-
willing to offer strictly military assistance, In such cases, it is more correct {o call
the resulting oliiance a unilaterai guarantee pact, which is what most of the alliances{
er collective defense pacts of the United States were in the early peried after the war.
But whether guarantee pact or alliance, the major countries would obviously not be led
to initiate them or to consent to them if they received nothing in return. What they hope
to get, as a minimum, is the opportunity to preveat the adversary from taking over
these countries and their resources; they may also get far from negligible military
cooperation and may obtain access to territory and facilities that are valuable if not
indispensable for operations zgainst the adversary, A country becomes alliance worthy,
therefore, if in the absence of military forces and weaponry, it possesses real estaie
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valuable to itg prospective allies, It depends, however, on the particular circumstances
whether the advantages of having access to or being able to project power into rea)
estate controlled by minor countries compensates for the Hability of becoming committed
to their protection, 37 At different periods during this century, France and the United
States have been critized for their “pactomania”® when it seemed as if thev were collect-
ing allies indiscriminately, and with an eye only on their assets rather than on the bal-
‘ance between their assets and their vulnerabilities.

From what has been said, it can be gathered that two different power ralationships
affect alliance policy. Ore is the relative power of countries compared with that of their
adversary, which determines hoth their vulnerability to attack and their ability to deter
or- defeat an attack., The second power relationghip is that among allies or potential
allies. It determines the alliance-worthiness of a cot ntry measured in terms of its rel-
ative contribution to the success of the alliance. The degree of denendence of one ally
on anothey or the fitness for leadership within the alliance are also functions of this
interallied power relationship and wil) tend to change as the relative power of the allies
vis-a-vis one another changes,

If one seeks to anticipate the future role of alliances, and particularly thejr spread
among nations and within areas, one is confronted with a serious difficulty: power or
impotence in one contest may not be power or impotence in another, Nobody would deny
that nuclear WeIpons represent destructive power such as man has hever wielded, Yet
nuclear power even of the tremendous megatonnage preseutly in the hands of the two
Superpowers does not guarantee them decisive alliance-worthiness under all conditions
in which nations seek allied Protection: as a device by which to offer protection to
others in terms of deterrence, the threat of using nuclear Weapons may in certain ecir-
cumstances lack sufficient credibility, If friend and foe should ever become convinced
that these weapons would never be used for the sake of ul]ies—assuming the adversary
possessed them too—their subsequent elimination through disarmamen- would have
little impact on alliances because their use for the protection of allies would already
have been discounted, There is a second, and quite different, situation in which nuclear
weapons do little to give a country increased alliance-worthiness, These weapons may
2ppear so inappropriate for guerrilla or anti-guerrilla wariare that countries exposed
to such warfare will be little inclined toward alliances with nationg possessing them,
In such cases, capacity to offer mo.e appropriate types of assistance may weigh more
heavily in attracting allies than the possession of weapons of unequaled destructive-
ness,

Inappropriateness of nuclear weapons for the kind of warfare that prevails in the
Soutt and among {ndusirially underdeveloped countries, generallv, docs not account,
however, for the tnwillingness of many post-coloniz] states 1o enter into an alliance
with the United States, The policy of nonalignment, which most of these countries Pro-
fess, has nothing to do with fear of being insufficientlv nrotected by the allv, but on the
contrary with fear of being subjected to a dominance reminiscent of colonial rule,
Taken literaily, the term “nonalignmem” is a misnomer. These countries do not seek
to avoid alignments or even military alliances per ge which they have joined in con-

e e

3’/ See John W, Burton, “Escape from Power,” Disarmament and Arms Control, VoI,

2, No, 2, pp. 187-203, in which the “new isolationism® of the huclear powers, that
is, their incipient attitude of nonalignment growing out of the feeting that the risks
of escalation inherent in involvement in loca) contliets outweigh the interests sery-

ed by such involvement, is discussed,
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