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KENNETH W. ALLEN

Taiwan faces numerous challenges asit modernizes and reforms its defense es-
tablishment—the chall enges of developing the right relationships between ci-
vilians and military, and the right degree of jointness among the military
services. These are challenges that wein the United State have had a lot of ex-
periencewith over theyears, and weare eager to help. Just asimportant asarms
sales issues, these non-hardware or software exchanges serve very i mportant
purposes. They can help Taiwan to better integrate newly acquired systems into
its inventory. And these initiati ves can provide an avenue to exchange views
on Taiwan's requi rements for defense modernization, to include professionali-
zation, organizational issues, and training.

— Paul Wolfowitz, Deputy Defense Secretary, March 2002°
Since June 1989, political strains between Washington and Beijing

over regional and international issues have caused the U.S.-Chinamilitary
relationship to oscillate up and down. The Pentagon describes the current
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June 2002 187



ISSUES & STUDIES

policy for contact with the People's Liberation Army (PLA) as "limited
but measured."* Meanwhile, the buildup by China'sarmed forces opposite
Taiwan has led Washington to steadily increase its military relationship
with Taipei, especidly on the "software” sde. Over the past decade,
hundreds of Taiwan military officers have visited the United States for a
broad range of military training and exchanges. The number of active duty
U.S. military officers visiting Taiwan has aso increased by tenfold since
1992, when only limited visits were allowed.®> One Pentagon official com-
pared the U.S military relationship with China and Taiwan as follows:
"The U.S. military relationship with Chinais 90 percent form and 10 per-
cent substance, while it is 90 percent substance and 10 percent form with
Taiwan."*

Although Taipei relies heavily on the United States for the idand's
military modernization, Beijing has a very broad foreign military relations
program aimed at helping the PLA modemize itsforces. Given Taiwan's
international political satus, Taipei has opted for alow-profile yet active
military exchange program with severa countries, especiadly the United
Sates. Although not all the details are made public, the PLA sends
hundreds of officers abroad annually to a growing number of countries
to discuss abroad range of military issues. In addition, some PLA officers
are spending from oneto two yearsabroad as studentsin civilian and mili-
tary schools. The PLA aso hogts dozens of foreign military delegations
each year, and has foreign military students studying at its National De-
fense Universty ( ).

The purpose of this paper is to briefly trace the history of the U.S.
military relations with Taiwan and China, andto provide anoverview of the
military relations Taiwan and Chinahave with other countries.

2Interview with Pentagon officials, M ay 2002.

SNadia Tsao, "U.S. Strikes Bal ance with Taiwan Arms Sales," Taipei Times, November 7,
2000. Theterm "tenfold" has to be put into perspective that the baselinein 1992 wasvery
small to beginwith.

“4Interview with Pentagon official, May 2002.
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U.S.-Taiwan Military Relations

The 1950s-1970s

From the signing of the U.S.-Taiwan M utual Defense Treaty in 1954
until the early 1970s, the United States maintained a robust military rela
tionship with Taiwan because the Republic of China (ROC) was an dly,
and the U.S. military was usng Taiwan as a support basefor itsoperations
inVietnam.

In March 1953, the United States established a forma "Formosa
Patrol Force" under the Commander in Chief of the Pacific Fleet (CINC-
PACFLT).® Thisforce becamethe Navy service component of the Formosa
Defense Command, which was created in December 1953 asa sub-unified
command under the Commander in Chief of Pacific Command (CINC-
PAC). Theinitial commander of the Formosa Defense Command was also
the commander of the Seventh Fleet. In 1957, the command received its
own full-time commander (a Navy vice-admiral) and changed its name to
the U.S. Taiwan Defense Command (TDC), with operational control of all
U.S forces committed to the defense of Taiwan.

By the time Vietnam fell in 1975, aimost all of the U.S. military's
operationa forces had left Taiwan, resulting in the TDC becoming a mere
shell during the latter half of the 1970s° According to a declassified
higory of the U.S. Pacific Command published in 1979, "Shortly after
Presdent Nixon's 1972 visit to the People's Republic of China (PRC), and
the Shanghai Communiqué at that time, the first seps were taken to with-
draw U.S. forcesfrom Taiwan."” The report stated that "a total of 1,121
U.S military personnel were stationed in Taiwan on 31 May 1978," and
that following President Carter's announcement to recognize the PRC "dl

SPeter M. Swartz, Drawing Linesin the Sea: The U.S. Navy Confronts the Uni fied Command
Plan (UCP), 1946-99 (Center for Naval Analyses, January 1999), 148. The Formosa Patrol
Force changed its name to the Taiwan Patrol Forcein 1955.

5The author was stationed with the U.S. Air Force in Tai wan from 1974 to 1976.

" CINCPAC Command History: 1978" (Published by the Command History Branch, Office
of the Joint Secretary, Headquarters CINCPA C, 1979), vol. 1:62-63. Thisdocument was de-
classified in 1998,
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U.S. forces would be withdrawn by 30 April 1979, and the M utual Defense
Treaty wasto be terminated by the United States effective 1 January 1980."

The U.S. Military Asdstance Advisory Group (MAAG) provides a
good exampleof the reduction in force duringthe 1970s. During the 1960s,
MAAG maintained advisorsin units below the regiment level throughout
the ground forces in Taiwan, and thousands of Taiwan's military personnel
at al levelshad trained inthe United States.® According to the 1972 CINC-
PAC command history, the number of active duty U.S. military advisorsin
MAAG was reduced from 190 in 1971 to 157 in 1972. MAAG also had
about 25 U.S. civilians and 25 local employees. The 1978 CINCPAC his-
tory listed only 9 MAAG personnd in October 1978.

Arms salesto Taiwan date back to the 1950s, when the U nited States
provided most of the weapons systems and training under the military
grants-in-aid program at virtually no cost to Taiwan.® By 1965, Tawan's
economic prosperity allowedall U.S. economicassistance to bephased out,
while the military grants-in-aid program was gradually phased down over
the next fifteen years. In 1977, the U.S. Congress was still lending about
US$80 million annualy to Taiwan to purchase U.S. military equipment.
By 1979, Taiwan was paying for 96 percent of itsannual military purchases
under theforeign military sales (FMS) program, with the United States still
providing some help to upgrade the defense system.*®

The 1980s

During the mid-1980s, the United States continued to sell Taiwan de-
fensve arms under the provisions of the 1979 Taiwan Relations Act—at
thesametimethat the U.S. military relationshipwith Chinawas expanding.
Although China protested the arms sales on grounds that they violated the
1982 Shanghai Communiqué, the objections were somewhat muted be-
cause Beijing perceived that the United States was maintaining a rough

8| nterview with former chief of staff, U.S. MAA G, Taiwan, April 2002.

9John H. Erstline, " The Crisisof the Republic of China," in About Face: The China Decision
and Its Consequences, ed. John Tierney, J. (New York: Arlington House, 1979), 183.

10Anthony Kubek, "Princi ples over Pragmati sm,” in Tiemey, About Face, 138.
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balance with defense ties with both sides. For example, the United States
helped Taiwan with its Indigenous Defensive Fighter (IDF) program at the
sametimethat the Pentagon was working with the PLA and Aviation Min-
igry to upgradethe F-8-2 fighter. In addition, the United Statesagreed that
Taiwan could build severa new Perry-classtypefrigates under U.S. super-
vison, while the Pentagon was also negotiating atorpedo program with the
PLA Navy. The overdl objective in Washington was to fecilitate an in-
digenous Taiwan defense industry in the hope that over time thearmssales
irritant to U.S.-Chinarelations would be minimized.

The 1990s to Present

Since 1979, the primary focus of U.S. military relations with Taiwan
has been arms sdles. However, the United States has not been the sole
source of Taipei's weapons systems. According to worldwide sources, Tai-
wan received atota of US$21 billion inarmsdeliveries from 1993 to 2000,
of whichU S$12.8 billion came fromthe U nited States.™ Part of the US$21
billion total includes Mirage fighters and Lafayette frigates from France.

Although the public focus has been on weapons systems, following
thetensionsin the Taiwan Strait in 1995-96, the Clinton administration be-
gan to quietly expand the military relationship with Taiwan to levels un-
precedented since the 1970s.® The broader exchanges have increased the
amount of attention paid to "software," including discussionsover srategy,
training, logigtics, command and control, and plansin the event of an attack
from the PRC. These exchanges were prompted by U.S. concerns about
Taiwan's integration of the hardwaretheidand had received into a credible
joint service defensive capability.

The Bush administration has further increased the number of ex-

UshineyK an, "Taiwan: Major U.S. Arms Sales Since 1990," CRSReport to Congress, Janu-
ary 30, 2002, 1-2. In aninterview, Kan stated, "One caveat is that the values of arms sales
to Tailwan are broad indi cators of trends and significance, and oneshould be careful about
using the data as accurate numbers, especially across many years."

2Ihid., 2. Original reportscame from Jim Mann, "U.S. Has Secretly Expanded Military Ties
with Taiwan," Los Angeles Times, July 24, 1999; Kurt M. Campbel | and Derek J. Mitchell,
"Crigsinthe Taiwan Strait?' Foreign Affairs 80, no. 4 (July/August 2001): 14-25.
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changes. In July 2001, the Pentagon reveaded that there had been seven
meetings since 1997 with Taiwan military authorities "to discuss issues of
interaction and means by which to provide for the defense of Taiwan."™
The Pentagon has also sent various teams to Taiwan to assess theidand's
military capabilities and needs. The Bush adminigration also allowed
Minister of National DefenseTang Yiau-ming( ) toattend adefense-
related conference in St. Petersburg, Horida, in March 2002 hosted by the
U.S.-Taiwan Business Council, where he met with Deputy Defense Secre-
tary Paul Wolfowitz and Asgstant Secretary of State Jim Kelly.

Taiwan's Foreign Military Relations

Prior to the PRC replacing the ROC in the United Nationsin Novem-
ber 1971, the ROC military had an active foreign relations program, es-
pecialy with the United States, Israel, South Africa, and other Asan
countries such as South Korea and Singapore.** Beginning with the U.N.
recognition of the PRC in 1971, most countries began changing their rec-
ognition from Taipei to Beijing, so that today less than thirty countriesstill
formally recognize the ROC. However, many countries still have strong
relations with Taipei through reciprocal trade offices that function as
embasses. Some of the ROC's trade offices overseas include active duty
military officers who perform the same functions as military attachés or
military assistance and procurement officers.

While the PLA has increased the vishility of its foreign relations
program sincethe early 1980s, the ROC military hasopted for alow-profile

BKan, "Taiwan: Major U.S. Arms Sales Since 1990," 2. Original reports came from
Zhongguo shibao (ChinaTimes) (Taipei), July 18, 2001; Washington Times, July 18, 2001;
U.S. Department of Defense News Briefing, July 19, 2001.

14From 1950 unti| Washington changed its diplomatic recognition from the ROC to the PRC
in 1979, thousands of ROC military personnel received training at al levels in the United
States. Training levels are now returning to pre-1979 levels. Singapore, Saudi Arabia,
Israel, and South Korea all changed their dipl omatic recognition to the PRC in the early
1990s.
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yet active program. |n addition to discussons and training associated with
acquisition and maintenance of U.S. weapons systems, Taiwan has aso
maintained continuous military relaions and exchanges with severa
Asian, Latin American, and African countries. Taipel aso esablished a
European-wide weapons procurement office in Paris in the early 1990s.

The Political Warfare College ( ) providesaForeign Officers
Course for sdlect officers from Africa, Latin America, and Southeast Asia
In addition, the Naval Academy ( ) has specia courses for

foreign officers.

Active duty military officersare dsoinvolved in visting fellow and
graduate programs abroad, including the United States, Greet Britain, Can-
ada, and Germany. For example, there were sixteen officers involved in
drategic sudies, command and staff education, master's degree programs,
and Ph.D. programsin foreign military and civilian universitiesin 1997. In
addition, the Minigtry of National Defense holds seminarsand entrusts pri-
vate academic institutions to hold seminarson national defense and specid
topics.™ According to interviews, Taiwan funds approximately two hun-
dred military students per year inthefull range of U.S. military trainingand
academic inditutions, including the various war colleges, service schools,
and cadet exchanges.”® Taiwan officers also fill various senior fellow and
researcher positions set aside for military officers at civilian univergties
and think tanks.

Finally, Taiwan's military hosts numerous foreign retired senior of-
ficers and defense officials, who were not able to vist Taiwan when they
were on active duty or serving in an official capacity. Taipe takes these
opportunities to inform them about devel opments on Taiwan and to dicit
the support of these foreign contacts when they return home.

15Republic of China: 1998 National Defense Report (Taipei: Li Ming Cultural Enterprise
Co., 1998), 184-85.

18| nterviews with various American and Taiwan government and nongovernment people,
April 2002.
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U.S.-China Military Relations

The first decade of the U.S.-China military relationship that began
following the Soviet Union'sinvason of Afghanistanin 1979 hasbeenwell
documented. Since the early contacts, the strategic motivation for the de-
fense rdationship has changed, and with it, the nature of the diplomatic
relationship between the two countries. The Cold War context provided
thedominant and relatively clear rationa e for theearly years. In the post-
Cold War era, the drategic basis for U.S.-China defense cooperation has
changed. Asaresult, the existing state of the political relationship between
Washington and Beijing sets the boundaries for military cooperation.

The 1980s were characterized by the rise of military interaction with
the United States based on the "three pillars"—high-level visits, working-
level exchanges, and military-technol ogy cooperation—which were agreed
upon during Secretary of Defense Caspar Weinberger's September 1983
vigt to China. The "three pillars” served as the framework for the defense
relationship throughout the 1980s, which averaged about two to three U.S.
military delegation tripsto China per month. At that time, therewasa long
list of senior Department of Defense civilian and military officials who
wanted to visit China. The Pentagon a so provided the PLA with copies of
different non-operationa regulations, documents, and manuals, covering
everything from training to personnel management to guiding documents
for certification of aircraft parts manufacturing.

The bubble of optimistic expectations burst as the PLA's crackdown
in Tiananmen ( ) in June 1989 became the focus of the U.S. political
reaction and brought the Sno-U.S. military relationship to an abrupt halt.
President George Bush suspended dl high-level exchanges with China,
which included visits by defense officials, as well as the full range of de-
fense technology cooperation, including al FM 'S programs that had de-
veloped over the preceding decade.

The 1990sand early 2000s can be characterized by a series of upsand
downs as the military relationship resumed and then was overcome by
events. Following Tiananmen, there was almost no contact until late 1993,
when exchanges resumed at a moderate pace. These exchanges were cut
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short by the PLA's missile launches in the Taiwan Strait in 1995-96. From
early 1997 until the United States inadvertently bombed China's embassy
in Belgrade in May 1999, severa senior Department of Defense officids
visted Chinaand PLA |eadersvisitedthe United States."” Since 1999, vari-
ous events have led to another downturn in the relationship, including
China's continuing deployment of short-range ballistic missiles opposite
Taiwan, the PLA's growing military modernization program aimed &t Tai-
wan, Congressiond legidation establishing drict rules for the Pentagon's
dealings with the PLA, and the Department of Defense establishing new
criteria for contact with the PL A following the EP-3 and F8 collision over
the South China Seain April 2001. One of the latest issues of contention
was Beijing'sprotest against alowing Taiwan's defense minister to partici-
pate in the U.S.-Taiwan Business Council's defense conference in Florida
in March 2002.*

China's Foreign Military Relations

Although U.S.-China military relations have had their high and low
points over the past decade, Chinas overal worldwide foreign military
relations program has grown considerably and continues to expand across
a broad spectrum. When the PRC celebrated its fiftieth anniversary in
October 1999, the official Xinhua News Agency carried an article review-
ing fifty years of PLA diplomacy.” Pertinent highlights from that report
are asfollows:

17U.S. defense officials who visited Chinain 1997 and 1998 included Secretary of D efense
William Cohen, Chairman of the Joint Chiefs General John Shalikashvili, USAF Chief of
Staff General Michael Ryan, USN Chief of Naval Operations Admiral Jay Johnson, and
U.S. Pacific Command (PACOM) Commander Admiral Joseph Prueher.

18'China Protests U S. Official Contacts with Taiwan," People's Daily, March 14, 2002,
available at <http://english.peopledaily.com.cn/200203/14/eng20020314_92085.shtml>.
1Huang Cailong, "Moving Toward the World and Peace: Roundup of Five Decades of PLA
Foreign Military Interaction," Xinhua, September 14, 1999 (FBIS-FTS19991005000721,

October 5, 1999).
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« From 1949 to 1977, the PLA sent delegations abroad for discus-
sons, but never sent any ships aroad. Snce reform began in
1978, the PLA has established over ninety military attaché offices
oversess [today the number stands a one hundred]. Senior PLA
officers haveled over 1,300 delegations to more than eighty coun-
tries. The PLA has welcomed over 2,100 military delegationsfrom
five continents, of whichmorethan half of the delegationswereled
by defense ministers, joint service commanders, chiefs of the gen-
erd staff, and service commanders.”

= During the 1990s, the PLA's Academy of Military Science (
) has interacted with counterparts in twenty-seven coun-
tries. Sincethe National Defense University was founded in 1985,
it has received 749 military delegations from seventy-nine coun-
tries, involving 6,407 foreign military personnel.

= Since 1991, the PLA hassent over 20,000 peoplein morethan 800
specialized technical del egations overseasto investigate, cooperate
inresearch, and participate in studies.

Military student exchanges have a so taken center sage inthe PLA's
foreign relations program. The 1999 Xinhua report ated that over two
thousand military students from more than seventy Asian, African, and
Latin American countries had trained in China.* From 1996 to 1999, the
PLA sent over one hundred military students to more than twenty coun-

20 terms of comparison with the United States, Secretary of Defense Wil liam Cohen aver-
aged oneforei gn trip per month during 1998 and visited over forty countries, while China's
Mini gter of Defense Chi Haotian ( ) took two tripsto a total of nine countries. Also
in 1998, the PACOM participated in a total of 1,368 activities with foreign military forces,
including 223 exercises, 16 disaster relief projects, and 32 humanitarian assistance proj-
ects. The U.S. Navy a so made 655 port visits within PACOM's area of responsibility,
whilethe PLA Navy conducted asingle three-ship visit to Australia, New Zealand, and the
Philippines. See Kenneth W. Allen and Eric A. M cVadon on China's Foreign Military Re-
lati ons, published by the Henry L. Stimson Center in October 1999.

2IN o specific dates were given for thistraining, which could reach back tothe 1960s. Uncl ear
isif thismeans only studentsat military academies, or whether it includes foreign military
personnel who trained on specific Chinese weapons systems purchased from China.
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tries, including Ausgtrdia, Russia, Germany, France, Italy, Romania, Hun-
gary, and Poland.? Meanwhile, military students from countries such as
Romania, Poland, Kazakhstan, Kyrgyzstan, Tgjikistan, Mongolia, South
Korea, and |srael had sudied at the PL A's Nationa Defense University. In
addition, from 1998 to 1999, China reached agreements with Europe, the
Commonwealth of Independent States (CIS), and pertinent surrounding
countries to conduct military student visits. In October 2001, Defense
Minister Chi Haotian met with fifty-four middle- and high-ranking officers
from thirty-seven countries who were studying at the PLA's Nationa
Defense Universty and were participating in a seminar on international
issues® The PLA students who have studied abroad received high-level
atention in February 2002 when Jiang Zemin ( ) addressed the
All-Army Military Study Abroad Work Conference held at Zhongnanhai

( ) 24
Conclusions

The Pentagon's 1998 East Asian Security Review (EA SR) stated, "As
the United States, China, and othersin the region work to build a security

2See note 19 above.

23"Chi Haotian Meets Foreign Officers Studying at the Chinese National Defense Uni-
versty," Beijing Zhongguo X inwenshe, October 29, 2001. For severa years, the PLA's
National Defense University (NDU) has taught foreign students at two-to-three-month
courses focused on palitical and intemational affairs, but their campus is located several
miles north of Beijing and is not co-located with the NDU campus. Unlike the United
States, where American and foreign students are in thesameclass, there isvery little inter-
action between the foreign students and non-faculty members of the PLA. For example,
according to a New Zealand Ministry of Foreign Affairs Report from Beijing (Sino-File
July/August/September 2001, <http://www.mft.govt.nz/foreign/regions/northas alnews0l/
august/sindfil ul yaug.html>), New Zealand sent its fourth student to participate ina PLA
International Symposium course in Beijing in October and November. This was a new
course conducted at NDU. Englishisthelanguage of instruction and the class is attended
by many overseas officersat thecolonel and brigadier level aswell asa number of PLA of-
ficerswith proficiency in English. The course provides anideal venuefor exchange of per-
ceptions and includes visitsto PLA ingtal lations and bases.

2nJiang Zemin Greets All-Army Military Study Abroad Work Conference Delegates,”
Xinhua Net, February 23, 2002, <http://news.xi nhuanet.com/newscenter/2002-02/23/con-
tent_287493.htm>.
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architecture, the greatest challenge will be to manage the gap that ill ex-
igsin strategic visons and to develop mutually acceptable approaches to
security. Dialogue between the United States and Chinawill remain crit-
ical to ensurethat both countries have a clear appreciation of one another's
regional security interests. Dia ogue and exchanges can reduce mispercep-
tions between our two countries, increase our understanding of Chinese
security concerns, and build confidence between our two defense establish-
ments to avoid military accidents and miscalculaions."””® The EASR dso
pointed out that "The United States maintains robust but unofficia rela
tions with the people on Taiwan, governed by the Taiwan Relations Act and
guided by the three U.S.-PRC joint communiqués. The United Statessells
defensve arms to Taiwan to enableit to maintain a sufficient self-defense
capability."

In March 2002, D eputy Secretary of D efense Paul Wolfowitz discuss-
ed the current state of military relationswith Chinaand Taiwan. Hepointed
out, "With respect to China, the United States seeks a balanced and con-
gructivereationship. Chinaisnot an enemy. Wewish to develop areasin
which our interests converge. This includes military-to-military contacts
which arein our mutual interest. But these must be disciplined, purposeful,
and systematic."*® Turning to Taiwan, Wolfowitz stated, "Just asimportant
as arms sales issues, non-hardware or software exchanges with Taiwan
serve very important purposes. These types of exchanges enhance Tai-
wan'sability to assess longer-term defense needs, and devel op well-found-
ed security policies. Such exchanges enhance Taiwan's capacity for
making operationally sound and cost-effective acquisition decisions."

Official statements like these make clear that the United States has
an interest in maintaining a measured military relationship with China.
However, Washington has aso determined that China's military posture
opposite Taiwan poses a potential threat to Taiwan and that the Pentagon's
understanding of Taiwan's military structure and capabilities has |apsed.

2The United States Security Strategy for the East A sia-Pacific Region: 1998" (U.S. Depart-
ment of Defense, Office of Intemational Security Affairs, November 1998).

%6See note 1 above.

198 June 2002



Palicy Analyses

Therefore, according to interviews with variousU.S. government officials,
one of the best ways to help provide gability in the region and to prepare
for possible U.S. involvement in military contingencies across the Taiwan
Strait is to have "a more robust exchange program with Taiwan's mili-
tary."?’

Finally, dthough the U.S. military relationship with Chinaiscurrent-
ly in aholding pattern, the scope of the PL A's worldwide foreign relations
program is expanding. Each year, morePPLA officers are traveling abroad
in high-level and functiona delegations, aswell asindividua students. In
addition to the symbolic political value, these vidtsafford Chinasmilitary
leaders and younger officers the opportunity to acquire modern military
knowledge, especially from the developed world, in doctrine, operations,
training, military medicine, adminigration, and a hogt of non-combat re-
lated areas. As more officers from the military regions travel abroad, the
PLA hopes that they will be more likely to help implement unit-level re-
formsthat have been initiated from the general headquartersin Beijing.

2T nterviews, A pril 2002.
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