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America’s Public Diplomacy Deficit 

--Purposeful communication with the world matters more than ever in the post-Cold 
War world -- if the foreign affairs community can learn to think strategically about public 
diplomacy. 

As the world adjusted m the 1860s to the inventron of the telegraph, a Brrtish diplomat 

was heard to remark that the new era of mstantaneous mternational communication heralded the 

dennse of the ambassador-A role What, after all, would be the role of envoys when governments 

could communicate drrectly? As an analysis of governments’ needs of the day, the remark was 

reasonable enough And yet, rt could not have been further off the mark Far from shrmkmg, 

America’s drplomatrc establishment a century later has mushroomed, wrth embassies m key 

caprtals numbermg therr employees in the several hundreds What that 19th-century diplomat had 

farled to antrcrpate was the fact that the telegraph -- and the commumcations revolutron rt 

presaged -- was the begmnmg of a revolutron m the scope and intensity of how nations interact 

As a result, the drplomat’s role a century later may have changed -- becoming srmultaneously more 

mundane and more complex -- but it has hardly gone away On the contrary, our forebears a 

century ago would be startled to learn how central the drplomat’s skills have become to managmg 

mter-related economies ’ 

Today, however, Amerrcan foreign affarrs strategrsts nsk repeatmg the same 

analytrcal error about public diplomacy as our forebears made about drplomacy itself, thrs time by 

f&g to foresee how the changmg nature of mternatronal relations now places as much 

importance on the capacity to persuade as the power to coerce As a result, both the budget and 

the mrssron of public diplomacy -- defined here as the ways and means the government uses to 
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communicate both specrfic pohcy objectives and larger national values to foreign publics -- have 

been under fire since the end of the Cold War The Cato Instrtute led the attack, proclaimmg m 

1994 that, “the war between the ideologies 1s over Pubhc diplomacy 1s largely u-relevant to the 

kinds of challenges now facing the United States It2 Cato went on to add that, “rf it is important 

to publicrze American perspectives on such Issues, prrvate media outlets are more than adequate 

a government-run propaganda apparatus is unnecessary IV3 Although the Cato Instrtute report did 

not attract wrdespread public attention, its perspectives were echoed in Congressional efforts to 

greatly reduce spendmg for pubhc diplomacy mitratrves and to force the consohdatron of a 

shrunken USIA into the State Department Furthermore, although the admmistration did 

eventually oppose consohdatron, rt did not appear to drsagree wrth the central prennse of the 

Republicans public drplomacy is no longer so rmportant m the post-cold war world 

As a result, the debate on public drplomacy m Washmgton has focused more on 

mstitutional reorgamzatron than on broader, conceptual questrons There has been no real 

discussion of the vahdity of the assumptions behmd the Cato Institute’s recommendations Is it 

true, for example, that there are no longer any rdeologrcal confhcts m the world? With the demrse 

of communism, do all rewes subscrrbe to Western hberal-democratic ideology7 Are 

international disputes today purely power conflicts in which the need to present one’s own pomt 

of vrew is of httle Importance? 

Thrs essay wrll argue that the Cato approach represents a fundamental mrsunderstandmg 

of both the nature of the new world order and the lands of tools that Amerrcan foreign pohcy 

needs today Instead, tins essay wrll offer an alternative framework for understandmg the world 

order, restmg on the following premises 
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--The nature of world leadershrp m the post-Cold war era is evolving in a manner that 

places as much importance on our abrhty to persuade as to coerce 

--The foreign afEns community, strll wedded to the unportance of power projectron, has 

been slow to understand the range of issues where well-concerved public diplomacy can be 

effective 

--Pubhc drplomacy’s capacity to reduce tensions and build mtemational support for 

Amerrcan objectives can be a powerful tool m the post-Cold War environment, 

--However, we must learn how to think about public diplomacy in strategrc terms 

These are more than academic issues, for they run to the heart of how we perceive threats 

to our mterests and how we allocate scarce resources Indeed, despite the absence of a clear 

threat to national survrval, the central dilemma for the natronal security strategist today 1s the 

growing imbalance between the number of Amerrcan commitments around the world and our 

abrlity (and wrllmgness) to pay for them For the military, that imbalance is becoming partrcularly 

acute -- wrth troop levels down 40 percent since 1989 and the deployment tempo up 300 percent, 

the mihtary 1s operatmg at a frenetic pace that is not sustainable over trrne The result, semor 

officers worry, will be a large number of early retu-ements among the experienced soldiers that the 

servrces so desperately need to keep 

Unfortunately, rt 1s clear that the objectives-resources unbalance will not be resolved 

anytime soon Instability in the world is hkely to mcrease before rt dechnes, whrle the mihtary 

budget 1s unhkely to chmb substantrally How, therefore, do we square the circle? The obvrous 

alternative 1s to work closely with our alhes, both to promote world economrc growth and share 

the security burden, and try harder m the developmg world to prevent confhct before it arises 
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Furthermore, the complexity of transnational issues virtually demands a global approach 

That, m fact, 1s the thrust of the Clinton admmistratron’s pohcy of enlargement and engagement 

Engagement, however, demands tirst and foremost commumcation If we want the cooperatron 

of others, we must first talk to them, then convince them If we want to reduce the demands for 

mrhtary mterventron m the future, we must find a way either to reduce conthct or enhst the 

cooperation of others in doing so In short, our need to commumcate wrth the world is increasmg 

even as our budgets for public diplomacy are decreasing 

Why, then, has so httle attention been paid to public diplomacy m recent years? One key 

difficulty is that many in the forergn afl%rrs commumty don’t understand very well what well- 

conceived public drplomacy can do For some, public diplomacy 1s little more than hrgh school 

exchanges and scholarshrps for foreigners to study m the US pleasant little programs that may 
f- 

wm us browme points m heaven, but are not very relevant to natronal security strategizing For 

others, the concept of mfluencmg overseas publics brmgs to mmd Tokyo Rose a hard-edged 

attempt to psychologically wear down an opponent by freely interspersing truth and falsehood 

From thrs perspective, public drplomacy may be occaaonally useful, but always distasteful 

The most recent trend, partrcularly m vogue among future war vrsronaries, has been to 

fold public drplomacy into “mformatron warfare”, a concept that posits that Amerrcan superrority 

m the fechrzdogy of znformatzon deZzve7y will enable rt to dominate what people are thmkmg 

about on vntually any subject, anyume, anywhere As one mformatron theonst writes, “when 

Images are transrmtted mstantaneously worldwide actrvely using the power of mformation wrll 

srgnificantly enhance our abrhty to mamtam peace, expand dialogue and understandmg, encourage 

f- 
the process of democratizatron, lessen tensions, inhibit prohferatron, contam conflict or end it as 
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f- rapidly as possible and accelerate the re-establishment of stab&y and peace ‘I4 Thrs 1s a tall 

order mdeed -- but 1s rt reahstrc? Such vast clas rest on the assumption that the maJor hurdle to 

commumcatron is techmcal -- that once mformation 1s transmitted to (or conversely wrthheld 

Corn) a subJect, it wrll be absorbed, understood and acted upon m the way that you origmally 

mtended 

In fact, although technology may create the capability, it fails to consider why overseas 

audiences would want to Zzstezz Afler all, the umque aspect of pubhc diplomacy among the 

mstruments of national power 1s that rt must be perceived as a dzalogue of mutual benefit If a 

neighbor masses mrlitary forces along your border, you ignore him at your perrl, an envoy bearmg 

unpleasant tidings may be received unpleasantly, but received he wrll be Pubhc diplomacy, 

f- 
however, requires “two to tango” -- If the message is marticulate, culturally-offensive, or Just 

n-relevant, it wrll simply be ignored 

To public diplomacy professronals, therefore, the confidence placed on the power of 

mformatron technology is mrsplaced It fails to understand how people process informatron, and 

Just as Importantly, rt represents a fundamental mrsunderstandmg of what governments are trymg 

to accomplish when they communicate wrth foreign pubhcs Public diplomacy programs are 

rarely intended to provide facts alone -- such mformatron 1s generally available elsewhere -- but 

rather to promote understanding Whether explaming trade pohcres to skeptical Japanese 

Joumahsts, the Iraq1 sanctrons to an angry Mrddle East public, or Arnerrcan commitment to 

Bosma to a hostile Belgrade audrence, the goal is always to provrde context, cut through cultural 

barrrers, and establish, rf not agreement, at least the mutual understandmg that can make a 

contmued dialogue possible 
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Furthermore, even those who accept the need for pubhc advocacy on issues of mediate 

Import frequently f&l to appreciate the fact that the best pubhc diplomacy rests on a foundation of 

long-term relationships The abrhty to explain Amerrcan pohcy wrll go for naught rfthe key 

opmion-leaders in a grven country will not receive you It 1s preaseiy the role of the long-term 

tools of pubhc diplomacy -- exchanges, librarres, books and cultural programs -- to create the 

deep ties that make it possible to effectively advocate American positrons on specrfic problems 

The historical case against public diplomacy 

Clearly, however, pubhc diplomacy has never been totally accepted as an instrument of 

national power by a large segment of the foreign affau-s commumty One reason 1s that our 

histoncal understanding of how nations mteract 1s based on the reahst/neo-realist theory of 

mtematronal relations Realism teaches that all nations are bound to compete wrth each other in 

an incessant pursuit of relative power, prestige, and SUM& Consequently, mtemational 

relations are always a function of power, regardless of what polmcal, cultural or ideologrcal 

creeds nations mrght otherwrse hold m common The realist school -- whrch has had a powerful 

mfluence on Amerrcan foreign policy thinking -- thus had httle patience for public drplomacy 

Ideas, after all, were simply not relevant to a power politics equation 5 

For national securrty strategists whose philosoph.~cal framework is based on realist history, 

therefore, rt 1s hard to take public diplomacy serrously For them, rt is either propaganda or Just 

“do-goodrsm”, m neither case relevant to a realistic perspective of the way the world works 

Even those who have come to accept the utihty of pubhc diplomacy in prmciple, rarely thmk to 

mcorporate rt mto therr basic conceptrons of national strategy 
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The problem with realism the changing nature of wealth and power in the new world 

order. 

Reahsm, however, fals m several ways to explain how natrons interact today To begin 

wrth, its depiction of nations as hostile competitors does not take into account how the 

globahzatron of the economy has transformed the very concept of national interest Whrle 

balance-of-power strategrsts were preoccupied wrth the begmmng of the Cold War, very 

important changes were takmg place in the nature of economrc reahties The most nnportant of 

these changes was the steady progressron, beginning m the 194Os, of the Amerrcan and Brrtrsh-led 

effort to replace protectionism wrth a new approach a world trading system based on open 

markets, the legahzatron of tradmg rules, and the joint management of trade through newly- 

established mum-lateral mstitutrons These prmciples were enshrined m the Atlantic Charter, a 

long-forgotten document that, notes John Ikenberry, was based on “the most basic convrctron 

that the closed autarkic regons that had contributed to the world-wrde depression and split the 

globe mto competmg blocs must be broken up and replaced by an open, nondrscIlrmnatory 

econonnc system lr6 The second major change of the post-World War II years was the rapid 

shrfi m the developed world to wealth creation based on knowledge and technology rather than on 

land and population As land became less valuable than technology and knowledge, developed 

states lost interest m territonal acquisrtron As Rrchard Rosecrance writes m the July issue of 

Foreign A&n-s, “Wars of aggression [lose their impact when] the takmg of real estate does not 

result in the acquisitron of knowledge, and aggressors cannot serve needed caprtal “’ As a 

result, Rosecrance argues, developed nations -- the nations wrth the greatest mrhtary power 

potential -- are precisely the nations wrth the least incentive for using rt While an Iraq may see 
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potential gams in land acqursmon, “developed nations would rather plumb the world market than 

acquire terrrtory “* 

Third, the rapid evolution of trade from a senes of small regronal systems to a single 

global market not only added to efficiency, it also reduced the strategic value of physically 

controlhng the sources of raw materrals Even World War II, despite the passions it engendered, 

was at root fueled by a drive by Germany and Japan to secure new sources of land and natural 

resources In 1997, Japan can buy cheaply the oil supplies it once sought to conquer at great 

cost, Germany can now freely mvest in Central European countrres it once tried to annex 

Thus, the transformatron m the nature of wealth creatron and the American-led 

institutronahzation of international relations, combmed with the Increasing convergence m pohtrcal 

f- values among Western nations, created a power-M impetus for an explosron m world trade Over 

tune, this became a self-regenerating process -- the new mstrtutions provided a degree of 

regularity, legality and predictability in trade relations that led to raped expansion m trade and 

growth m economic prosperrty Increased trade in turn demanded expansion of mstnutronal 

frameworks, which once again fostered more trade By the mrd-1990s thrs process has advanced 

so far that much of the world, led by the developed Western nations, 1s so intricately tied together 

m a web of formal and lnformal relationships that the very concept of national soverergnty has 

been affected 

In sum, the pursuit of national mterest m an mterdependent world frequently requrres co- 

optatron rather than coercion With prosperity more a mnctron of knowledge than land, of the 

quahty rather than the quantity of population, the mcentive to become a tradrtional hegemon is 

(I greatly reduced It is no accrdent that Amerrca has been the leading proponents of such multi- 
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lateral instrtutrons as NATO, the GATT, and APEC -- multi-lateral solutrons allow us to share the 

burden of mamtainmg world order 

Not everyone gets to play: the Third World dilemma 

A second challenge to our understanding of the post-Cold War order is the growmg 

evidence that Western-insprred pohtrcal and econonnc reform is on the verge of collapse m many 

countrres, both in the tradmonal Third World as well as m the old Commumst bloc Where once 

we believed that the defeat of Communism was also a vrctory for democracy and caprtahsm, rt 1s 

now clear that the former prorrnsed nothing about the latter In retrospect, thrs should not have 

been surpnsmg both market econonnes and pohtrcal pluralism are the most mstrtutronally- 

complex socretres ever devrsed In many respects, they resemble massively-parallel processmg 

supercomputers -- milhons of decisions are made every second, each mdependent but each made 

wrthin an agreed upon framework and subject to the same norms In society, these frameworks 

and norms become mstrtutrons and laws -- when they work correctly, plurahstic societies are the 

most efficient and successful the world has ever known 

Unfortunately, many of the developing countries that so recently abandoned central 

plannmg got only half the recipe rrght As the Peruvian wnter Vargas Llosa has wntten, m the 

Thrrd World, “reformers are confi,rsmg pnvate enterprise with free market capitahsm [and] 

focusmg on macroeconomic management wrthout consrdermg instrtutronal frameworks ‘I9 As a 

result, reform and development efforts have failed to dehver on then- promise in many parts of not 

only the Third World, but the transrtioning Communist bloc as well Instead of growth and 

prospenty, these states have been plagued by corruptron, the channeling of national resources to a 

P small ehte, and growing repression as regimes attempt to counter growmg popular dissatisfaction 
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Notes Llosa, when the people see the country’s nchest men benefiting from state-granted 

privrleges, they “see little reason to bless a reform process that has left them nnpoverished and 

drsenfkanchised ” lo 

Such grass roots disenchantment, however, has more than economic consequences for the 

West As pubhcs come to perceive the Western reform process as benefitmg only a venal ehte, 

they inevitably turn then anger against not only their rulers but Western ideals -- and in the end 

the West itself A telling example of this process comes from a recent USIA focus group study in 

the Ukraine, m which the respondents not only equated prrvate enterpnse with theft, but 

suspected the West of usmg economic reform to strip the country of its natural wealth r1 Left 

untended, such popular mrsunderstanding does not augur well for future East-West relatrons 

Greater contact does not mean greater understanding 

A third reason for the nsmg potential of public diplomacy 1s the fact that world economic 

mtegratron greatly multrphes human contact -- and contact means opportumty for frrctron 

Indeed, one of the central misconceptions about the role of public drplomacy is that rt loses 

rmportance as prrvate sector mteractron increases On the contrary, the pohtrcal hrstory of nations 

such as Canada, Belgium, Rwanda, and Yugoslavra makes clear that when peoples wrth different 

languages, cultural baggage and competmg economic interests are thrown mto greater contact, 

the results can be explosive 

Intematronal mtegration can be Just as troublesome, even among nations that share general 

pohtical and cultural values For example, the final stages of the Uruguay Round negotiations 

engendered enormous passions, becommg headline news m much of the Western world as various 

interest groups fought for advantage The prohferatron of interests was not the only obstacle to 
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the final GATT agreement, however No less important was the xenophobia that characterrzed 

media coverage m each country of the treaty’s progress toward srgnature An observer watchmg 

US, French and Japanese coverage of the Uruguay Round, for example, would have had dficulty 

recognizing that these three media were talking about the same negotrations Not only did 

national media portray the key issues in fundamentally diierent terms, but they made only the 

feeblest of attempts to present external pomts of view The “expert commentators” for thrs 

histonc mtemational mitrative remained resolutely national -- and largely natronahstrc It was not 

surprising, therefore, that many Japanese percerved the Round as a surreptitrous Western attack 

on its sacred rrce market, while many French believed that Amerrca’s prmcrpal goal was to crush 

French cultural defenses in order to promote the export of Hollywood film 

Nor did the much-discussed emergence of the “intematronal” medra do much to promote a 

common understanding of the issues It is true that CNN can be found in hotel rooms throughout 

the world -- but that fact wrll be of comfort only to those who follow the stock market in real time 

or desrre eyewrtness accounts of the world’s latest natural disaster If one is searchmg for 

mformatron about the progress of the market economy m Russia, the pros and cons of promotmg 

human rights in China, the value of surrendermg national sovereignty to the WTO, the case for 

NATO enlargement in Europe or almost any other issue of concern to world pohtrcs today, rt wrll 

not be found on CNN or any other news medium that professes to be international The 

discussron of pohcy issues and the business of oprmon-moldmg wrll certamly be mtluenced by 

ideas m the international arena, but the actual process is, and wrll remam, decidedly local 
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The diffkulty of defining national interest 

What the foregoing analysrs suggests 1s that it is very difficult for nations to decide Just 

what therr natronal mterest should be -- and therein hes another opportumty to exploit effective 

public diplomacy Realism theory notwrthstandmg, history shows that national interest 1s not 

mnnutable, but rather the product of the varying perceptions of those m power Witness the 180 

degree pohcy changes wrth the commg to power of the Sandmistas in Nicaragua, the mullahs in 

Iran and even Willy Brandt in Germany In each case, rt was not the srtuatron of the natron that 

had changed, but rather the fact that drtferent parties and mterest groups mterpreted natronal 

mterest very differently In plurahst countrres, the competitron of forces wrthin a country, each 

wrth its own perspective and stake m the outcome, 1s even more complex In protectmg its nce 

market, for example, 1s Japan defendii a true “natronal mterest”, or merely respondmg to the 

political clout of a small group of aging farmers? 

If therefore, a constant competitron exrsts to determme what natronal interest wrll be, rt 

follows that adroit US public drplomacy can impact another government’s choice of pohaes, and 

even eventually weaken that government’s abrhty to pursue pohcres contrary to our own That 1s 

m fact Just what America drd with radro broadcasting and exchanges m Eastern Europe during the 

Cold War the Eastern European pubhc drd not view their mterests m same way as did the 

leader&p, and we exploited that gap to our advantage 

Conversely, the farlure to understand how internal forces will shape foreign pohcy can 

dramatically reduce our abrlity to achieve our own goals One recent example of the farlure to sell 

a policy abroad was USTR’s campargn to open the Japan auto market in 1995 Though the 

negotiations could have been couched in terms of offering benefits to Japanese consumers -- an 
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argument to whrch the Japanese pubhc had been receptive in the past, the negotratrons were 

mstead billed as an American demand to end “unfarr” Japanese business practices Though no 

doubt popular in the short-term with Amerrcan voters, that tactic not surpnsmgly aroused strong 

xenophobic emotrons in Japan, making it impossible for Tokyo to grve ground, even ifit had 

washed to The Japanese government, meanwhrle, cleverly found common ground with unport 

auto dealers in Amerrca, who argued vocrferously the Japanese case for “free markets” In the 

end, USTR was forced to walk away with considerably less than rt had asked for The key to that 

result, however, was that the Americans had been mauled on the field of public diplomacy before 

they even got to the negotiating table What this example suggests, therefore, 1s that it is not 

enough to beheve that the US has rrght on Its side -- m an envn-onment where coercron 1s not an 

optron, rt is crrtrcal to devise strategies that seek common ground 

In sum, the above analysis imphes that the crrtrcal role that economic mtegratron now 

plays m economrc growth grves states a powerful mcentrve to cooperate rather than confront 

Indeed, the paradox of wealth creation today is that it IS very drfbcult to achieve prosperny today 

without bemg integrated mto the mtemational trade system, yet once mtegrated, there are 

enormous Qsmcentrves to take any action that would harm the system For example, Japan and 

Germany today have the technologrcal prowess to create new, regronal spheres of mfluence, but 

the mtegration of their economies mto the larger world makes such a choice prohibitrvely costly 

At the same time, it is clear that nations face a number of rmposing obstacles m then quest 

to cooperate governments are subject to confhcting pressures from mtemal mterest groups, 

pubhcs m different countrres perceive issues m drfferent ways, and the medra, left to its own 

devrces, 1s far more hkely to be xenophobrc rather than intematronahst in outlook Finally, the 
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growing farlure of many Second and Thrrd World nations to master the mtrrcacies of pohtrcal 

pluralism and econonnc growth has set the stage for future world mstabrhty as well 

In short, despite its success during the past half century in ensurmg world prosperrty, the 

future of an Atlantrc Charter-based order IS by no means assured Managing both our trade 

relationships and common securrty problems will not be easy for the developed nations -- m the 

absence of a supreme authority, they will inevitably be riven by disagreements over what to do, 

how and when to act, and who should be m charge In effect, the world has developed the 

equivalent of a state-level civil socrety, but without a world-government entity to serve as both 

final arbiter and ultimate enforcer If Amertca does not wish to play forever the role of world 

pohceman -- and rt seems clear that it has neither the will nor the resources to do so -- it must 

build coalitions and find non-confrontatronal ways to dtise confhcts and solve regronal curses 

To do so, it wrll be more dependent than ever before on its skill m explaimng policies to publics 

abroad 

Looking over the horizon: understanding the uses of public diplomacy 

To be sure, policy-makers are not always msensrtrve to the use of public diplomacy’s 

toolbox When they do so, however, rt naturally is on those occasrons where sprrrted public 

advocacy can advance overseas support for immediate US pohcy objectrves The exposure of the 

Sovret shootdown of a Korean airliner and radio broadcasts into Chma at the time of Tiamnen 

square are the type of pubhc drplomacy tools that tend to wm lugh-level recognition Far less 

appreciated are the tools of patrent, long-term communicatron the academrc who studies m the 

US and then returns to hrs home country to teach Amerrcan government, the centers and librarres 

n f that provrde critrcal sources of informatron m the Third World, and, most Importantly, the public 
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affans professronal who spends years in a country, preparing the foundatron of pubhc 

understanding that can be instrumental in makmg government-to-government communications 

more effective These are the tools that, If effectrvely desrgned, clearly hnked to achrevable 

national objectives, and pursued over tune, constrtute the most effective utrlization of public 

drplomacy resources The followmg section wrll suggest several arenas where a long-term pubhc 

drplomacy perspective would be a partrcularly valuable contrrbution to a national securrty 

strategy 

1. Managing friction with allies 

As the example of the auto-parts negotrations makes clear, some of the most drfficult 

international conflicts that the US faces today have their roots neither 111 ideology nor m pure 

k(” power competrtion Instead, they are the outgrowth of our very success m creating a world more 

governed by legahzed norms Inevrtably, we come mto conflict with other developed nations -- 

nations wrth whom we have no ideologrcal conflict -- but who do not accept our mterpretatron of 

the rules Recently, for example, Amerrcan efforts to Impose sanctrons on forergn firms domg 

busmess m Cuba under the Helms-Burton act have been crrtrcrzed harshly by European elites 

across the politrcal spectrum Amplified by the media, such confhcts can qurckly polarrze public 

opimon and make government-to-government resolution of the problem more diicult In the 

short term, a well-concerved public drplomacy effort can play a key role in resolvmg such 

disputes for example, during the period before INF deployment in Europe in the 198Os, a 

concerted public diplomacy campaign played a crrtrcal role m overcommg broad-based popular 

opposrtron to the m&es m Western Europe Without that campargn’s success in galvanizing 
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pro-deployment forces, rt 1s clear that European governments would have had a much more 

diicult time in winnm g the necessary pohtrcal support for deployment 

It 1s nnportant to note here, however, that the INF campargn’s success -- and indeed our 

abrhty throughout the Cold War to build international coalitrons for securrty policy -- was arded 

nnmeasurably by the exrstence of a group of security experts m those countries who had studied 

m Amerrca under the Fulbright program, continued to mamtain contacts with American colleagues 

who regularly traveled overseas under USG auspices, and may even have paid return visrts to 

America under the USIA visitor program The fact that such relationships were marntamed and 

enhanced for decades created very strong ties that were often key to overcommg distrust and 

mrsunderstandmg on the public level Thus, the remarkable public drplomacy effort that preceded 

r- the INF deployment m the 1980s rehed heavily on such relatronshrps 

Unfortunately, the steady decrease in resources for targeted, long-term programs suggests 

that the same degree of opmion-leader relatronships wrll not be a&able to future generations 

Targeted academrc exchange funding is decreasing, and the USIA’s centers and hbraries, which 

frequently acted as the critrcal go-between m mamtammg contacts over the years, are much 

reduced As the US approaches the task of coahtron-buildmg on issues such as NATO- 

enlargement, and managmg trade and financial market firctron, therefore, rt wrll have fewer 

behind-the-scenes relationships to rely on 

2. Reducing prospects of instability by fostering an understanding of political and 

economic pluralism 

Much of the scholarshrp on development now posrts that the barriers to growth are 

f- pnmarily conceptual in nature Indeed, as long as the rrght pohcies are not m place, foreign 
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assrstance only strengthens repressive and venal regimes -- leading m turn to greater politrcal 

polarizatron and instability That process 1s already much m evidence, not only m Thrrd World 

faded states such as Zarre, but in old Commumst natrons such as the Ukraine, Bulgarra and Russia 

itself Despite the intractabrlity of development problems, pubhc drplomacy’s abihty to reach 

larger audrences can have an nnpact Indeed, over the last ten years, USIA and USAID programs 

have devoted mcreasmg resources to civrl society, rule of law and journalism traming programs 

Such programs can have a major unpact for small amounts of money In Madagascar, for 

example, a small USIA-USAID journalism training program was mstrumental in mcreasmg 

joumahstrc professionahsm to the pomt where reporters were finally able to analyze and crrtrcize 

government policy 

A public diplomacy-based strategy to foster pohtrcal pluralism and economic growth, 

therefore, would shifi resources away from project assrstance in favor of mformation, educatron, 

and crvrl society traming programs that would help create the basrs for good government NGOs 

such as Transparency International would play a part in such a strategy, but sign&ant increases 

for hbrarres, winch are almost non-existent m many countrres, and exchange programs would be 

nnportant as well Though thrs might entarl a conwderable mcrease over the mmuscule resources 

presently avarlable, rt would strll be small change m the overall security budget For example, 

despite the overwhelming evrdence that Eastern Europe pubhcs do not understand how a 

plurahstic society and economy should work, the USIA has spent only $30 milhon dollars a year 

on exchanges for the entzre bloc of CIS countries I2 Such a low level of mvestment 1s neither 

adequate to ensure the growth of pluralistic values in the region nor proportronate to the 

enormous stake that the West has 111 long-term stabrhty there 
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3 Co-opting future hegemons: the case of China 

Is Chma the next great threat to American security, a threat that the US must plan now to 

deter and contam m the futures Much of the national securrty commumty’s debate about future 

US-Chmese relations makes that assumptron its starting point Although such a confrontatron 

may eventually occur, however, rt 1s hardly inevrtable A pubhc diplomacy strategy for China, 

therefore, would begm with the premise that there are also compellmg grounds for bilateral 

cooperation For one thing, Chma’s major preoccupatrons are internal stabihty and economic 

growth -- not an mcrease in its terrrtorial hegemony More rmportantly, Chma realizes that m 

order to grow rt needs certam thmgs It can find only m the West -- not just access to markets, but 

Western concepts of economic organizatron, cavil society, and the rule of law -- concepts that are 

the basis of a market economy A pubhc diplomacy-based strategy therefore would burld on the 

foundation of the current pohcy of engagement -- but vastly mcrease the pace of exchange It 

would include, for example, programs to develop democratic governance, crvrl society, and law 

concepts at the grass-roots level, m&tar-y-to-n&tar-y exchange, and an expanded exchanges 

program, all of which would target the successor generation Such a public diplomacy imtiatrve 

would not be a cheap program -- the Chmese population is so large that, to have any effect, the 

program would have to be given a far larger scale than what we are currently domg But, 

combmed with the steadily increasmg integratron of the Chma mto the world economy, it offers 

the prospects of co-optmg Chmese to the point where they could eventually no longer drstmgulsh 

then own interests fi-om those of the larger world 
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4 Establishing a dialogue with successor generations 

Because public drplomacy’s focus is not Just government offiaals, but the larger public, rt 

can play a valuable role in balancing short-term pressures to maintain fi-rendly relations wrth 

authoritarian regnnes with the long-term rrnperatrve to manage change m a stable manner For 

example, although the nnplementatron of a strong human rrghts pohcy m Latm America m the 

1970s was strongly opposed by many in the US foreign pohcy establishment, the shrft was 

extremely effective from a public diplomacy perspective By forcing Amerrcan officials away 

from an exclusive focus on an often-repressive power ehte, the human rights policy set the stage 

for a stable transition to pohtrcal pluralism in the region 

Today, as well, such a long-term perspective could make a useful contrrbution to our 

f”” perspectrve on the Mrddle East The US has a clear interest m stabihty of thrs oil-producmg 

region However, whereas our current policy emphasizes usmg mihtary force to protect f?rendly 

regrmes from external threat, the greater long-term threat 1s likely to be mtemal mstabrhty as 

opposmon grows to regrmes that can neither deliver econonnc growth nor countenance internal 

dissent Although the US rrghtly fears instability in the region, it must come to terms with the fact 

that stability 1s not the same as the absence of change On the contrary, exploding demographrcs 

alone will make change unavoidable, the efforts of frrendly regimes to repress dissent is srmply an 

admission of their inability to manage change successfully In thrs srtuation, the greatest nsk to 

Amerrcan mterests in the region may be a repeat of the Iraman debacle, m which Amenca allowed 

itself to become so closely identified with the Shah that relations wrth the opposmon were 

n-revocably damaged 
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In the Mrddle-East, therefore, a pubhc diplomacy-based strategy would recogmze that the 

US has relations wrth regimes -- but interests wrth entn-e nations It would therefore use pubhc 

diplomacy assets, librarres, exchanges, cultural programs etc to reach far beyond the tradmonal 

ehte In reality, USIA’s centers have often served this function in the past because of the 

cultural image of USIA centers, those who often are afraid to vrsrt embassy officials are more 

accessible to USIA personnel A public diplomacy strategy would systematize and expand this 

work, however, diiectmg USIA to move beyond “opnnon gate-keepers” to target younger 

audiences At the same time, public diplomacy could aggressively promote the rule of law and 

anti-corruptron campargns m these countries, thereby makmg a sharp drstinctron between the 

practices of local elites and Amerrcan values It is a delicate task, for rt must be undertaken 

wrthout addmg to local instability However, Amerrca cannot afford to create another state m the 

regon as vrscerally anti-American as Iran is today 

5 Public diplomacy can make the difference between success and failure in military 

operations other than war 

As the US mcreasmgly attempts to manage crrsrs mterventrons through multi-lateral 

frameworks, the abrhty to sell foreign pubhcs on the quahty of our proposals becomes paramount 

In the Gulf War, for example, a concerted public diplomacy effort was imperative for convmcing 

skeptical Arab publics that the Amerrcan-led effort was not anti-Islamrc Indeed, in four recent 

cases of nnhtary mtervention -- the Gulf War, Bosnia, Somalia, and Haiti -- the US clearly had the 

resources to act alone, but chose not to do so for politrcal reasons the Gulf because the cost of 

umlateral action to our politrcal standmg m the region would have been enormous, m Bosnia 
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because a unilateral American action would have undermmed NATO, and m Somalia and Ham 

because the inclusron of a UN peace-keepmg force avoided the costs of a long-term Arnerrcan 

presence m either country 

Furthermore, once on the ground in a crisis situatron, the tools of public diplomacy are 

lust as critical In Somaha, for example, a loo-man unit, lomtly managed by mrhtary special 

forces and USIA blanketed the local populatron during the initral deployment Indeed, rt was the 

closure of that missron when the United Nations took charge that allowed the Ardeed forces to 

control the information airwaves the UN lost the public information battle before rt lost control 

of the streets l3 In Bosnia, mihtary units operate a radio station and publish a 125,000-copy 

weekly newspaper, whrle USIA officers have mitiated a long-term program of crvrc education and 

confhct resolution 

Unfortunately, US efforts to manage the public affairs aspect of cnsrs mterventrons is 

handicapped by the lack of interagency contact and coordinatron Part of the problem 1s srmply 

operatronal -- because of tight budgets, USIA details to CINCs and other mrhtary umts have 

vn-tually dtsappeared As a result, there 1s vntually no coordmation at the critrcal plannmg stages 

More serrous, however, 1s the fact that each agency’s public drplomacy efforts are driven by 

mtemal demands and resources, not by a common pubhc diplomacy strategy If, for example, the 

bulk of US troops depart next year, bureaucratic consideratrons suggest the rmhtary’s media umts 

would leave as well That, however, would create a large hole in the effort to mfluence public 

opimon m the regron, a hole that USIA does not have the resources to fill 
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6 A targeted exchanges program, because it is both two-way and overt, fulfills America’s 

growing need to understand the world far more effectively than a covert intelligence 

system 

Over the years, USIA exchanges, scholarshrps and speaker programs have sent hundreds 

of thousands of Amerrcans overseas as Fulbrrght researchers, teachers and speakers The 

information they brmg back 1s mvaluable for several reasons they are usually scholars who are 

partrcularly skrlled m analyzmg foreign societres and then work often gives them great entree and 

msight Indeed, many of the leadmg scholars on the Third World today began then work under 

USIA funding Many of the leadmg Amerrcan scholars on partrcular regrons of the world began 

then work under USIA funding Furthermore, experts who partrcrpate in speakmg tours abroad 

under USIA ausprces frequently have unparalleled opportumtres to meet opmron leaders m those 

countrres On key mitratrves wrth our allies, such meetmgs give mvaluable feedback on how 

American policy is perceived abroad 

In contrast, covert mtelhgence -- which now costs the US m the nerghborhood of $30 

brlhon a year -- 1s not only expensive to collect, but because of Its extremely hmrted drstrrbutron, 1s 

inherently less useful Indeed, the intelligence communtty itself acknowledges that the large 

majority of mformatron it uses 1s available Corn pubhc sources Although, covert collectron does 

have its unique roles, the kmds of raw data m whrch rt specrahzes are only useful to the extent that 

we understand the cultural and pohtrcal context -- and exchanges programs are a key foundatron 

of such contextual understandmg That 1s particularly true 111 the Thrrd World, where prrvate 

sector Cmdmg 1s weak It 1s therefore rromc that, at a time when the US government is spendmg 
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brlhons of dollars on peace-keeping and humanitarian aid m pohtically unstable regrons, rt is 

devoting only a tmy fraction of that amount to the exchange programs that could provide the 

buildmg blocks of long-term stabrlity At a time when management of the world order 1s 

becommg ever more complex, the US needs to re-evaluate spending pnorrtres that allocate vast 

sums to covert mtelligence programs that were conceived for the Cold War, but little to the 

exchange programs that loom so large in our understandmg of the larger world 

Implications for national security strategists 

None of the above 1s meant to imply that public diplomacy is a panacea As long as there 

are Saddam Hussems m the world, there wrll be a need for power proJectron What the precedmg 

examples are designed to illustrate, however, 1s that long-term public drplomacy programs can be 

f- a far more effective instrument of national pohcy, and over a far wrder range of situatrons, than 

the foreign affairs commumty commonly reahzes Furthermore, these examples suggest that there 

are several concepts crrtical to understandmg how and when public drplomacy can be effective 

First of all, it is clear that, even after the demise of the Soviet Umon, zdeas are stzll 

zmportant m mtemational relations The end of hrstory 1s not yet at hand -- although Amencan 

concepts of pohtical and economic plurahsm dommate the intellectual debate today, their 

mfluence 1s already fading in countries where then adoption -- however nnperfect -- has not led to 

maternal rmprovement m people’s hves The nature of the ideological competition is already clear 

m the Islamic world -- and rt may soon be evrdent m farhng states in other regrons as well 

Secondly, rt 1s equally clear that Amerrca’s loss of influence in the rdeological sphere wrll 

dnnmish the power and effectiveness of its tradmonal diplomactrc tools as well The perception 

n i of rdeologrcal prnnacy can be a powerful one m internatronal tiairs mdeed, one reason that the 
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Sovret Union was perceived to be a superpower for fifty years was the perception in much of the 

world that Marxism was the wave of the future In essence, the Soviets success m dommatmg the 

rdeologrcal agenda allowed them to play an otherwise weak strategic hand for a very long tnne 

Srmrlarly, the perceptron that democracy “trmmphed” after 1989 has been a powerful motrvatron 

for weaker nations to be more friendly to the US, and that in turn makes rt easier for the US to 

burld support for its pohcres In short, efforts to promote American values can be critrcal to our 

success m pursuing more immediate foreign policy obJectives 

Third, because long-term public diplomacy has a low profile, rt can be used as a conflict 

prevention tool long before a grven dispute has reached a cortical stage For example, the use of 

NGOs to support grass roots understanding of democracy and the rule of law m Chma can be 

couched m terms that are not threatemng to the Chinese leadership today Indeed, the Chmese 

have mdicated a strong interest in developmg legal frameworks at the local level that would 

improve the efficiency of then markets Over time, however, our success in creating a grass roots 

understandmg of the prmciples of accountability would cncumscrrbe the Communist leadershrp’s 

freedom of actron 

Fourth, it 1s important to remember that, because pubhc diplomacy is very low cost, rt can 

be used m situations where no vrtal Amerrcan mterests may appear to be at stake, but where a 

later outbreak of violence could create irresrstible pressure for a costly rmlitary intervention 

Indeed, one of the iromes of the most expensive American interventions of recent years -- Bosma, 

Somalia, and Rwanda are the major examples -- 1s that m no case was a vrtal American interest 

deemed to be at stake pnor to the outbreak of violence If the US 1s prepared to spend bilhons of 
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dollars after the onset of fighting, therefore, why not spend a few rmlhon dollars on preventive 

pubhc drplomacy before the vrolence begms? 

The importance of thinking strategically 

The greatest lmpediient to using public diplomacy effectrvely, however, 1s the drfliculty 

of thmking about it strategrcally Strategy 1s the task of deterrmnm g what national objectives are, 

what tools should be used, and what resources should be applied to accomplish that end 

Unfortunately, because national security strategrsts, for reasons outlmed at the beginnmg of thrs 

essay, do not think of public diplomacy m strategic terms, they rarely use it very well For 

example, a pohcy of engagement wrth Chma would suggest that we thmk systematically about just 

what exchange resources, applied to what sectors of Chmese society, and over what time frame, 

are needed to move China towards a fuller mtegratron wrth the Western world Instead, however, 

the US pursues exchanges wrth Chma -- as wrth the rest of the world -- on an ad hoc basis, 

without a clear linkage to long-term foreign pohcy mterests Simrlarly, rfwe are truly worried 

about the prospects of authorrtarramsm reasserting rtselfm Russra, then rt would make good 

strategrc sense to attempt to systematrcally improve the capacity of Russia’s pohtrcal and legal 

mstrtutions Yet, our efforts in that direction have been feeble and poorly-financed Indeed, 

despite the wrdely-recognized obstacles that the former Commumst world faces in changmg 

public attitudes about the politrcal and economic plurahsm, Amenca 1s devoting few resources to 

makmg that transrtron easier Instead of thmkmg mnovatrvely about how to stabrhze the current 

situation, therefore, the foreign affans commumty devotes most of rts plannmg resources to 

worrymg about how to deter Russia should it once again become a hostrle power 
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In short, thinking strategrcally about public diplomacy wrll require a major paradigm shrft 

in the foreign a&n-s commumty It will require that we begm to thmk through our goals for 

public drplomacy, decide what our objectives should be, and be prepared to redn-ect resources to 

where they wrll be most needed That 1s not to imply that there 1s no rhyme or reason to the 

present use of public &plomacy resources At the operational level, the US has some of world’s 

best public drplomacy practittoners USIA posts abroad have no parallel m then experrence and 

sopmstrcatron in analyzmg cornmunicatrons issues, and they are rigorous m plannmg the use of 

hmited resources And USIA is not alone Both the mrlitary and USAID also have active 

programs, the former to foster increased professionahzatron and respect for civrhan rule, and the 

latter in a wade array of democratizatron programs 

Unfortunately, the overall effectrveness of these programs IS substantrally less than the sum 

of then parts Lackmg any systematrc link to larger national objectives, military mrssrons may 

pursue one mrssion and crvrlians another with very little coordmation More serrous problems 

arrse m the makmg of strategy in Washmgton on many issues wrth pubhc diplomacy nnphcatrons, 

no one wrth pubhc drplomacy expertise attends key strategy sessrons USTR, for example, has no 

pubhc drplomacy specialists, nor 1s one included m the Whrte House meetmgs where trade issues 

are debated In short, although the foreign pohcy community may talk about the importance of 

engagement and enlargement as a prmcrple, it has no organizational concept for implementing rt m 

practice 

What thrs suggests 1s that there are m fact costs to not thmkmg strategically about pubhc 

drplomacy -- costs that will be paid over time m the form of less productrve cooperatron with 

alhes, more hostihty from potential state-competitors, and greater costs as we attempt to contam 
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mtematronal mstabihty One rmphcation of thrs perspectrve is that rt 1s rmportant to stop the 

hemorrhagmg m the public diplomacy budget Public diplomacy may be cheap, but It’s not free 

We are not only far from realizmg the potential for usmg public diplomacy capability today, but 

we are m the process of dismantling large portrons of what assets we do have Thrs makes httle 

sense Exchange programs and hbrarres are a minuscule hne item in the Federal budget, but they 

can provrde a vital hnk to emergmg ehtes in the developing world In many posts in Africa, the 

need for information 1s so tremendous that every book m the USIA hbrary 1s checked out 4-5 

times a year 

Money, however, is only half the problem As long as the main orgamzatronal entity 

charged wrth public diplomacy, USIA, 1s out of the pohcy-makmg loop, we wrll not use rt 

effectrvely On the other hand, integrating USIA into State, as wrdely &scussed at the moment, 1s 

unhkely to be a major rmprovement Although such a merger would m theory make pubhc 

drplomacy a part of the pohcy-makmg crrcle, a State-controlled mformatron service would hkely 

concentrate on what State knows best -- media guidance All the tools of longer-term public 

drplomacy -- exchanges, hbrarres, speaker programs etc -- which are so crrtrcal to burlding the 

long-term foundation of commumcation are not likely to fare well m a State Department that does 

not understand then value 

Altematrvely, USIA itself could take a much more active lead m developing, coordmatmg, 

and promoting a natronal public drplomacy strategy That would not be easy, as USIA has neither 

the staging nor the experience to play such a role Accustomed to focusmg on overseas 

operations, USIA is drrven by a bottom-up approach to its work, m whrch stafling and fbndmg 

m f needs are drrven by regional and post perspectives rather than a global strategy To play a 
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stronger role m the Washmgton pohcy debate, therefore, wrll require a major restructurmg of the 

USIA, including trammg more officers to thmk in broader strategrc terms 

Ultnnately, however, any orgamzatronal change that would be truly effective can not take 

place as long as the larger foreign atTans commumty does not beheve m public diplomacy as a 

strategrc tool It is not after all orgamzatronal savvy that underpms the mrlitary, but rather the 

consensus among opimon leaders that a strong mrhtary is a good thmg Snmlarly, pubhc 

diplomacy wrll not become an effective strategic asset untrl the foreign affairs commumty -- those 

who thmk, speak, and write about natronal security -- begm to conceptualize rt m a strategrc 

framework For the moment, a perusal of the titles of recent foreign afTairs seminars and thmk 

tank papers makes clear that the old Cold War, realist perspective on mtematronal relations 

P continues to dommate the thinkmg of most foreign affarrs strategists Until that changes, the US 

wrll have trouble mustering the resources needed to put into practice the pohcies of “engagement 

and enlargement” that it already espouses m prmcrple 
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Notes 

r For a more extensive drscussion of historrcal farlure to understand the uses of mformation, see 
Johanna Neuman, Lzghts, Camera, War Is Medza Technology Drzvzng Intematzonal Polzzics7, 
(St Martm’s Press, New York, 1996) 

* The Cato Instrtute, The Cato Handbook for Congress, 1994, p 308 

3 Ibid 

4 Jeffrey Jones, The Thzrd Wave and the Foupth Dzmenszon, unpublished paper, 1995 

5 For a more extensive drscusaon of the d&icultres m applymg a realist perspective to 
mtematronal relations, see Joshua Muravchrk, Exportzng Democracy, The AEI Press, 
Washmgton, DC, 199 1 

6 G John Ikenberry, Be Myth of Post-War Chaos, Foreign At32irs Volume 75 No 3 (May/June 
1996), 83 

’ Rrchard Rosecrance, Z%e Rzse of the VzrtuaZ State, Foreign man-s, Vol 75 No 4 (July/August 
1996), 58 

’ Alvaro Vargas Llosa, To Gzve Lutzns Real Reform, Start Wzth Proper9 Tztles, The Wall Street 
Journal (January 3, 1997), A9 

I1 USIA focus group study, December, 1996 

‘* Anne Srgmund, testimony to the House Committee on Intelligence Relations, June 13, 1996 

l3 For a more detarled look at the problems of commumcatron durmg the Somaha mtervention, 
see Cynthia Efird and Carl Sahlii Uszng the znformatzon znstmment to leverage mzlztazy force. a 
needfor debberate Interagency coordznatzon. National War College Research Project, 1993194 
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