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Part | Foreign Policy

Chapter 1  Foreign Policy

This chapter first defines foreign policy as well as the process
of foreign policy. Then it discusses the sources influencing foreign
policy decisions. The sources examined include individuals,

groups, bureaucratic agencies, interest groups and public opinions.
Defining Foreign Policy

Foreign policies are strategies governments use to guide their
actions toward other states. They consist of two basic elements: the
objectives that state leaders seek to attain abroad and the general
means or instruments by which state leaders intend to pursue these
objectives. The goal of implementing foreign policies serves as a
guide for day-to-day decisions made by various arms of government. ~

Every day, states take actions in international affairs. Diplo-
mats are appointed, given instructions for negotiations or recalled
home. Military forces are moved around and occasionally sent into
battle. Trade negotiations reach agreements or adjourn. Behind
each of these actions are decisions by foreign policy bureaucrats in
national capitals (including but not limited to the top state lead-
ers). These decisions in turn generally reflect the overall policies
states have developed to govern their relationship with other states.

Foreign policy is formulated in the light of a nation’ s power
actually and potentially for the pursuit of its diplomatic objectives,
the realization and improvement of national interest and the domes-
tic and international context. The assessment of the power of a na-
tion is vital to the cause of peace. A nation that overrates its power
is likely to set itself unattainable goals. Such a nation s likely to

use up its strength and not to be strong enough to deter a hostile na-
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tion from challenging it. The failure of its foreign policy may force
the nation to retrace its steps and to redefine its objectives in view of
its actual strength. Yet it is more likely that such a nation will go
forward on the road toward an unattainable goal, strain all its re-
sources to achieve it and finally seek solutions in war. National in-
terest, a threefold definition composed of the integrity of territory,
sovereignty, and culture, is also the governing principle for the for-
mulation of foreign policy. The survival of a nation is its vital na-
tional interest, which takes into account mainly the nation’ s inde-
pendence, security and well-being of its people. The making of for-
eign policy decisions also depends upon the international and do-
mestic context. The foreign policy bureaucrats adjust foreign poli-
cies to the political and cultural conditions of the nation as well as
the world.

The means that officials choose to pursue the objectives in for-
eign policy can be categorized as political, economical, cultural and
military. They include persuasion and compromise, economical and
military aid, sanctions, public diplomacy, intelligence collection,

war, military intervention and so on.

Foreign Policy Process

The foreign policy process is the set of procedures and struc-
tures that states use to arrive at foreign policy decisions and to im-
plement them. States establish various organizational structures and
functional relationships to create and carry out foreign policies. Of-
ficials and agencies (such as foreign ministry) collect information
about a situation through various channels: they write memoranda
outlining possible options for action; they hold meetings to discuss
matters ; some .of them meet privately outside these meetings to de-
cide how to steer the meetings in certain directions. Such activities,
broadly defined, are what is meant by *the foreign policy process’ .

The foreign policy process is a process of decision making. In

general , there are three models of decision making. The first is the
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rational model in which decision makers calculate the costs and

benefits of each possible course of action, and then choose the one

with the highest benefits and lowest costs. Often they choose the ac-

tion whose consequences best help to meet the state’ s established

goals. The rational decision making process is done through a se-

quence of steps:

1. Clarify goals in the situation.

2. Order them by importance (in case different goals conflict)

3. List the alternatives available to achieve the goals

4. Investigate the consequences ( probable and possible outcomes )
of those alternatives

5. Choose the course of action that will produce the best outcome
(in terms of reaching one’s goals)

An alternative to the rational model of decision making is the
organizational process model. In this model, foreign policy decision
makers generally skip the labor-intensive process of identifying the
goals and alternative actions, relying instead for most decisions on
standardized responses from bureaucracies. For instance, the U. S.
State Department every day receives over a thousand cables with re-
ports or inquiries from its embassies around the world and sends out
over a thousand cables to those embassies with instructions or re-
sponses. The vast majority of those cables are never seen by the top
decision makers (the secretary of state or the president). Instead,
they are handled by low-level decision makers who apply general
principles. These low-level decisions may not even reflect the high-
level policies adopted by top leaders, but rather have a life of their
own. Organizational process model implies that decisions result from
routine administrative procedures.

Another alternative to the rational model is the government bar-
gaining model, in which foreign policy decisions result from the

bargaining process among various government agencies that have

somewhat divergent interests in the outcome. For example, in
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1992, the Japanese government had to decide whether to allow su-
shi manufactured in California to be imported. The Agricultural
Ministry , with an interest in the well-being of Japanese farmers, op-
posed the imports. The Foreign Ministry, with an interest in smooth
relations with the United States, wanted to allow the imports. The
final decision to allow imported sushi resulted from the tug-of-war

between the ministries.
Sources Influencing Foreign Policy Decisions

Generally speaking, foreign policy outcomes result from four
sources: namely, individual decision makers, the type of the socie-
ty, the government that decision makers are working within and the
international context of actions. Since the study of foreign policy
concentrates on forces within the state, its main emphasis is on the
individual and domestic levels of analysis.

Individuals are the only true actors in foreign policy. Every in-
ternational event is the result, intended or unintended, of decisions
made by individuals. Often the individuals are state leaders whose
values and beliefs, personalities and rationality, biases and percep-
tions affect the decision-making. For instance, President Ronald
Reagan had long-term hostility toward communism in general and
more specifically toward the Soviet Union as the strongest of the
communist states. He denounced Soviet communism as ‘ the focus
of evil in the modern world’ , and he said, ‘ There is sin and evil in
the world, and we are enjoined by Scripture and Lord Jesus to op-
pose it with all our might. > Reagan’ s strong anti-communist ideol-
ogy partly moved the United States from Détente back to its anti-So-
viet position, which is also called Cold War 1II.

Groups also influence foreign policy decisions. Often the group
is composed of the state leader’ s advisors or the legislative commit-
tee members cast in particular roles. The roles within particular
groups can be based on factions, mediators, swing voters and so

forth. For example, one advisor may often play the role of introdu-
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cing new ideas while another might play the role of defending the
status quo and another the role of staying neutral so as to assist the
leader get an objective and comprehensive understanding of the
case. Participants in a group rely on informal consultations in addi-
tion to formal meetings to make decisions. Informal conversations
such as chats over lunch or at a party play an important part in de-
cision making, though it is hard to measure. Some leaders create a
‘ kitchen cabinet’ —a trusted group of friends who discuss policy is-
sues with the leader even though they have no formal positions in
government. For instance, Russian President Boris Yeltsin relied on
the advice of his bodyguard, who was a trusted friend.

In one respect, groups promote rationality by balancing out the
blind spots and biases of any individual. Advisors or legislative -
committee members may force a state leader to reconsider a rash de-
cision. And the interactions of different individuals in a group may
result in formulation of goz;ls that more closely reflect state interests
rather than individual idiosyncrasies. However, group dynamics al-
so introduce new source of irrationality into the decision-making
process, one of which being the tendency for groups to validate
wrong decision, convincing each other that a wrong idea is right.
For example, in a simple psychology experiment, a group of six
people is asked to compare the lengths of two lines projected onto a
screen. When five of the people are accomplices instructed to say
that line A is longer—when anyone can see that line B is longer—
the sixth person is likely to agree with the group rather than believe
her or his own eyes.

Foreign policy is formulated not only by state actors—state
leaders and groups, but also by the substale actors—bureaucracies
and societies.

The substate actors closest to the foreign policy process are the
state’ s bureaucratic agencies maintained for developing and carrying
out foreign policy. Different states maintain different foreign policy

bureaucracies, but there are some common elements across states.
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First, virtually all states maintain a diplomatic corps of diplomats
working in embassies in foreign capitals as well as diplomats who re-
main at home to help coordinate foreign policy. States appoint am-
bassadors as their official representatives to other states and to inter-
national organizations. Diplomatic activities are organized through a
foreign ministry or the equivalent ( for example, the U. S. State
Department). In some countries, some diplomats are political ap-
pointees who come and go with changes in government leaders. Oth-
ers are career diplomats, who come up through the ranks of the For-
eign Service and tend to outlast changes in administration.

‘Second, diplomats provide much of the information that goes
into making foreign policies, but their main role is to carry out poli-
cies rather than create them. Nonetheless, foreign ministry bureau-
crats can often make foreign relations so routine that top leaders and
political appointees can come and go without greatly altering the
country’ s relations.

Third, tension is common between state leaders and foreign
policy bureaucrats. Both try to tame the other. Career diplomats try
to orient new leaders and their appointees, and to control the flow of
information they receive. Often, state leaders appoint a close friend
or key advisor to manage the foreign policy bureaucracy. President
Nixon did this with his trusted national security advisor, Henry Kis-
singer, as did President Bush the senior with his closest friend,
James Baker.

In all states there are societal pressures that influence foreign
policy. The pressures are exerted by inferest groups—coalitions of
people who share a common interest in the outcome of some political
issue and who organize themselves to try to influence the outcome.
Interest groups form around businesses, labor unions, churches,
veterans, senior citizens, members of an occupation, or citizens
concerned about an issue such as the environment.

Lobbying is the process of talking with legislators or officials to

influence their decisions on some set of issues. A successful lobb-

6.



ying depends on the interest group’s ability to gain a hearing with
busy officials, to present convincing arguments for the case and to
trade favors in return for positive action on the issue. These fa-
vors—Ilegal and illegal-—range from campaign contributions through
dinners at nice restaurants and trips. to golf resorts, to securing illic-
it sexual liaisons and paying bribes. In many states corruption is a
major problem in governmental decision making, and interest groups
may induce government officials by illegal means to take certain ac-
tions. )

Substate actors seek to influence PUblic opinion—the range of
views on foreign policy issues held by the citizens of a state. Public
opinion has great influence on foreign policy. No government can
rule by force alone: it needs legitimacy to survive. It must convince
people to accept (if not to like) its policies, because in the end
policies are carried out by ordinary people—soldiers, workers, pet-
ty bureaucrats. However, states do not merely respond to public o-
pinion. Decision makers enjoy some autonomy to make their own
choices, and they are pulled in various directions by bureaucracies
and interest groups, whose views often conflict with the direction fa-
vored by public opinion at large. Furthermore, public opinion is
seldom unified on any policy, and sophisticated polling can show
that particular segments of the population ( regions of the country,
genders, income groups, races, etc. ) often differ in their percep-
tions of foreign policy issues. On many foreign policy issues, public
opinion varies considerably over time. So states use propaganda or
try to manipulate the media to keep public opinion from diverging

too much from state policies.
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