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C H A P T E R E I G H T

Dealing with

the DPRK

We do not want to regard the United States as the sworn
enemy, and if the U.S. recognizes our sovereignty and the free-
dom of option, and approaches us with good faith, we are
ready to develop relations with the U.S. on the principle of
equality and mutual benefit. What we cannot overlook is the
fact that the United States professes "improved relations"
before us but behind the scenes it is persistently trying to wrest
a unilateral concession from us, while pursuing a hostile policy
to isolate and stifle us at any cost.1

t is difficult for Washington to focus on North Korea and its
secretive, hostile regime. North Korea is half a world away in the part of the
globe less familiar to Americans—Asia rather than Europe. And troublesome
as North Korea may be, it is one of a number of foreign policy hot spots that
Washington monitors. North Korea becomes visible only in the context of
threats such as military provocations and weapons proliferation or humani-
tarian disasters such as the food crisis of the 1990s. But what brings North
Korea to the world's attention are only symptoms of the basic problems on
the Korean Peninsula. The proliferation of weapons of mass destruction is not
a core problem, nor is militarism, or even a collapsed economy. The basic prob-
lem is that the principles that the Kim regime pursues, in its domestic and
foreign policies are incompatible with the principles of the dominant West-
ern states. Threatened by this incompatibility, the Kim regime resorts to harsh
totalitarian measures to keep its people isolated and under control, while pur-
suing a policy of military strength and state-sponsored crime to carve out a
place in a post-cold war environment that is becoming increasingly hostile to
oppressive regimes. These policies threaten the democracies, and so the spiral
of hostility continues.

185

I
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186 DEALING WITH THE DPRK

The foregoing chapters have examined North Korea today. Before discussing
U.S. policy toward North Korea, we review our conclusions.

Ideology

Juche, the idea underpinning North Korea's domestic and foreign policies,
began as a simple idea of nationalism. Combined with socialism, building on
Confucianism, and turned to the purpose of glorifying the Kim family, Juche
has kept North Korea out of the mainstream of late twentieth century life and
thought in the global community. To outsiders, Juche in its full-blown form
is bizarre and irrational—especially in light of North Korea's ruined economy.
Yet many aspects of Juche make sense to North Koreans. The principles of invi-
olable national sovereignty and international equality are appealing to citizens
of many third world states. The communist goals of sharing and equality have
been dreamed of by millions of people at many times and in many places. Dic-
tatorship over the proletariat rather than of the proletariat can be rationalized
by the North Korean leaders as letting the end justify the means.

Although Juche is not without its attractions to the masses, and not with-
out its usefulness to the ruling elite, it will destroy those who try to live by it.
For Juche, especially in its later forms, is riddled with falsehoods and lies—
propositions that squarely contradict the state of the world as it is known to
those who are free to inquire. At its core, it wrongly predicts that socialism as
a stage in historical evolution must inevitably replace capitalism. It lies about
economic and social conditions in South Korea and fabricates economic and
social achievements for North Korea. And it lies about the biography and
accomplishments of the ruling Kim family.

Do the elite believe in Juche? Probably they believe in the attainability of
socialism, the virtues of nationalism, and the heroic qualities of the late Kim
II Sung. Yet even while believing, they realize something has gone badly wrong,
perhaps because Kim Jong II is not applying Juche correctly. Do the masses
believe in Juche? Probably so, even to the extent that many believe Kim Jong
II, true to his revered father's wishes, is doing his best to make North Korea a
socialist paradise on earth while he struggles against natural disasters, a venal
bureaucracy, and the machinations of foreign capitalists who are said to be
strangling the North Korean economy and preparing to launch an invasion.

Errors and lies impose consequences. Errors in principles and policies sti-
fle growth. Lies multiply, one lie covering another, their aftereffects rippling
through society and reverberating in time.2 Lies destroy the fabric of society,
for who knows what to do or in what direction to go if there is no way to sep-
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DEALING WITH THE DPRK l8/

arate truth from falsehood? The Kim regime is built on lies: leaders lie to their
followers and followers lie to their leaders. If the truth is ever revealed, the Kim
regime will collapse.

The Economy

The state of the North Korean economy provides an obvious measure of the
consequences of refusing to face the truth and change with the times. North
Korea s economic illness is reflected in macroeconomic statistics and in the
declining health of the people. Kim Jong II has tried to shift the blame for eco-
nomic failure elsewhere, but regardless of how well he has succeeded in dodging
responsibility, the failed economy provides neither political legitimacy for his
leadership nor validation of his Juche theory.

North Korea's economic planners have never recovered from their early suc-
cesses. Kim II Sung's Stalinist heavy-industry mass-mobilization strategies
successfully guided the economy as it recovered from the devastation of the
Korean War. But these same principles failed to take North Korea to the next
level of economic development in the late 1960s and into the 1970s. Kim, who
had no training in economics, could not unlearn the early methods that had
succeeded so well. In the wisdom of his final years he came to see the need for
changes, but by then he lacked the energy to implement them. The instruc-
tions in his "behest"—to develop agriculture, light industry, and foreign
trade—came thirty years too late. The North Korean economists who had advo-
cated these economic strategies had long since been purged, and economic
technocrats in the government today are unlikely to repeat their predecessors'
mistakes of candor.

Kim and his economic planners may have searched for a "third way"
between socialism and capitalism, but no attractive models are available. In
China Deng Xiaoping's economic reforms, launched in 1978, are marginal-
izing the central government and the Chinese Communist Party. In any case,
Deng did not have to worry about keeping the Chinese people isolated from
the outside world to prevent them from discovering a "big lie." Russia's exam-
ple is no more appealing: the adoption of political pluralism and a botched
transformation toward unregulated capitalism has seriously damaged the
Communist Party and the economy. Some of the Eastern European states have
done better economically, but many of their former Communist Party offi-
cials have lost their positions; in East Germany some officials were tried and
convicted of cold war crimes; in Romania Kim II Sung's good friend Presi-
dent Nicolae Ceausescu was executed.

This content downloaded from 198.91.37.2 on Thu, 02 May 2019 03:52:17 UTC
All use subject to https://about.jstor.org/terms



188 DEALING WITH THE DPRK

The tentative reforms adopted in North Korea since 1984 maybe more of
a hindrance than a help to Kim's economic planners, for while they provide
the appearance of reforms, they are too slight to be of any real value. The les-
son that Kim should have learned from other transforming socialist economies
is that economic reform and opening are painful for the rulers and the ruled.
Even if Kim Jong II institutes reforms, he is likely to receive more blame than
credit for his efforts. Recovering from a half century of misguided economic
plans will be slow and painful. North Korea's best hope of improving its econ-
omy lies outside the socialist system in the people's markets and private farming
plots, but Kim will not receive credit for successes in this sector because they
are achieved by individual labor rather than state-supported collective action.
More bad news for Kim is that these individual and local achievements loosen
his control over people's lives.

The prediction that the North Korean government will refuse to make sub-
stantial changes in its economic system in a timely manner is a watershed
assumption, dividing two schools of thought about North Korea's future.
Those who believe North Korea is already reforming counsel patience and pre-
scribe assistance in helping Pyongyang make a "soft landing."3 Those who
interpret the post-1984 modifications in economic policies as desperate mud-
dling-through responses to preserve totalitarian communism have given up
on the Kim regime.

Leadership

It appears that Kim Jong II, indebted though he may be to the military for its
support, has firmly taken control of political power. When foreigners deal with
North Korea, they are dealing with Kim Jong II, who makes all important deci-
sions behind the scenes. As the North Korean press boasts, Kim is the "central
brain" and the people are his body.

Kim is not without leadership qualifications: he is an intelligent man with
well-developed political survival skills. But his leadership suffers from lack of
enlightened support from the people, including his closest associates, who fear
to give him accurate information and good advice. His view of the world is
skewed away from reality. His orders are often capricious. The situation in Kim
Jong IPs "court" can be compared with the situation in Germany during Hitler's
later days, as described by Albert Speer, Hitler's minister for war production:

In normal circumstances people who turn their backs on reality are soon
set straight by the mockery and criticism of those around them, which
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DEALING WITH THE DPRK 189

makes them aware they have lost credibility. In the Third Reich there
were no such correctives, especially for those who belonged to the upper
stratum. On the contrary, every self-deception was multiplied as in a hall
of distorting mirrors, becoming a repeatedly confirmed picture of a fan-
tastical dream world which no longer bore any relationship to the grim
outside world.4

Kim controls the elite with rewards and punishments, and they are by turns
grateful to him and fearful of him. It is unlikely that many top cadres like or
respect him, but they support him to preserve their lifestyle and protect their
families and friends. They also support him out of Confucian-based respect
for Kim II Sung and out of belief in the basic principles of the elder Kim's Juche
philosophy. The masses are becoming more and more alienated from their lead-
ers, now that Kim II Sung is gone, and the economy has collapsed. They resist
by inertia, struggling to survive in a hostile environment. For years their lead-
ers have told them that if they worked hard and placed their faith in Juche,
they could accomplish anything. Instead, all they have accomplished is to
maintain their independence from the imperialists—no small accomplish-
ment, in their eyes, but not the goal they were promised. They remain faithful
to Juche in the abstract, longing for the return of their Great Leader, but they
are neither supporters nor opponents of Kim Jong II.

In spite of years of propaganda and extensive control over the people, Kim
Jong iFs leadership position is precarious. He dare not relax his control over
the people or they may turn against him out of frustration with the econ-
omy. Since he has made Juche theory into a religion centered on himself, his
father, and his mother, he must be extremely cautious about revising it. Kim
is quoted as saying, "Expect no change from me," and in truth there is little
room to change without destroying himself. To gain the political legitimacy
his economic and military accomplishments fail to provide, Kim rules by his
father's behest. For this reason, Kim Jong II can be no better than his father,
whose great accomplishments in nation building date to the 1950s and 1960s
when the world was very different. Kim Jong II is living in the past, going
even farther back in time to a dynastic era when North Korea could live in
relative isolation.

The Military

Kim relies on military power to control the people and to deal with the out-
side world. Since his father's death, he has transformed North Korea into a
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190 DEALING WITH THE DPRK

militarized state, which he governs as chairman of the National Defense Com-
mission. As in most authoritarian states, the military is an important player
in domestic politics. Kim Jong II is smart enough to realize he cannot trust the
military to provide him with the same unquestioning support it gave his father;
thus, over the years he has strengthened the role of the Korean Workers' Party
in the military to keep the generals firmly in line.

Military personnel are rumored to have attempted coups against the two
Kims and are likely to do so again. Outsiders know very little about the top
military leaders or their opinions of Kim Jong II, but one can safely assume
they are not satisfied with his economic leadership. Yet a successful broad-based
coup, even from a discontented military, is not likely for several reasons. First,
under Kim the military elite is a privileged class; even lower-ranking troops
are treated better than civilians. Second, since the military is guilty of human
rights abuses, top officers would be in jeopardy of facing punishment if North
Korea were absorbed by South Korea in the wake of a regime collapse. Third,
military leaders are unlikely to have ideas of their own about economic reform;
their idea of earning money is to sell weapons. Fourth, top officers are watched
closely by Kim's security services.

Rumored coup attempts may have failed in the past, but only one needs to
succeed. Sooner or later a military or security officer, acting alone or in a small
group, may succeed in eliminating Kim Jong II. In such a case, the military
may try to govern in its own name, but one military group is likely to fight
with another, leading to a series of governments each weaker than its prede-
cessor, until a group is able to strike a deal with the ROK government that
would pave the way for formal reunification in return for generous pensions
and immunity from prosecution for the ruling junta.

Social Control

Even among the isolated and politically uneducated masses, belief in Juche is
not strong enough to elicit complete obedience to Kim Jong II, under whose
rule they have experienced nothing but misery. Since the death of his charis-
matic father, Kim Jong II has relied on coercive social control mechanisms to
keep the public behind him. During the past fifty years these control mecha-
nisms have been developed enough to enable one individual to do a surprisingly
good job of controlling 20 million other individuals. The keys to this success
lie in overlapping security organizations and reciprocal surveillance. Several
police forces, each communicating directly to Kim Jong II but not communi-
cating well with one another, keep track of almost everyone, from Kim's closest
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DEALING WITH THE DPRK ipl

advisers to the poorest rural peasants. The surveillance system is not perfect:
some people are missed, and many flout the system by bribing security offi-
cials. But for the most part the system works well. People watch each other,
and security officials watch one another. No one can be sure what will be
reported. Everyone becomes a prisoner facing the classic dilemma of not know-
ing whether to incriminate others or risk being incriminated himself.
Punishment is meted out not just on the offender but on his family, relatives,
and friends.

Defectors from the North almost unanimously predict that an "implo-
sion"—that is, an uprising of the people against the government—is a remote
possibility given the masses' lack of power and political ideas.5 But implosions
are by their nature surprises, as events in Eastern Europe in the late 1980s illus-
trate. Outsiders may not see any large cracks in North Korea's political facade,
but the design of the structure suggests it maybe more brittle than it appears.

Foreign Relations

North Korea's foreign relations are distinguished by their lack of substance.
Within the socialist camp North Korea was as independent as Yugoslavia, as
closed as Albania, as harsh a dictatorship as Romania, and as loyal to social-
ism as Castro's Cuba. North Korea has kept its borders closed more tightly
than any other country, communist or noncommunist, cutting off the exchange
of information and ideas that is the building block of international relations.
This isolation originated in Korea's Hermit Kingdom culture and has been rein-
forced by the West's containment policy and the Kim regime's need for strong
social order.

North Korea's diplomatic relations are based on the principles of prevent-
ing foreign interference in its domestic affairs, avoiding dependence on other
states, remaining true to socialism, and winning the zero-sum contest of polit-
ical legitimacy against South Korea. This last consideration should never be
underestimated. North Korea is not a truly separate state; it is the less suc-
cessful half of a divided nation. The conduct of North Korean foreign policy
often appears crude and even self-defeating, yet given the principles on which
foreign policy is based, and the fact that North Koreans in their international
isolation have relatively little experience in managing foreign relations,
Pyongyang has achieved some foreign policy successes.

North Korea's foreign relations have been relatively consistent over the
years, within the constraints of a changing international order. From the Soviet
Union it sought a security guarantee, industrial goods, and weapons, while
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192 DEALING WITH THE DPRK

keeping its distance to avoid coming under Moscow's influence. With the
impoverished successor state Russia, North Korea has had only minimal rela-
tions. China is cultivated as a neighboring military power who would help
guarantee North Korea's national security but distrusted as an economic revi-
sionist. On the strength of Juche ideology, North Korea hoped to become a
leader in the Non-Aligned Movement but proved too aligned and too strange
to succeed in that role. Throughout history much bad blood has built up
between Japanese and Koreans; moreover in the postwar era Japan has become
a firm ally of the United States and thus a threat to North Korea's security.
Beyond managing close (but faltering) relations with Japan's Choch'ongyon
community, North Korea has never seriously considered developing amicable
relations with Japan, although diplomatic normalization and $10 billion in
reparations payments would be welcomed. As the cold war's leader of the anti-
communist bloc and its foe in the Korean War, the United States has always
been North Korea's archenemy. Any relations between these two countries will
be based on calculated interest, not on trust. Finally, South Korea is viewed as
an American puppet state, not an independent political entity. Consequently,
North Korea refuses to deal in good faith with the South Korean government.

North Korea's leaders are political realists within the confines of their rather
naive view of the world. For all their talk of peace they firmly believe that a
successful foreign policy must be based on military strength. Accommodation
with capitalists spells the end of the Kim regime and must therefore be avoided.
Above all, Kim Jong II seeks a negative security guarantee by which other pow-
ers pledge not to attack North Korea or interfere in its domestic affairs.

North Korea: A Nation in Its Own Style

North Korea's leaders are not irrational. To borrow a term from the cognitive
scientist Herbert A. Simon (extending its meaning), their rationality is
bounded—not just by human constraints on information processing and deci-
sionmaking but by a view of the world that diverges in at least two respects
from the views of most other states in the late twentieth century.6 First, North
Korea's leaders believe that communism can work. Second, they believe a state's
domestic affairs can be free of interference from and dependence on the inter-
national community.

The Juche view of the world is logically cohesive, highly principled, and
empirically wrong. North Koreans say they seek to build a self-sufficient, class-
less national community encompassing the Korean people in both halves of
the peninsula. To prevent economic inefficiencies and deviant behavior, and
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DEALING WITH THE DPRK 193

to provide social cohesion, the community would be structured as a large fam-
ily overseen by a stern Confucian-style father. The nation would enjoy
international rights equal to those of other nations, regardless of size or power,
including the right to manufacture, test, deploy, and sell weapons of mass
destruction. The nation would also be accorded equal voting rights in the
United Nations.

The Kim regime's domestic goals are those that many people throughout
the world dream in their daydreams. The foreign policy goals are those that the
superpowers strive for. But for North Korea, at the end of the twentieth cen-
tury, they are the wrong goals to pursue, for they are too far beyond its grasp.

Yet the Kim regime seems in no hurry to revise its basic strategies, and North
Korea watchers should be cautious about inferring policy change from what
Aidan Foster-Carter calls the "obscure immediacies of day-to-day events in
North Korea." Foster-Carter recommends applying principles of social science
and seeking analogies from Korean history to understand regime dynamics
and predict the future course of events in North Korea.7 Indeed, the lesson of
the past thirty years is that change will be slow in coming, even in the highly
unlikely event that the Kim government endorses some form of glasnost and
perestroika. Opening the DPRK will be like opening a spring-hinged door: the
wider it is opened, the greater the force building up to slam it shut. Internally,
the more North Korea opens up, the more the pressure builds on the govern-
ment to keep lies hidden and people under control. Change will bring
crackdowns, exemplified by the closing of farmers' markets and the purging
of foreign economic officials.

The opening of North Korea from outside will be impeded by the very agents
of that opening. North Korean human rights violations are far more serious
than China's, yet because of the closed nature of North Korean society, little
foreign protest has been heard. If the country opens up, human rights viola-
tions will be widely recognized and protested against by the international
community, straining newly developing relations with the democracies. For
business reasons, foreign investors will become more cautious about invest-
ing in the DPRK as the miserable state of its infrastructure and the hostility
of its bureaucracy to business are revealed. Nine years after it opened, the Najin-
Sonbong trade zone has just about come to a standstill for exactly these reasons.

Policy toward North Korea

A medium-sized Asian state with 20 million impoverished people and a lim-
ited international trade is unlikely to attract the attention of Washington
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194 DEALING WITH THE DPRK

policymakers unless that state poses a threat to U.S. interests. In recent years
North Korea has brought itself to Washington's attention by following this very
principle.

It is obvious, but too frequently overlooked, that threats are defined by the
values and expectations of the threatened party. Threats are perceptions cre-
ated in the mind of those who feel threatened by perceived harmful capabilities,
hostile intentions, and focus of attention. Thus threats come and go, rise and
fall, not only as the world changes but as people's views of the world change.

North Korea has numerous capabilities and expressed intentions that could
be considered threatening to the United States, regional neighbors, and many
other countries in the world community. Some threats are general and endur-
ing, like North Korea's potential to develop, deploy, and sell weapons of mass
destruction. Other threats are specific and fleeting, like the (unfounded) con-
cern that the large Kumchang-ni tunnel complex near Yongbyon might house
nuclear facilities.

In the late 1990s, the hierarchy of North Korean threats looks something
like this to many American security specialists: nuclear weapons, medium- and
long-range missiles, forward-deployed conventional forces, and chemical and
biological weapons. A longer list of threats would include North Korean ter-
rorism, drug trafficking, and counterfeiting. Even broader threats can be
perceived. The DPRK's totalitarian socialist government can be considered a
threat to the U.S. goals "to bolster America's economic prosperity" and "to pro-
mote democracy abroad."8 North Korea's human rights violations stand as an
affront to Western individualistic human rights values. The aggressions of
North Korea's leaders toward their people and foreigners (in the Korean War
and after) are inconsistent with belief in a just world where aggressors and
evildoers are deservedly punished.

Since the United States lacks sufficient capabilities and resolve to deal with
North Korea's threats unilaterally, the cooperation of regional allies, as well as
China and perhaps Russia, is necessary. These countries perceive their own
threats, which are overlapping but not identical to U.S. concerns. South Kore-
ans are less worried about global proliferation and more concerned about
conventional military threats, including the possibility of another Korean war,
infiltration, chemical and biological attacks in time of war, and continuing
threats to the welfare of relatives living in the North.The potential for medium-
and long-range missiles to reach their islands, especially if they carry nuclear,
chemical, or biological warheads, troubles the Japanese. They are also wary of
North Korean terrorism and the potential influx of refugees should North Korea
abruptly collapse.
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DEALING WITH THE DPRK 195

The North Korean people fear an American-South Korean invasion (which
their leaders tell them is imminent) and the everyday threats posed by a col-
lapsed economy (which many of them blame on the U.S. economic embargo).
More relevant to the security equation is what threats Kim Jong II and his fol-
lowers perceive. They see threats that are less military and more political.
Opening North Korea's borders to people and information would threaten the
Kim Jong II cult. The adoption of a market economy would reduce Kim Jong
Il's control over the people.

Cold War Containment

Throughout the cold war era, containment was Washington's policy of
choice for dealing with North Korea. The containment policy relied on defense,
deterrence, sanctions, nonproliferation, and counterproliferation (or the threat
thereof). The U.S. nuclear umbrella over the ROK, and the forward-deployed
U.S. forces stationed in East Asia (especially the trip-wire forces stationed along
the Korean demilitarized zone) defended against and presumably deterred
North Korean aggression. Nonproliferation treaties sought to discourage the
spread of weapons of mass destruction; proposed counterproliferation pro-
grams—such as the Strategic Defense Initiative and the later theater missile
defense programs—were intended to provide a shield against hostile prolif-
erating states and organizations.

The treaty on nonproliferation has helped discourage states from develop-
ing nuclear weapons, although some proliferation has occurred, but the DPRK
considers itself free from some of the constraints of the treaty by virtue of its
nuclear agreement with the United States (the Agreed Framework).9 Nor is
the DPRK a member of the Missile Technology Control Regime or the Chem-
ical Weapons Convention. When nonproliferation fails, a counterproliferation
policy may be adopted, such as the U.S. Theater Missile Defense proposal, but
counterproliferation programs by their nature invite an escalation of the pro-
grams they are designed to counter.

Economic sanctions imposed by the United States (and restrictions on lend-
ing by financial institutions like the World Bank, over which the United States
has strong influence) have limited North Korea's economic development, forc-
ing the North Koreans to conduct most of their business with fellow socialist
states, whose technology lags behind that of the West. The effectiveness of deter-
rents and sanctions as policy tools is widely debated.10 Deterrents, even when
they deter, often trigger a spiraling arms race. Sanctions are often unsuccessful.
Among the conditions that restrict the usefulness of sanctions, according to a
series of case studies edited for the Council on Foreign Relations by Richard
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Haass, the ability of authoritarian regimes to withstand sanctions is especially
relevant to North Korea, where the Kim regime has already permitted the econ-
omy to collapse and hundreds of thousands or millions of people to die. A second
caution, that unilateral sanctions are rarely effective, might be turned on its head
in North Korea's case: if a single important supporter, namely, China, refuses
to sanction North Korea, the effectiveness of sanctions by other states will be
limited.11 In a reflection of another principle, that sanctions are easier to impose
than to end, Washington policymakers have yet to find a politically acceptable
way to relax the sanctions that have already been imposed on North Korea. Prov-
ing that without the use of deterrents or sanctions different outcomes would
result is difficult.12

Freezing the DPRK's Nuclear Program

A continuation of the containment policy in the post-cold war period
might have been appropriate if Pyongyang had not gained a reputation as a
potential nuclear threat. To try to achieve the nonproliferation goals that con-
tainment policies seemed unable to achieve, Washington adopted a limited
engagement policy to supplement, but not replace, containment.13

The history of the U.S.-North Korea nuclear issue has been well covered
and need not be told again.14 Simply put, North Korea began a nuclear research
program in the late 1950s. It began operating a small 5-megawatt (MW) reac-
tor at Yongbyon in 1986, and began building a 50-MW reactor in 1984 and a
200-MW reactor in 1991.15 The spent fuel from these uranium-fueled, graphite-
moderated reactors can be processed into weapons-grade plutonium.

In the late 1980s U.S. spy satellites detected a large building under con-
struction at Yongbyon which looked like a reprocessing plant. Although a
signatory to the International Atomic Energy Agency's Treaty on the Non-Pro-
liferation of Nuclear Weapons (NPT) North Korea had never signed the
accompanying nuclear safeguards accord that would provide for IAEA inspec-
tion of its facilities. When pressed to sign, in 1993 North Korea announced its
intention to "withdraw unavoidably" from the treaty, only to "temporarily sus-
pend" its withdrawal when the United States offered high-level talks to resolve
the nuclear issue. The talks made only limited progress. In May 1994 North
Korea raised the stakes by shutting down its 5-MW reactor to unload spent
fuel rods (from which fuel could be extracted for reprocessing) without IAEA
supervision. Washington was on the point of requesting that the United Nations
impose an economic embargo on the DPRK for its failure to abide by the treaty
when former president Jimmy Carter traveled to Pyongyang in June 1994,
where he announced that the North Koreans had agreed to freeze their nuclear
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facilities in return for a comprehensive package of benefits from the United
States. The agreement was worked out in a series of meetings, and the Agreed
Framework was signed in Geneva on October 21,1994.

In essence, the agreement provided that in return for North Korea's freeze
of its nuclear facilities at Yongbyon, the United States would provide a half mil-
lion tons of heavy fuel oil every year until an international consortium had
completed construction of two 1,000-MW light water-moderated reactors
whose spent fuel would be much more difficult to reprocess into weapons-
grade plutonium. The United States also promised not to threaten North Korea
with nuclear weapons and agreed to gradually eliminate the U.S. economic
embargo against the DPRK and work toward establishing diplomatic relations.
In return, North Korea would seal and eventually relinquish the spent fuel it
had unloaded, submit its entire program to IAEA inspection before the first
new reactor became operational, and dismantle old reactors before the sec-
ond new reactor became operational. Although the United States has
sometimes fallen behind schedule in delivering the promised heavy fuel oil
(because of a shortage of funds in the appropriate administration budget),
and the construction of the reactors is several years behind schedule, both sides
have honored the essentials of the Agreed Framework.16

Monitoring the Freeze

In 1998 public concern in the United States was raised by reports attrib-
uted to U.S. intelligence sources that one of North Korea's estimated 8,200
underground installations—admittedly a large one hosting a construction
crew of some 15,000 at a mountainside near Kumchang-ni—might be a part
of a hidden nuclear industry.17 North Korea, insisting that it was a nonnuclear
installation, refused to permit American inspection as part of the Agreed
Framework, citing national sovereignty. Negotiations proceeded toward
another deal.

The North Koreans refused to accept "inspections," but they said that a one-
time "visit" would be permitted, if the United States would pay them
"compensation" of $300 million or 600,000 tons of food aid for slander if it
happened that the installation were not nuclear related. The United States
refused to pay any compensation for what it considered a right granted by the
Agreed Framework. A deal was struck in March 1999 whereby North Korea
would permit the United States to "visit" Kumchang-ni. The United States, in
a purely humanitarian gesture, would donate 500,000 tons of food aid through
the World Food Program, and as a gesture of goodwill, provide 1,000 tons of
potato seeds and an additional 100,000 tons of food to feed potato farmers

This content downloaded from 198.91.37.2 on Thu, 02 May 2019 03:52:17 UTC
All use subject to https://about.jstor.org/terms



198 DEALING WITH THE DPRK

who were engaged in Kim Jong IPs potato-growing campaign. At the installa-
tion the visiting inspectors found an empty tunnel.

Policy Review

At the end of August 1998, U.S. attention was diverted from North Korea's
nuclear program to its missile program, when Pyongyang launched a three-
stage Taepodong 1 rocket. Although the rocket apparently failed to place a
satellite in orbit, its range of 4,000 kilometers far exceeded the 1,500-kilome-
ter range of the Nodong series. Throughout 1999 the North Koreans appeared
to be preparing to launch an even larger rocket, the Taepodong 2, whose esti-
mated range of 6,000 kilometers would enable it to strike Alaska.18 The U.S.
Congress, alarmed that U.S. nonproliferation policy was failing in North Korea,
urged the president to appoint a North Korea policy coordinator to review
U.S. policy. Former secretary of defense William Perry accepted the appoint-
ment. After the Kumchang-ni incident had been resolved, and eight months
after beginning his investigation, Perry presented his findings and recom-
mendations to the administration.19 Just as the immediate pressure under
which the Agreed Framework was negotiated in 1994 was the need to gain
control over the spent fuel that North Korea was unloading from its 5-MW
reactor, so the pressure in 1999 came from the fear that North Korea was about
to launch its Taepodong 2 rocket. After meetings with the North Koreans, Spe-
cial Envoy for the Korean Peace Process Charles Kartman and his team
succeeded in getting the North Koreans to agree not to launch the rocket while
negotiations over the Perry proposal were in progress. The newly proposed
policy was along the same lines as the Agreed Framework—a "comprehensive,
step-wise package," including economic and diplomatic incentives in return
for a North Korean freeze and eventually abandonment of its missile program.

The Perry Report rejects several policy alternatives. "Status quo," defined as
strong deterrence and limited engagement, is rejected on the grounds that
although it has been effective (according to the report) in freezing North
Korea's nuclear program, it is not sustainable because periodic North Korean
provocations threaten to derail the Agreed Framework. And the status quo does
not address the perceived threat posed by Pyongyang's expanding missile pro-
gram. "Undermining the DPRK" by weakening the Kim Jong II regime (in
unspecified ways) is rejected because, "even assuming it could succeed," it
would only be accomplished after the North had developed a formidable
nuclear and missile potential. Furthermore, an undermining strategy would
not win the support of U.S. allies (presumably the ROK), might harm the North
Korean people, and at worst, risks war.
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The report says the alternative policy of "reforming the DPRK" would be
viewed by North Korea in the same light as a confrontational undermining
policy and, like undermining, would take too long to achieve its nonprolifer-
ation goals. "Buying" the objectives of nuclear and missile nonproliferation
(the label that critics have frequently applied to current U.S. North Korea pol-
icy) was rejected because it would "only encourage the DPRK to further
blackmail, and would encourage proliferators worldwide to engage in similar
blackmail." Moreover, Perry believes a reform policy would not be supported
by Congress.

The Perry Report proposes a "comprehensive and integrated approach: a
two-path strategy," which would "in a step-by-step and reciprocal fashion, move
to reduce pressures on the DPRK that it perceives as threatening." The reduc-
tion in threat would be intended to "give the DPRK confidence that it could
coexist peacefully with us and its neighbors and pursue its own economic and
social development." In short, the Perry approach consists of an offer to coex-
ist peacefully with the DPRK and not interfere in its domestic affairs. The
policy's proposed inducements are not unlike those offered in the Agreed
Framework: "The United States would normalize relations with the DPRK,
relax sanctions ... and take other positive steps that would provide opportu-
nities for the DPRK." The report adds that the ROK and Japan would be
prepared to take similar steps. In return for these inducements, the DPRK would
have to "move to eliminate its nuclear and long-range missile threats." If the
Kim government does not agree to this framework, Perry recommends a sec-
ond path, whose details are not available in the unclassified version of the report,
which simply warns that "on the second path, we would need to act to con-
tain the threat."

The advantages that the Perry Report attributes to its recommended alter-
native are that it has the full support of U.S. allies; draws on U.S. (unspecified)
negotiating strengths; maintains U.S. deterrence of North Korea; "builds on"
the Agreed Framework; "aligns U.S. and allied near-term objectives with respect
to the DPRK's nuclear and missile activities with our long-term objectives for
lasting peace on the Korean peninsula" (the latter being highly valued objec-
tives of the ROK and Japan); and "does not depend on specific North Korean
behavior or intent" (although the report seems to contradict itself on this
important point).

The ROK's Engagement Policy

ROK President Kim Dae Jung unveiled his own engagement policy in the
first days of his administration in early 1998.20 The policy is aimed at chang-
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ing North Korea's policies over the long term by offering aid and cooperation
without requiring short-term policy changes in return. In proposing the policy,
President Kim was seeking an alternative to his predecessor's quid pro quo
policy, which had failed to improve inter-Korean relations.

Initially called the sunshine policy after the Aesop fable in which the sun
succeeds in getting a man to remove his coat after the wind has failed to blow
it off, ROK engagement is based on three principles: "not to tolerate armed
provocation by North Korea"; "not to attempt a takeover or absorption of North
Korea"; and "to broaden reconciliation and cooperation." The guidelines for
implementing the sunshine policy included separating politics from business
approaches to the North, pursuing engagement at a pace consistent with South
Korean national consensus (Kim had dubbed his the "people's administra-
tion"), and encouraging the international community—especially the United
States and Japan—to pursue its own engagement policies toward the DPRK.
South Korean businesses were permitted (perhaps even actively encouraged)
to contact and invest in North Korea, and the one million dollar ceiling on
investments was lifted. The adoption of the sunshine policy enabled the founder
of Hyundai, Chung Ju-yung, to invest hundreds of millions of dollars in a joint
project with North Korea to enable South Korean tourists to visit the scenic
Mount Kumgang, just across the border in the remote southeastern corner of
the DPRK.

On the face of it, the sunshine policy seems to be a win-win deal for North
Korea. Offers of aid and investment accompanied by the promise not to absorb
the North would seem to answer the needs of the North Korean people and
their leaders. Yet this appearance masks the importance of the intense zero-
sum contest for political legitimacy on the Korean Peninsula. To Pyongyang,
anything the government in Seoul proposes must be opposed as treason and
contrary to the true interests of the Korean people.

Indeed, initially the Kim Jong II regime did not respond positively to the
sunshine policy. In June 1998 a small North Korean submarine was captured
on the South Korean coastline. Its nine-man crew committed suicide. In July
the body of a North Korean frogman outfitted for a spy mission washed onto
another beach. In November a high-speed North Korean boat escaped from
pursuing South Korean coastal patrol boats. And in December a North Korean
semisubmersible craft was sunk by the South Korean navy off the southern tip
of the peninsula.21 Except for the stranded submarine (the second in as many
years, both of which North Korea claimed were training missions that drifted
into South Korean waters after encountering engine trouble), North Korea
denied any involvement in these incursions.
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Besides the continuing attempts at infiltration and espionage, the Pyongyang
press roundly condemned the sunshine policy as an attempt to subvert North
Korea's Juche culture. One of numerous examples of this criticism reads:

There is a fable of a crow that made the whole audience laugh by his
cawing attempt to imitate a nightingale. The South Korean authorities'
words and actions remind one of this fable. As if wasting time with pol-
itics improvised with an empty rampage is not enough, they are bragging
about doing something while coming up with the so-called sunshine the-
ory— They are merely colonial puppets that do not have the slightest
independence, philosophy or their own political opinion.22

The inducements of the sunshine policy are aimed more directly at the North
Korean people than at their leaders, who view it as "poison carrots" proffered
to destabilize their regime.23 Yet the North Korean government's response has
dampened enthusiasm for the sunshine policy among many South Koreans.
President Kim Dae Jung has persevered in this initiative, which has the triple
virtues of putting pressure on North Korea's closed borders, providing aid to
the hungry North Korean people, and reducing the danger of war that accom-
panies a confrontational policy. Former ROK foreign minister Han Sung-ju
has cautioned that no immediate changes in North Korea should be expected
to result from the sunshine policy, and that if the policy is pursued, it must be
implemented with the flexibility required by any long-term policy.24

Policy Considerations

The following principles and assumptions are offered as a guideline for pol-
icy construction.

Goals

The first goal of any responsible policy must be to avoid provoking conflict
on the Korean Peninsula. Most of the people killed in a second Korean con-
flict would be Koreans in the North and the South, and for a third party to
trigger such a conflict would be unconscionable. North Korea has two faces:
the face of the ruling elite who seek to remain in power at all costs and the face
of 20 million ordinary people who have no understanding of international
politics and who are physically and mentally starved. Policymakers in Wash-
ington, far from North Korea, debate the pros and cons of using carrots and
sticks to influence North Korea, often without having a good understanding
of the concerns of Kim Jong II and his colleagues, and without sensitivity to
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the hostage plight of the North Korean masses. Policymakers in Seoul, how-
ever, look across the border and see millions of fellow Koreans. At close quarters
the situation on the Korean Peninsula becomes more complex and more
human.

The second policy goal should be to provide the North Korean people with
the opportunity to move toward democracy (a specific example of the avowed
U.S. policy of promoting democracy abroad) by penetrating the illusions under
which the North Korean elites and masses live. This simply means telling the
truth to the North Korean people as much as possible. Since the Kim regime
is built on lies and oppression, truth telling will go a long way toward defeat-
ing it.

A third goal is to prevent the DPRK from proliferating weapons of mass
destruction. The direct path to this goal, by buy-off, while probably necessary
in the short term, is in the end self-defeating. Payment for a weapons freeze is
likely to be rent, not an irrevocable purchase. Triggering a war to prevent the
spread of weapons is seriously flawed policy.

Choices

The policy options available to achieve these goals are limited, calling to
mind John Kenneth Galbraith's comment in a letter to Kennedy in 1962, "Pol-
itics is not the art of the possible. It consists in choosing between the disastrous
and the unpalatable." The likelihood of establishing a genuine cooperative rela-
tionship with the current DPRK government is remote: the gulf between the
values and assumptions of the Kim Jong II government and of democratic gov-
ernments, compounded by a legacy of distrust built up since the Korean War,
are insurmountable obstacles. Although the North Korean people, misled as
they are, share with people everywhere the same human qualities, their lead-
ers have placed them in a different world, on the other side of the looking glass,
so to speak.

Confrontation with North Korea would be a disastrous policy choice for
the United States. As broached in 1994, this policy would have begun with a
stronger U.S.-sponsored economic embargo (presumably by Japan, since the
United States had already imposed an almost total embargo). Such an embargo
would almost certainly have been ineffective without the cooperation of China.
Air strikes against North Korea's nuclear facilities were mentioned as a follow-
up option.25 The confrontational approach was rejected as unworkable and
risky. At best, military confrontation would temporarily deter or destroy part
of the North's nuclear program at the cost of ruining any chances of develop-
ing a long-term solution (as long as the Kim regime remained in power). At
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worst, military confrontation would have triggered a second Korean War in
which South Koreans—and perhaps Japanese—would pay a far higher price
than Americans.

Another alternative, disengagement (also variously referred to as laissez faire,
benign neglect, and strategic disregard), seems to open the way for North
Korea to begin "turning out plutonium like sausages" to quote the phrase of
former undersecretary of defense Walter Slocombe.26 The proposition that the
United States tolerate North Korea s development of nuclear weapons and mis-
siles (as it tolerates similar programs in India, Pakistan, and Israel), while
taking pains not to give the North Koreans reason to use those weapons against
the United States and its allies, is not a popular option. To pursue a policy of
disengagement, one must exercise great patience and hold to the conviction
that time is on your side.

Containment, useful before North Korea developed and acquired the tech-
nology to build nuclear bombs and missiles, also does not address these threats,
although as long as the United States remains suspicious of North Korea's inten-
tions, containment as a backstop policy is likely to be used. Inducing the Kim
regime to comply with nonproliferation regimes will require some form of
quid pro quo reward. Counterproliferation, in the form of either a strategic
missile defense system (for example, the Strategic Defense Initiative, or "Star
Wars") or a more limited Theater Missile Defense (TMD) system, is in its tech-
nological infancy. Even if such a system is developed to a working level, its
deployment is likely to stimulate the North Korean weapons industry (not to
mention the Chinese defense industry), with predictable destabilizing effects
in the region.

The most promising choice for changing North Korea and reducing its
threats is some form of engagement, such as already formulated in the Agreed
Framework and the ROK's sunshine policy.27 But current engagement poli-
cies and proposals are incomplete in at least two respects. First, because their
inducements target both the government and the people of North Korea but
not strongly enough to move either one. Second, the success of the policies
relies too heavily on the willingness of the Kim Jong II government to volun-
tarily change its policies.

The effective employment of positive incentives is not as simple as might
first appear.28 An important consideration is that what counts as reward (or
with negative sanctions, as punishment) must be defined as such by the party
to whom the reward or punishment is administered. To Kim Jong II and the
elite, what counts as a reward is whatever they can use to maintain and enhance
their power; for example, foreign currency with which to strengthen their
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security forces, and international respect and a promise of noninterference in
their country's domestic affairs. Humanitarian aid is targeted not at them but
at the suffering North Korean people. Humanitarian aid is valuable from the
Western viewpoint of human rights but should not be expected to change the
policies of Kim Jong II.

So the problem is this: the kind of rewards that might reduce the Kim
regime's hostility will strengthen that regime and will therefore prove unpop-
ular among democratic donor states. The rewards that benefit the people will
not decisively move the Kim government, although they will lessen popular
discontent against the regime. A policy that placates the Kim regime while
empowering the North Korean people to govern themselves is needed.

Policymakers should be careful about pursuing "comprehensive agree-
ments" or "package deals." The advantage for Pyongyang of such
comprehensive agreements is that the Kim regime can pick and choose which
of the provisions of the agreement it wishes to honor, declining to imple-
ment the less desirable provisions by claiming that the other party (the
United States, the ROK) has not held up its side of the bargain. North Korea
has always sought such deals. In 1993 Pyongyang promised, "If the United
States accepts the DPRK-proposed formula of package solution, all prob-
lems related to the nuclear issue including the compliance with the [IAEA]
safeguards agreement will be solved and it will not take much time."29 A year
later Pyongyang promised that its relations with Seoul would be improved
too: "It is only too clear that if a definite guarantee is given to provide a light
water reactor, the hostile relations between the DPRK and the US are removed
and the issue of confidence building is resolved at the third round of DPRK-
US talks, leading to a practical improvement of the bilateral relations, a
decisively favorable phase will be opened in North-South relations."30 As it
turned out, the nuclear issue has never been satisfactorily solved, and as soon
as the deal was signed North Korea turned its back on South Korea, Japan,
and the IAEA.

In a genuinely comprehensive resolution to the legacy of the Korean War,
Pyongyang is unlikely to settle for less than an end to the U.S.-ROK security
alliance, which is obviously targeted at the DPRK. It will not settle for less, but
it will sign an agreement for less—and then hold out for more. Thus Ameri-
can negotiators seek such an agreement with a healthy skepticism often not
communicated to the general public.31 William Perry, speaking at a 1999 meet-
ing at the Woodrow Wilson Center, was cautious about prospects for his
proposal: "I've told [the president] that I am confident that pursuing talks with
North Korea seriously and creatively is a good idea, but that I can not be con-
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fident that this process will actually lead to a peaceful peninsula. Therefore the
United States should keep its powder dry."32

For the Short Term—Buying Time

The comprehensive engagement policy as outlined in the Agreed Frame-
work appears to have succeeded in its short-term goal of freezing North Korea s
nuclear activities at Yongbyon, and as far as publicly available information indi-
cates, throughout the rest of the DPRK. But as a road map for improving North
Korea s relations with the United States and with its neighbors, it is likely to
fall far short of its goals. The alarms over Kumchang-ni and the Taepodong
rocket launch illustrate the distrust that will threaten the implementation of
the agreement. The Pyongyang regime's hostility, coupled with its insistence
that it has nothing to open and no need for reforms, has disappointed the opti-
mists who hoped that after North Korea s founder Kim II Sung died, the country
would begin to change. The expectations of those who predicted a collapse of
the new Kim Jong II regime have also been disappointed, as Kim Jong II has
been able to extract aid from the West while keeping his people oppressed. Five
years after the signing of the Agreed Framework, the DPRK remains a nuclear
threat, although arguably not as great a threat as it would have been if the frame-
work had not been signed.

The review of North Korea policy conducted by the Perry team was war-
ranted. Their conclusion that the Agreed Framework is unsustainable was also
warranted, not primarily because "aside from a failure to address U.S. con-
cerns directly, it is easy to imagine circumstances that would bring the status
quo rapidly to a crisis," but because the basic premise that the DPRK will agree
to relinquish its military deterrents is unrealistic. The major flaw of the Agreed
Framework and the Perry proposal as long-term "comprehensive" policy is that
they seek an exchange of military deterrents for civilian infrastructure.

North Koreas capability to develop weapons of mass destruction—missiles
and chemical, biological, and (the Agreed Framework notwithstanding)
nuclear—is vital to its national security, just as American weapons programs are
considered vital to U.S. security. Pyongyang is unlikely ever to bargain away all
its deterrent capabilities. These capabilities persuaded the United States to change
its containment policy to one of limited engagement. The Kim regime will never
trust security guarantees from Washington—nor should it, given the American
propensity to resort to military intervention to back up its foreign policy. The
mistrust is so high—not just between Pyongyang and Washington, but between
Pyongyang and most of the international community—that significant arms
reduction on the Korean Peninsula is highly unlikely, even though it would be
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a great blessing to the economies of both Koreas. Moreover, tension reduction
would deprive the Kim regime of one of its best social control weapons.

Short of risking another Korean war, it is difficult to find a way to stop the
DPRK's strategic weapons programs other than following the model of the
Agreed Framework, which means paying the DPRK for a freeze. This is the
"buy-out" option that the Perry Report rejects on the grounds that it encour-
ages North Korea to continuously come up with new threats to be bought out.
This reservation is valid, but the alternative—expecting the DPRK to freeze
its strategic weapons programs in return for improved relations with the United
States and the reduction in threat that is implied by improved relations—is
far too weak an incentive for the suspicious Kim regime.

The North Koreans have offered to sell Washington their missiles to the
rumored tune of $ 1 billion a year. They have already made a multibillion dol-
lar deal for their nuclear program at Yongbyon. They negotiated a lucrative
deal for the inspection at Kumchang-ni. And every year they negotiate a deal
to conduct joint searches for the remains of American soldiers killed in the
Korean War. Nonproliferating states who join the Nonproliferation Treaty
have always required a quid pro quo for agreeing to limit their nuclear pro-
grams; the DPRK simply demands a higher price than most other states. If the
American public wants to freeze North Korea's weapons programs, it must be
willing to pay, at least in the short term.

For the Long Term—Proactive Engagement

For the long term a more proactive engagement policy is needed, a policy
that, unlike the Agreed Framework or the Perry proposal, does not depend on
"the willingness of the DPRK [government] to traverse [the path] with us."33

A proactive policy must reach out to the North Korean people, while dealing
in good faith but at arm's length with the Kim Jong II regime. Foreign gov-
ernments should not expect to change the Kim regime or to continue
indefinitely to feed North Korea's people.

As Juche teaches, the North Korean people must take their fate into their
own hands. But they will not do so unless they have information about the
alternatives provided by other political and economic systems. The people must
be moved. The first step in effecting change is to provide them with informa-
tion with which they can make informed decisions about their governance.
Psychologists John Thibaut and Harold Kelley have noted that people's satis-
faction is influenced by how their situation compares with other experienced
situations. The North Korean people are suffering. But their government
reminds them that earlier generations suffered as much as they do or even
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more—in conflicts with the Japanese and Americans. Those conflicts ended
in "glorious victories "and better days (in the 1960s and 1970s) eventually came.
Today's North Koreans are taught to be patient. Thibaut and Kelley also note
that what moves people to change their situation (regardless of how satisfied
they may be with it) is something else: the knowledge that better alternatives
currently exist.34 Or to quote de Tocqueville, "Evils which are patiently endured
when they seem inevitable become intolerable when once the idea of escape
from them is suggested."35

North Korea is different in an important respect from other dictatorial and
communist states in that the North Korean people are relatively sealed off from
information about the outside world. This difference explains why the Kim
Jong II regime is potentially weakest at its greatest strengths: ideology and social
control. The ideology is filled with falsehoods, which if exposed are likely to
turn the people decisively against their leaders. Once they are shorn of their
faith in Kim and his father, they can only be controlled by coercive methods,
which will be taxed beyond the government's limit.

Three means to reach the people are by devoting more resources to infil-
trating information into North Korea, using foreign aid to change people's
attitudes toward foreign governments and toward their own government, and
opening multiple channels of engagement that will prevent the Kim regime
from controlling all access to North Korea. These initiatives would add a needed
dimension to current engagement policies.

Knowledge Is Power
Articles in the North Korean domestic press helpfully provide the United

States with a framework for enlightening the North Korean people. Ever since
the transformation of the Eastern European and Soviet republics, the
Pyongyang propaganda machine has churned out warnings of the dangers of
"imperialist pollution." Nodong Sinmun, mixing its metaphors, cautions that
unless a "mosquito net" is erected to block foreign influences, "the yellow wind
of capitalism [will] spread among the people like a narcotic and paralyze their
sound-thinking."36 The list of pernicious influences includes foreign broad-
casts above all, followed by "newspapers, magazines, pictures, photographs,
documentaries, movies and music." "Once the people take an interest in bour-
geois publications and lifestyles, they become unwittingly brain-dead and they
begin to aspire for capitalism."37

Although most North Korean radio dials are permanently set to receive only
domestic broadcasts, an undetermined number of radios can receive foreign
broadcasts when they are not jammed. A recent defector from North Korea
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has said, "If someone asked me to do something for reunification, giving me
enough resources, I would ship more than 10 million small radios to the North
in the first place."38 Enhanced use of radio, television, informational materi-
als infiltrated through the border with China and information accompanying
foreign aid and Korean travelers have the potential to change the minds of the
elite and the masses in closed North Korea.

Doing Well by Doing Good

In a major published address to the Korean people in 1997, Kim Jong II
warned, "Nothing is more foolish and dangerous than pinning hopes on impe-
rialist'aid,' ... The imperialist caid' is a noose of plunder and subjugation aimed
at robbing ten and even a hundred things for one thing that is given."39 Yet the
DPRK government, unable to provide for its people, continues to solicit aid,
courting its own destruction.

Hwang Jang Yop, a former secretary of the North Korean Workers' Party
and the highest ranking North Korean defector to date, is convinced that the
key to reuniting the two Koreas is to remove Kim Jong II and his associates
from power. Hwang believes that if the people begin to receive massive for-
eign aid (millions of tons of food), they will realize that the food cannot be
coming from their own government, which has failed them. Hwang has sug-
gested that food aid be channeled through South Korea, to be transported to
North Korea through the truce village at Panmunjom, to make it clear to as
many North Koreans as possible that the government in the South, which they
are taught is corrupt and evil, is willing to do what their own government can-
not do for them. If the North Korean authorities blocked the shipments (as
they most likely would, at least initially), Hwang suggests letting the food pile
up to shame the Kim government in the face of the world, and—to the extent
the news reaches them—in the face of its people.40

Hwang's proposal raises the interesting question of how to respond when
the Kim government refuses to accept aid because of the terms of the aid pack-
age. The DPRK initially refused to accept proffered aid from the ROK, until
Japanese aid was made conditional on the acceptance of ROK aid. The World
Food Program has often failed to reach its distribution goals because North
Korean officials have blocked distribution. Other aid groups have also cur-
tailed their efforts or even withdrawn them completely. Future rejections are
inevitable, especially if more strings are tied to aid. But the ROK's early expe-
rience with aid donorship offers a clue about how to respond to North Korea's
aid refusals: if donors coordinate their demands for aid-related concessions,
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North Korea will be unable to play one off against the other and will be more
likely to give in to demands for concessions in its policies.

If foreign aid is to be used to inform the people about the benign intent of
the "imperialists," its national and organizational origins must be clearly iden-
tified and aid distribution must be closely monitored to ensure that its
provenance remains identified and that it reaches its intended target—the
people rather than their leaders. The WFP and other aid organizations try to
achieve transparency, but in seeking to keep aid channels open, they must nec-
essarily be cautious about offending the North Korean government. But foreign
aid should offend the Kim regime, which is responsible for North Korea's eco-
nomic problems. An effective foreign aid program is one that not only feeds
the North Korean people but enlightens them and shames their government.

The politicization of foreign aid is justified when the problem that created
the need for the aid is political. Providing aid with no strings attached simply
supports the perpetrators of the disaster. Attaching political goals to aid and
pursuing these goals help overcome the lack of short-term rewards for aid
donors, demonstrating that aggressive action is being taken to solve underly-
ing problems.

Multichannel Engagement

A major source of frustration in negotiations with the DPRK is that all
important decisions appear to be made by Kim Jong II, who operates behind
the scenes. Although reputed to be a bold thinker, Kim may be particularly
cautious about making foreign policy decisions, considering not only the inter-
national ramifications but also how they will affect his political position in
Pyongyang and whether the military would approve. As long as a single com-
prehensive package is presented to Kim from a single source, he can carefully
study it. If diverse offers arrive in Pyongyang from multiple sources, negotia-
tions will be backlogged. If the United States, Japan, Australia and other
democratic countries establish embassies in Pyongyang, and North Korea
establishes embassies in those countries, the Kim Jong II surveillance system
(of foreigners and its own diplomats) will be stretched thin. Extensive exchanges
with South Korea would tax the Kim regime even more.

If the U.S. economic embargo were to be lifted, Kim would have to deal
with a host of curious business delegations (who would likely drive hard
bargains before investing). To the extent that aid offers and business propo-
sitions include benefits for various segments of North Korean society, it is
likely that the cadres in Pyongyang, if not the common people, would rec-
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ognize that they are missing out on attractive offers because Kim cannot
handle the traffic. Moreover, ending the American economic embargo would
communicate an important truth, for the North Koreans would discover
that their perverted economic system rather than an embargo has destroyed
their economy.

Proactive Engagement and Multinational Cooperation

To achieve U.S. goals on the Korean Peninsula, it is necessary to coordinate
policy closely with the ROK, to a lesser extent with Japan, and to some degree
with China, Russia, and the Western industrial powers. South Korea and Japan
are already paying for most of the reactor construction that serves as the cen-
terpiece of the Agreed Framework. The Perry Report also envisions the necessity
of South Korean and Japanese involvement in any new comprehensive agree-
ment. But the goals of South Korea and Japan are not identical with U.S. goals,
and thus preferred policies may differ. All three countries share the goal of
avoiding conflict, but this goal is paramount for the South Koreans, and it places
strong constraints on any U.S. policy that claims to be an internationally coop-
erative endeavor. Moreover, many South Koreans still cherish the goal of
reunification, not a goal in Washington (or Tokyo), where a divided Korea, as
long as it is peaceful, may even be preferred.

Kim Dae Jung's sunshine policy seeks to reach the North Korean people in
spite of the hostility of North Korea's government toward the government in
Seoul. This is the correct approach. But the sunshine policy is overly cautious,
separating humanitarian and business issues from political issues. The time
frame for changing the North Korean government and achieving reunifica-
tion is very long, certainly too long to achieve U.S. nonproliferation goals. For
U.S. nonproliferation policy to succeed, U.S. policy may have to be more force-
ful than current ROK policy, without being belligerent.

The Japanese appear to have few illusions about the difficulty of overcom-
ing the decades of animosity that have built up between them and the North
Korean government. The Japanese are vulnerable to North Korean provoca-
tions and desirous of peace on the Korean Peninsula, but their policies are
motivated more by the desire to avoid provoking North Korea than by the desire
to change it. The Koreans (in North and South) and the Japanese would agree
that Japan's role in Korea's political affairs should be limited.

Washington should have few illusions about obtaining cooperation from
China, which is desirous of freezing the DPRK's weapons programs but is equally
concerned about a collapse of the DPRK regime into the hands of the ROK,
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resulting in a strong Korean state on its borders. Russia shares similar concerns.
Other states and international organizations, such as the European Union, share
Washington's nonproliferation concerns but have always considered problems
on the Korean Peninsula primarily a matter for the Americans to handle.

Consequences

A multiplicity of separate offers and different kinds of engagement might
succeed all too well in overwhelming and discrediting the Kim Jong II regime,
leading to domestic anarchy in North Korea. The Perry Report rejects the pol-
icy of undermining the Kim regime, partly because of the fear that an attempt
to do so would "risk destructive war" and "might harm the people of the DPRK
more than its government." Presumably the forms of undermining that Perry
was considering were more offensive than blowing the "yellow wind of capi-
talism" into North Korea.

There still remains the danger of anarchy and social collapse, whose costs
to South Korea will be financially and socially significant.41 In answer to this
reservation, Nicholas Eberstadt, among others, has argued that supporting the
current regime and hoping it will gradually change is highly uncertain in its
effect and provides no guarantee that unification costs will not increase if
reunification is delayed.42 Moreover, the human rights abuses that the
Pyongyang regime visits on its people, many of whom have been reduced to
living like animals, must weigh on the conscience of those who have the means
to end these abuses but choose not to.

Make no mistake, even a collapse of the Kim Jong II government and reuni-
fication under the South Korean government does not achieve a long-term
resolution of the proliferation issue. A unified Korea, like many other states,
may decide to acquire certain weapons of mass destruction to provide for its
national security. But at this stage U.S. nonproliferation concerns shift to the
more global problem of sustaining a two-tiered proliferation regime.

If North Korea does collapse, the United States must come to the aid of the
ROK in reuniting the country, for the United States was undeniably partially
responsible for the division of Korea. To the extent that U.S. policy intention-
ally destabilizes the Kim regime, the United States will bear even greater
responsibility But compared with the cost of supporting the DPRK indefi-
nitely and erecting an expensive counterproliferation shield, these reunification
costs—a Marshall Plan for Korea—will be well spent.

No one can predict what will become of the North Korean regime. Judg-
ing by present trends, it will continue to oppress its people and resist change
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and opening, all the while presenting its neighbors with the maddening ques-
tion of how to deal with a government that rejects the present world order.

Weakening the Kim Jong II regime is only a first step to bring North Korea
into the international community. Years of indoctrination have bred suspi-
cion of foreigners—especially Americans and Japanese—in the minds of the
North Korean people. Years of malnutrition have degraded their physical
health. Socialist propaganda has warped their views about how economic sys-
tems work. Post-unification Korea will face almost insurmountable hardships.
The sooner the re-education of North Korea begins, the better.

A proactive engagement policy hews to the truth as we know it. Truth telling
may not be a priority in the formulation of foreign policy, but truth has a way
of making itself known in the fullness of time, both to international and
domestic audiences. A proactive engagement policy designed to bring the truth
to the North Korean people refuses to cater to the ideologues in Pyongyang
who claim that one-party socialism is a viable policy and that totalitarian
socialist countries can live amicably with liberal democracies. Ironically, when
the Pyongyang press declares that North Korea under Kim Jong II "cannot live
under the same sky" as Americans, it is finally telling the truth.43
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