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MEMORANLDUM FOR DR, KISSINGER
FRON: Harold H. Saunders

SUBJECT: 1. Consequences of State's Mid-East Froposal
2. An Alternative Game Plan

Attached as prom:ised to you this megning are:

At Tab A«~a men.orandum for the President outlining the
possible consequences of a confrontation with Israel,

At [al B--an alternstive game plan emmbodying the appromch
that yeu and [ have discussed.

The l#tter iz written mainly to give you something to react to and

to refine. You will note that I have deliberately left out any ention
of a direct White House approach to the larselis. This is delibe:pte
secause the time right come when you would want to show something
like this to Sisco to illustrate what yon have in mind.
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MEMOBRANDUM FOR THE PRESILENT

FROM: Henry A, Eissinger

SUBJECT: Enplications of a Confrontation with Israel

g you congider the State Departwent garme plan for the hiddle

Eant, it is worth thinking through the possible outcornes of the all-
out approach to Israel that it recommends.

‘!‘hare are twg dﬂiwem pxwmmw from which juﬁﬂmmw tan be roade

-« The State Departmment proposal resta on the premise that
there may be a faction in Israel potentially strong enough to
change Israell policy if glven sufficient inducement and
justification. The assumption is that a subetantial US assurance
of larael’s {uture security--along with the luiplied threat of
reduced support--would enable those just under the lsraell tup
leadership to argue that Israel should withdraw from the Sinai
provided there are serious international guarantees. Fut in
snother way: Israel could be persusded to go back to the pre-war
UAR~Israeli border provided there were ironclad assurances
againet the UAR's ever again closing the Straits or mobilizing
in the #inai. Secretary Rogers, Secretary Laird and Assistent
Secretary Slwco seen: to be working from: this premise,

~«Feople in CIA and some others in Washington see no evidence
that the Israelis are prepared to give up an Israeli position at
“haro al-Shaikh., They believe the lsraelis are virtually unifed
in wanting to change the Sinal boyder. They would concede that
there are differences among {sraslis as to just exactly hew much
withdrawal frou: the Sinal there should be. Somue these people
feel that Israel would not withdraw rouch behind the mountaine

40 kilor:eters frouw the Canal, while others believe that they
would be content with Sharm al-Shaikh and 8 land corridor down

the west bank of the Gull of Aqaba. /hey take Dayan at bis word
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when he says he would rather have Sharm sl-Shaikh than a
pesce agreement., ' Put the other way: the US camnot now
persaade [srael to go back, Jir. Helus at the luesday meeting
seeqred to hold this premise.

iht hasic queatmn to he mxwwm bafom we can formuvlate & strategy,
he L ade lsrael to withdraw thig year, or

Qracew ti:m.t might have : ntal
perhaps even give leraell thinkmaa chance to mmlva?

-« 1f the judgnent is that the US can persusde Iarael to withdraw to
esgentially pre-war borders this year, then there could be veason
for going ahead with something like the State Lepartment approach.
The consequences of this approach would be as they are lald out in
the State Lepartment garme plan: “Such an overall approach on our
part would hopefully set in motion the kind of reappraisal in Israel,
perhaps leading to political re-aligmments, which we have increasingly
felt u:ay he necessary before the laraell govermrent can be brought
to righ the compromiscs that peace will entall. ” In shat, success
af the State Deparinient game plan by its own definition requires a
raajor Cabinet crisie in [srael and perhaps the resignation of
Trimme Minister Melr. [he underlying asswnption is that perhapa
the present Finance Minister Pinhas Sepir would take over and, in
collabowation with layan, might be able to accept the kind of
prapoasl that ts being made.

«-1f, however, one assutnes that the Israclis are not prepared to
withdraw totally at this point, then one would have to sssume &
conirontation in which the laraelis would stand firm and in which the
UF would mmake the choice between backing down or beginning to
separate itwelf fron: larsel by applying the leverage of withholding
major support fror: Israel. Because of the x.agnitude of these
congequences, it 18 worthwhile exmraining them in more detail,

Vor the sake of analysis, therefore, let us asssume for a montent that the
Isracii government decides to reject our approach and to stand firm on its
present pogition that Israel most s:kmnga its Sinal border and must negotiate
these changes directly with the Arahs. In that case, the following conse-
guences would seem: likely:
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--1f the U8 were unable to force & change in the israell staed,

the Israeli position would have hardened aed it is unlikely that

the Israell goverwsont could advance any position in the Jarring
talks that would provide sufficient hope to justify Egypts contloved
participation. The larring talks would presamably grind to an
esrly haldt,

«~Civen the position that Smdat bas taken and the pressures on him,
it seeme Hkely that st soene point hie milidagy would have to begin
soine sort of arrassment of lsvaell forces across the Cansl, 1hia
would not necesearily be an irnnediate outcome, but it is difficuit
to see how he could very leng go on without mwemning five oy at
least heightsning the tension with threats,

-- The Egyptians might be emboldened if they knew of the US-1lsraell
confrontation 2nd eapecially Lf the US appeared to have taken some
diatance from the [sraell position,

- The Isvaelis might omake only a reinlmal response for some
period, but if the harrassing ire resched any significant level,

it in difficult to see how they could avoid responding lu smue way,
sither with air attacks scross the Canal or ¢ven perhaps with
ground raids.

-=President Sadat rust have received sone asaurance in Lisscow
that if the ceasefive did break down the Soviets would stend behind
hitvi. Freswoably, the Soviets are not smxious to become tnvolved
in & renewal of hogtilitiea. Dut if fighting weturns to the inteasity
of last surnmmer, it seems lHhkely that Soviet pilots would becorne
involved again. It may be that Egyptian missile crews are now
trained mnd that the Soviets would be less involved than they were
laat sumrner 1o the aly defense systen,

-« Alternatively, the igyptians wight not reswne fring drowediately bul
roight, a8 in 19567, mobilize and make moves perhaps in concert

with the Soviets that would be sufficiently threatening to make the
israelis [feel that they had to mount eotue sort of preecpiive strike.

~=if hoatilities resumed and especially if the Soviets hecame Lovolved
the U3 would then face a choice between standing back and supporting
an lsyael which took a poaition that the US had already denocunced,
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-~Even if hostilities did not resaume, the lsraell reaction would
have been guch that it is difficalt to imagine reswuption of any
percernaking effort.

In shovt, the consequences of confrontation with lsrael semn sufficiently
grave to warrant discuasion of an alternative course.
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Alterpative Gume FPlag for Seeking to
Break the sArab-lszrael Impas

% ERa- 5%
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The scensrio proposed by the State Departinent reets on the assumption
that it is possible to set lovse political forees in Israsl that would cause
the Isvasli govermoent to accept withdrawsl to the internstionsl UAR-
Isrsell border provided there were reliable US and istesrnational sssurances
that the Egyptians would not agein be able to mobiline in the Sinal ox
close either the Suex Canal or the Straite of Tiran. The State scenario
suvisions a major approach to lsrael asking Isxael to accept essentially
the US positions on the texnis of 8 border settlement that were outlined
at the end of 1969 in returns for a US comumitment to involve its own
forces in reinforcing intmpnstional guarantees and to provide bilateral
assurances of 8 US security relstionship with Javasel.

This alternative game plan is based on the agsursption that the lavaecli
body politic is not yet ready to accept totsl withdrawel fron: the Sinai--

if indeed it ever will be--and that the US strategy should aim at trying

to construct & long drawn-out negotinting process thei might have some
chance of contsining this situation wnd of allowing both Arab and israeli
attitudes to evolve in relation to each other, The essence of this proposal
ig to try to buy time by concentrating efforts on a8 scheme for partial
withdrawal from the Suez Canal and then to approach the laraells quietly
to work out with ther a coramon position on the other elements of 2 settlement.
The objective weuld be to avold confrootation now while miaintainiag
pressure on the larsslies to negotiate seriously. If this were to be our
strategy, we would have to acknowledge {rankly to Israel thal we e
prepared to work with them in stringlog out the negotiating process
provided they were prepared to put sncugh into it to give the Egyptisns

an excuse for keeping it slive.

The key lasue in setting a strategy is how long the US will delay before
preswing larsel to nccept 1569 positions. The laraelis will want to know
whether if they advance their own negotiating position the US will inume-
diately press them to change it or whether the US will give larae] sore
latitude to negotiate. They know the US will be limited by Arab and Soviet
insistence that laxael not be given coruplete {reedom to negotiate borders.
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The emerging ahoice of atrategies seams to be shaping up as a choice
between:

1. A modified State Departiment course in which we would hold
to the objective of talking Israel into changing position in the
immediate future but would change tactics to try doing this in a
dialogue about our respective positions réther than by bluntly
requesting an Israeli change of policy.

2. An slternative which would seek to divert major attention to
partial withdrawal from the Canal and would give Israel genuine
latitude to advance a negotiating position on borders without threat
of US disapproval. In the dialogue, we would seek less to change
Israell positions by direct approach than to create situations in
which Israel (txelf would have to weigh security alternatives to
territory.

An important parallel alement in ths strategy is a plan for getting Soviet
combat forces out of the UAR. It will be essential in any approach to
Lerael to make clear that the US recognlzes the threat thoas forces pose
to Israel apd can be effective in reducing that threat. It is also important
to the United States' own interests in this area to reduce the Soviet combat
presence. The only inducement we have to offer the USSR is lsraeli with-
drawal from much--if not all--of the Sinai.

The State Department game plan includes a promise that the US would

seek an understanding in Moacow that & final Arab-larseli settlement

would be paralleled by a US-Soviet agreement not to base operational

combat forces on the territory of Israel or any neighboring Arab country,

The State plan explicitly says this would not be a precondition to a settierm ent.

The alternative strategy would be to use the negotiations on guarantees to
pin down this understanding and, by inclusion of US and Soviet forces in
& peacekeepiag force, to legitimiae but limit the Soviet presence to that
operition.

For the sake of concreteness, a draft telegram embodying this appr oach--
minoe repetition of the rationale stated above--is attached.
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ORAFL TELEGRAM

Aniarnbad COW

INFO: USUN New York
AM EMBASSY Amman
USINT Cairo
AM EMBASEY Beirut

I S OET ay TEL. AVIV
LCTION Arnem :g¥ MOI'S“ _

SLTATE

i. To aet this scenario in motion, the Secretary would call in An:bassadors
Rabin and Dobrynin to make presentstions along lines described in para-
graphs 4 and 5 below, Ambassador Barbour would follow-up with a

parallel presentation to Prime Minlster Meir (Faragraph 4) and Ambassador
Besam with Gromyko (Paragraph 5).

2. A central purpose of this approach is to reduce laraeli suspicion that
the US is setting Israel up for major pressure to accept the US 1969
positions. The sirategy is to show US willingness 1o let lgrael try its

hand at negotiation pyovided it is willing to inject enough movement into

the negotiating process via a reasonable proposal on partial withdrawal
from the Sues Canal to keep the censefire alive.

3. The sirategy toward the USSR is to re-engage the Soviet Union in the
peacermnaking process and to establish s {ram.ework for reducing the Soviet

comhat presence in the UAR,
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4. The following are the elements of the approach to the [sraelis we
envisage stated in the form of tentative talking points:

A. After almost four years, the US and larael have succeeded in
establishing a negotiating framework which we both have agreed is
essential in moving toward a settlement. [he US has elzo succeeded
in re-esiablishing the ceasefire. In this process, the US has persistently
resisted pressures from other powers to move toward an imposed
gettlement. This continues and will continue to be the US position.

B. Our purpose in approaching the Israelis now is to devise &
common strategy for prolonging the cessefire and preserving the
negotiating (rar.ework which bas been established at such cost. WVhile
we share lsraecli reservations about Arab lntent, the fact is that we have
gucceeded in eliciting from the principal Arab leader a publlc cominitrment
to make a pesce agreement with Israel., We feel that US intexests
require that this opportunity not be allowed to pasa. We even presume
to say that lersell intereats are parallel to ours in this respect.

C. We fully understand the Israell fear that if Isxael advanced a
specific negotiating position on 4 subject other than borders oy if it
sdvanced a position on borders with which the US did not agree, the US
would publicly confront Israel and press it to change that position to
conforin to the US pasition papers of 1949,
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. The US, for its part, frankly contioues to bellieve that pre-war
sorders with minoy changes are all the Arabs can accept. Uegpite that
continuing conviction, however, the US will not mow press this position
on ksrael. It is willing to see Israel test the /5 rab position itselfl.

E. In particulay, the US is prepared to join with Israel in an effort
to keep the pressut negotiations alive by concentrating on a limited
propesal for partial withdrawal from the Suerx Canal and re-opening of
the Canal. The purpose of this move would be to enable the laraelis in
contact with the Egyptians to work out over & period a practical corrmon
arrangement which would glve the leraells not anly a chance to test
Eayptian intentions but also 2 chance o decrease the likelithood of
renewed hostilities.

F. The US is prepsred to take this position only if the leraeli govern-
ment will advance a proposal on the Canal and put forward positions in the
Jerring talks that will bave 3 ressonable chance of keeping the negotiating
process alive for the next few months. This would require not only 2
scheme for partial withdrawal from the Suexs ceasefire line but also a
position on borders which could provide a basis for discussing next steps
toward an overall settlerment. The US would be prepared, if desired, to
participate in the injection of an international forece at Sharm al-Shaikh

alongside leraell troops.
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G. The US is prepured to make a major approach to the Soviet
Union in which the US would propose Hmited Soviet invol ‘ramemt in
that internationsl force in the context of the elimination of the E#uvitt
combat presence in the UAL, Another way of putting this would be to
say thm:‘ the US is prepared to negotiate with the Soviet Union an
agreement #m the liruitation of stationing US and Soviet forces--apart
from peacekesping units--on the soil of larael or its neighbora.

H. This suggestion to Israel i» made in the full knowledge that it
will be “vrwy diffizult for Egyptian iMwa‘iaﬁw to accept. Therefore, to
repeat, the one condition for US cmaﬁamﬁ-im with [srael in this endeavor
is that Israel agree to put forward sufficiently iniaginative prnp@@.&ln to
enable Egyptianieadership to continue the ceasefire,

I. Juat se [zrael émz understand what the US has in mind in the loung
term, US support for an eventual UAR-Israel agreement conld include
long-tern: arrangercents to satisfy Israell arms requirements (the aixcraft
jerael wanta) under generous financial terme, US executive and congreasional
declarations of support for Israel's security, fornalization of bilatersl
defense consultations, financial contribution to refugee settlement and
4540 n:illion in credits each in FY 1972 sud FY 1973,

5, {he followlag sre ihe main talking points {or an approach to the
Saviet government after the Israelis have indicated readiness to advance
what the US regards as n Soez Canai proposal the UAK could reagonably

accent:
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f#,  In view of the importance of malntaining movement toward a
settlemment, the US is conveying sircultaneously to the UAR and USSR an
laraeli proposal in responae to President Sadat's suggestion for Israeli
pullback from the Suez Canal as an important first step toward a peace
agreement.

B. if the UAR is prepared to discuss this proposal, the US is prepared
to discuss with the USSR appropriate means of guaranteeing scrupulous
adherance on both sides to the agreed terrus of a pullback. fhe US
proposes that an international team including US and Soviet nationsls be
established in 8 UN headquarters to verify observance. The US would
propose bilateral discuswsions to be followed by discussion by the Four Powers
in New York.

C, Inintroducing its own nationals into this wsituation, the US is prepared
to discuss with the USSR an agreement that both the US and USSR refrain
from: stationing any combat forces in larael or in any neighboriag Arab
country except as part of agreed peacekeeping forces. Theae discussions
would, of course, remain in the hilateral channel.

FYI. The objective behind the proposal on peacekeeping forces is to try to
trade withdrawal of all Soviet combat forces from the UAR for a legitimized

but limited Soviet presence in the context of a peacekeeping force. END FYI,
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