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National Role Conceptions in the Study 
of Foreign Policy 

K. J. HOLSTI 
UNIVERSITY OF BRITISH COLUMBIA 

Introduction* 
Historians, officials, and theorists of international relations often 

characterize foreign policy behavior by terms which suggest pat- 
terned or recurring decisions and actions by governments. Typical 
classifications would include "non-aligned," "bloc leaders," "bal- 
ancers," and "satellites." When we classify a state as "non-aligned," 
we imply that in a variety of international contexts and situations, 
its diplomatic-military actions and decisions will be consistent with 
the "rules" subsumed under the general category or class of states 
called "non-aligned." The term summarizes a broad but typical 
range of diplomatic behaviors and attitudes. These include anti- 
colonial predispositions and policies, unwillingness to enter into bloc- 
sponsored military alliances, receipt of foreign aid from a variety of 
sources, prohibition against maintenance of other countries' forces 
on the state's territory, and praticing independent judgment on 
most world issues. Not everyone agrees upon all the rules or kinds of 
decisions and actions that are consistent with the non-aligned na- 

* This study was made possible through a Canada Council Senior Research 
Fellowship. Most of the empirical work in the middle section was carried out 
at the Royal Institute of International Affairs and the Commonwealth Studies 
Institute, both in London. I am especially grateful to Linda Freeman for help- 
ing in the research and commenting on the theoretical portions, to Ole R. 
Holsti for carefully and constructively scrutinizing the manuscript, and to 
Meena Maroo and Kenneth McVicar for assisting various stages of the research. 
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tional role-the term leaves a lot to be desired in the way of pre- 
cision-but as a crude summation of the general orientation of a 
government toward the external environment, and particularly 
toward military blocs, it elicits common understanding. 

Theorists of international politics have for some time made 
references to national roles as possible causal variables in the opera- 
tion of international systems, or in explaining the foreign policies 
of individual nations. Most versions of the balance of power theory 
posit three kinds of states in the system, each of which is to make 
certain types of commitments-enact roles-if the system is to re- 
main stable: an aggressor state or group of states, a defending group 
of states, and a "balancer." If the states do not play the roles pos- 
tulated in the theory (e.g., if the balancer does not intervene on 
behalf of the defensive coalition), imbalance, war, and system trans- 
formation result. A problem with the balance of power formulation 
is that it does not indicate whether the key variables in explaining 
the dynamics of the system are the definition and fulfillment of 
roles (national attributes), or whether the system functions essen- 
tially according to the overall state of balance or imbalance (system 
attributes). 

The notion of national roles also permeates implicitly much of the 
literature that describes the major characteristics of the contem- 
porary international system. A moment's reflection will suggest that 
most portrayals of the present world are unnecessarily crude and 
reflect a strong preoccupation with national role types germane to 
the cold war. The underlying model for most analyses-the polar 
world composed of the national roles and functions of bloc leaders, 
allies, satellites, and nonaligned states-may be meaningful for some 
types of investigation, but it seems inappropriate and lacking in de- 
tail for many other purposes. Treatments based on the polar model 
of the world generally ignore the great variety of roles that smaller 
states play in the system and in various regions. The small states are 
analyzed primarily as objects of rivalry between the great powers. 
With some important exceptions, little work has been done on the 
subordinate systems of Latin America, Africa, or South Asia, except 
at the points where these are linked to the cold war rivalry.1 

1 Some of the important exceptions are: Leonard Binder, "The Middle East 
Subordinate International System," World Politics, 10 (April 1958), pp. 408-29; 
Michael Brecher, "International Relations and Asian Studies: The Subordinate 
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Whether one argues that the world is still essentially polar or that 
it is tending toward a balance of power configuration, the cold war 
dimension of contemporary international politics remains a filter 
through which regional relationships are viewed. 

Representing the world in terms of blocs and neutrals is only a 
rough categorization of reality, and perhaps increasingly obsolete. 
Just as designating persons as judge, professor, or politician does 
not indicate adequately all the tasks these individuals fulfill within 
their formal positions and casual relationships, so the terms bloc 
leader, satellites, allies, and non-aligned do not reveal all the be- 
havioral variations observable in the different sets of relationships 
into which states enter. 

If it is agreed that our descriptive and explanatory studies of for- 
eign policy and international systems need more precision, a num- 
ber of questions, focusing around the concept of national roles, come 
to mind. From the observer's vantage, what are the major national 
role types in the contemporary system? Can we construct a typology 
of national roles that is richer in detail and more sensitive to dis- 
tinctions in actual diplomatic behavior than the ones currently 
fashionable? Or, using an approach based on perceptions, we can 
inquire: how do policymakers view the roles their nations should 
play in international affairs? Does the term non-aligned adequately 
summarize the roles and functions that the leaders of Egypt, Burma, 
or Sierra Leone perceive their states fulfilling in different sets of re- 
lationships? Or, does it hide important differences of perceptions? 
Should we continue to assume that govemments organize their dip- 
lomatic and military actions to fulfill only a single role conception? 
Is there not evidence that policymakers in many states conceive of 
their nations as playing several roles simultaneously-including 
some that are incompatible? What about those governments whose 
leaders appear to have no conception at all of an appropriate orien- 

State System of Asia," World Politics, 15 (January 1963), pp. 213-35; Brecher, 
The New States of Asia (London: Oxford University Press, 1963), Chaps. 3 
and 6; W. I. Zartman, "Africa as a Subordinate State System in International 
Relations," International Organization, 21 (Summer 1967), pp. 545-64; Zartman, 
"Decision-Making Among African Governments in Inter-African Affairs," 
Journal of Development Studies, 2 (January 1966), pp. 98-119; Zartman, Inter- 
national Relations in the New Africa (Englewood Cliffs: Prentice-Hall, 1966); 
and Larry W. Bowman, "The Subordinate State System of Southern Africa," 
International Studies Quarterly, 12 (September 1968), pp. 231-61. 
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tation of their state toward the external environment? How do they 
fit into the traditional bloc leader, alliance partner, satellite, and 
non-aligned categories? 

Other interesting questions are also suggested by the notion of 
national role conception: what are the sources of role conceptions 
held by policymakers? Are there gradations in the specificity and 
structure of policymakers' national role conceptions? If so, what are 
the likely consequences for foreign policy decisions and actions? 
Under what conditions will knowledge of national role conceptions 
permit us to explain or predict typical forms of diplomatic behavior? 

Moving from descriptive questions of this type to more theoreti- 
cal concerns, we may inquire into the relevance of national role 
conceptions, both as independent and dependent variables, in for- 
eign policy analysis. In the first instance, the problem is whether, 
or to what extent, knowledge of national role conceptions held by 
policymakers would allow us to explain or predict individual deci- 
sions and actions. In the second, it will be argued that in any 
general approach to the study of foreign policy, it may be more 
fruitful to explain national role conceptions by variables such as 
those proposed by Snyder et al.2 than to attempt to explain individ- 
ual, and often unique, diplomatic decisions. 

What can we predict about the structure and processes of an 
international system if we have detailed knowledge of the number, 
types, and distribution of national role conceptions among the 
policymakers of that system? Can we usefully compare international 
systems using the distribution of national role conceptions as a 
distinguishing criterion? After reviewing the relevance of role tlheory 
to foreign policy analysis, we will explore the number, types, char- 
acteristics, and distribution of national role conceptions, as derived 
from a survey of recent foreign policy statements from seventy-one 
governments. This empirical portion of the study will provide a 
basis for exploring the questions raised above. 

The concept of role in social science 
The notion that individual behavior may be patterned to fit the 

expectations of others goes back at least to the beginning of this 
century. John Dewey, among others, distinguished aspects of be- 

2 Richard C. Snyder, H. W. Bruck, and Burton Sapin, (eds.), Foreign 
Policy Decision-Making (New York: The Free Press, 1963). 

INTERNATIONAL STUDIES QUARTERLY 



STUDY OF FOREIGN POLICY 237 

havior which derived from psychological needs and those which 
were organized to be consistent with expectations developed 
through interpersonal relationships or formal positions in organiza- 
tions. George Herbert Mead explored the impact of the behavior of 
"others" on an individual's self-conceptions and made useful con- 
ceptual distinctions between the "self' and the "alter," and the 
observer's notion of role and that of the participant. Today, the 
concept of role is discussed in most texts on sociology or social psy- 
chology and numerous empirical studies illustrate the impact of role 
expectations on behavior. Sociologists, social psychologists and 
anthropologists have studied personal adjustment to sexual, marital, 
or kinship roles; child development, with emphasis on the growth 
of the child's concept of himself as a role player; cultural norms 
relating to sex behavior, work, organizations, and small groups; and, 
more recently, the examination of small group dynamics. Macro- 
scopic theories of society abstract social roles from the individuals 
occupying them and view relationships among roles as the primary 
analytical focus. 

Among political scientists the concept of role has found fewer 
exponents. Studies of institutions such as the American presidency 
emphasize the limitations and opportunities that constitutional and 
political norms place on incumbents, as well as the ways that in- 
cumbents shape the institution-their self conceptions of role-but 
systematic applications of role theory to political phenomena are 
few. The notable exception is the work of Wahlke, Eulau, Buchanan, 
and Ferguson3 which, on the basis of extensive survey research of 
four state legislatures, constructs role types to help explain the ac- 
tions and decisions of legislators not only in their mutual relations, 
but also in their official and unofficial interaction with persons out- 
side legislatures. The authors found that legislators developed 
significantly different "orientations" toward the norms making up 
diverse roles. Role orientations are defined as the legislators' own 
expectations of the kinds of behavior they ought to exhibit in the 
performance of their duties. For instance, in their representational 
roles, legislators were classified as trustees, politicos, or delegates. 
In their relations with pressure groups (clientele-roles sector), legis- 

3 John C. Wahlke, Heinz Eulau, William Buchanan and Leroy C. Fer- 
guson, The Legislative System: Explorations in Legislative Behavior (New 
York: John Wiley, 1962). 

VOLUME 14, mDEIB 3, SEPThmEmi 1970 



238 K. J. HOLSTI 

lators were classified as facilitators, neutrals, or resisters. A major 
purpose of this study was to explore and explain differences in 
legislators' role orientations by linking them to demographic, per- 
sonality, ecological, and institutional variables. 

Despite the large number of social science studies which employ 
the concept of role, consensus on definitions or on the empirical 
referents of the concept does not yet exist.4 As with the notions of 
"power"1 or "interest," scholars tend to define the term to suit their 
research needs. Since the concept of role is used at so many different 
levels of analysis-from exploration of a group of children learning 
to conform to the expectations of their elders, to theories of society 
-it is little wonder that a universal meaning of the term has not yet 
developed. Nevertheless, a number of definitions seem to converge 
around the following propositions. To Wahlke, the concept of role 
refers 

to a coherent set of "norms" of behavior which are thought by 
those involved in the interactions being viewed, to apply to all 
persons who occupy [the same] position. . . . The concept pos- 
tulates that [individuals] are aware of the norms constituting the 
role and consciously adapt their behavior to them in some fash- 
ion.5 

Wahlke also reminds us of the distinction between the norms com- 
prising the role and the actions or attempts to act in conformity with 
those norms. Ralph Turner emphasizes differences between a status, 
or position, and role, and between role and behavior. 

Role refers to behavior rather than position, so that one may 
enact a role but cannot occupy a role.... Role is a normative 
concept. It refers to expected or appropriate behavior and is dis- 
tinct from the manner in which the role is actually enacted in a 
specific situation, which is role behavior or role performance. 
While a norm is a directive to action, a role is a set of norms. ... 
The role is made up of all those norms which are thought to apply 
to a person occupying a given position.6 

4 For example, see the list of definitions in Lionel Neiman and James W. 
Hughes, "The Problem of a Concept of Role: A Resurvey of the Literature," 
Social Forces, 30 (1951), pp. 141-49. 

B Wahlke, et al., The Legislative System, pp. 8, 9. 
6 Ralph H. Tumer, "Role-Taking, Role Standpoint, and Reference Group 

Behavior," American Journal of Sociology, 11 (1956), p. 316. 
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Ralph Linton similarly distinguishes a position, or status, and the 
norms appropriate to it. 

A role represents the dynamic aspect of a status. The individual 
is socially assigned a status and occupies it with relation to other 
statuses. When he puts t-he rights and duties which constitute the 
status into effect, he is performing a role.7 

There seems to be consensus, then, that the term role (or role 
performance) refers to behavior (decisions and actions) and can 
be kept analytically distinct from role prescriptions, which are the 
norms and expectations cultures, societies, institutions, or groups 
attach to particular positions. The foundations of human behavior, 
according to role theory, are both the position and the norms and 
expectations the alter projects on the position. Role theory thus 
emphasizes the interaction between the role prescription of the 
alter and the role performance of the occupant of a position (ego). 

Eulau reminds us, however, that some aspects of behavior are 
best examined on the personal rather than organizational, social, or 
cultural levels.8 Role prescriptions of the alter may become param- 
eters while attention is shifted to the "ego's" own conception of his 
position and functions, and the behavior appropriate to them- 
what we shall call a role conception. The perceptions, values, and 
attitudes of the actor occupying a position thus become the crucial 
independent variables in explaining role performance. In real life, 
of course, behavior results from a combination of self-defined goals 
and norms of conduct, a variety of situational variables, and social 
norms and expectations. If "the position makes the man," the re- 
verse of the coin is that man interprets and defines for himself the 
rights, duties, privileges and appropriate forms of behavior associ- 
ated with his positions and relationships in society. Ideally, any 
study should combine these approaches, which respectively empha- 
size the states of the alter and ego as independent variables. It may 
be legitimate, however, to emphasize one source of behavior while 
neglecting the other. In the study of international politics and for- 
eign policy, in particular, there are reasons-to be noted below- 

7 Ralph Linton, The Study of Man (New York: Appleton-Century, 1936), 
p. 114. 

8 Heinz Eulau, The Behavioral Persuasion in Politics (New York: Random 
House, 1963), pp. 39-46. 
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for assuming that the role performance (decisions and actions) of 
governments may be explained primarily by reference to the policy- 
makers' own conceptions of their nation's role in a region or in the 
international system as a whole. 

Thus far, we have four concepts that will help us analyze foreign 
policy: (1) role performance, which encompasses the attitudes, de- 
cisions, and actions governments take to implement (2) their self- 
defined national role conceptions or (3) the role prescriptions em- 
anating, under varying circumstances, from the alter or external 
environment. Action always takes place within (4) a position, that 
is, a system of role prescriptions. 

Approaches to the study of behavior using the notion of role 
are illustrated in Figure 1. This characterization, while not allowing 
for the complexity of role theory (where it is assumed that behavior 
occurs in multiple role situations and that actors' orientations to 
different roles will vary), suggests the distinction between studies 
emphasizing states of the alter and sources of the alter's norms and 

(A) 

Role Performance 

(decisions & 
actions) 

(E) (B) (C) 

Ego's role |ost1 Alter's 
conceptions - prescriptions 

4 t 
sources of sources of 

I (F) 1(D) 

Interests, goals Culture 

Attitudes and Social 
values institutions 

Personality Organizations 
needs 

Laws 

FIGURE 1. Role Theory and the Sources of Human Behavior 
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expectations as an explanation for behavior, and those focusing on 
the actors' own perceptions of role. 

Most social science studies employing the concept of role ex- 
plain behavior-usually modal behavior patterns (A)-by examin- 
ing the relationship between (B), (C), and various components of 
(D). Some, such as Zaleznik and Moment,9 have inquired into the 
connections between role conceptions and role prescriptions, that is, 
between (E), (C), and (B). Phenomenological studies have ex- 
plained (A) in terms of relationships between (B), (E), and (F), 
or more frequently, between (E), and (F). Foreign policy analysis, 
in particular, emphasizes the self-conceptions of policymakers as 
determinants of behavior (national interest) and generally neglects 
the role prescriptions of the alter-that is, of the other states in the 
system. This is, however, only part of a larger problem. A major 
question is whether the concept of role can be applied fruitfully to 
the analysis of foreign policy and international politics, to a milieu 
that is different from the integrated society or formal organization. 

The extension of role theory to foreign policy analysis 
One problem becomes apparent immediately. The concept of 

position connotes a behavioral "setting" with more or less well- 
defined functions, duties, rights, and privileges. It may also indicate 
a regularized set of activities associated with formal organizations. 
Within an integrated society or organization, the alter's role pre- 
scriptions, directed toward the position, are critical in establishing 
and maintaining conformity by the position's incumbent. Behavior 
associated with such positions as legislator, banker, union leader, 
or military chief is usually clearly defined by reference groups or 
formal enactments, leaving incumbents relatively little latitude of 
choice in organizing their actions. People are, in a sense, represen- 
tatives of these positions. 

Within some international organizations such as the United 
Nations or NATO, states do appear to occupy positions. Rights, 
duties, and special responsibilities for particular states are estab- 
lished both in charters (the role of the major powers in the Security 
Council), and through traditional practices. Traditional, multi- 
national expectations directed toward American behavior within 

9 Abraham Zalesnik and David Moment, The Dynamics of Interpersonal 
Behavior (New York: John Wiley, 1964). 
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NATO, for example, must be extensive. In such examples, it would 
be quite feasible to apply formal role theory to analyze national 
behavior. Most foreign policy behavior does not occur, however, 
in a setting that is strictly analogous to a social position. Since na- 
tion-states are multi-functional collectivities, operating within in- 
numerable sets of bilateral and multilateral relationships in a com- 
paratively unorganized milieu, it is difficult to apply the concept 
of position (systems of role expectations) as it has been developed 
in social inquiry. 

We might instead employ the notion of status as that term has 
come to be used in analyses of international stratification. Any in- 
ternational system has a pattern of stratification which reflects dif- 
ferentials of involvement in the affairs of the system, the extent of 
foreign commitments, military capabilities, prestige, economic-tech- 
nological levels, and the like. Conventional terms such as "great 
power" or "middle power" do not necessarily indicate how much 
diplomatic influence states wield within any set of relationships, 
but they do suggest rough distinctions of status. Whether or not 
these distinctions are crucial in the minds of policymakers may be 
difficult to test. Nevertheless, it seems reasonable to assume that 
those responsible for making decisions and taking actions for the 
state are aware of international status distinctions and that their 
policies reflect this awareness. For instance, "small" states frequently 
offer mediation or peace-keeping services in conflict situations be- 
cause of their lack of direct involvement in crisis areas. Their lower 
status and level of international involvement may allow them to 
undertake certain tasks that would be denied by the contestants to 
the major powers. We must keep in mind, however, that the notion 
of status in the international context is more vague than that of 
position in the social context. Positions include well defined, and 
usually specialized, sets of functions and are based on explicit role 
prescriptions, often drawn in the form of rules or laws describing 
appropriate conduct.10 Status, however, is not necessarily linked to 
functions; its consequences on foreign policy behavior are largely 
unknown and unexplored."1 

10 Theodore R. Sarbin and Vernon L. Allen, "Role Theory" in The Hand 
book of Social Psychology, Vol. I, ed. Gardner Lindzey & Elliot Aronson 
(Reading, Mass.: Addison-Wesley, 1968), pp. 497-98. 

11 See, however, Gustavo Lagos, International Stratification and Under- 

INTERNATIONAL STUDIES QUARTERLY 



STUDY OF FOREIGN POLICY 243 

Another major problem in applying role theory to the analysis 
of foreign policy or international politics is the differing impact of 
the alter's role prescriptions in the social and international contexts. 
We have already noted that role performance, conducted within 
the setting of a position, is influenced by the expectations of peer 
groups, organizational rules, social mores, cultural values and tradi- 
tions, and laws, as well as by self-conceptions of role. Can we sug- 
gest that policymakers' national role conceptions and their foreign 
policy decisions and actions are similarly influenced or restrained 
by the international counterpart of the social alter, that is, by inter- 
national legal norms, the expectations of other governments, or 
"world opinion"? Most commentators agree that it is premature to 
speak of an international "society." Indeed, some observers of in- 
ternational politics characterize the environment as a "state of war" 
(which presumably an integrated society is not), where common 
institutions of law-making and application do not exist. The com- 
ponent units of the system must rely primarily upon their own defi- 
nitions of interests as standards for action. The expectations of other 
governments, international legal norms, or "world opinion" explain 
few aspects of national behavior, particularly in conffict situations. 

In international politics, then, the fact of sovereignty implies 
that foreign policy decisions and actions (role performances) derive 
primartly from policymakers' role conceptions, domestic needs and 
demands, and critical events or trends in the external environment. 
Generally, the expectations of other governments, legal norms ex- 
pressed through custom, general usage, or treaties, and available 
sanctions to enforce these, are ill-defined, flexible, or weak compared 
to those that exist in an integrated society and particularly within 
formal organizations. When incompatibility exists between highly 
valued national interests and the norms of behavior established 
through treaties and the like, the latter normally give way to the 
former. It is precisely in the acute international conffict that self- 
defined national role conceptions ("bastion of revolution" or "arsenal 
of democracy") seemingly take precedence over externally derived 
role prescriptions.12 

developed Countries (Chapel Hill: University of North Carolina Press, 1963), 
and Johan Galtung, "A Structural Theory of Aggression," Journal of Peace 
Research, 2 (1964), pp. 95-119. 

12 According to Eulau, "If no stable points of behavioral reference are 
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What we see, however, is primarily a difference of degree of 
influence. To argue that in the international context role prescrip- 
tions of the alter are relatively primitive does not mean that they are 
non-existent or that their impact is necessarily negligible, even in 
crisis situations. Any legal norm, for instance, is an active or poten- 
tial restraint on the behavior of some decision-making system, 
whether individual, group, or governmental. It delimits in one way 
or another complete freedom of choice; it specifies what individuals 
or more complex decision-making bodies, when enacting various 
roles, must do, must not do, may do, or may not do in certain situa- 
tions. International laws, though primarily interpreted by the gov- 
ernments whose behavior they are intended to control, are no 
different in their restraining function. The difference between the 
integrated social context and the international milieu is that in the 
former a large portion of human action is effectively governed by 
legal enactments, while in the latter primarily routine matters such 
as shipping and communications are effectively governed by inter- 
national legal machinery. 

Considering the differences between the social and international 
contexts-the lack of positions and relatively less effective norms 
and sanctions of the alter-the framework in Figure 1 would have 
to be modified before it can be employed in the analysis of foreign 
policy. The concept of position may be replaced by the term status 
which denotes only a rough estimate of a state's ranking in the in- 
ternational system and which may or may not have appreciable 
consequences on the ways that policymakers define what they be- 
lieve to be the appropriate international orientations or tasks for 
their nation. The position of the alter will be denoted by broken 
lines indicating that role prescriptions and sanctions from this source 
are potential and intermittent. While we must acknowledge that the 
alter or external environment is relevant to foreign policy analysis, 
this study will consider it a constant. Emphasis will be on the defi- 
nition of national role conceptions and the domestic sources of those 
conceptions. We will assume that role performance results from, or 

available and no directional cues are forthcoming, the actor, unable to cope 
with ambiguity in any other way, will define his role for himself by falling 
back on personal values and experiences that may or may not be objectively 
relevant in orienting himself to others." The Behavioral Persuasion in Politics, 
p. 104. 
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FIGuRE 2. Role Theory and Foreign Policy: National Role Conceptions and 
Prescriptions as Independent Variables 

is consistent with, policymakers' conceptions of their nation's orien- 
tations and tasks in the international system or in subordinate re- 
gional systems. Status and externally derived role prescriptions are 
relevant to role performance, but will not be explored further. 

We may now define national role performance as the general 
foreign policy behavior of governments. It includes patterns of atti- 
tudes, decisions, responses, functions and commitments toward 
other states. From the observer's point of view, these patterns or 
typical decisions can be called national roles. A national role con- 
ception includes the policymakers' own definitions of the general 
kinds of decisions, commitments, rules and actions suitable to their 
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state, and of the functions, if any, their state should perform on a 
continuing basis in the international system or in subordinate re- 
gional systems. It is their "image" of the appropriate orientations 
or functions of their state toward, or in, the external environment. 
Typical national role conceptions would be regional defender, with 
the function of protecting other states in a defined area, or mediator, 
with the continuing function of assisting in international conflict 
resolution. National role conceptions are, in short, an important 
aspect of the total intellectual setting in which day-to-day decisions 
on foreign policy are made.13 

To explain different national role conceptions in different states 
(e.g., Sweden as a mediator Burma as an isolate), we might look 
to such varied sources as: location and major topographical fea- 
tures of the state; natural, economic and technical resources; avail- 
able capabilities; traditional policies; socio-economic demands and 
needs as expressed through political parties, mass movements, or 
interest groups; national values, doctrines, or ideologies; public 
opinion "mood"; and the personality or political needs of key policy- 
makers. It remains a research problem to find out what sorts of 
connections exist between national role conceptions and these vari- 
ables in different states. 

National role conceptions are also related to, or buttressed by, 
the role prescriptions coming from the external environment. The 
sources of these role prescriptions would include the structure of 
the international system; system-wide values; general legal princi- 
ples which ostensibly command universal support (such as the doc- 
trine of the sovereign equality of states); and the rules, traditions, 
and expectations of states as expressed in the charters of interna- 
tional and regional organizations, "world opinion," multilateral and 
bilateral treaties; and less formal or implicit commitments and "un- 
derstandings." The extent to which these external role prescriptions 
become significant in developing national role conceptions varies 
considerably from state to state and in different situations. 

To summarize: role theory, transposed to the international con- 
text, offers a framework for describing national role performance 
and role conceptions and for exploring the sources of those role 

13 A discussion of roles and role conceptions as providing a setting for 
decision-making is in Herbert A. Simon, Models of Man (New York: John 
Wiley, 1957), p. 201. 
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conceptions. It is necessary, however, to acknowledge, critical differ- 
ences in the characteristics of nominally integrated societies in 
nation-states, organizations, and groups and the relatively unin- 
tegrated intemational milieu. The concepts of position and alter 
raise particularly difficult problems when transposed to foreign 
policy analysis. Individual foreign policy decisions and actions can 
be seen as attempts to enact national role conceptions; typical deci- 
sions are at least consistent with these conceptions. The international 
system can be conceived analytically not only as patterns of inter- 
action, but also as a particular distribution of various national role 
conceptions at any given time. 

Descriptions of national roles: The literature 
The idea that independent political units maintain general orien- 

tations toward the external environment and fulfill certain functions 
within the international system is as old as the written analysis of 
inter-societal relations. Observers of inter-state relations in China 
during the Chou dynasty, in India during the Chandragupta period, 
and in Greece during the system of city-states frequently employed 
concepts broader than the objectives of state action, or the means 
for achieving these objectives. In the Arthasastra, for instance, Kau- 
tilya describes six "types" of foreign policy (accommodation, hos- 
tility, indifference, attack, protection, and double policy), each of 
which contains many component actions.14 Accommodation may be 
fulfilled through a variety of policies, such as cession of a part of 
one's territory, agreement to hand over produce from the land, or 
other self-abnegating actions. 

Kautilya, however, goes beyond his six-fold category of national 
roles. He also specifies role sources and hypothesizes relationships 
between roles and t-he internal characteristics of states. The main 
source of each national role is the status of the ruler. A king of in- 
ferior status adopts an orientation of accommodation or protection, 
or resorts to a "double policy." Monarchs of superior rank and pres- 
tige adopt orientations of hostility (a type of cold war) or attack 
(imperialism). When a system characterized by conflict is composed 

14 See Frank M. Russell, Theories of International Relations (New York: 
D. Appleton-Century, 1936), 37-51, and George Modelski, "Kautilya: Foreign 
Policy and International Systems in the Ancient Hindu World," American 
Political Science Review, 58 (1964), pp. 549-60. 
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of kings of roughly equal status, the appropriate orientation, in 
Kautilya's view, is "indifference," or as we know it, a type of non- 
alignment. Kautilya did not develop a formal theory of international 
relations, nor did he specify what the consequences for a system 
would be if its component units adopted different foreign policy 
orientations. But in developing categories of foreign policy action 
which were broader than concepts of specific ends and means, he 
was suggesting something akin to the notions of role performance 
and function. 

Versions of the balance of power theory also use categories that 
are broader than the objectives of state action and the means used 
to achieve them. Many writers have argued that the balance is the 
major objective of state action-a view which has little historical 
validity-but others have distinguished individual policy objectives 
and the cumulative impact of policy decisions and actions which 
result in states of equilibrium or imbalance for the entire system. 
For instance, British statesmen during the nineteenth century were 
not always conscious of the consequences of various distributions 
of power in the world; perpetuation of some mythical balance was 
not a major consideration in day-to-day decision-making. They 
were concerned with specific interests, such as protecting shipping 
lanes, securing the independence of the Low Countries, and pro- 
viding protection for various economic and religious groups operat- 
ing in Africa. The result of defending or promoting these interests 
was, however, a pattern alternating between splendid isolation and 
formal commitments abroad. 

Viewing the nineteenth century as a unit of diplomatic history, 
rather than emphasizing each unique diplomatic situation, one can 
argue that England fulfilled the tasks of "balancer" in a system com- 
posed of many great powers. At least this was the consequence of 
its many actions in diplomacy, alliance-making, and war. From such 
a perspective, theorists of the balance of power have argued that if 
the balancer plays its appropriate role, the consequences for the 
system would be to maintain equilibrium, hence peace and stability; 
enactment of the balancer role, whether or not policymakers have 
an actual role conception of balancer, involves integrative conse- 
quences for the entire system. 

Some versions of the balance of power theory (as distinct from 
descriptions of the distribution of power at a particular historical 
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point) also hint at the sources of national roles and role conceptions, 
but do not contain many explicit causal statements or hypotheses. 
Most discussions of the balance of power imply that the national 
roles of bloc leader, bloc follower, and balancer emerge from the 
distribution of power in the system and from spatial relationships 
between states. Variables internal to the state, such as ideologies, 
capabilities, and personalities are not mentioned as possible sources 
for these national roles. The structure of power and the characteris- 
tics of various diplomatic and military coalitions are the only de- 
terminants of a government's commitments and responses toward 
other states in the system.'5 Nevertheless, in suggesting categories 
of behavior that are analytically broader than ends and means of 
foreign policy, the theory does help us to think in terms of systems 
of states, their components' characteristic behavior over a period 
of time, distinct national roles, and the consequences to the system 
of enacting or failing to enact these national roles. 

The theory of balance of power has been subjected to serious 
criticism for its oversimplifications, lack of empirical referents, ne- 
glect of internal attributes of states as factors in foreign policy, and 
morass of imprecise terminology. Until the recent development of 
the systems "outlook," however, the intellectual apparatus of the 
balance of power remained much in evidence in the literature. 
Those writers, particularly in the last two decades, who did not 
adopt the balance of power as the framework upon which to hang 
their analyses, emphasized instead configurations of activity and 
passivity among states in the system. Frederick Schuman's text dis- 
tinguished between "satiated" and "unsatiated" states.16 Max Weber 
discussed "isolationist" states and "expansive" states, but little in 

15 The sources of national roles in Kaplan's work also appear to be pre- 
dominantly external, where the type of international system and its attending 
"essential rules" apparently determine the orientations and functions of states. 
For example, "In the loose bipolar system, the integrative role function is 
dependent upon the actor's freedom of bloc association. Thus it is dependent 
upon the inherent structuring of the system of the actor and the relationship 
of that system of action to the other actor systems within the international 
system of action." Elsewhere, however, Kaplan argues that each actor's "action 
pattern" is determined by its "organizational characteristics,"' that is, by its type 
of government. Morton Kaplan, System and Process in International Politics 
(New York: John Wiley, 1957), pp. 39 and 54. 

16 International Politics (3d ed.; New York: McGraw-Hill, 1941), pp. 
274-75, 279. 
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between these.17 W. T. R. Fox visualized the world as a struggle 
between the "quest for security" (the power not to be coerced) 
and the "quest for domination" (the power to coerce).18 A. F. K. 
Organski has more recently suggested a satisfied-dissatisfied dimen- 
sion to cross-cut the active-passive or strong-weak continuum. 
Thus, in his view the world can be seen as made up of powerful 
and satisfied states, powerful and dissatisfied states, weak and satis- 
fied states, and weak and dissatisfied states.19 

For some purposes these dichotomies are useful. Certainly it is 
not difficult to place states in each category and, as Organski has 
done, if we hypothesize various distributions of types of states, we 
can speculate about the long-range possibilities of stability or con- 
flict within an international system. The problem with these cate- 
gories, however, is that they are broad and do not help us link a 
specific type of state with diplomatic behavior. What are the foreign 
policy consequences to a state for being weak and dissatisfied? We 
may expect it to become actively involved in the major issue areas 
of the system or it may embark on a program of regional imperial- 
ism. But, much as Burma has, it may also isolate itself from the 
system. Similarly, a powerful and dissatisfied state may adopt a 
number of different foreign policy orientations or national roles. 
It could become a system-wide revolutionary actor, such as China, 
or it could confine expansionist activities to a particular region; it 
could define for itself the role of a balancer, or it could attempt 
merely to raise its prestige and overcome its dissatisfactions by con- 
centrating on internal development. There is no logical or empirical 
reason to believe that any particular type of state must, or probably 
would, undertake specific policies or orient itself to the system in a 
particular way because it is either strong or weak or satisfied or 
dissatisfied. 

Hans Morgenthau also uses a typology of states based in part on 
an active-passive continuum, but in discussing the resulting policies 
of each type of state, he hints at the notion of national roles. "All 
politics . . . reveals three basic patterns: that is, all political phe- 
nomena can be reduced to one of three basic types. A political policy 

17 H. H. Gerth and C. Wright Mills, eds., From Max Weber: Essays in 
Sociology (New York: Oxford University Press, 1946), Chap. 6. 

18 The Super-Powers (New York: Harcourt, Brace & Co., 1944). 
19 World Politics (New York: Alfred A. Knopf, 1960), Chap. 12. 
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seeks either to keep power, to increase power, or to demonstrate 
power.20 From this maxim he derives three kinds of policies in the 
international realm: policies of the status quo, imperialism, and 
policies of prestige. In his statement that "these patterns of inter- 
national politics do not of necessity correspond to conscious motiva- 
tion in the minds of statesmen. . . . They may not be aware of the 
actual character of the policies they pursue,' Morgenthau implies 
that these policies can be conceived as national roles, distinct from 
the unique goals which policymakers are trying to achieve in spe- 
cific situations. His three kinds of "policies" are broader than the 
day-to-day actions of governments. They are patterns of decisions 
encompassing all sorts of unique objectives, interests, and values. 
Hence, no matter what the concrete issue involved, imperialism is 
aimed at, or has the consequence of, reversing the power relation- 
ships between two or more nations over a period of time.22 

Further resemblance between Morgenthau's three types of policy 
and the notion of national role is revealed in his discussion of im- 
perialism, where he suggests a subdivision of imperialist policies into 
system-wide types, regional imperialism, and local imperialist roles, 
where only a power distribution between two states is involved.23 
What are the sources of these imperialist policies? Just as the bal- 
ance of power theorists, Morgenthau ignores domestic, social, politi- 
cal, and personality variables. Imperialist policies derive from the 
circumstances and power distribution of the system. A state is 
"induced" to adopt one of the three modes of imperialist policy by 
being victorious in war (replacing the pre-war status quo with a 
hegemony), by losing a war (reversing the status quo post bellum), 
or by facing a power vacuum. Later in his book Morgenthau dis- 
cussed ideologies of imperialism, but these ideologies appear more 
as rationalizations to cover up advantages offered by the distribu- 
tion of power in the international situation than as causal variables. 

Strausz-Hupe and Possony's International Relations is the only 
text from the postwar period which explicitly describes types of 
national roles. It discusses in turn various forms of isolation (a pas- 

20 Hans J. Morgenthau, Politics Among Nations (4th ed.; New York: 
Alfred A. Knopf, 1967), p. 36. 

21 ibid., p. 37, fn. 3. 
22 ibid., Chap. 4. 
23 Ibid., pp. 52-54. 
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sive role), "pseudo-isolation," neutrality, alnd types of alliance.24 
Though the authors use the term "strategy" instead of role, the mean- 
ings are roughly equivalent: each strategy involves the general 
orientation of a state toward the external environment and its pat- 
terns of commitments and responses over a period of time. How- 
ever, Strausz-Hupe and Possony do not extend their analysis beyond 
describing these strategies and some of the conditions which bring 
them about or maintain them. They do not speculate, for instance, 
on the consequences for the system of various distributions of 
national roles. 

Following the emergence of over fifty new states after World 
War II, the phenomenon of non-alignment has attracted the atten- 
tion of scholars in international politics. Models of the world based 
on the early years of the cold war have had to be modified to take 
into account the myriad activities, needs, and interests of the un- 
derdeveloped countries. Recent treatises on non-alignment have 
sought to define what the term means (there is little agreement on 
this point), what it does not mean, the sources of attitudes or "poli- 
cies" of non-alignment (a strong emphasis on internal sources such 
as need for national unity, anti-colonial sentiments, religious tradi- 
tions, development, and the like), and types of non-alignment.25 
Perhaps the most instructive of these efforts, for our purposes, is 
Peter Lyon's Neutralism26 in which he defines and establishes useful 
categories of states' external orientations, with distinctions between 
them clearly drawn. His view of the phenomenon is broader than 
that of most analysts; he draws liberally from pre-twentieth century 
examples; he discusses differences between "active" traditional neu- 
trals such as Sweden and "passive" or conservative neutrals such as 
Switzerland; and unlike most commentators, he recognizes signifi- 
cant differences in the meaning of neutralism for different under- 
developed countries such as Afghanistan and India. The typology 
of national roles developed from the evidence in the succeeding 

24 Robert Strausz-Hipe' and Stefan Possony, International Relations (New 
York: McGraw-Hill, 1950), Chaps. 8 & 9. 

25 The great variation in types of non-alignment and the implication that 
the term conceals more than it reveals is discussed by Fayez A. Sayegh (ed.), 
The Dynamics of Neutralism in the Arab World: A Symposium (San Fran- 
cisco: Chandler Publishing Co., 1964). 

28 Peter Lyon, Neutralism (Leicester: Leicester University Press, 1964). 

INTERNATIONAL STUDIES QUARTERLY 



STUDY OF FORIiGN PoLICY 253 

section confirms in many ways the distinctions and categories de- 
veloped by Lyon. 

There is as yet, however, no consensus on what precisely non- 
alignment means. Is it a way of looking at the cold war? Is it really 
a role conception in the sense that it serves as the setting in which 
all policy decisions are made and suggests unique functions for the 
state in a system? Or, is it just a stance adopted toward the major 
powers? These questions, though they have been posed in different 
forms, have not been answered adequately. Clearly, the term non- 
aligned tells us only something, but not much, about the foreign 
policies or role conceptions of such states as Egypt and Sierra Leone. 
The evidence gathered in the succeeding part of this study will show 
that significant differences exist in the national role conceptions of 
policymakers whose states are normally called non-aligned. 

Underlying the discussion of strategies, policies, active-passive 
continua, or national roles, a prevalent assumption is that a state can 
be placed only in one category. Whether in the old balance of power 
literature, descriptions of non-alignment or alliances, or in Morton 
Kaplan's typology of international systems,27 states are seen as hav- 
ing only a single function or role within the system. There is no 
place in Kaplan's loose bipolar model, for instance, for a state to 
be non-aligned and performing integrative functions at the system 
level, while simultaneously adopting a revolutionary or imperialist 
national role in a subordinate regional system. Most of the literature 
on non-alignment similarly ignores the possibility that while a state 
may be non-aligned with respect to cold war issues, it may very 
well be a bloc leader or some other type of role player at the re- 
gional level. 

Only a few writers have discussed the possibility that policy- 
makers might conceive of their nation playing different roles, or 
serving different functions, in separate issue areas, geographical 
regions, or sets of relationships. One of Kautilya's six foreign policy 
tqrpes is "double policy," which requires a strategy of appeasement 
toward one state combined with an active orientation of leading 
a cold war against another. In his analysis of American foreign 
policies in the nineteenth century, Bernard Fensterwald argues that 
deliberate non-involvement in European diplomatic affairs repre- 

27 Kaplan, System and Process in International Politics, p. 39. 
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sents only one of several orientations toward the extemal environ- 
ment. According to Fensterwald, the raison d'etre of aloofness to- 
ward Europe was the desire to expand in other directions.28 Two 
orientations-non-involvement toward Europe and imperialism in 
Latin America and the Far East-served as the context in which 
individual decisions and actions were taken. The imperialist orien- 
tation was rationalized by different role conceptions and functions 
-help the poor and weak, liberate the oppressed from tyranny, 
bring the natives the blessings of democracy, or "manifest destiny," 
-but, however it was enunciated, it impelled both private citizens 
and the American government to enter into new relationships, make 
new commitments abroad and ultimately defend American interests 
in those areas. 

Kautilya and Fensterwald suggest that most governments pat- 
tern their actions and responses in the light of one national role 
conception in one situation or set of relationships but according to 
another in different circumstances. The standard view of the litera- 
ture that only a single national role conception, strategy, or policy 
is relevant for all situations, needs to be examined with evidence. 
We should not think of a national role conception as a fixed attitu- 
dinal attribute of each government which invariably leads to the 
same types of action in all issue areas or sets of relationships. 

If most of the international relations literature does not recog- 
nize the multiple role aspects of foreign policy, there is at least 
considerable agreement that states are not equally involved in in- 
ternational affairs. Indeed, the active-passive continuum seems to be 
almost as much an assumption of the literature as is the traditional 
distinction between powerful and weak states. The relationship 
between levels of activity and levels of strength has not been ex- 
plored fully, but for our purposes it makes more sense to talk of 
active or passive national roles than of powerful and weak ones. 
A national role directs the actor either to involve himself in the ex- 
ternal environment through certain functions or by undertaking 
commitments, or to remain uninvolved. Precisely what form that 
involvement should take is more than a problem of power. Certainly 
the national roles described in the traditional literature are based 

28 Bernard Fensterwald, "The Anatomy of American 'Isolationism' and 
Expansionism," Journal of Conflict Resolution 2 (1958), p. 112. 
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more on explicit or implicit notions of an active-passive continuum 
than on power differentials. 

If we make a list of the national roles that are implied, suggested, 
or discussed in the disparate writings of the field, we would end 
up with a typology such as that in Table 1. 

TABLE 1 
NATIONAL ROLES IN INTERNATIONAL RELATIONS LiTERATURE 

Primary Role 
Role Type Major Functions Sources 

1. Revolutionary leader- system transformation; ideologies: rising 
imperialist change of power capabilities 

distribution 
2. Bloc leader bloc cohesion pro- external threats; 

tection of bloc mem- ideology; structure 
bers; opposition to of system 
other bloc(s) 

3. Balancer balance unequal blocs; power distribution in 
international integra- system; location 
tion 

4. Bloc member; ally increase capabilities of threat perception; 
bloc; support bloc location; ideological 
leader affinity; structure of 

system; insufficient 
capabilities 

5. Mediator interposition into bloc location; traditional 
conflicts; integration policies 

6. Non-aligned possible mediation of location; threat per- 
bloc conflicts ception; socio-eco- 

nomic needs; 
nationalism; insuffi- 
cient capabilities 

7. Buffer separate bloc leaders location; insufficient 
or major powers capabilities 

8. Isolate latent function of location; threat per- 
neutralizing potential ception; insufficient 
conflict areas capabilities 

9. Protectee serve economic and/or insufficient capabilities 
security interests of 
major power 

The role types listed at the top imply the greatest degree of inter- 
national activity or involvement and the ones at the bottom suggest 
passivity in foreign policy behavior. 

How do the perceptions of contemporary policymakers regarding 
the roles they think their states should play in the international sys- 
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tem, or its regional or issue subsystems, compare to the list derived 
from the literature? To arrive at a typology of contemporary national 
role conceptions, I reviewed a large number of speeches, parliamen- 
tary debates, radio broadcasts, official communiques, and press con- 
ferences. The list of national roles found in Table 2 is based on 
statements by the leaders of seventy-one governments, found in 
nine hundred seventy-two different sources. 

National role conceptions of policymakers: Research procedures and 
examples 

Several rules to guide the research were formulated in order to 
make the data as reliable and comparable as possible. First, only 
statements from the highest-level policymakers were used. They 
reflect the foreign policy thoughts and role conceptions of presi- 
dents, prime ministers, or foreign ministers. The only exception was 
where an ambassador or other official made a speech or statement 
that obviously reflected the views of the top leadership. This would 
include general foreign policy reviews made at the beginning of the 
annual sessions of the General Assembly or broadcasts emanating 
from government-controlled radio stations, such as in the Commu- 
nist countries. The recorded statements contain only direct quota- 
tions or official paraphrases. Editorials or interpretations by 
observers or statements ascribed to unidentified "high sources" 
were not used. 

The second rule was that to obtain a representative sample of 
national role conceptions for each state, a minimum of ten sources 
would have to be available. This number is not arbitrary; it was 
determined mid-way through the research. If it had been higher, 
the number of states in the sample would have been smaller, since 
general statements on foreign policy are rare for many governments. 
If it were lower, say only five, some references to different types of 
national role conceptions might have been left out and the final 
distribution of national role conceptions for each state would have 
been considerably less reliable. The final selection of the countries 
for the project was thus determined primarily by the availability 
of this minimum number of general statements, during a three-year 
period, by top-level policymakers.29 For many of the smaller coun- 

29 Those 15 countries for which between 5 and 9 sources were available 
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tries foreign policy statements of this kind were either unavailable 
or did not exist. One example is Jamaica. A review of all parlia- 
mentary debates, foreign office publications, and one Kingston news- 
paper for 1964, 1965, and 1967 turned up only three general 
references to Jamaican foreign policy and none of these included ev- 
idence of role conceptions. Countries such as Malta, Cyprus, Libya, 
Haiti, the small African states, and most Latin American govern- 
ments presented the same problem. 

Ten sources were only a minimum. For govermments which made 
many statements or speeches, all the major sources were included. 
For instance, in searching for Communist Chinese policy state- 
ments, thirty-seven different sources were used. It is difficult, there- 
fore, to compare Afghanistan (ten sources) with Communist China. 
But if the analysis for China and many other states had been limited 
to only ten sources, it would have been even more difficult to decide 
which ten sources to use. Since we are concerned less with com- 
paring countries than with delimiting the distribution of national 
role conceptions in the entire system, the total number of sources 
used for each nation beyond the minimum of ten raises few prob- 
lems. 

Third, the sources were derived primarily from the period 
January 1965 to December 1967. Exceptions were made in order 
to obtain a reasonable minimum number of sources for each coun- 
try. For instance, ten speeches or general foreign policy statements 
were not available from the Laotian government for this period; 
hence it was necessary to include several statements from 1964 to 
bring the total to the minimum. In other cases fundamental changes 
in government personnel necessitated restricting the period for 
which sources could be found. An example is Ghana, where the 
coup d'etat in 1966 resulted in substantial foreign policy changes. 
The sample, therefore, contains no sources from the previous Nkru- 
mah regime. In the instances of minor personnel changes which did 
not appear to affect the major lines of a nation's foreign policy 
(e.g., Belgium) the period 1965 to 1967 was used. Column 2 of 
Table 2 indicates the years from which the sources were gathered 
for each country. 

are listed separately in Table 5. Most of the analysis of the nature and distribu- 
tion of role conceptions does not include the data for these countries. 

VOLUME 14, NuMBER 3, SEPTEMBER 1970 



258 K. J. HOLSTI 

Fourth, all sources from which evidence of role conceptions was 
obtained were general foreign policy statements or reviews. The 
sources do not include statements referring to specific issues. For 
instance, statements by Secretary of State Rusk or President Johnson 
on Vietnam were not included except where these were couched in 
terms of the role of the United States as a regional defender of all 
Southeast Asia. In some cases it was difficult to establish rigid 
criteria differentiating specific issues from general foreign policy 
reviews. Some govemments appear to focus attention almost exclu- 
sively on specific conflict or issue areas, but rationalize their atti- 
tudes and decisions in general language indicating a broader frame 
of reference or role conception. As an example, the statements of 
Chiang Kai-shek are couched in themes indicating regional roles of 
defender of the faith or liberator, yet the context of the statements 
is always Nationalist China's relations with Peking. In these cases- 
the major examples are Nationalist China, both Koreas, East Ger- 
many, Jordan, and both Viet Nams-I have let the themes "speak 
for themselves." 

With one important exception, the sample for which at least 
ten sources were available is reasonably representative of the variety 
of states in the international system. Most of the states from Europe, 
North America, the Middle East, South Asia, East Europe, South- 
east Asia, the Pacific, and the Far East are included. More than one- 
half of Africa's sub-Sahara states are also in the sample. The large 
gap comes from Latin America and the Caribbean. Published re- 
ports of foreign policy speeches, whether in the world's major news- 
papers or government reports, are rare, and those that do appear are 
extreme in their generality or specificity. They tend either toward 
meaningless generalizations such as "supporting peace," or concen- 
trate on specific problems, usually of a commercial nature. Hence, 
only three states from these regions-Brazil, Cuba, and Guayana- 
are included in the sample. Argentina and Venezuela are included 
in the group of fifteen states for which between five and nine 
sources were available (see Table 5). 

Following these rules, the research procedure involved reading 
a large number of sources which included partial or full texts of 
statements or speeches by high-level foreign policy personnel, and 
noting themes which gave evidence of the presence of national role 
conceptions. Despite the varied and colorful vocabulary in the 
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sources, there was no great problem in identifying most themes. 
Occasionally, because of vague language or garbled thought, it was 
difficult to decide which type of national role conception the state- 
ments or themes indicated. In these instances, the themes were read 
several times over a period of months and finally classified. If a 
theme or statement was considered ambiguous after several read- 
ings, it was discarded. 

The project started inductively with a survey of seventy-five dif- 
ferent sources for eighteen countries; this sample provided a list of 
twelve kinds of national role conceptions as well as clues as to the 
ways themes might appear in other sources. The remaining five 
major national role conceptions were defined from subsequent 
sources. When themes appeared, they were written down verbatim, 
identified according to author, the situation in which the speech 
or statement was made, the year, and the source. After each coun- 
try was finished, simple tabulations of the number of sources used 
and the number and types of national role conceptions were made. 
These figures appear in Table 2. 

Many of the sources, though general foreign policy reviews, con- 
tained no evidence of national role conceptions. We can draw no 
firm conclusions about the absence of certain evidence; it does not 
prove that policymakers in some states hold no national role con- 
ceptions. However, where a large number of a country's official for- 
eign policy statements are confined to specific issues, such as trade, 
and reveal no particular orientation toward the external environ- 
ment, it does suggest that policymakers have little notion of a 
global or regional role, or of specific international tasks. As an ex- 
ample, contrast these two statements from Communist Chinese and 
Argentine sources: 

The world belongs to the people. We are convinced that, provided 
we follow the teachings of our great leader Chairman Mao, we 
will certainly build a new world without imperialism. ... That 
is, provided we hold aloft the banner of opposing imperialism, 
unite with all those who oppose imperialism and colonialism, 
firmly support the armed struggles of the Vietnamese people and 
of Asian, African, and Latin American peoples and the revolution- 
ary movements of the people of all countries, carry the struggle 
against United States-led imperialism and its lackeys t-hrough to 
the end, hold aloft the banner of Marxism-Leninism, unite with 
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all the revolutionary Marxist-Leninists, and carry on the struggle 
against modern revisionism.... 

The objectives of Argentina's foreign policy are to firmly uphold 
sovereignty . . . [and] to develop a foreign policy inspired by 
the country's highest historical precedents . . . ; in short, a for- 
eign policy which will affirm its faith in the greatness of national 
destiny.... 

The first statement, a paraphrase of a statement by Chou En-lai 
published in Peking Review, clearly implies an orientation toward 
the external environment and suggests types of actions appropriate 
to fill the two national role conceptions-anti-imperialist agent and 
anti-revisionist agent-that appear in it. The second statement, an 
official declaration by the Argentine ambassador to Tokyo, is vague 
and unstructured and in no way indicates orientations toward, or 
functions in, the external environment. The figures in Table 2, 
column 5 show the number of sources for each country which con- 
tained no evidence of role conceptions. Some of the more outstand- 
ing examples of the lack of national role conceptions include the 
Congo (Kinshasa), where of twenty general foreign policy speeches 
or statements, only five contained themes indicating role concep- 
tions; Gambia (table 5), where none of the seven major foreign 
policy pronouncements for txvo years contained evidence of national 
role conceptions; and Portugal, where fifteen of the sample of nine- 
teen foreign policy speeches by former Premier Salazar and Foreign 
Minister Nogueira concentrated on very specific issues, usually 
defense of the Portuguese position in Angola, Mozambique, and 
Portuguese Guinea. 

The variety of national role conceptions: Some examples. 

The nine hundred seventy-two sources for this study provided 
evidence of seventeen role conceptions. A few role conceptions, 
mostly unique to a single state, were also identified and are noted 
under the "other" column in Table 2. The list of national role con- 
ceptions below is arranged along a continuum reflecting the degree 
of passivity or activity in foreign policy that the role conceptions 
seem to imply. 

1. Bastion of revolution-liberator. Some governments hold that 
they have a duty to organize or lead various types of revolutionary 
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movements abroad. One task of their state, as they see it, is to 
liberate others or to act as the "bastion" or revolutionary movements, 
that is, to provide an area which foreign revolutionary leaders can 
regard as a source of physical and moral support, as well as an 
ideological inspirer. 

The victory of China's great proletarian cultural revolution has 
not only opened a broad path for consolidating the dictatorship 
of the proletariat and carrying the socialist revolution to the end, 
but has made it possible for China to be a more powerful base 
for supporting world revolution. (Peking Review, December 25, 
1967.) 

La Tanzanie n'est pas loin des parties du sud de rAfrique qui ne 
sont pas encore libres. Nous sommes conscients de notre role, et 
notre devoir est d'aider par example le Mozambieque, l'Angola, 
la Rhodesie du Sud 'a se liberer. C'est pourquoi nous avons chez 
nous le siege de la plupart des mouvements de liberation. Nous 
devons liberer toute l'Afrique. (Julius Nyerere, quoted in 
Le Monde, April 16, 1965.) 

2. Regional leader. The themes for this national role conception 
refer to duties or special responsibilities that a government per- 
ceives for itself in its relation to states in a particular region with 
which it identifies, or to cross-cutting subsystems such as interna- 
tional communist movements. 

We consider this signal honour [the location of the O.A.U. head- 
quarters in Addis Ababa] both a recognition of Ethiopia's glorious 
history as a proud and free nation, as well as a challenge to the 
continuation of her present role of dignified leadership in the new 
history of the continent. (Haile Selassie speech from throne open- 
ing Houses of Parliament, November 2, 1964.) 

Egypt has a special role in the issue . . . of joint Arab action. It is 
up to Egypt more than the other Arab states to come forward 
with a suitable formula [for Arab unity and against Israel]. Egypt, 
perhaps alone, is required to make an accurate assessment [of 
conditions in the region] .... This special role assigned to Egypt 
is indeed a special responsibility which Egypt must accept. 
("Voice of Arabs" radio broadcast, January 22, 1968.) 

3. Regional protector. This role conception, though it perhaps 
implies special leadership responsibilities on a regional or issue-area 
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basis, places emphasis on the function of providing protection for 
adjacent regions. 

We have to help protect those developing countries which genu- 
inely need and request our help and which, as an essential pre- 
condition, are willing and able to help themselves. [But] the 
United States has no mandate from on high to police the world 
and no inclination to do so.... But ... the irreducible fact remains 
that our security is related directly to the security of the newly 
developing world. And our role must be precisely this: to help 
provide security to those developing nations which genuinely 
need and request our help. (Robert McNamara, speech in Mon- 
treal, May 18, 1966.) 
Great Britain must not commit ground troops in Southeast Asia, 
but our responsibility is to provide sophisticated support from the 
sea and air with all the expert equipment that they [Malaysia and 
Singapore] cannot afford, necessary to deter a potential aggressor 
from launching a sophisticated attack.. . . To provide a deterrent 
. . . is our role that we should take up with Malaysia and Singa- 
pore. Our commitment is not to police the world. We have made 
it clear that we do not believe that to be the role of this country. 
(Harold Wilson statement in House of Commons, 1967.) 

4. Active Independent. Most government statements supporting 
the concept of non-alignment are little more than affirmation of an 
"'independent' foreign policy, free of military commitments to any 
of the major powers. There are differences in these affirmations of 
national independence, however. Most merely suggest that foreign 
policy decisions will be made to serve national interests rather than 
the interests of others (see below under "independent"). Others 
imply much more diplomatic activity. In addition to shunning per- 
manent military or ideological commitments, the themes suggest 
active efforts to cultivate relations with as many states as possible 
and occasional interposition into bloc conflicts. The role conception 
emphasizes at once independence, self-determination, possible medi- 
ation functions, and active programs to extend diplomatic and com- 
mercial relations to diverse areas of the world. 

[Mikezic] emphasized that the government of Yugoslavia, which 
has never believed in the usefulness of military blocs . . . had for 
many years been pursuing a policy aimed at the extension of 
bilateral cooperation, while at the same time actively participating 

INIERNATIONAL STUDIES QUARTERLY 



STUDY OF FOREGN PoLicy 203 

in efforts . . . in seeking solutions and the peaceful settlement of 
controversial problems.... This is precisely the aim of the policy 
of non-alignment which, while developing cooperation among 
independent nations, remains opposed to all hegemony and to 
any sort of monopoly in international affairs. (Paraphrase of 
speech by Secretary of State for Foreign Affairs, Marko Nikezic, 
1967.) 
The important point about our foreign policy is that we do not act 
with prejudgement or from a doctrinaire basis.... Our foreign 
policy is based entirely on international realities and national 
interests. Today, Turkey has greatly enlarged the scope of her 
foreign policy and has engaged in a many-sided policy. The 
changing political and strategic views of our geographic location 
and technological developments have led us to this path. We are 
determined to enlarge the field of our foreign relations and to 
give a multi-faced nature to our foreign policy. We have tried to 
establish new friendships and to maintain old ones. (Statement 
by Prime Minister Demirel at press conference, April 22, 1967.) 

5. Liberation supporter. Unlike the bastion of the revolution- 
liberator national role conception, the liberation supporter does not 
indicate formal responsibilities for organizing, leading, or physically 
supporting liberation movements abroad. Most statements support- 
ing liberation movements appear routine and formal; they suggest 
rather unstructured and vague attitudes about actions required to 
enact the role conception. 

The Chinese people ... have further strengthened their sense of 
duty to internationalism and will certainly render still more effec- 
tive aid to the Vietnamese people, . . . to the proletariat of the 
world, to the people of all countries in their revolutionary strug- 
gles, and to the oppressed nations of the world in their struggle 
for liberation, thus contributing duly to the revolutionary cause 
of the people all over the world. (Part of speech by Chou En-lai, 
quoted in Peking Review, December 25, 1967.) 
The Bulgarian people have always been and will always be with 
the peoples struggling for freedom and independence. They have 
many times responded to campaigns in support of the struggling 
peoples of the colonial and dependent countries. . . . Bulgaria 
warmly supports the struggle of all nations ... which are marching 
along the road to a free life. (Editorial in Bulgaria Today, Feb- 
ruary, 1966.) 
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6. Anti-imperialist agent. Where imperialism is perceived as a 
serious threat, many governments-by no means limited to commu- 
nist party states-see themselves as agents of "struggle" against 
this evil. 

Our people are living in an extremely glorious period of history. 
Our country has the great honor of being an outpost of the social- 
ist camp and one of the world's peoples who are struggling against 
imperialism, colonialism, and neo-colonialism. . . . We have the 
responsibility and great honor to stand in the front line of the 
world people's struggle against United States imperialist aggres- 
sion. For the independence and unification of our country, for 
the security of the socialist camp, for the revolutionary cause and 
defense of peace of the world peoples, our entire people, united 
as one man, are resolved to fulfill their heavy but extremely 
glorious duty. (Statement by Ho Chi Minh, 1960.) 
The Soviet Union has been fighting against aggressive imperialist 
policy, for the implementation of the Leninist principle of peace- 
ful coexistence.... Time and again . . . reactionary imperialist 
forces have pushed mankind to the brink of a new world war. 
If at any such critical moment the Soviet Union and other socialist 
countries had failed to live up to their responsibilities as the most 
important factor in international politics, world imperialist reac- 
tion would have been able to inflict heavy blows at the revolu- 
tionary movement, halt the advance of the forces of socialism.... 
(Speech by Mihail Suslov during 50th Anniversary of Bolshevik 
revolution, 1967.) 

7. Defender of the faith. Some governments view their foreign 
policy objectives and commitments in terms of defending value 
systems (rather than specified territories) from attack. Those who 
espouse the defender of the faith national role conception presum- 
ably undertake special responsibilities to guarantee ideological 
purity for a group of other states. 

We have a common interest in defending the humanitarian tradi- 
tions of the Europeans against Americanism and ruthless West 
German militarism. That is our common purpose. (Walther 
Ulbricht speech, 1967.) 
The primary purpose of our military forces is to make resort to 
force by the adversaries of freedom unprofitable and dangerous. 
. . . 'We would like to live as we once lived. But history will not 
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permit it. . . . We are still the keystone in the arch of freedom 
and I think we will continue to do, as we have done in the past, 
our duty. Let every nation know ... that we shall pay any price, 
bear any burden, meet any hardship, support any friend, oppose 
any foe to assure the survival and success of liberty.' (Statement 
by Dean Rusk, quoting John F. Kennedy, 1966.) 

8. Mediator-integrator. In the sample of seventy-one states, a 
considerable number of governments perceived themselves as capa- 
ble of, or responsible for, fulfilling or undertaking special tasks to 
reconcile conflicts between other states or groups of states. (State- 
ments which referred to a mediatory role in only one specific crisis 
were not counted.) The themes for this national role conception 
indicate perceptions of a continuing task to help adversaries recon- 
cile their differences. 

We have not deviated from [our mediatory] policy since 1958. 
It is a policy that is based on constant efforts to help clear the 
Arab atmosphere and remove differences which arise from time 
to time between Arab states. (Statement by Prime Minister of 
Lebanon in Egyptian Mail, March 11, 1967.) 
It is obvious that our foreign policy should support realistic at- 
tempts to obtain a continued detente. Our position as a neutral 
state makes this particularly natural while at the same time giving 
us special responsibilities for fruitful contacts with different groups 
of states. (From speech by Torsten Nilsson, Swedish Foreign 
Minister, 1966.) 

9. Regional-subsystem collaborator. The themes in this national 
role conception differ from those in the mediator-integrator category 
in that they do not merely envisage occasional interposition into 
areas or issues of conflict; they indicate, rather, far-reaching commit- 
ments to cooperative efforts with other states to build wider com- 
munities, or to cross-cutting subsystems such as the Communist 
movement. 

The impressive universal exposition of 1958 has proven that 
Belgium considers itself as having a natural mission to facilitate 
contacts between peoples. The open door policy ... our receptivity 
to foreign cultures, and the cohabitation on our territory of Latin 
and Germanic elements. . . predestines fus] to the role of the cata- 
lyst of European unification. (Statement by governor of Province 
of Anvers, quoted by Belgian government, 1964.) 
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I agree with others that the time has come to consider Japan's 
mission-as a state and as a nation-in the world more seriously. 
. . . Things are considerably fluid in Asia today and I hope to cope 
with this situation always keeping in mind Japan's national mis- 
sion as a member of the Asian family. . Japan will actively ful- 
fill its role as an Asian nation. Japan will assist the development of 
less-developed Asian neighbors. It is Japan's duty, in particular, 
to strengthen as much as possible its economic cooperation toward 
Asian countries. (Statements to press by Premier Sato and Foreign 
Minister Shiina, January, 1966.) 

10. Developer. The themes in this national role conception indi- 
cate a special duty or obligation to assist underdeveloped countries 
(note the reference to this national role in the previous Japanese 
statement). References to special skills or advantages for under- 
taking such continuing tasks also appear frequently. 

I think a small country should have a vocation outside itself. If it 
wants to be saved from provincialism it should play some part in 
the broader human arena.... I find in all these [underdeveloped] 
nations a great preoccupation with development. Quite unex- 
pectedly, Israel, despite being small, is able to play this role.... 
The variety of our efforts, the trial and error, the diversity of social 
experience, all of these make Israel apparently a very convenient 
arena in which other nations can learn the developing process. 
(Statements by Abba Eban on U.S. television interview, 1965.) 
. . . in view of [Kuwait's] fortunate position resulting from her 
vast income from oil, she has always considered it her duty to 
help her less fortunate Arab brothers. (Statement by Prime 
Minister of Kuwait, paraphrased by Kuwait ambassador to Lon- 
don, 1965.) 
We were never meant to be an oasis of liberty and abundance in 
a world-wide desert of disappointed dreams. Our nation was 
created to help cast away the chains of ignorance and misery and 
tyranny wherever they keep men less than God meant them to be. 
(From President Johnson's State of the Union message, 1965.) 

11. Bridge. This national role conception often appears in vague 
form, and the policies deriving from it, if any, do not seem apparent. 
Whereas the mediator-integrator role implies various forms of diplo- 
matic interposition into areas or issues of conflict, the bridge concept 
is much more ephemeral. The themes usually imply a communica- 
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tion function, that is, acting as a "translator" or conveyor of messages 
and information between peoples of different cultures. 

History and tradition, civilization and customs place Cyprus in 
the Western world. However, we want friendship with all states. 
... We do not overestimate the role that Cyprus could play in the 
intemational arena. Nevertheless, I believe that its geographic 
location, as a bridge uniting three continents, and other factors 
give Cyprus the opportunity to play an intemational role greater 
than the size of its population and territory. (Statement by Pres- 
ident Makarios to Cyprus House of Representatives, 1968.) 
Its situation on the periphery of the Middle East. . . and the Far 
East ... is ... a compelling factor. It is [this] special heritage of 
Pakistan . . . which is the most potent factor in definition of the 
nature and scope of its role.... The totality of its [historical and 
geographic] circumstances is such that, in the world of tomorrow, 
Pakistan can play a significant role. If mankind is to avoid the 
many pitfalls which lie in its path, many a bridge will have to be 
built. . . . A mere glance at the human, political, and physical 
geography of the world will show the importance of the situation 
of Pakistan, as a factor in the building of some, at least, of these 
bridges. (Part of speech by Foreign Minister Bhutto, 1965.) 

12. Faithful ally. If one were to count up all contemporary alli- 
ance commitments made through mutual assistance and other types 
of treaties, almost one-half of the states in the system would have 
to be classified as "faithful alliance partners." A review of foreign 
policy speeches and statements indicates quite different conclusions. 
For many states alliances are potentially useful for protective pur- 
poses, but the state which receives an external guarantee does not 
reciprocate by supporting the guarantor. For instance, though Pak- 
istan and Iran are allies of the United States, their leaders' foreign 
policy statements make virtually no references either to the alliances 
or to supporting the United States in its diplomatic objectives. The 
role conception of faithful ally is used in this study only where a 
government makes a specific commitment to support the policies of 
another government. Looked at in this way, many alliance partners 
today are neither faithful nor allies. The examples below indicate 
continuing support for another state's actions and policies. 

. . . too small to defend itself by its own means, Luxembourg has 
integrated itself with a larger collectivity. Our fidelity to the 
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Atlantic alliance and our European convictions constitute the 
base of our foreign policy. (Statement in speech by Premier Pierre 
Werner, 1967.) 
The Chinese people are not only reliable neighbors and intimate 
brothers of the Vietnamese people, but also comrades-in-arms 
fighting on the same front line [against imperialism]. A common 
destiny of our two countries of going through thick and thin to- 
gether and sharing weal and woe has closely linked our two 
nations. Faced with a common enemy ... the Vietnamese people 
will always fight shoulder to shoulder [with the Chinese] and win 
victory together. (Statement in speech at National Day ceremo- 
nies, Peking, by head of North Vietnamese delegation, 1967.) 
We Bulgarian Communists are united for life and death with the 
Soviet Union and C.P.S.U. (Statement by Todor Zhivkov, 1965.) 

13. Independent. Most statements afflrming commitment to the 
policy of non-alignment indicate that the government will make 
policy decisions according to the state's own interests rather than 
in support of the objectives of other states. The themes in the role 
conception of the independent all emphasize this element of policy 
self-determination; otherwise they do not imply any particular con- 
tinuing task or function in the system. 

Afghanistan wishes to be on friendly terms with all countries . 
on the basis of mutual respect. It follows a policy of non-partici- 
pation in political and military blocs.... Our country's observance 
of the principles of neutrality constitutes the basis for the judge- 
ment it passes freely on international issues. (Statements by King 
Mohammed Zahir Shah, April 5, 1966.) 
What is non-alignment? It is a determination to preserve inde- 
pendence, sovereignty, to respect such independence and sover- 
eignty in other states and to decline to take sides in the major 
ideological struggles which rend the world.... We will not hitch 
our carriage to any nation's engine and be drawn along their 
railway line. (Statements by President Kaunda, shortly after 
Zambia's independence was established, October 1964.) 

14. Example. This national role conception emphasizes the im- 
portance of promoting prestige and gaining influence in the inter- 
national system by pursuing certain domestic policies. The role 
conception is placed at a low position on the passivity-activity di- 
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mension because it does not require formal diplomatic programs or 
special tasks outside of the boundaries of the state in question. 

Our role, we feel, is not only to dispel unwarranted pessimism 
[about China], but to reaffirm by our own example and policy 
that democracy is a better answer to the social and economic 
problems of this vital region than Communism ever can be.... 
We in Malaysia see our role as one of contributing to the stability 
of Southeast Asia through social and economic progress [at home]. 
(Quotations from article by Tunku Abdul Rahman in Foreign 
Affairs, Vol. 43 (July, 1965), p. 620.) 
The Philippines' role is to show Asia that democracy can succeed 
and that there is no need for the political shortcuts that appear 
to some leaders.... We believe in democracy as the wave of the 
future and we will show the rest of Asia that it works. (Interview 
with press by President Marcos, quoted in New York Times, 
March 12, 1967.) 

15. Internal Development. This concept has little reference to 
any particular task or function within the international system. The 
emphasis, on the contrary, is that most efforts of the government 
should be directed toward problems of internal development. There 
is a suggestion of wishing to remain noninvolved in international 
political matters, but the statements do not preclude various forms 
of international cooperation, particularly in economic and technical 
matters. 

The new Brazilian president [Costa e Silva] announced the deci- 
sion of his government to concentrate diplomatic action on essen- 
tially economic matters 'to assure the bases of international 
cooperation necessary for national development. The internal and 
external security of the state depends in the final analysis on the 
solution of the problem of development.' He indicated that his 
foreign policy would be oriented essentially toward gaining mar- 
kets, obtaining financial and technical aid ... and obtaining fair 
prices for exports. (Quotes are by President Costa e Silva in a 
speech in Brasilia, 1967.) 

A similar emphasis on internal development is found in portiolns 
of a speech by Finland's president Urho Kekkonen, in which he 
quotes approvingly some statements by Finland's first president, 
J. K. Stahlberg: 
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"When the Finnish people has in the international sense . . . joined 
the ranks of the independent nations, it must naturally try to 
overcome to the best of its ability the difficulties it will encounter 
there, but a people our size and character must, in my belief, seek 
its principal tasks in the sphere of internal, cultural, social, and 
economic development." I quote these words of our first president 
because, in my opinion, they still set the lines of our national 
activity. We must participate to the best of our strength and possi- 
bilities also in international cooperation. . . . But our main task 
lies all the same within our own frontiers. We must seek with all 
the determination of which the achievements of our years of 
independence are proof, to work for the improvement of our 
cultural, economic, and social conditions. (Statement by President 
Kekkonen in New Years Speech, 1967.) 

16. Isolate. The internal development role conception often in- 
cludes references to external cooperation, particularly in the eco- 
nomic and cultural fields. The national role of the isolate demands, 
on the contrary, a minimum of external contacts of whatever variety. 
Statements, such as those below, reveal fears of external involve- 
ments of any kind and emphasize self-reliance. 

We have got to rely on our own strength in everything. We cannot 
depend on anybody. We should not try to find fault with anyone. 
We do not want to quarrel with anyone.... Unless we Burmese 
can learn to run our own country, we will lose it. This kind of aid 
[bilateral aid to nations in the region] does not help. It cripples. 
It paralyzes. The recipients never learn to do for themselves. They 
rely more and more on foreign experts and foreign money. In the 
end they lose control of their country. (Statements by General 
Ne Win, 1966.) 
Like a virgin, Cambodia does not wish to be approached by 
anyone. With China, there is only esteem, but Cambodia does 
not allow herself to be seduced. Therefore, Cambodia does not 
allow herself to be seduced by you [Americans] either, because 
you are too stupid. . . . Cambodia loves only her independence. 
(Statement by Prince Sihanouk, 1967.) 

17. Protectee. Some governments allude to the responsibility of 
other states to defend them, but otherwise do not indicate any 
particular orientation, tasks, or functions toward the external en- 
vironment. The comments refer more, perhaps, to the position of 
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the state than to a role. An example of the precarious and troubled 
position of the protectee would be indicated by the statement of 
Souvana Phouma in February 1968 when North Vietnamese troops 
were undertaking extensive military operations on Laotian territory: 

If Savavane falls, the signatories of the Geneva agreements must 
meet their responsibilities. They have obliged themselves to re- 
spect the independence, neutrality, and territorial integrity of 
Laos. Thus, it is their responsibility to defend Laos. 

The position of Czechoslovakia, though characterized in different 
terms, is essentially the same, as revealed in this statement by former 
President Novotny in a speech at a military parade during Czecho- 
slovakia's National Day celebration in 1966: 

Our defense is backed by the Soviet army, the Soviet Union, and 
the Soviet people. Together with the Soviet Union we are pro- 
tecting our freedom jointly with the armies and peoples of the 
fraternal socialist countries. Our freedom, our security, our pros- 
pects for the future, our ability to develop . . . depend upon our 
being backed by the Soviet Union. For this reason our affiance 
with the Soviet Union is the foundati9n of our free life. 

Other roles. Several other national role conceptions appeared in 
the sources, but their frequency was not great enough to include 
them in the taxonomy. The only references to the role of a balancer 
came from the speeches of former President de Gaulle who often 
alluded to France's special responsibilities for creating some kind 
of new force between the "two hegemonies." For example, "France 
must be independent so that she can play her own role in the world. 
Toward what goal? Toward the goal of balance, of progress, of 
peace." On other occasions, de Gaulle stated that France was moving 
to the forefront of the world with the task of bringing "balance to a 
divided globe. France's vocation and task are the world's balance, 
so that each people has the place it wants to have." 

Complementing the self-image of being anti-imperialist agents, 
Communist Chinese and Albanian government or party statements 
frequently mentioned special responsibilities and tasks for fighting 
against "revisionism." We can classify these national role conceptions 
under the term anti-revisionist agent. The Arab counterpart is the 
anti-Zionist agent role, and for some Western nations it is the anti- 
communist agent role conception. 
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In some of the Soviet and American sources, references were 
made to a defender of the peace national role. These statements are 
not qualified by reference to any particular region (regional pro- 
tector); they seem to indicate a universal commitment to defend 
against any aggression or threat to peace, no matter what the locale. 
Others might point out that this is evidence of the world policeman 
role conception that has raised so much discussion recently. It 
should be pointed out, however, that there were few references to 
this latter conception and, in the case of the United States and 
Great Britain, some firm disavowals against playing any "world 
policeman" role. 

Finally, some governments undertake reassessments of their 
tasks, commitments and functions to specific countries or regions; 
they are on the verge of moving away from traditional national role 
conceptions (or no particular previous role conception) and at- 
tempting to define new ones. Evidence of reexamination of tradi- 
tional policies was particularly apparent in foreign policy statements 
from Australia and Great Britain. An example: 

So today the Australian government is engaged in a thorough 
reappraisal of the British decision [to withdraw from Southeast 
Asia] for our position and our policies.... It is not a case either 
of Britain continuing to play its old role but. . . of Britain develop- 
ing its own distinctive role for the future; and it is certainly not 
a case of Australia taking over Britain's role but of Australia 
developing its own distinctive role. (Statement by Minister of 
External Affairs Paul Hasluck to House of Representatives, August 
17, 1967.) 

How does this list of national role conceptions compare with the 
types that have been derived from the literature of international 
politics? There is some overlap: the roles of revolutionary leader- 
liberator, regional defender, faithfully ally, mediator, protectee, and 
isolate, which are either mentioned or discussed in treatises on inter- 
national politics, are also clearly revealed as national role concep- 
tions of policymakers in many states. 

If there is some overlap between types of national roles discussed 
in the literature and role conceptions revealed in foreign policy 
pronouncements, there are also significant differences. The concept 
of the balancer, often discussed prominently in the literature, ap- 
pears only in a few references made by President de Gaulle. What- 
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ever policymakers may think about balances and power distributions, 
whether global or regional, they do not articulate their self-concep- 
tions in terms of the concept of balance. Balances of power or 
balancing roles are not an important part of the vocabulary of 
contemporary international politics. 

The national roles of regional or subsystem leader and regional 
collaborator are seldom mentioned in descriptions or models of past 
or contemporary international systems. Because our "grand" models 
of the world have so long focused on thbe activities of the major 
powers, they have neglected, aside from Western Europe, regional 
systems and the importance of cooperative ventures within them. 
Other national role conceptions such as liberator-supporter, anti- 
imperialist agent, defender of the faith, developer, bridge, example, 
and internal development are not discussed in the literature, but 
they appear prominently in the foreign policy statements of con- 
temporary political leaders. 

In summary, the evidence gained from reading the diverse 
sources in this study indicates the existence of at least seventeen 
national role conceptions that policymakers elaborate frequently 
enough to constitute part of a national role conception typology. 
The number is almost double that derived from past and contempo- 
rary treatises on international politics. 

Analysis 

A number of questions about the relevance of the notion of 
national role conceptions to t-he study of foreign policy and inter- 
national politics was raised in the introduction of the paper. Other 
questions derived from the seeming inadequacies of contemporary 
models of the international system. Do the statements of policy- 
makers, as summarized in Table 2, indicate any answers to these 
questions? The analysis based on the role themes can be divided 
into five areas: 

1. The problem of single versus multiple national role concep- 
tions, recalling that most studies or models of international 
politics posit or assume single roles among the actors of the 
system. 

2. The problem of the descriptive adequacy of national roles, 
such as alliance partner and non-aligned state. 
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3. The issue whether and to what extent there are significant 
differences in the clarity and structure of policymakers' na- 
tional role conceptions; this raises the subsidiary question 
whether highly structured and clearly articulated national 
role conceptions are an indicator of a state's level of involve- 
ment in the affairs of the intemational system. 

4. When all national role conceptions are aggregated, what kind 
of "map" of world politics results? Does it support bloc or 
balance of power models? Or does some new configuration 
appear? 

5. What do the themes reveal about the sources of national role 
conceptions? If we try to explain the presence of certain 
national role conceptions in a government, what sorts of 
independent variables are relevant? 

The traditional view that states fulfill essentially a single func- 
tion or play a single role in international politics is not borne out by 
the statements of policymakers. Whatever may be the utility of 
single-role assumptions in the study of international politics, from 
the average policymaker's point of view, his state has different sets 
of established relationships in the world or within a region (prob- 
ably both), and hence normally several different roles in the system 
and its subsystems. Typical statements by Canadian policymakers in 
the years 1965-1967, for instance, reveal perceptions of five types of 
national roles, from which certain attitudes, decisions, and policies 
derive. Three themes are repeated frequently enough to constitute 
evidence of major orientations and commitments toward the outside 
world. Within the NATO or "cold war" subsystem, Canada's per- 
ceived role was that of the faithful ally. In the broader international 
system, however, Canada's main external activities were those of a 
mediator-integrator (a commitment to help organize and participate 
in United Nations and Commonwealth peace-keeping activities), 
and a developer. Numerous other examples could be cited; they 
establish the point that policymakers of most states conceive of 
their state in terms of multiple sets of relationships and multiple 
roles and/or functions. 

In the sample the average number of different role conceptions 
per country is 4.6. Even if we eliminate references to roles that 
appear only once, on the ground that a single reference to a national 
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role is not adequate evidence of any degree of commitment, the 
average is still 3.4. There is no state in the sample whose policy- 
makers, as revealed in their speeches and statements, conceive of 
only a single national role; if we control again for possible lightly 
made statements by eliminating those themes that appear only once, 
only seven states-less than 10% of the sample-end up with a 
single role conception or none at all. Therefore, portrayals of the 
international system which do not acknowledge multiple roles and 
the importance to most states of roles relating to regional issues 
will be empirically deficient and except for limited purposes (e.g., 
analysis of the distribution of military capabilities among the major 
powers), theoretically inadequate. 

Similar conclusions can be drawn regarding the descriptions of 
roles in much of the traditional and contemporary literature of inter- 
national politics. There are considerable differences, for example, 
between allies, bloc leaders, and non-aligned states as described in 
the literature, and the self-conceptions of the governments which 
are commonly classified under these terms. Iran and Australia, for 
instance, are both allies of the United States. Yet, twelve foreign 
policy speeches or statements made by the highest Iranian officials 
did not reveal a single reference to Iran's commitments to the 
CENTO alliance, or to support for American foreign policy goals; 
on the contrary, of the twelve role conceptions that appeared in the 
sources, ten emphasized Iran's independence in foreign policy, its 
determination to conduct its foreign policy according to its own 
internal needs and not to the interests, defence or otherwise, of 
other states. It is difficult, therefore, to describe Iran as an ally, 
whatever its formal commitments. A direct Soviet military attack on 
Iran might well lead to a true alliance relationship, but short of 
that eventuality and in day-to-day world affairs, the classification 
of "alliance partner" for Iran is neither an accurate description of 
Iran's present foreign policy interests and commitments, nor is it 
likely to be an adequate predictor of future diplomatic attitudes 
and actions for that state on most regional and international issues.29a 

29a In a study which identified gyvernments according to pro-U.S. or ro- 
Communist votes on "cold war" issues in the United Nations, Iran raSeed 
fifty-fifth on the pro-U.S. dimension for the years 1963-1967. Australia voted 
100% pro-U.S. in the same period. See Frederick H. Gareau, The Cold War 
1947 to 1967: A Quantitative Study. (Denver: The Social Science Foundation 
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Australia, on the other hand, fits the term "alliance partner" more 
adequately. Six of the thirty-two themes in the sources indicate a 
definite commitment to support American foreign policy objectives, 
particularly as they relate to the Southeast Asian region. The state- 
ments are usually couched in unmistakably clear language. Unlike 
Iran, the sources include no themes emphasizing Australia's com- 
plete freedom of action in foreign policy. 

Differences in the self conceptions of "alliance partners" appear 
also in the eastern bloc, reflecting well-known variations in degree 
of independence in the so-called "satellites"' foreign policies. 
Though the Rumanian government made in its foreign policy state- 
ments frequent references to the necessity for cooperation between 
Communist parties, not a single reference of support for Soviet 
foreign policy objectives appeared in the sixty-one themes found in 
twenty four different sources. Rumania, Poland, and the German 
Democratic Republic have similar alliance commitments to the 
Soviet Union via the renewed 1948 bilateral security treaties and 
the Warsaw Treaty, but only Poland and East Germany give evi- 
dence of seeing themselves as loyal supporters of the Soviet Union. 
Of the nine themes appearing in sixteen East German sources, four 
indicated full commitment to Soviet foreign policy objectives; for 
Poland, five out of the nine themes pledged faithfulness to the Soviet 
Union and its foreign policy interests. 

Differences between states which are commonly lumped together 
as non-aligned are even more apparent. Two extreme examples 
would be Burma and Egypt. Both have avoided references of mili- 
tary commitments to major powers (in the formal alliance sense), 
but that is about the only similarity in their foreign policy state- 
ments. Eight of the ten themes appearing in Burmese sources indi- 
cated a strong desire to remain uninvolved in the major issue areas 
of either the system or the Southeast Asian subordinate system. The 
term isolate is a much more appropriate summary of Burma's role- 
or lack of role-in the world. In contrast, Egyptian foreign policy 
statements are rich in themes indicating continuing tasks and re- 
sponsibilities in regional affairs. In terms of the pattern of national 
role conceptions in Egyptian sources, that country might be classified 
as a subsystem revolutionary and anti-imperialist, anti-Zionist leader. 

and Graduate School of Intemational Studies, Monograph Series in World 
Affairs, Vol. VI, No. 1, 1968-1969), pp. 49-50. 
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India, which is often listed along with Egypt as one of the 
leaders of the non-aligned states, shows a third pattern of national 
role conceptions. Though India and Egypt hold three national role 
conceptions in common (subsystem leader, active independent, and 
liberator-supporter), they have eight national role conceptions that 
are not ascribed to by both. In particular, Indian authorities give 
substantial emphasis to the international mediator role, the functions 
of which are not duplicated in the case of Egypt.30 India appears 
more comparable, in its national role conceptions, to Zambia than 
to Egypt. The South Asian and African states hold four role con- 
ceptions in common and differ on only three. A complete analysis 
of the non-aligned states, according to the number of national role 
conceptions held in common, would probably indicate that aside 
from their avoidance of formal alliance commitments to the major 
powers and their support for anti-colonial movements, little unites 
them in foreign policy outlook or interests. Their regional interests 
and positions are too varied to lump them under one role type. 
There are also broad variations in levels of involvement in regional 
and world affairs and in the degrees to which the non-aligned states 
articulate national role conceptions. 

If one were to read all 972 sources, one of the resulting im- 
pressions would be the variations in specificity and number of 
national role conceptions and themes. Sources for some states 
include not only a large number of themes, but statements are 
succinct and indicate definite types of commitments, functions, and 
orientations toward the outside world. There was little problem in 
classifying the themes of Egypt, Communist China, France, the 
United States, North Viet Nam, Sweden, Guinea, and many others. 
In other statements, however, themes were few in number, vague, 
and in some cases difficult to classify, suggesting that national role 
conceptions were not significant aspects of foreign policy (e.g., it 
would be difficult to predict diplomatic attitudes and behavior on 
the basis of knowledge of vague role conceptions). 

These governments, it seems, have no real foreign policy if by 
that term we mean a coherent set of objectives guiding day-to-day 

30 The lack of the mediator role conception in some "brands" of non- 
alignment is discussed by Ernest W. Lefever, "Nehru, Nasser, and Nkrumah on 
Neutralism," in Laurance Martin (ed.), Neutralism and Nonalignment (New 
York: Frederick A. Praeger, 1962), pp. 93-120. 
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diplomatic actions, expectations about how changes in the external 
environment could influence the state in question, or a well thought 
out "image" of a desirable future state for the external environment. 
These states appear to be objects, but not actors, in international 
relationships. Except for commercial matters, they do not try to 
change external conditions in their favor, and they see no continuing 
external tasks for themselves. Yet, their internal life is highly vulner- 
able to disturbances coming from the external environment. 

Though variations in numbers of national role conceptions are 
easy enough to establish, differences in their specificity are based 
primarily on impressions. A precise technique of content analysis 
indicating degrees of specificity and structure of national role con- 
ceptions would be desirable; in the absence of such a technique, we 
might use an indirect indicator such as the ratio of role conceptions 
mentioned in the sources to the number of sources. The assump- 
tion-based on general impressions derived from reading the large 
number of sources-is that the frequency of themes, or saliency, 
reflects specificity or vagueness in the themes themselves. 

If we construct a scale measuring the number of national role 
conceptions per source, differences between states become apparent. 
The scale ranges from an average of 4.5 role conceptions per source 
in Soviet foreign policy statements and speeches down to Portugal, 
in whose nineteen sources, only six themes appeared, a rounded 
figure of .3. The average number of themes per source for the 
seventy-one nation sample is 1.3. States cluster heavily around the 
.8 to 1.0 region. We can reduce the scale to four rough quartiles, 
placing the states in each category. Group I includes states which 
have a high ratio of national role conceptions per source. The range 
in this quartile is between 1.6 role conceptions per source (United 
Kingdom) to 4.5 role conceptions per source in the Soviet Union. 
Group IV includes states whose governments appear to have only 
vague conceptions of roles or functions at either the system or 
regional levels. According to our assumptions, their national role 
conceptions are vague and unstructured. Groups II and III are inter- 
mediate, with the states listed in the former verging on the specific, 
and in the latter tending toward the pole of vagueness. 

This listing has few surprises. Most of the governments in the 
first two groups are known to have "foreign policies" and well- 
established regional or world-wide commitments and functions. The 
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TABLE 3 
QUARTILE RANKING OF STATES BASED ON NATIONAL ROLE CONCEPTIONS 

PER SOURCE RATIO 

Group I 
(1.6 to 4.5 conceptions per source) 

U.S.S.R. Republic of China Cuba 
North Viet Nam Rumania Malaysia 
Indonesia Australia Egypt 
Hungary Canada United States 
Albania Peoples Republic Yugoslavia 

of China United Kingdom 
Iraq 

Group 11 
(1.1 to 1.5 conceptions per source) 

Afghanistan Belgium Guinea 
New Zealand France Lebanon 
Guyana India Zambia 
Japan Italy Finland 
Kuwait Sudan Netherlands 

Group III 
(.9 to 1.0 conceptions per source) 

Algeria Sweden North Korea 
Burma Tanzania Morocco 
Czechoslovakia South Africa Pakistan 
Federal Rep. of Brazil Senegal 

Germany Bulgaria Syria 
Iran Ceylon Turkey 
Mali 

Group IV 

(.3 to .8 conceptions per source) 
Ghana Liberia Tunisia 
Israel Poland Cambodia 
Laos Singapore Congo (Braz.) 
Mongolia Uganda Ivory Coast 
Nepal Ethiopia Niger 
Switzerland German Demo. Congo (Kins.) 
Kenya Republic 

Thailand Portugal 

possible exceptions to this statement covering thirty-two govern- 
ments would be Hungary, Albania, Republic of China, Iraq, Kuwait, 
Sudan and New Zealand. The states in the last two groups are 
mainly of minor importance in world affairs, though some of them 
are active at the regional level. Most of their foreign policy state- 
ments are not rich in role conceptions and reveal neither a sense of 
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direction nor commitment outside of some specific issues. The in- 
clusion of Israel, West, and East Germany in the last two categories 
is probably explained by their strong preoccupation with conflicts 
in which they are centrally involved. Indeed, their focus on imme- 
diate issues may well preclude extensive concern about more general 
questions of foreign policy, such as regional or universal roles. 

One impression gained from these groupings is that some sort of 
relationship exists between ratios of role conceptions per source and 
degrees of activity-passivity among states in world or regional 
affairs. All the major and "middle" powers, with the exception of 
West Germany, are located in the first two categories while a large 
number of minor actors, objects, and micro-states appear in the 
bottom groups. The ranking in Table 3 would suggest the hypothesis 
that the more highly a state is involved in the extemal environment 
(however that is measured), the more highly structured its national 
role conceptions are. Though we must be careful not to assume a 
necessary causal relationship, it could be argued that notions of 
long-range orientations, international functions and special tasks 
derive from, or are related to, extensive intemational involvement.31 

There are yet two other ways of investigating a relationship 
between national role conceptions and an activity-passivity foreign 
policy dimension. The first, using a quantitative criterion, is merely 
to count the number of different national role conceptions each gov- 
emment enunciates and see if the more involved states mention 
more roles than the passive states. The second, using a qualitative 
criterion, is to look at each of the role types mentioned by each 
government and assess whether t-hese are primarily passive type 
roles such as independent, isolate, or internal development, or active 
roles such as bastion of the revolution, regional defender, or medi- 
ator-integrator. 

Let us assume that we had some measure of differences in levels 
of involvement among most contemporary states. Such figures would 
no doubt reveal that France, Japan, and the United States are more 
involved and active in regional and international issues than are 
Ivory Coast and Portugal. If we were required to illustrate how 
much more or less each of these states was involved or active, then 

31 The relationship might also be the reverse: the more highly structured 
its national role conceptions, the more involved a state will become in inter- 
national and regional affairs. 
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it would be necessary to show through trade figures, exchange of 
diplomatic missions, communications, and the like, what the differ- 
ences were. Our concem here is only to see whether there is some 
relationship between the number of national role conceptions men- 
tioned by each country and a generally high or low level of involve- 
ment and activity. The listing of states in Table 4 would roughly 

TABLE 4 
NUMBER OF NATIONAL ROLES PERCEIVED BY GOVERNMENTS 

Number of Roles 
mentioned Governments 

8 United Arab Republic, United States 
7 Soviet Union Chinese Peoples Republic 
6 France, Hungary, Iraq, Rumania, North Viet Nam 
5 Belgium, Federal Republic of Germany, Indonesia, Japan, 

Kuwait, United Kingdom 
4 Albania, Algeria, Australia, Czechoslovakia, Guinea, India, 

Malaysia, New Zealand, Sudan, Sweden, Syria, Yugoslavia, 
Zambia 

3 Afghanistan, Burma, Canada, Republic of China, Cuba, 
Ethiopia, Guyana, Italy, Laos, Lebanon, Mali, Mongolia, 
Netherlands, Singapore, Switzerland, Tanzania, Thailand, 
Tunisia, Turkey, South Africa 

2 Brazil, Bulgaria, Cambodia, Congo (Kins.), Finland, Ger- 
man Democratic Republic, Ghana, Israel, Kenya, North 
Korea, Liberia, Nepal, Pakistan, Poland, Senegal, Uganda 

1 Ceylon, Congo (Braz.), Iran, Morocco, Niger, Portugal 
0 Ivory Coast 

support the hypothesis that the more active or involved a state is in 
international or regional affairs, the more national role conceptions 
its leaders will perceive.32 All of the major powers (presumably the 
most active states) have five or more national role conceptions. 
Egypt ranks highest, along with the United States, reflecting its 
extensive involvement in Middle Eastern affairs. The only major 
discrepancies between the number of role conceptions and levels of 
involvement would be Hungary, Iraq, Kuwait, Albania and Sudan, 
all of whose govemments enunciated four or more national role 
conceptions. In the three-role category, one might have expected 
Italy to rank higher and Laos, Mongolia, and Singapore lower. 

32 Single references to national role have been eliminated. The hypothesis 
again might be reversed. 
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More evidence supporting the hypothesis is added if we use the 
fifteen states for which only five to nine sources were available. With 
the exception of Argentina, none of these states could be classified 
as a "middle power," regional leader, or generally active state. 
When we eliminate single references to national roles, the totals for 
each state are strikingly low.33 Only Trinidal and Tobago mentions 
more than two national roles. The average number of national roles 

TABLE 5 
NATIONAL ROLE CONCEPTIONS IN STATES WITH FEW SOURCES 

No. of 
Roles 

No. men- 
Sources Concep- No. of tioned 

No. of with no tions Roles more 
Concep. Concep- per per- than 

State Years Sources tions tions source ceived once 

Argentina 1965-68 5 6 3 1.2 3 2 
Cameroun 1965-68 5 1 4 0.2 1 0 
Central 

African 
Rep. 1965-67 5 3 2 0.6 2 1 

Chad 1963-67 5 6 2 1.2 4 1 
Gabon 1965-68 6 4 3 0.7 3 1 
Gambia 1965-67 7 0 7 0.0 0 0 
Jordan 1966-67 5 3 2 0.6 2 1 
Luxembourg 1967-68 6 8 1 1.3 3 2 
Malagasay 

Rep. 1965-67 5 1 4 0.2 1 0 
Philippines 1966-67 6 6 3 1.0 4 1 
Saudi Arabia 1965-67 8 10 1 1.3 5 2 
Spain 1965-68 5 1 4 0.2 1 0 
Trinidad & 

Tobago 1963-67 5 6 2 1.2 3 3 
Venezuela 1964-67 6 3 3 0.5 2 1 
South Viet 

Nam 1966-68 5 7 2 1.4 6 1 

for the group of fifteen states is 1.1. For the sample of seventy-one 
states, it was 3.2. 

A relationship between types of national role conceptions and 
degrees of international activity-passivity is revealed also by arbi- 
trarily weighting each of the role types and then applying the values 
to the national role conceptions held by the different governments. 
For instance, let us assign values of 2 to the independent role, 1 to 
the example, and zero to the isolate role. Now assume that a gov- 

33 Since the low number of national role types mentioned might be a 
function of the small number of sources, we can include single references. 
Doing this, the average number of national roles perceived for the group of 
fifteen states is 2.7. For the seventy-one state sample, the average, when single 
references are not eliminated, was 4.6. 

VOLUME 14, NUMBER 3, SEPTEMBER 1970 



286 K. J. HOLSTI 

emnment makes in its diverse statements on foreign policy six refer- 
ences to the role of isolate, two to the role of example, and four to 
the role of independent. Since our concern is with the types of na- 
tional roles referred to, not the number of instances each role is 
mentioned, we add up the totals of the values assigned to each role. 
In this example, the total is three. If all the references by the gov- 
ernment referred to the role of isolate, the total would be zero. 

The following values were assigned arbitrarily to each of the role 
conception types: 

Bastion of revolution-liberator .... 5 
Regional leader . . . .. 5 
Regional protector . . . . 5 
Active independent . .. . 4 
Liberator supporter .. . .. 4 
Anti-imperialist agent . . . 4 
Defender of the faith . . . . 3 
Mediator-integrator . .. . 3 
Regional-subsystem collaborator. . . . 3 
Developer . .. . 3 
Faithful ally . .. . 2 
Independent .... . 2 
Bridge . .. . 1 
Example . .. . 1 
Internal Development . . . . 0 
Isolate .. . .. 0 
Protectee .. . .. 0 

The values assigned for the infrequently appearing (listed as 
"other" in Table 2) role conceptions were as follows: 

Defender of the Peace . . . 5 
Balancer . 4 

Communist agent ... 4 

Column 25 of Table 2 is the weighted score earned by each state 
after the values assigned to each type of role conception, that is 
mentioned two or more times in the sources, have been added. 
Single references to a particula'r role type have been eliminated. 
We can then devise an "activity-passivity" scale in which Egypt with 
a total of 31 points is at the top and Ivory Coast, with no points, is 
at the bottom. The scale can be reduced to four rough quartiles for 
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easier analysis. The states within each quartile are arranged accord- 
ing to weighted score, not alphabetically. Those at the top of the 
quartiles have the highest number of points, those at the bottom, 
the lowest (e.g., in Group I, Egypt totals 31 points, Yugoslavia 14 
points). 

TABLE 6 
ACTIVE AND PASSIVE STATES AS MEASURED By TYPES OF ROLE CONCEPTIONS 

MENTIONED IN SOURCES 

Group I 
(14 to 31 points) 

Egypt Rumania United Kingdom 
United States North Viet Nam Kuwait 
U.S.S.R. France Sweden 
China (Peoples R.) Indonesia Albania 
Iraq Japan New Zealand 
Hungary Guinea Yugoslavia 

Group 11 
(9 to 13 points) 

Algeria Rep. of China Ethiopia 
Australia Fe',S. Rep. of Germany Mali 
India Sudan Mongolia 
Syria South Africa Tanzania 
Zambia Cuba Turkey 
Belgium Czechoslovakia 

Group 111 
(5 to 8 points) 

Canada Switzerland Guyana 
Italy Afghanistan Kenya 
North Korea Nepal Senegal 
Lebanon Congo (Kins.) Thailand 
Malaysia German Demo. Rep. Tunisia 
Netherlands Ghana 

Group IV 
(O to 4 points) 

Congo (Braz.) Pakistan Laos 
Israel Brazil Poland 
Liberia Burma Portugal 
Finland Cambodia Singapore 
Morocco Ceylon Uganda 
Niger Iran Ivory Coast 

The states in the first quartile are, in terms of the types of na- 
tional role conceptions held, active. States in Group IV are passive 
in the sense that the types of national role conceptions mentioned 
in the sources involve few commitments or functions in the external 
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environment. States in this category mention primarily roles of the 
independent, internal development, protectee, and isolate types. 

Considerable overlap occurs between the states in these groups 
and the vague, highly structured dichotomy used in Table 3. There 
are some changes, however, which probably reflect more accu- 
rately degrees of involvement in the affairs of the system. For in- 
stance, Canada, Australia, Albania, and Malaysia move from the 
first quartile as measured by themes per source ratio, mostly to the 
second quartile, and some to the third group. Japan and France 
move up from the second group to the first when measured by the 
kinds of national role conceptions to which their foreign policy 
statements refer. Most of the states as measured by the national role 
conceptions per source ratio remain in the bottom category when 
the second method is used; those which move up (Ghana, G.D.R., 
Kenya, etc.) do so only to the bottom of the third group. 

The ranking of states based on assigning values to national role 
conceptions and adding the scores for the types of roles referred to 
in foreign policy statements seems to conform to our common sense 
impressions. All the major powers except West Germany emerge in 
the upper quartile. Most of the "middle" powers, regional leaders, 
and active non-aligned states are found in the second group, and a 
few rank in the first quartile. It is more difficult to explain the pres- 
ence of Iraq, Hungary, Indonesia, Kuwait, and New Zealand in the 
top category, however. They are active states in terms of their role 
conceptions, but they would not be ranked so in terms of their 
worldwide or even regional influence. The bottom quartile and the 
lower end of the third quartile are composed of states not commonly 
associated with an active foreign policy. Perhaps the only surprise 
here is Israel. Its low position is probably explained by the Israelis' 
strong preoccupation with the immediate conffict with the Arab 
states. 

We can conclude, using these three types of measures, that the 
pattern of role conceptions for any state is a fair indicator and pos- 
sible predictor of diplomatic involvements. Those governments 
which perceive many and active role types will tend to be much 
more highly involved in the affairs of the system or in subordinate 
systems than those states which have few and passive type role 
conceptions. A test of the adequacy of national role conceptions as 
indicators of degrees of activity and passivity would be to compare 
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the rankings in these quartiles with '"ard" data such as volume of 
trade, mutual visits of heads of state, alliance commitments, partici- 
pation in international and regional organizations, size of military 
forces, and the like.34 

The pattern of role conceptions in the international system 
As a characterization of the conservative aspects of the eighteenth 

and nineteenth century European-centered international systems, 
balance of power images of the world may have been reasonably 
accurate. Shifting alliances, non-elimination of "essential national 
actors," increasing capabilities, Britain's balancing role, and develop- 
ment of laws of neutrality to protect states which wished to remain 
non-involved in confficts were all essential aspects of the system. 
Similarly, the polar model of the world which led analysts to con- 
centrate studies on the distribution of capabilities between the two 
super powers, the requisites for credible nuclear deterrence, the 
sources of cohesion or instability within the blocs, "missile gaps," 
and the position of some key non-aligned states such as India, may 
have presented the essential assumptions and power configurations 
of the immediate post-war era. But balance of power, polar, and 
even multi-polar models do not adequately alert us to some aspects 
of contemporary international politics, such as the great variation of 
diplomatic behavior covered under the term non-alignment. Most 
important, however, these models ignore the great importance of 
regional issues, regional relationships, and regional roles. Use of 
older frames of reference and particularly preoccupation with "cold 
war" issues has unfortunately led analysts to neglect the study of 
intra-regional international relations, except as these are seen as 
movement towards integration. The distribution of national role 
conceptions in this study, while in part supporting the polar view 

34 It is difflcult to choose which of the three methods used here is the 
best indicator of levels of involvement and activity. There is considerable over- 
lap between the quartiles based on conceptions per source and the quartiles 
based on the weighted role types (Tables 3 and 6 respectively). Eleven (out 
of 17) of the states ranked in Group I, Table 3 are found in Group I, Table 6. 
Group IV in Tables 3 and 6 contain 11 states in common. Groups II and III 
in the two tables have much less overlap: these contain only 4 and 3 states in 
common, respectively. Though the states listed in Table 4 cannot be arranged 
into quartiles (too many states cluster in the 3 and 2 role categories), there 
seems to be considerable overlap between the rankings in the list and those in 
Tables 3 and 6. 
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of the world, also emphasizes a rich and varied diplomatic life at 
the regional level. When references to the various national role con- 
ceptions are added together, the following ranking occurs :35 

TABLE 7 
GOVERNMENT REFERENCES TO NATIONAL ROLES 

Number of 
Governments 
Referring to Total Number of 

Role Type Role Type References 

1. Regional-subsystem 
collaborator 54 (76%) 227 (17.8%) 

2. Independent 39 (55%) 134 (10.6%) 
3. Liberator-supporter 33 (46%) 123 ( 9.6%) 
4. Faithful ally 28 (40%) 117 ( 9.2%) 
5. Mediator-integrator 22 (31%) 87 ( 6.8%) 
6. Internal development 21 (30%) 62 ( 4.9%) 
7. Developer 19 (27%) 60 ( 4.7%) 
8. Anti-imperialist agent 18 (25%) 102 ( 8.0%) 
9. Example 15 (21%) 52 ( 4.1%) 

10. Active Independent 14 (20%) 63 ( 4.9%) 
11. Defender of the faith 10 (14%) 29 ( 2.3%) 
12. Bastion of the revolution- 

liberator 9 (13%) 58 ( 4.6%) 
13. Regional protector 9 (13%) 38 ( 3.0%) 
14. Isolate 9 (13%) 22 ( 1.7%) 
15. Regional leader 8 (11%) 22 ( 1.7%) 
16. Bridge 8 (11%) 13 ( 1.0%) 
17. Protectee 4 ( 6%) 11 ( 0.9%) 
18. Other 12 (17%) 49 ( 3.9%) 

The role conception of the regional-subsystem collaborator pre- 
dominates distinctively in the list: fifty-four of the seventy-one 
governments in the sample refer to a continuing commitment to 
facilitate and promote economic and political cooperation within 
regions.30 Of all references to national roles, almost one out of five 
(18%) is in terms of regional collaboration. The second most "popu- 
lar" national role conception is that of the independent: the gov- 
emnment which sees itself as free to maneuver as it wishes, eschew- 
ing all permanent military commitments to bloc leaders or cold 
warriors. Indeed, the first national role conception which reflects 

85 Single references to national roles are included in this analysis. 
36 This includes references by Communist governments to the task of pro- 

moting inter-party unity and collaboration. This is subsystem rather than 
regional collaboration. 
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polarity, balance of power, or cold war, is ranked fourth: twenty- 
eight govemments (40% of the sample) conceive of themselves, 
among other roles, as faithful allies. However, only nine per cent 
of all themes in the sources refer to alliance commitments. 

If we devise a "cold war-polar" category which includes national 
role conceptions relevant or related to those two concepts, and one 
which is labelled "subsystem oriented-independent," the importance 
of regional international relationships again emerges. In the "cold 
war-polar" category we would include references to the national 
roles of faithful ally, anti-imperialist agent, defender of the faith, 
bastion of the revolution, regional protector and protectee. The 
total number of references to these national roles is 355, or 28 per 
cent of all references to national roles. The "subsystem oriented- 
independent" category includes the regional-subsystem collabora- 
tor, independent, mediator-integrator,37 internal development, 
active independent, and isolate roles. The sources contain 595 refer- 
ences to these national roles; this number is 47 per cent of the total. 
The world may be appropriately characterized as polar in terms of 
the distribution of military capabilities and some selected issue areas, 
but from the point of view of many governments, intemational re- 
gional issues and roles are most salient. Though many become in- 
volved in some multilateral and global issues through the United 
Nations, their chief concerns are much closer to home. Contrary to 
the portrayals of the balance of power or loose bipolar systems, such 
as those by Kaplan, the contemporary international system may well 
be defined as subordinate system dominant, not only in the sense 
that critical decisions are made by national actors, but also because, 
to most states in the world, regional roles and problems are of con- 
siderably greater importance than system-wide issues. There is 
nothing startling in this observation; it is apparent when the world 
is seen through eyes other than those of political leaders in the great 
powers. Yet the fact is too often overlooked in the theoretical and 
descriptive literature of international politics.38 Students of inter- 

37 Almost all references to this role were made in a regional context. Refer- 
ences to a world-wide, "cold war" mediator role are usually found in the 
statements of the active-independent states, particularly India and Yugoslavia. 

88 The importance of regional interaction and the inappropriateness of the 
polar model is explored with "hard" data in the work of Robert A. Bernstein 
and Peter D. Weldon. See their "A Structural Approach to the Analysis of 
Intemational Relations," Journal of Conflict Resolution 12 (June, 1968), esp. 
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national politics would do well to begin looking systematically at 
intra-regional diplomatic relations to supplement the great power 
"cold war" preoccupation of recent decades. 

We have already mentioned that some roles imply more inter- 
national activity than others. Implementation of the national role 
bastion of the revolution involves such actions as training guerrilla 
leaders from other countries, sending military and other supplies to 
revolutionary forces abroad, organizing and leading foreign politi- 
cal factions, and undertaking extensive ideological-propaganda pro- 
grams. Involvement in the affairs of other states and regimes is 
extensive. Actions deriving from the role conceptions of internal 
development or isolate relatee on the other hand, primarily to inter- 
nal concerns; there is a deliberate attempt to remain non-involved 
in regional or international affairs-in some cases even to the ex- 
clusion of regional economic cooperation. In an "active" category, 
let us place the regional-subsystem collaborator, liberation sup- 
porter, mediator-integrator, developer, anti-imperialist agent, ex- 
ample, active independent, defender of the faith, bastion of the 
revolution, regional protector, and regional leader roles. If the 
sample of states is reasonably representative of the total, it is clear 
that "active" national role conceptions predominate in the contem- 
porary world. They constitute 861 references of the 1269, or 68 per 
cent of the total. The "passive" national roles-independent, internal 
development, isolate, and protectee, have only 229 references, or 
18 per cent of the total. 

Are these figures altered significantly if we eliminate the major 
cold war actors? In other words, do most of the "active" national role 
conceptions emanate from statements and speeches of the leaders 
of the great powers? When the statements of the Soviet Union, 
Communist China, and the United States are totalled, they make 
up 141, or 16 per cent of all references to "active" national roles. 
These states comprise only 4 per cent of the sample, so their refer- 
ences to "active" type roles are disproportionate. However, their 
total is hardly predominant, and considering that there were usually 

pp. 170-73. There has developed, of course, an extensive literature on various 
forms of regional integration. The comments here refer onlv to studies of more 
typical forms of diplomatic relations between states in various regions. The 
increased academic interest in regional politics is reflected in the December 
1969 issue of International Studies Quarterly, which is devoted entirely to the 
subject. 
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more sources available for these states than for others, it is not par- 
ticularly impressive. The point is that many states at the regional 
level are very active; they have their own regional roles to play, in 
most cases quite independently of cold war controversies and power 
distributions. Activity and involvement are not the monopoly of the 
great powers. They only seek to spread their influence more broadly 
than the regional actors. 

Does the distribution of role conceptions reveal anything about 
conflict and collaboration in the international system? Most of the 
national role conceptions can be placed in one of the two categories, 
conflict and collaboration. Others, such as example, protectee, and 
regional leader, are hard to classify, so will be omitted. In the cate- 
gory of "conflict" type roles, let us include the following, on the 
assumption that the diplomatic attitudes underlying them and the 
actions taken to fulfill them will probably cause conflict with other 
states: liberator supporter, anti-imperialist agent, defender of the 
faith, bastion of the revolution, and regional protector. Collabora- 
tion type roles would include regional-subsystem collaborator, me- 
diator-integrator, developer, active independent, and bridge. Com- 
paring the two we find that there is a difference in total references, 
but probably not a significant one. Thirty-five per cent (450) of the 
references or themes are indicative of collaborative type national 
roles; 28 per cent (350) are references to conflict type roles. When 
measured by the states rather than number of references, we find, 
using the figures in Table 7, that 70 governments refer to conflict- 
type national roles and 117 refer to collaborative type national roles. 
The totals are, of course, exaggerated since some states are counted 
two or more times, if they referred to more than one collaborative 
or conflict type national roles in the various sources. No particular 
conclusion can be drawn from the figures, but this type of analysis 
could be useful in measuring potential for conflict or stability when 
comparing different types of international systems on an historical 
basis, or comparing regions within the same system. 

To what extent does the sample used in the study distort t-he 
actual distribution of national role conceptions in the world? It is 
likely that the active and conflict type roles aye over-represented and 
that passive, though not necessarily collaborative, role conceptions 
are underrepresented. Many of the governments for whom data 
were not available represent small, inactive and non-involved states. 
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Lack of themes for these states indicates that general foreign policy 
statements are either rare or are couched in such nebulous terms as 
to be meaningless as indicators of diplomatic attitudes and actions. 
The list of states not in the analysis includes no major powers and 
with the exception of Mexico, Chile, and Nigeria, no major regional 
powers. If themes for the states listed below were available, the 
national role conceptions would probably be primarily of the inde- 
pendent, internal development, isolate, and protectee types. 

TABLE 8 
STATES FOR WHICH SUFFICIENT THEMES WERE UNAVAILABLE 

Austria Henduras Panama 
Botswana Iceland Paraguay 
Burundi Irish Rep. Peru 
Colombia Jamaica Rwanda 
Costa Rica Lesotho Sierra Leone 
Cyprus Libya Somali Rep. 
Dahomey Malawi South Korea 
Denmark Maldive Is. Togo 
Dominican Rep. Malta Upper Volta 
Ecuador Mauritania Uruguay 
El Salvador Mexico Yemen 
Greece Nicaragua 
Guatemala Nigeria 
Haiti Norway 

The sources of national role conceptions 
The preceding analysis has two major gaps: it is essentially a 

static description of the distribution of national role conceptions 
and offers no discussion of the sources of national role conceptions. 
These two questions are, of course, linked. A dynamic or linear 
analysis on the origin and change of national role conceptions must 
assess the sources of change: what internal and external conditions 
prompt policymakers to reassess traditional roles and adopt new 
ones. In the sample, only two states-Australia and Great Britain- 
were undergoing reappraisal of their foreign policy commitments 
for the period under review. For Australia, its reassessment was 
brought about by the British decision to withdraw extensive military 
commitments from Southeast Asia by 1971-that is, by a funda- 
mental redistribution of military capabilities in the external environ- 
ment. Domestic economic pressures are cited as the main 
consideration underlying the British desire to abandon the Southeast 
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Asian and Middle Eastern regional protector roles in favor of ulti- 
mately filling a leading position within Europe. Studies of selected 
countries over a period of time should enable us to learn more about 
fluctuations in domestic and external variables which prompt similar 
reappraisals of traditional national role conceptions. 

The literature on intemational politics is rich in hypothesized 
relationships between national roles, degrees of activity-passivity, 
and certain domestic and external variables. The literature on the 
sources of non-alignment is particularly well-developed. Much of 
the analysis of non-alignment includes an assessment of sources 
such as perceptions of threat from the two bloc leaders, anti-colonial 
sentiments, nationalism, and the domestic political and economic 
requirements of the new states.39 Non-alignment is seen as fulfilling 
a variety of internal and external needs and pressures. There have 
been no efforts, however, to rank the potency or relative importance 
of these independent variables for different states. 

The sources of this study do not regularly reveal the origins of 
the various national role conceptions. Statements make occasional 
references to commitments, traditional policies, perceptions of 
threat, or to specific advantages to be gained from adopting one or 
another orientation toward the external environment, but the link- 
ages between such variables as location, socio-economic needs, pub- 
lic opinion, capabilities, and system structure and national role 
conceptions are not always specified. Fortunately, there were enougb 
exceptions-statements that reveal clearly from which perceived 
domestic and external conditions certain role conceptions are a 
response-to enable us to construct at least a partial list. As one 
example, the speeches of forner President Khan of Pakistan con- 
stantly referred to that country's geographic location (the fact that it 
has common frontiers with three great powers, including India), eco- 
nomic needs, and perception of threat as underlying the role con- 
ceptions of bridge and internal development. Perceptions of external 
threat and insufficient capabilities are the main conditions cited as 
underlying the Burmese and Cambodian isolationist role concep- 

39 See particularly the following: Robert C. Good, "State-Building as a 
Determinant of Foreign Policy in the New States," in Martin, ed., Neutralism 
and Nonalignment, pp. 3-12; Cecil V. Crabb Jr., The Elephants and the Grass 
(New York: Frederick A. Praeger, 1965); and Sayegh, ed., The Dynamics of 
Neutralism in the Arab World: A Symposium. 
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TABLE 9 
SOME SOURCES OF NATIONAL ROLE CONCEPTIONS 

Role Conception Sources Countries 

Bastion of revolution- ideological principles; Com. China 
liberator anti-colonial attitudes; Cuba 

desire for ethnic unity Indonesia 
North Korea 

Regional leader superior capabilities; Egypt 
traditional national role Japan 

Regional protector perception of threat; Australia 
geographic location; New Zealand 
traditional policies; U.S.A. 
needs of threatened U.S.S.R. 
states 

Active independent anti-bloc attitudes; France 
economic needs-trade India 
expansion; geographic Yugoslavia 
location Rumania 

Zambia 
Liberator supporter anti-colonial attitudes; most African, 

ideological principles Asian, and 
Communist states 
in sample 

Anti-imperialist agent ideological principles; Iraq 
perception of threat; Syria 
anti-colonial attitudes most Communist 

states 
Defender of the faith perceptions of threat; Rep. China 

ideological principles; U.S.A. 
traditional national role North Viet Nam 

Mediator-integrator traditional national role; Lebanon 
cultural-ethnic composition Sweden 
of state; traditional non- 
involvement in conflicts; 
geographic location 

Regional-subsystem economic needs; sense Belgium 
collaborator of "belonging" to region; Ethiopia 

common political-ideolog- Guyana 
ical traditions; Japan 
geographic location Sweden 

Switzerland 
Developer humanitarian concem; Canada 

anticipated consequences France 
of underdevelopment; Japan 
superior economic capa- Kuwait 
bilities; 
balance U.S.-U.S.S.R. U.S.A. 
competition in under- 
developed areas 
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TABLE 9 (Continued) 

Role Conception Sources Countries 

Bridge geographic location; 
multi-ethiic composition Belgium 
of state Pakistan 

Faithful ally perception of threat; Albania 
insufficient capabilities; Hungary 
traditional policies; Italy 
ideological compatibility Portugal 

Great Britain 
Independent anti-bloc sentiments; many new 

anti-colonial sentiments; African states; 
economic needs; Nepal, etc. 
threat perception 

Example no revealed sources 
Intemal development socio-economic needs; Brazil 

perception of threat Finland 
through foreign Indonesia 
involvement Pakistan 

Isolate perception of threat; Burma 
insufficient capabilities Cambodia 

Laos 
Protectee perception of threat; Laos 

insufficient capabilities Czechoslovakia 

tions. Intensive analysis of each country would probably uncover 
relationships between this national role and Burmese and Cambo- 
dian traditional policies, various socioeconomic characteristics, pub- 
lic opinion, and the personalities of their leaders. The relationship 
between some of the national role conceptions of communist regimes 
and official ideology are quite apparent. References to Marxism- 
Leninism as the ultimate fountain of diplomatic activity are many 
and varied. 

Table 9 above lists the sources of national role conceptions which 
appeared in some of the statements. The countries in which relation- 
ships are indicated in the sources are listed in the third column. The 
Table should not be interpreted as meaning that all governments 
which ascribed to each of the national role conceptions attributed 
them to the same sources. The problem of establishing definitive 
relationships remains an area for further research, probably inten- 
sive study of individual countries. 
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National role conceptions as independent variables: The problem 
of congruence between role conceptions and diplomatic actions 

A major assumption of this analysis has been that foreign policy 
attitudes, decisions, and actions will be congruent with policy- 
makers' national role conceptions. If this assumption is valid, we 
could predict with reasonable accuracy typical foreign policy deci- 
sions and actions on the basis of our knowledge of the pattern of 
role conceptions for a particular country. It has been argued that in 
many situations policymakers operate as "guardians" of one or more 
national role conceptions. The more these national role conceptions 
become part of the political culture of a nation, the more likely they 
sets limits on perceived, or politically feasible, policy altematives, 
and the less likely that idiosyncratic variables would be crucial in 
decision-making. It is easy to speculate that had Hubert Humphrey 
been elected president in 1968, some of his foreign policy decisions 
might have differed substantially from those taken by Richard 
Nixon. It is unlikely, however, that he would have changed the 
United States' established national role conceptions, such as devel- 
oper, defender of the faith, or regional protector. There might well 
have been differences in Humphrey's and Nixon's priorities and 
styles of foreign policy, but their national role conceptions, and 
hence the essential characteristics of most of their decisions, would 
have been similar. There are, however, some circumstances where 
knowledge of national role conceptions would not allow the inves- 
tigator to predict typical or modal types of foreign policy decisions 
and actions, that is, where there would be no true role performance. 

Role conceptions and prescriptions cannot dictate every aspect 
of foreign policy behavior. Role theory allows for the exercise of 
individuality; if we apply some of the concepts of this theory to the 
foreign policy setting, we must also expect some foreign policy 
decisions to be inconsistent with the expectations of public opinion 
and foreign govemments, declared national policy, treaty obliga- 
tions and stated national roles. Moreover, the relevance of national 
role conceptions as an independent variable may vary from issue 
to issue. Normally we would be concerned with explaining those 
types of decisions and actions which are designed to implement or 
support role conceptions and expectations. On a technical issue such 
as delimiting fishing areas, however, most national role conceptions 
would be irrelevant. So, role and issue must be perceived to be 
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linked before knowledge of role conceptions can be used to predict 
typical responses, decisions, and actions (role performance). 

The range of behaviors that role prescriptions and role concep- 
tions cover would be expected to vary with the detail of their speci- 
fication. As we have seen, some national role conceptions are more 
highly structured than others. Thus, the first situation where a 
knowledge of national role conceptions might not serve adequately 
as a basis for predicting typical attitudes and decisions is where 
those conceptions are rapidly changing, weak, or vague. 

This condition might relate particularly to the leadership of new 
states and to states which are only weakly linked to, or involved in, 
the major issue areas of the intemational system or within regions. 
The govemments of many of the new states since World War II 
are good examples. While most have proclaimed themselves non- 
aligned, this concept has provided guidelines only in their relations 
with the leaders of the two major cold war alliances. In ordering 
their mutual relations, policy direction and general orientation have 
been vacillating and often inconsistent. Though the governments 
of Ghana, Egypt, and Indonesia under Nkrumah, Nasser, and Su- 
kamo held certain national role conceptions consistently and under- 
took a variety of diplomatic and military measures to give meaning 
to those national roles, many other new states have developed only 
the vaguest notion of their foreign policy objectives and the appro- 
priate orientations toward the external environment. Part of the 
reason for this ambiguity, no doubt, is that many of these states are 
only marginal actors even in regional affairs. Their decisions and 
actions have little impact on the extemal environment, and the gov- 
ernments' time and attention are focused primarily on domestic 
concems. The large number of speeches and sources in many of the 
small African and Latin American countries which contained no 
evidence of role conceptions indicates this. Transactions with other 
states are confined to routine matters, communication, and trade. 
There is little sense of direction in foreign policy; extemal relations 
are designed-if at all-to secure some crucial domestic need. 

A second situation which might diminish the relevance of na- 
tional role conceptions as guides to policymaking or as predictors 
of typical decisions is where unprecedented, or highly ambiguous 
circumstances arise in the extemal environment. The problem policy- 
makers face is to adjust as rapidly as possible to new threats or 
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servative, and fascist, pro-Ally and pro-German groups, no public 
consensus existed upon which government leaders could develop 
a coherent set of national roles. Over the two decades no major 
foreign policy decision was "typical." 

It would also be difficult to predict individual foreign policy 
decisions and actions where the leader of the state in question is 
in a position, unrestrained by popular sentiments, traditional role 
conceptions, or externally derived role prescriptions, to act capri- 
ciously without fear of political retribution or diplomatic retaliation. 
The literature of political history cites many descriptions of auto- 
crats whose policies and actions were unrelated to any set of co- 
herent role conceptions or to the expectations of friends and allies. 

In modem times, perhaps the foremost example of a foreign 
policy decision which overturned all foreign and domestic expecta- 
tions and explicitly contradicted the government's official national 
role was Stalin's rapprochement with Nazi Germany in the summer 
of 1939. The reasoning behind the non-aggression treaty was sound 
enough, but considering the great lengths to which Stalin had gone 
to portray the Soviet Union as the world's leading force against 
fascism-defender of the faith and anti-Fascist agent role concep- 
tions-the reversal of orientations was made with a suddenness that 
had disastrous consequences for Communist parties throughout the 
world. The decision was by no means taken lightly nor, seemingly, 
did it reflect any particular aberration in Stalin's personality. How- 
ever, Stalin held such a position in the Communist Party that he 
could pull off a dramatic switch in foreign policy orientations with- 
out worrying unduly about foreign or domestic repercussions. Con- 
trast his position with that of Roosevelt in the late 1930's. The 
American president had to employ all his persuasive talents for 
several years to get the American people and Congress to abandon 
their isolationist sentiments and to support defender of the faith, 
regional protector, and arsenal of democracy roles. 

Finally, one could expect a higher number of atypical decisions 
from a government which subscribed to incompatible national role 
conceptions. There is probably no inherent logical incompatibility 
between adherence to a world-wide revolutionary role and a con- 
tinuing commitment to undertaking mediating functions. In diplo- 
matic practice, however, such a combination would be most unlikely 
since mediators are often chosen for their non-involvement in inter- 
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servative, and fascist, pro-Ally and pro-German groups, no public 
consensus existed upon which government leaders could develop 
a coherent set of national roles. Over the two decades no major 
foreign policy decision was "typical." 

It would also be difficult to predict individual foreign policy 
decisions and actions where the leader of the state in question is 
in a position, unrestrained by popular sentiments, traditional role 
conceptions, or externally derived role prescriptions, to act capri- 
ciously without fear of political retribution or diplomatic retaliation. 
The literature of political history cites many descriptions of auto- 
crats whose policies and actions were unrelated to any set of co- 
herent role conceptions or to the expectations of friends and allies. 

In modem times, perhaps the foremost example of a foreign 
policy decision which overturned all foreign and domestic expecta- 
tions and explicitly contradicted the government's official national 
role was Stalin's rapprochement with Nazi Germany in the summer 
of 1939. The reasoning behind the non-aggression treaty was sound 
enough, but considering the great lengths to which Stalin had gone 
to portray the Soviet Union as the world's leading force against 
fascism-defender of the faith and anti-Fascist agent role concep- 
tions-the reversal of orientations was made with a suddenness that 
had disastrous consequences for Communist parties throughout the 
world. The decision was by no means taken lightly nor, seemingly, 
did it reflect any particular aberration in Stalin's personality. How- 
ever, Stalin held such a position in the Communist Party that he 
could pull off a dramatic switch in foreign policy orientations with- 
out worrying unduly about foreign or domestic repercussions. Con- 
trast his position with that of Roosevelt in the late 1930's. The 
American president had to employ all his persuasive talents for 
several years to get the American people and Congress to abandon 
their isolationist sentiments and to support defender of the faith, 
regional protector, and arsenal of democracy roles. 

Finally, one could expect a higher number of atypical decisions 
from a government which subscribed to incompatible national role 
conceptions. There is probably no inherent logical incompatibility 
between adherence to a world-wide revolutionary role and a con- 
tinuing commitment to undertaking mediating functions. In diplo- 
matic practice, however, such a combination would be most unlikely 
since mediators are often chosen for their non-involvement in inter- 
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national politics and crisis areas. Similarly, the requirements for 
being a faithful ally and a mediator would seem to be incompatible, 
and questions would certainly arise if a govemment emphasized 
an extemal orientation of active independent while professing de- 
pendence, through an alliance, on the foreign policy objectives of 
another state. Where governments maintain commitments to such 
incompatible national roles, we could expect considerable difficulty 
in determining which national roles were being performed in any 
set of circumstances. The main pairs of incompatible national roles 
in the typology would be those in Table 10, which also presents the 

TABLE 10 
INCOMPATIBLE NATIONAL ROLES 

Incompatible Pairs of Roles States (See Table 2) 

1. Bastion of revolution-mediator/integrator none 
2. Bastion of revolution-isolate none 
3. Bastion of revolution-bridge none 
4. Regional leader-isolate none 
5. Regional leader-protectee none 
6. Regional leader-active independent France, India, Japan, U.A.R. 
7. Regional leader-independent Ethiopia, France, India, Sudan 
8. Regional protector-active independent Malaysia, U.A.R. 
9. Regional protector-independent Iraq 

10. Regional protector-mediator/integrator Hungary, U.K., U.S.A. 
11. Regional protector-isolate none 
12. Regional protector-protectee none 
13. Active independent-faithful ally France, G.D.R., Japan, Turkey 
14. Active independent-isolate none 
15. Active independent-protectee none 
16. Liberator su pporter-isolate Nepal 
17. Anti-imperialist agent-system-wide Rumania, Mali, Hungary 

mediator/integrator 
18. Anti-imperialist agent-isolate none 
19. Mediator/integrator-faithful ally Belgium, Canada, France, 

G.D.R., F. R. G., Hungary, 
Italy, Kuwait, Liberia, U.K., 
U.S.A. 

20. Mediator/integrator-isolate none 
21. Regional/subsystem collaborator-isolate Pakistan, Singapore, 

Switzerland 
22. Developer-isolate Switzerland 
23. Bridge-isolate Pakistan, Finland 
24. Faithful ally-independent Canada, France, Iraq, Kuwait, 

Portugal, Sudan, Syria 
25. Faithful ally-isolate none 
26. Independent-protectee Laos 
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states that subscribed simultaneously to two more or less incom- 
patible roles. 

We can draw several conclusions from this list. First, some of 
the pairs appear more incompatible than others. There are no 
governments which simultaneously adhere to highly active and 
passive national role conceptions-regional leader and isolate, for 
example. Most of the governments which are on this list enunciate 
views that are somewhat in conflict, but not logically or empirically 
incompatible. Important NATO and Warsaw Pact governments 
such as Canada, Belgium, France, East Germany, West Germany, 
and Hungary emphasize commitments to try to reconcile differences 
between these blocs, yet they simultaneously characterize them- 
selves as faithful alliance partners. In the case of West Germany, 
the diplomatic and credibility problems raised by these two national 
role conceptions are particularly apparent. As foreign minister in 
the Kiesinger government, Willi Brandt's speeches, while strongly 
supporting NATO, also revealed, prior to the invasion of Czecho- 
slovakia, a strong commitment toward increased collaboration with 
the East European states. Germany was portrayed simultaneously 
as a strong bloc supporter against t-he East, and as a bridge or 
mediator-integrator between East and West. From the Soviet point 
of view, at least, these two orientations are difficult to reconcile. 

The most important conclusion, however, confirms a point 
stressed earlier. Some of the governments in the list subscribe to 
more or less incompatible national role conceptions, yet when one 
looks at these governments, it is clear that they are only expressing 
different orientations toward different sets of relationships. This is 
another way of saying that governments perceive different actions, 
commitments, and functions as appropriate to different states, re- 
gional groupings, or issue areas. Formal role theory predicts pre- 
cisely the same conclusion: people develop different role orientations, 
to use Eulau's term, in different sets of relationships. There are some 
cases of genuine role incompatibility, of course (Pakistan simulta- 
neously as a bridge and isolate, Singapore as a regional collaborator 
and isolate), but many of the other role conflicts in fact reflect t-he 
looseness of the blocs or the variety of relationship "nets" for a given 
state. In the Middle East context, Syria and Iraq are faithful allies 
in the anti-Israel cause; in the cold war context they are indepen- 
dents in the sense of eschewing permanent military commitments 
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toward the major powers. In the South Asian context, Nepal is a 
semi-isolated state; in the context of a colonial issue before the 
United Nations, it is a liberator-supporter. 

Seemingly incompatible or conflicting national role conceptions 
must therefore be qualified by relating each role conception to a 
particular set of relationships. Predicting typical foreign policy 
decisions and actions thus becomes difficult only where incompatible 
national role conceptions are enunciated within the context of a 
single set of relationships. 

There is, then, no perfect fit between national role conceptions 
and all foreign policy decisions and actions. Predicting typical be- 
havior from knowledge of national role conceptions may be partic- 
ularly difficult when these conceptions are incompatible, vague, 
unstructured, and lacking detail, when a state is confronted with 
rapidly changing power shifts and circumstances abroad or frac- 
tured public opinion at home, and when political leaders are in a 
position to implement radically new policies without threat of 
domestic political consequences. Referring to legislators, Eulau has 
written: 

. . . knowing [the role conception does not allow] us to predict 
all or even most [decisions and actions] in every concrete 
situation. ... But roles or role orientations are at least relatively 
stable points of reference in terms of which a legislator will con- 
duct himself and give meaning, both to himself and others, to his 
behavior. Even if, at this stage of research development, we can- 
not in every case link roles or role orientations to behavior, the 
fact that legislators do articulate what they think they should 
do by virtue of their relations among themselves and between 
themselves and clienteles suggests that roles are effective indica- 
tors of behavioral possibilities.40 

This position, we may argue, holds for foreign policy analysis 
as well. 

National role conceptions as the dependent variable in foreign 
policy analysis 

A major postwar development in the study of foreign policy 
has been the shift away from description to formal attempts at 

40 Wahlke et al., The Legislative System, p. 243. 
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explanation: why states act in certain ways rather than merely how. 
Snyder and his associates have identified the kinds of domestic, 
organizational, communications and motivational variables that can 
be linked to foreign policy decision-making.4' Rosenau has outlined 
a "pre-theory" of foreign policy in which he relates five sets of 
variables (personality-idiosyncratic, role, governmental, societal, 
and systemic) to types of societies, whether open, closed, devel- 
oped, underdeveloped and the like. The purpose of the exercise is 
to estimate the relative influence of the variables under different 
circumstances.42 Extensive research on the kinds of variables 
Rosenau and Snyder have proposed would no doubt enable us to 
gain at least a good understanding of the processes of foreign 
policymaking. 

In concentrating on defining these kinds of independent vari- 
ables in foreign policy studies, however, we have not been ade- 
quately precise regarding the "thing to be explained." Are we 
primarily interested in policymaking processes, or should we focus 
on explaining policy outputs? Is the decision-making framework 
concerned with explaining the substance of decisions or does it 
draw attention primarily to the processes through which these out- 
puts are arrived? The recent work by Paige on the decision to 
intervene in Korea concentrates on the latter problem.43 The pur- 
pose of his book, he claims, is "to create a set of empirical propo- 
sitions that will link the variables of the decision-making frame of 
reference and further contribute to the process of building a body 
of empirical theory about foreign policy making."44 This kind of 
study is concerned more with organizational decision-making pro- 
cesses than with the substance of decisions. The kinds of propositions 
that Paige, and Snyder as well, develop could just as well be tested 
in case studies of administrative organizations concerned with 

41 Snyder et al., Decision-Making as an Approach to the Study of Interna- 
tional Politics (Princeton: Foreign Policy Analysis Project, Princeton Uni- 
versity, 1954). 

42 James N. Rosenau, "Pre-Theories and Theories of Foreign Policy," in 
R. Barry Farrell (ed.), Approaches to Comparative and International Politics 
(Evanston: Northwestern University Press, 1966). 

43 Glenn D. Paige, The Korean Decision (New York: The Free Press, 
1968). 

44 Ibid., p. 46 (my emphasis). Some of the propositions derived from the 
historical analysis do, however, suggest a connection between process and 
substance. See especially pp. 310-22. 
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aspects of domestic policy. Emphasis on bureaucratic communica- 
tion and spheres of competence, particularly in the small foreign 
policy organization of lesser states, may distract attention from more 
significant factors in explaining decisions. Even if the decision- 
making model was concerned primarily with foreign policy output, 
the question remains whether, because of its unique characteristics, 
the decision is the most useful unit of analysis and dependent 
variable. 

The notion of national role conception may help here. Because 
it suggests orientations, continuing commitments, actions, and func- 
tions, it has a level of generality covering many decisions. If we 
assume that most decisions will be reasonably consistent with role 
conceptions, then the task of foreign policy analysis should be to 
explain the origins, presence, and sources of change of national role 
conceptions rather than single decisions. It should be less difficult, 
moreover, to link the kinds of variables Rosenau has proposed, witlh 
national role conceptions than to establish relationships between 
individual acts, such as decisions, and general personality, societal, 
and systemic variables. 

If we continue using the decision as the major dependent vari- 
able in foreign policy analysis, explanation of outputs, though not 
of processes, will probably remain reconstructed history with em- 
phasis on the actions of unique individuals operating within unique 
organizations in a unique set of historical circumstances. The notion 
of national role conceptions may well enable us to use broader inde- 
pendent variables in foreign policy analysis. Such factors as public 
opinion "mood," socio-economic needs, geographic location, tradi- 
tional policies, as well as idiosyncratic variables (policymakers' 
"definitions of the situation") could be related to national role 
conceptions without too much difficulty. 

There is another reason why national role conceptions rather 
than individual decisions might aid the development of foreign 
policy analysis as well as the study of international politics. Pres- 
ently it is difficult to relate case studies of decision-making to the 
broader concerns of those working on the structure and functioning 
of past and contemporary international systems. International sys- 
tems analysis is concerned with the typical behavior of all states 
over a considerable period of time, changes in critical variables, and 
the totality of foreign policy decisions and actions conceived as 
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resulting in identifiable interaction patterns. The analyst of inter- 
national systems can have little interest in work which inquires into 
decision-making processes of a single government in one brief atyp- 
ical scene, usually a crisis situation. 

One possible way around this problem would be to specify 
broader units of behavior as the outputs of decision-making studies. 
Because the notion of national role suggests general orientations and 
continuing types of commitments, actions, and functions, it has a 
level of generality appropriate for both foreign policy theories or 
frameworks, and systems studies. Carefully refined and combined 
with studies of patterns of action, it can serve as a dependent vari- 
able in foreign policy analysis and as one independent variable in 
systems analysis. Role and action patterns rather than individual 
decisions or actions can be seen as the output of foreign policy and 
as one input into the international system. Indeed, it is possible to 
conceive of an international system as a particular distribution of 
national roles or role conceptions at any given time. Beyond this, 
examination of role distributions and patterns in a variety of his- 
torical and contemporary international and regional systems should 
provide the field with the kind of time perspective that is already 
evident in studies of comparative politics,45 offer a basis for cross- 
cultural comparison, and provide data with which to test abstract 
system types of the kind suggested by Kaplan. 

This essay has explored the possibilities and problems of using 
some of the concepts of role theory in the analysis of foreign policy. 
The purpose has been to illustrate how the concept of national role 
can help the development of frameworks for foreign policy analysis 
and the construction of more realistic models of international sys- 
tems. Once we recognize that there are significant differences be- 
tween small groups or a highly integrated social structure and the 
international environment, we can alter formal role theory to fit the 
subject, using only those parts which will help to provide a concept 
that is broader than the specific objectives of states or unique foreign 
policy decisions. Hence the emphasis on national role conceptions, 
which are viewed as orientations toward the external environment 
and commitments to certain tasks or functions within various sets of 
international relationships. 

45 Gabriel A. Almond and C. Bingham Powell, Jr., Comparative Politics: A 
Developmental Approach (Boston: Little, Brown and Company, 1966). 
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The middle part of this study reveals both similarities and dif- 
ferences between the literature of international politics and the 
statements of key foreign policy personnel. Some of the national 
roles discussed in the traditional literature were confirmed by the 
analysis of policy statements. Moreover, there is a strong relation- 
ship between national role conceptions and the levels of involve- 
ment or the activity-passivity of various states. An active-passive 
dimension of foreign policy behavior has been suggested as signifi- 
cant for many years, though it has seldom been linked explicitly to 
notions of national role. 

Differences between categories of states in the literature and 
national role conceptions are even more revealing. The quantitative 
and qualitative analysis of foreign policy statements reveals a 
number of national role conceptions that are seldom discussed in 
scholarly work; clearly establishes that virtually all governments 
conceive of their state as playing several national roles simultane- 
ously, within different sets of relationships; and emphasizes the 
saliency of regional-type national roles. The figures in Table 2, while 
not disconfirming the polar image of the contemporary international 
system, strongly suggest the importance of regional issues and prob- 
lems to most states. A large proportion of the policy statements in 
the sample emphasize types of national roles related to regional 
cooperation, mediation, foreign policy independence, and internal 
development. Cold war type national role conceptions come out as 
well, but certainly do not predominate. Finally, the figures reveal 
certain inadequacies in such traditional concepts as alliance partner 
and non-aligned state. Careless use of these terms may hide more 
than they explain about a government's foreign policies. The con- 
cept of national role would provide the investigator not only with a 
reasonably precise term which nicely characterizes a state's foreign 
policies, but also with an analytical tool for explaining certain ranges 
or pattems of foreign policy decisions and actions. 

The breadth of the concept also offers advantages to the develop- 
ment of foreign policy theory. Seen as the output of decision-making, 
the concept can be linked to a number of general variables which 
have been suggested as relevant to policy, but which have not been 
related successfully to single decisions. Geographic location, public 
opinion "mood," national ideologies, and various socio-economic 
characteristics of states have long been used as explanatory factors 
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in foreign policy, but these concepts are usually much too broadly 
defined to explain adequately such narrow phenomena as a single 
foreign policy decision. They can, however, be related to a broader, 
more general dependent variable, such as a national role conception. 

The notion of national role conceptions offers something for the 
systems analyst as well. Foreign policy decisions are one of the 
inputs into a "system," but because of the generality of the systems 
approach, it is difficult to connect individual actions (decisions to 
start major wars are an exception, of course) with any particular 
change in the major characteristics of the system. Modifications in 
the distribution of national role conceptions, however, can be seen 
as one type of change in the major properties of the system. Signifi- 
cant growth or decline in the number of active independent, faithful 
ally, or bastion of the revolution-liberator national role conceptions, 
for example, could signify transformation of one system type into 
another. The notion of national role conception, then, offers one 
avenue for describing types of, and explaining changes in, interna- 
tional systems. It lends itself to empirical analysis, and therefore can 
supplement interaction and transaction flow studies based on "hard" 
data. Most hopefully, studies focussing on national role conceptions 
can help build bridges between those who work at the personal and 
national levels of analysis, and those who adopt the broader per- 
spective of international systems studies. 
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