
is a fascist dwarf’; Deng: “whore. daughter 
of a whore.. .she monopolizes the toilet, but 
cannot shit.”). Much of their energies have 
been spent on advancing personal ambitions 
instead of nation-building, characteristics 
that probably still endure in a less amplified 
way. 

However, to advance, skill and deter- 
mination are not enough. As these books 
make very clear, the winners have inevit- 
ably been those with commanding person- 
alities and historical stature, like Mao, or 
those with extensive constituencies in the 
national and regional institutional net- 
works. Lacking both. Madame Mao and 
others failed. The system may govem 
poorly, but it protects its own very well- 
so well, in fact, that while Deng, Zhao, and 
their allies have Maoists in retreat today, 
they, most of all, must fear for tomorrow. 

PANAMA ODYSSEY 
by William J. ,Jorden 
(University of Texas Press; xi+746 pp.; 
$24.50) 

Jorge I .  Domingirez 

“It is the right. the fair, the decent thing to 
do. And the American people are fair and 
decent.” So Jimmy Carter explained to 
General Omar Tomjos why he had com- 
mitted his government to the ratification of 
the Panama Canal treaties on the solemn 
occasion of their signing in Washington. 
D.C. Tonijos, in turn, described what he 
felt: “It’s like jumping out of an airplane 
without a parachute.” These two sentences. 
spoken by the key actors in a historic drama, 
summarize much about them personally and 
about the events that led to a major change 
in the relationship between their two coun- 
tries. Jimmy Carter invested enormous po- 
litical capital in the ratification of the trea- 
ties, primarily for the reasons he gave; but 
the process of ratification was captured best 
by Tomjos’s apt phrase. 

William Jorden. a White House staffer 
during the second Nixon presidency and 
U S .  ambassador to Panama (1974-78) dur- 
ing the crucial years of treaty negotiation 
and ratification, has written what will surely 
become the definitive account of the process 
of formulation and ratification of the Pan- 
ama Canal treaties. The book is also a plea- 
sure to read. Although most readers h o w  
the outcome in advance, Jorden has man- 
aged to build suspense and to convey the 
joy and frustration of the participants, their 
insights and their foibles. with a keen at- 

tention to detail that is both enlightening 
and attention-grabbing. His skillful bio- 
graphical vignettes of most of the significant 
participants-presidents, cabinet ministers, 
negotiators, and members of Congress-is 
hard to match. His canvas is grand, span- 
ning the decade-and-a-half of intensive dis- 
cussions over the new treaties and involving 
a great many significant leaders in both 
countries. Most helpful of all. Jorden has 
given a fascinating and instructive account 
of the process of diplomatic negotiation and 
of the relationship between president and 
Congress over a major foreign policy issue. 
This is, in short, an outstanding book. 

It is, however, a very long book, and 
many readers may find that they will learn 
more about the process of treaty-making 
and ratification than they care to. The very 
length has also made it difficult for Jorden 
to remind readers clearly what the fuss was 
all about. The Senate completed ratification 
of the treaties over six years ago. That is a 
remarkably short time, and yet the Canal 
and its fate-so passion-inspiring and so 
dramatic in the months before ratification- 
has virtually disappeared from public dis- 
cussion in the United States. Ronald Rea- 
gan, who vigorously opposed ratification 
and made the draft Canal treaties a major 
issue in his campaign for the 1976 Repub- 
lican presidential nomination, has to im- 
plement the t reat iesdbei t  with greater 
difficulty than his predecessor. Public ob- 
scurity and routine implementation mean 
that the treaties have succeeded in their es- 
sential purposes. 

The Canal treaties sought to keep the 
Canal open and secure for ships of all na- 
tions. They also sought to terminate an out- 
moded colonial enclave in the heart of Pan- 
ama. The first goal could be achieved only 
if the second goal was also reached. The 
main threat to the security of the Canal was 
violence in Panama itself. Such violence 
was a recurring feature of the Canal’s his- 
tory, and the tragic riots in Panama in 1964 
provided the impetus for serious negotia- 
tions. 

The termination of the colonial enclave 
has meant that Panama is enlisted as a part- 
ner of the United States in keeping the Canal 
open and secure for the balance of this cen- 
tury. Panama’s economic stake in the Canal 
has also risen, providing additional incen- 
tives for its government. armed forces, and 
people to behave in ways that serve the joint 
interests they share with the United States. 
The Canal treaties provide that in the twenty- 
first century both Panama and the United 
States will have the right and obligation to 
defend the Canal and to counter any aggres- 
sion directed against it or against the peace- 

ful transit of vessels through it. The treaties 
also provide that, in an emergency, war- 
ships of the United States and Panama have 
the right to go to the head of the line. The 
Canal Zone is no more. The United States 
has already returned most of that territory 
to Panama. And in the twenty-first century 
the Canal itself will pass to Panama. 

Jorden’s book tells the story of how the 
leaders of both countries came gradually to 
the realization that these provisions were, 
in Jimmy Carter’s words, right, fair, and 
decent. But it took a very long time, and 
the treaties were nearly lost, for reasons that 
range from the sublime to the ridiculous- 
cause enough for General Torrijos to feel 
as if he were jumping out of an airplane 
without a parachute. The treaties have al- 
ready worked better than theu opponents 
and even many of their supporters had ex- 
pected. They have served well the interests 
of the United States and Panama. As the 
winds of war and revolution ravage northern 
Central America, it is all the more imponant 
that Panama and the United States continue 
to work constructively to implement the 
treaties in the decades ahead. 

For scholarly purposes, Jorden’s book is 
a major achievement. Three disappoint- 
ments, however, bear mentioning. There 
are no footnotes; indeed there is no pres- 
entation of sources. To be sure, much of 
the story had to come from interviews and 
private papers. Jorden has deposited “most 
of the documents and background mate- 
rials” at the LBJ Library of the University 
of Texas, Austin. He explains to academic 
“purists” that such notes would have added 
too many pages to an already long book. 
For the purpose of historical scholarship, 
debate, refutation. and refinement, how- 
ever, Jorden’s decision is a major loss. 

A second weakness is Jorden’s peculiar 
though understandable partisanship. It is not 
garden-variety partisanship. He is generous 
in his praise of Republicans and Democrats, 
of liberals and conservatives. of U.S. and 
Panamanian leaders. But I do not believe 
his treatment of treaty opponents is fair- 
minded. Jorden’s kindest words for Strom 
Thurmond are that he is “elderly but still 
vigorous,’’ and for Orrin Hatch that he is 
at least “bright.” Jorden judges the caliber 
of everyone associated with the treaty pro- 
cess solely according to their position on 
the Canal question. He ignores the possi- 
bility that many conservative members of 
Congress who opposed ratification also 
served the Republic well (at least on other 
occasions). 

The third weakness is Jorden’s system- 
atic commitment to telling the whole story, 
which makes it difficult to understand why 
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he thinks the treaties were ever drafted, 
approved. and ratified. There is some hint 
that he believes it h a p p e d  through a com- 
bination of “the march of history” and the 
skill and political will of a number of ca- 
pable people in the United States and Pan- 
ama. To make the first point would have 
required some elaboration. What had 
changed in Panama, in the United States. 
or in the international system to permit the 
unthinkable to be ratified by two-thirds of 
the U.S. Senate despite the opposition of 
public opinion? Were (he Canal treaties yet 
another sign of the relative decline of U .S. 
power or, alternatively, the assertion of a 
vision, placing U.S. policy on a sounder 
footing for the future? 1 suspect Jorden be- 
lieves the latter, but he has not quite dem- 
onstrated it. 
And surely Joxden also believes that bright 

and good people made a difference in the 
outcome. The scholarly literature on the 
-ties is replete with “objective” causal 
explanations, such as legislativeexecutive 
relations (from Jotden’s narrative this would 
appear to be a major explanatory factor for 
the behavior of the House of Representa- 
tives-which gets a lot less space in this 
book than it deserves, especially when one 
considers that the House’s actions have al- 
ready created problems of implementation) 
or bureaucratic and organizational politics 
(of course much of what the Pentagon and 
the State Department argued about may be 
explained within this approach). Yet Jorden 
would have made a contribution to this body 
of scholarship had he explained under what 
circumstances some people were able to rise 
above their bureaucratic roles. The lack of 
a discussion of individual factors, indepen- 
dent of the organizational context. makes 
Jorden’s book more the raw material for 
other scholars. 

Scholarly hopes or pendantry. however, 
should not detract from an evaluation of 
this book’s accomplishments. It tells a first- 
rate story in a first-rate way. It sheds light 
on how to conduct diplomatic negotiations. 
It is informative on politics in Panama and 
in the United States. And it is a remarkable 
account of one of the more significant in- 
ternational and domestic political battles in 
recentyears. NYl  
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A COVENANT WITH POWER: 

by Lloyd C. Gardnew 

AMERICA AND WORLD ORDER 
FROM WILSON TO REAGAN 

(Oxford University Ress; xv+251 pp.; 
$22.95) 

Paul Z i g m  

”he uneasy relationship between the Amer- 
ican people and intemational power politics 
has been a source of puzzlement for Amer- 
ica-watchers h m  Tocqueville to Hunting- 
ton. With this book Rutgers historian Lloyd 
Gardner joins the analytic fray. 

Like many of its predecessors, the book 
begins by identifying a fundamental para- 
dox of U.S. foreign policy. Americans since 
the country’s birth have tended to view 
themselves as a breed apart. While others 
played power politics in the conduct of for- 
eign affairs, the United States. it was ar- 
gued, would behave differently; America 
would show the world the value of mod- 
eration and democracy. In the process it 
would provide the U.S. with intemational 
security. On the other hand, the U.S. has 
often practiced realpolitik in an intema- 
tional system that encourages coercive be- 
havior. lt has built arsenals, overthrown 
govemments, negotiated treaties, and of- 
fered food, money, and weapons to gain 
favor. 

The question for Gardner is how Amer- 
ican presidents have sought to reconcile these 
two seemingly contradictory impulses. At 
first blush his answer is promising. For 
America’s first century or so. presidents 
could largely afford to ignore the paradox. 
With such distractions at home as the In- 
dustrial Revolution, the Civil War, and 
“Winning the West,” and with British pro- 
tection on the high seas and Europe’s preoc- 
cupation with colonialism, there was simply 
no need for the U.S. to act forcefully abroad. 
It could, so it seemed, influence and lead 
by example rather than by involvement. 

In the early 1900s. Gardner explains, 
this international order began to crumble. 
Growing militarism among European Great 
Powers threatened to spill over into armed 
conflict. The rise of working-class social- 
ism within each of the Great Powers threat- 
ened to spill over into revolution. Together, 
these developments were a fundamental 
challenge to American liberalism. War 
would cut off the U.S. from the intema- 
tional markets upon which its economic 
prosperity, and therefore its domestic order, 
was built. Revolution would cut to the core 
of liberalism’s ideological legitimacy. As 
a result, the strategy of leaving well enough 
alone could no longer work. “A much bolder 

approach was needed,” writes Gardner. 
Enter Woodrow Wilson. Faced with rev- 

olutions in Mexico and Russia and with the 
Great War in Europe, Wilson was the first 
American president to confront the need for 
global activism. His task: to construct an 
international order that mirrored the coun- 
try’s liberal domestic order. Embodied in 
a League of Nations, this new regime would 
place a premium on compromise and self- 
determination. To achieve it, Wilson would 
take the diplomatic route. But it scan be- 
came apparent that diplomacy alone would 
not suffice. According to Gardner, Wilson 
concluded that the U.S. had to be prepared 
to back its ideals with Force. Argued Wil- 
son: “A nation, which by the standard of 
other nations, however mistaken those stan- 
dards may be-, is regarded as helpless, is 
apt in general counsel to be regarded as 
negligible.” Such was the beginning of Wil- 
son’s convenant with power. 

Having described well the underlying di- 
lemma of American foreign policy and Wil- 
son’s attempt to resolve it, Gardner moves 
on to examine how presidents since Wilson 
have struggled to construct their own cov- 
enants. In principle, such an analysis should 
uncover a number of useful insights. In 
practice, the review of suchevents as FDR’s 
decision to declare war, the conflicts in Ko- 
rea and Vietnam, and U.S.-Soviet detente 
never quite delivers. The insights we get- 
for example, into the enduring influence of 
Wilson’s presidency or into the long-stand- 
ing mismatch between the condition of Third 
World conflict and American ideals and 
methods-are scattered and unfocused. 

Like many revisionist accounts, the book 
appears preoccupied with failure. It takes 
American shortsightedness as a given, and 
it is largely devoid of sympathy for the 
predicaments of presidents and their advi- 
sors. Rarely is an eye cast toward the bu- 
reaucratic, political, and diplomatic obsta- 
cles they confront; where and why they have 
performed better; and how they might tackle 
more effectively the problems that lie ahead. 

A second problem has to do with the 
book’s method. In the attempt to be “pro- 
vocative more than persuasive,” Gardner 
dispenses with most references-a frustra- 
tion for anyone seeking a context for the 
myriad quotations and assertions. More im- 
portant, he displays a strong tendency to- 
ward overstatement. About Vietnam, for 
example. Gardner writes: “(It] became the 
ultimate test of national will and credibility, 
a war that would determine the outcome of 
the American Revolution.” About super- 
power politics: “The Russian-American 
confrontation has long since become a nu- 


