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Abstract

China’s ongoing military modernization efforts aimed at countering
US intervention in a range of scenarios, particularly involving Taiwan or
disputes in the South China Sea, have prompted the US national security
community to debate the proper military response. Unfortunately, many
aspects of the debate remain unresolved. Enduring analytical gaps include
an inability to determine which military strategy will best deter Chinese
adventurism, an incapacity to evaluate theater-level combat outcomes,
little understanding of security dilemmas or competitive strategies, and
difficulty in comparing costs across strategies. However, there has been
some analytical progress on the risks of nuclear escalation during a US-
China conflict. If analysts writing on US military strategy toward China
want to improve the public debate, these analytical gaps must be filled.
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hina’s ongoing military modernization efforts, aimed at counter-

ing American intervention in any conflict related to Taiwan or

disputes in the South China Sea, have prompted the US national
security community to debate the military strategy required. These discus-
sions have focused on ways to deter aggressive Chinese behavior and, if
necessary, to prevail in a conventional armed conflict. Unfortunately for
Wiashington, the prospects of achieving either are increasingly at risk. Re-
search conducted in the past few years at the RAND Corporation has
tound that while the US continues to maintain important military advan-
tages in a Taiwan or South China Sea scenario, China’s People’s Libera-
tion Army (PLA) has rapidly caught up in many operational domains.
For instance, the improving accuracy and expanding coverage of the PLA’s
precision-guided munitions will likely force the US to harden its bases,
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disperse its forces, and deploy additional missile defenses to maintain a
torward-deployed presence. If we don’t adjust to this trend (not to men-
tion several others), the entire modern American way of war might be at
risk.? China’s dramatic military improvements compound its geographic
advantage: Beijing’s close proximity to the potential areas of conflict en-
able it to bring more of its forces to bear more quickly in any future con-
flict with the United States.

In response to this shifting military balance, the debate about US mili-
tary strategy toward China has solidified around three strategies: main-
land strikes, distant blockade, or maritime denial. Unfortunately, unclassi-
fied comparisons of the costs and benefits of each strategy have been
marked by several analytical gaps: an inability to compare the deterrence
potential of competing military strategies, an incapacity to evaluate
theater-level combat outcomes, little understanding of security dilemmas
or competitive strategies, and difficulty in comparing costs across strate-
gies. Only on the topic of the risks of nuclear escalation during a US-
China conflict has there been any analytical progress.

Filling these analytical gaps in the debate presents an opportunity,
while closing these gaps in public understanding could bolster support
for the military expenditures these strategies require. It could also provide
a better foundation for classified analysis by ensuring the broader strate-
gic studies community scrutinizes assessments of US military strategy
toward China.® Any improved understanding could translate into more
support in Congress.

'This article describes the three contending military strategies: mainland
strikes, distant blockade, and maritime denial. It then assesses existing
analytical gaps and the notable progress on the risks of nuclear escalation.
The article does noz close these gaps, an important task left to future ef-
forts. Instead, it frames the debate over US military strategy toward China
as a series of unanswered analytical questions.

Contending US Military Strategies toward China

'The military strategies below each represent potential US operational-
and theater-level military goals for a conflict with China and the means
and ways of achieving them. None of these theater military strategies
ought to be viewed as a grand strategy given the exclusion of economic
and other political considerations.* But they should be regarded as ideal
types where policy makers and analysts may combine elements of each
strategy. Finally, these options focus on US-only military strategies.
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America’s allies and partners can adopt other military strategies for which
the US military will play only a supporting role.”

Mainland Strikes

A mainland strike strategy calls for deterring China by designing US
forces that can penetrate Beijing’s antiaccess/area denial (A2/AD) de-
tenses promptly in a conflict and conduct conventional strikes throughout
the Chinese mainland.® This strategy would be undergirded by operational
concepts such as those from the 2010 Center for Strategic and Budgetary
Assessments (CSBA) report Air-Sea Battle.” The defining feature of a
mainland strike strategy is its identification and targeting of military as-
sets on the Chinese mainland to eliminate the PLLA’s operational center of
gravity. This strategy views striking Chinese radars, air bases, surface-to-
air missiles, command centers, intelligence centers, antisatellite weapon
launch sites, and many other target categories as essential for operational
success in a potential future US-China armed conflict. Consequently, a
mainland strike strategy emphasizes developing the intelligence, surveil-
lance, reconnaissance, and attack capabilities to promptly strike targets
with nonnuclear weapons throughout China. A mainland strike strategy
generally prioritizes further investment in stealth, supersonic, farther-
ranging, and longer-loitering weapons systems. Though this strategy em-
phasizes air and naval assets (and to a lesser extent space and cyber assets),
a mainland strike strategy also leaves room for the other services in chal-
lenging China’s defenses.®

Distant Blockade

A second option is for Washington to coerce Beijing by implementing a
distant blockade of seaborne commercial traffic. Many experts have dis-
cussed this possibility, sometimes labeling it simply as naval blockades.’
Regardless, the idea calls for the US, in concert with its allies and partners,
to coerce China by choking off its imports and exports. This blockade
would not be conducted near China—avoiding Beijing’s considerable
military power near its shores and airspace—but instead at distant straits
and chokepoints, intercepting all or select ships bound for China via inter-
national sea lines of communication. The US could intercept and board all
China-bound ships or, in a more aggressive scenario, disable or sink them.
Proponents of the plan believe Beijing is particularly susceptible to this
strategy because it maintains an export-led economy and imports about 80

percent of its oil from the Middle East through the Malacca Strait.10
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Maritime Denial

'The third potential strategy focuses on directly attacking China’s power
projection forces operating beyond China’s land borders.!! Maritime de-
nial would primarily rely on US undersea capabilities to avoid direct en-
gagements with China’s surface-, air-, and shore-based A2/AD defenses
but could also emphasize antiship attacks launched from American com-
bat aircraft. Rather than simply establishing a blockade, the US and its
partners would seize the initiative and use offensive means to pressure
Beijing to end the conflict. These operations might include, but are not
limited to, antisubmarine warfare, antisurface warfare, and large-scale
mining operations. This strategy construes its objectives as directly and
narrowly as possible by emphasizing the denial of Chinese military objec-
tives. The desired endstate here would be to deny Beijing’s objectives by
increasing the costs of Chinese action.

Beware the Analytical Gaps

Unclassified analyses that evaluate and compare these military strate-
gies toward China have had to cope with four important analytical gaps.

‘These gaps all have implications for developing US military strategy to-
ward China.

Which Strategy Best Deters China?

Analysts have spent more than a few pages arguing about which mili-
tary strategy is more likely to deter a large-scale Chinese military attack
on an ally or partner. Avoiding war is certainly superior to fighting one,
and so determining the deterrence potential of each strategy has been
central to the debate. Many appear to believe that the mainland strike
strategy is the surest deterrent.!? These same strategists also often deni-
grate the deterrence potential of a distant blockade.!® Skeptics of mainland
strike strategies have not addressed these charges.* This axis of debate
suffers, however, on three counts.

First, claims about which strategy deters more often amount to no more
than theoretical logic without supporting evidence or appeals to scholarly
authority. Aaron Friedberg suggests that the promise of denial, the poten-
tial for punishment, and—borrowing from Thomas Schelling—the “threat
that leaves something to chance” could work simultaneously to make
mainland strikes the strategy with the most deterrence potential.’> On the
last point, Friedberg theorizes that the threat of conventional strikes on
the Chinese mainland, which might force Beijing to consider nuclear es-
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calation, could strengthen conventional deterrence because Chinese lead-
ers will not want to breach the nuclear threshold.'® In other words, Chi-
nese leaders might foresee that their aggression would lead to a nuclear
war and would therefore avoid it in the first place. But the debate on this
point never moves beyond theoretical speculation.”

Second, our own and others’ reviews of the empirical scholarly literature
on conventional deterrence lead to only one consistent finding, and it does
not discriminate between mainland strike and maritime denial strategies.'8
'These reviews have found that superiority in the local military balance and
the ability to deny an adversary a rapid, decisive fait accompli are helpful
attributes of a conventional deterrence strategy.!® As a result, the most that
can be said on the deterrence potential of these competing military strate-
gies is that a distant blockade—because it only seeks to punish Chinese
aggression and not deny any military gains—does appear to be the weak-
est deterrent option while the other two are similar. Of note, no empirical
evidence supports the supposed ability of a mainland strike strategy to
better deter large-scale aggression.

'Third, factors beyond military strategy may be relatively more significant
in determining deterrence success and failure. RAND senior political sci-
entist Michael Mazarr and his coauthors—after completing a literature
review on interstate deterrence, a quantitative analysis, and four case stud-
ies—found that aggressor motivations, more so than any other factor, “serve
as the first, and in some ways decisive, variable for interstate deterrence
outcomes.” Jack Levy’s review of the quantitative international relations
scholarship on deterrence outcomes finds that doubt exists in the belief
that military strategy is the primary determinant of deterrence outcomes.?!
A number of other empirical articles also suggest that military strategy and
posture only weakly determine deterrence patterns.?? It could therefore be
that the effect of military strategy on deterrence outcomes is minimal.

In sum, the existing evidence casts doubt on the deterrence utility of a
distant blockade. Scholars will have to redouble their efforts, however, if
there is to be any evidence related to conventional deterrence that sepa-
rates mainland strikes from maritime denial.

Problems Measuring Theater-Level Military Outcomes

More elusive than a judgement about the deterrence potential of each
strategy is a systematic analysis of prospective theater-level combat out-
comes for each strategy. Without such analysis, making a judgement about
the superiority of one strategy over another is analytically premature.
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Existing unclassified US-China military balance research and its limits is
instructive here.

There has been theater-level analysis of US-China conflict in East Asia,
but none of these efforts compare the effectiveness of alternative strategies
like mainland strikes and maritime denial. For example, RAND’s 4 Ques-
tion of Balance report from 2009 examines Chinese short-range ballistic
missile strikes on Taiwanese air bases and the outcomes of an air-to-air
battle. However, evaluating alternative strategies like maritime denial or
mainland strikes was beyond the scope of that report.?> Similarly, RAND’s
US-China Military Scorecard report analyzes the US-China military bal-
ance across 10 operational domains, but it focuses on time trends of the
balance and not comparative analysis of American strategies.?* Other ef-
forts, notably one by Michael Beckley, have focused on the China-Taiwan
military balance or the China-Japan military balance.® Beckley argues
that his China-Taiwan military balance analysis suggests that “launching
massive strikes on the Chinese mainland” is unnecessary and the United
States would only have to “tip the scales of the battle” in a US-China
conflict.?6 This important argument, which we view as excessively optimis-
tic given his assumptions about the ability of Taiwanese air defense to
survive Chinese attack, does not directly compare the utility of alternative
American military strategies.?” Another recent article does, however, ad-
dress the military utility of mainland strikes. David Ochmanek writes,
“Gaming of future hypothetical conflicts with China suggests strongly
that using limited US forces to attack assets well inland is generally not
the best approach to defeating China’s aggression.”? But his analysis does
not provide evidence beyond an unspecified reference to past classified
war games.

Stephen Biddle and Ivan Oelrich most comprehensively address the
relative military merits of different strategies toward China.?’ Through an
exploration of underlying physics principles and trends in military tech-
nology, these scholars find that there exist fundamental limits on the tech-
nologies, especially radar, that enable A2/AD strategies. In fact, they argue
that the effective range of China’s A2/AD will likely only extend out
400-600 kilometers, the limit of airborne radar.’® These constraints, ac-
cording to Biddle and Oelrich, render mainland strike strategies less nec-
essary than often believed. But their analysis is largely based on an assess-
ment of long-term trends, not a specific, detailed conflict scenario. Without
an in-depth analysis, their evidence can only cast a modest amount of
doubt on the necessity of mainland strike strategists. And it should be
noted that their key finding will provide cold comfort to Taiwan and any
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US military force coming to aid Taiwan given the island’s location of 160
kilometers from the Chinese mainland.?! In short, their analysis rightly
points out the limitations of China’s A2/AD strategy, but the theater-level
combat outcomes generated by different military strategies—especially
mainland strikes versus maritime denial—are still left unanswered at the
end of the article.

Analysts and, more importantly, policy makers are therefore without
unclassified analysis about whether different military strategies toward
China lead to different combat outcomes. The American public and even
congressional leaders cannot do cost-benefit calculations about various
strategies if one of the primary benefits of a military strategy—its contri-
bution to theater-level combat outcomes—is unknown. To resolve this
deficit, the security studies community will need to consider reviving the
practice of theater-level combat modeling, an analytical practice that last
received serious scholarly attention in the 1980s debates about the US-
Soviet military balance.3? High-level metrics such as impact on opera-
tional timeline, US attrition, and the likelihood of China achieving key
military objectives will need to be used to compare strategies. The model
will also need to integrate war fighting across difterent operational do-
mains; for instance, the impact of Chinese missile attacks on American
torward bases will need to be combined with models of China-US air-to-
air combat outcomes. Only with a theater-level model can analysts de-
velop answers to the questions about the contribution of each strategy to
theater-level combat outcomes.

Little Knowledge about Peacetime Competitive Dynamics

Additionally, strategists have little knowledge about the effects of dif-
terent military strategies on the US-China peacetime competitive dynam-
ics, especially the security dilemma and so-called competitive strategies.
In particular, whether each strategy exacerbates or ameliorates a security
dilemma between the United States and China, or which strategy produc-
tively channels Chinese military investments, are judgements that lean on
a meager base of evidence.

To be sure, there is a tremendous amount of scholarly literature on se-
curity dilemmas, a pattern in which two states—in an anarchic environ-
ment characterized by mistrust—each embrace defensive measures that
the other side perceives as offensive threats. These precautionary steps lead
to a ratcheting effect, increasing tensions and reducing security.>* This body
of work deals mostly with prior periods of international competition. Un-
fortunately, whether the US and China are currently trapped in a security
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dilemma and whether any particular military strategy improves or worsens
the security dilemma is simply unclear. Recent survey evidence of the Chi-
nese and American public suggests that the mistrust emphasized by secu-
rity dilemma theorists does characterize crisis situations, but this same
work does not directly examine whether the security dilemma operates in
the larger US-China relationship and what American policy makers
should do if it does.>*

Another article by Adam Liff and John Ikenberry directly addresses
whether security dilemma dynamics explain modern US-China relations.
But its relatively brief empirical investigation does not match its theoreti-
cal rigor: the authors are unable to dismiss the possibility that recent
American policy makers, instead of being caught in a security dilemma,
are merely responding to the rise of an assertive Chinese foreign policy
based on aggressive intentions.>> Meanwhile, Thomas Christensen’s body
of scholarship also engages the debate over the existence of a US-China
security dilemma, though he profitably reframes the debate as an attempt
to balance the twin goals of credible deterrence and reassurance.*® Whether
any particular military strategy achieves this balancing act, however, is
beyond the scope of his work. Military strategists are therefore left with-
out much solid evidence about the effect of military strategy on security
dilemma dynamics—a pity given the importance often accorded to the
potential for a security dilemma.

Even less is known about the efficacy of any particular military strategy
as a competitive strategy. Competitive strategies refer to conscious at-
tempts to shape an adversary’s peacetime military procurement toward
investments that are less threatening to the United States. The only recent
scholarship on this idea mostly assumes, though never demonstrates, that
competitive strategies actually accomplish their demonstrated objectives.?’
Consequently, strategic leaders have to rely on intuition more than solid
evidence when judging the relative contribution of any particular US
military strategy vis-a-vis China toward the goals of a competitive strategy.

Friedberg has argued that any strategy prioritizing penetrating Chinese
airspace excels as a competitive strategy since China is then forced to
make large investments in air defense.’® But other authors have pointed
out how the claim that any given American military investment imposes
costs on China relies on assumptions about Chinese behavior that are
difficult to assess.*’ For instance, Jacob Heim analyzes the potential for
US theater ballistic missiles to impose costs on the Chinese military; he
notes that China, instead of increasing investment in ballistic missile de-
tense, could switch to an offense-dominated strategy, disperse or harden
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assets, or not respond at all. He concludes, “Predicting the PLA’ likely
reaction is difficult, especially without a detailed understanding of its as-
sessments, the standard operating procedures of its constituent organiza-
tions, and the proclivities of key decisionmakers.”*

Comparing Costs

A comparison of alternative strategies toward China also requires esti-
mating the budgetary cost of each strategy. But this analytical task has
been done inadequately—if it has been done at all. One of the more widely
cited, and now dated, estimates comes from a private firm. Its 2013 esti-
mates suggest additional costs of $50 billion per year for an Air-Sea
Battle-like strategy.*! But this analysis appears to treat particular weapons
programs—Ilike the F-35—as if they can be entirely attributed to Air-Sea
Battle, an obvious analytical shortcoming.*? Other analyses treat the fi-
nancial costs of strategy toward China even more casually, either de-
emphasizing the issue or treating Air-Sea Battle as the obviously more
expensive alternative.®

Broadly speaking, these strategic accounting analyses fail to clearly de-
fine alternatives and then determine the marginal cost of each strategy.
Attributing the costs of F-35 to a single strategy is symptomatic of this
larger issue. A future analysis of American military strategy toward China
will need to dig deeper by testing military alternatives and assessing their
implications for procurement. A recent exemplary strategy-level cost
analysis of conventional land-based missiles in Asia performed by the
CSBA suggests that rigorous strategic accounting is possible and useful.*4
Until there is broader use of comprehensive strategy-level cost estimates,
decision-makers will be left with only vague guidance about the financial
costs of alternative military strategies toward China.

Analytic Progress on Nuclear Escalation

In contrast to the lack of mature analysis on US military strategy vis-a-
vis China in the conventional domain, analysis of what works in US-China
nuclear deterrence has progressed beyond its early stages. In particular,
participants in the strategic debate have long disagreed about the likeli-
hood that mainland strikes would lead to Chinese nuclear escalation;
several recent articles narrow the debate or at least provide grist for a
substantial conversation.*

T. X. Hammes and Elbridge Colby first addressed this issue in the
aftermath of the Air-Sea Battle debates. Hammes, along with Joshua
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Rovner and others, argued that nuclear war could result if the US em-
braced a mainland strike strategy.*® Conventional strikes on targets of the
homeland of a nuclear power, these escalation pessimists contend, could
lead to Beijing’s nuclear use should Chinese leaders come to fear Ameri-
can destruction of China or its nuclear weapons.*” Another school of
thought, largely implicit in the writings of the CSBA—though more fully
articulated by Colby—takes a more optimistic view: the prospect of mutu-
ally assured destruction ensures that a US-China conventional war will
stay conventional.*8

The first important contribution to this debate can be found in the
scholarship of Fiona Cunningham and Taylor Fravel.* Through inter-
views with Chinese military and civilian experts who work on nuclear
strategy and an examination of open-source Chinese military literature,
they find that Chinese strategists are relatively optimistic about the po-
tential to avoid either intentional or unintentional nuclear escalation in a
US-China war. Their Chinese interlocutors believe that a clear firebreak
between the use of conventional and nuclear weapons, and the tight con-
trol likely to be exercised in a crisis—among other reasons—reduces the
probability of nuclear war. Given that it is arguably in the interest of Chi-
nese strategists to emphasize nuclear escalation in the name of deterring
US intervention and mainland strikes, these statements are all the more
credible. Cunningham and Fravel’s findings consequently cast some doubt
on the worries of escalation pessimists who view Chinese nuclear escala-
tion as likely during a war.

Caitlin Talmadge has also taken up this debate and shed some much-
needed light on the topic in an article that addresses the extent to which
mainland strikes on conventional targets would inadvertently threaten
Chinese nuclear assets, especially Chinese command and control facilities,
and would affect Chinese perceptions during such a war. She argues that
although US military strikes would “erode” some Chinese nuclear-relevant
capabilities, mainland strikes would be “extremely unlikely to inadvertently
eliminate China’s nuclear arsenal outright.” This technical point, which
bolsters the argument of escalation optimists, is overshadowed by her next
claim though. She theorizes that the “fog and suspicions of a major war”
could lead Chinese leaders to believe that Washington was waging a
counterforce campaign against Chinese nuclear weapons—even if the
United States was not actually executing such a campaign—and to con-
clude that nuclear escalation was the least bad option.’! Talmadge posits
that the failure of Chinese nuclear weapons “to deter the onset and escala-
tion of a massive conventional war on one’s home territory,” combined with
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limited situational awareness, will shock Chinese leaders out of the relaxed
peacetime nuclear views described by Cunningham and Fravel.>? Her analy-
sis of Beijing’s behavior in the 1969 Sino-Soviet War is consistent with her
worries about the potential for Chinese nuclear escalation. Chinese leaders
dramatically updated their peacetime beliefs on nuclear weapons mid-crisis,
displayed paranoia toward the possibility of a surprise Soviet nuclear attack,
and even readied their country's nuclear arsenal for use.*

The final contribution to this debate comes from James Acton in an
article that combines theoretical logic with technical analysis to demon-
strate that “entanglement” between nuclear and nonnuclear capabilities,
including command and control, creates the potential for inadvertent
nuclear escalation during a great power war.>* In a US-China conflict,
Acton argues that crisis instability, false alarms, and the need for damage
limitation—in combination with American nonnuclear strikes on entan-
gled systems—could lead to a Chinese decision to use nuclear weapons.

These articles, while not definitive, add important evidence to the de-
bate about the potential for nuclear escalation. Cunningham and Fravel,
by employing interviews with Chinese experts, show that the Chinese
view, which is presumably better informed about likely Chinese actions,
expresses considerably less alarm about the potential for Chinese nuclear
escalation. Talmadge and Acton’s work suggests the dangers of a mainland
strikes strategy. There is ample room, they argue, for misperception and
crisis instability to turn nonconventional strikes on Chinese mainland
targets into a nuclear exchange. To increase knowledge in this area, future
research could also focus on the effects of strategic culture and nationalism
on potential Chinese responses to mainland strikes or other potential US
military strategies toward China.

Concluding Thoughts

'This article has tried to demonstrate that there are enduring analytical
gaps in unclassified scholarship on US military strategy toward China.
'The current public analysis that assesses and compares potential US mili-
tary strategies toward China—defined as mainland strikes, distant block-
ade, and maritime denial—could be improved if there was additional re-
search on conventional deterrence, theater-level combat outcomes,
competitive dynamics, and the marginal costs of each military strategy.
Improving the reliability of these assessments will become even more im-
portant as the US appears poised to deploy ground-based conventional
missile systems in the Asia-Pacific region since its withdrawal in August
2019 from the Intermediate-Range Nuclear Forces Treaty with Russia.
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Scholarship on this subject is only just beginning and will require rigor-
ously derived answers to all of our identified gaps, and perhaps to new
ones as well.

Admittedly, we have done the easy part here by critiquing the current
strategic landscape. It will be much harder of course to close these gaps,
which will not simply be an academic exercise. Less uncertainty in these
areas could increase public and congressional support for the military ex-
penditures that these different strategies require. Furthermore, additional
unclassified analysis that closes these gaps could also improve classified
analysis by ensuring that the broader strategic studies community scruti-
nizes assessments of US military strategy toward China. N
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