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Profatory Note

This is:-a vorking paper of the DD/I Reswearch Staff.
It is @ reconstructica of the Soviet missile base venture
in Cubs in 1962 (reflecting information available through
Deconber 1863), with an Appendiz which discusses the back-
ground of the venture in 1981 and early 1961,

The coneception of the miasile base venture, in our
view, was radically defective, and the sxecution of it was
in some respects astonishingly inept. We have tried above
all to discover why Khrushchev believed--throughout the
courss of the vanture, from conception to retraction--that
his conduct was rational, i.e., why he concluded at least
until September that the United States would very probably
acquiesoe, why he concluded until late October that the
venture could be managed to his profit even if the United
States did not acquiesce, and why he managed the venture
a8 he did-during the week of the crisis in late October.

In preparing this study, we have not asked others
to contribute directly to our paper, but we have takea
much profit from their wor D D Iy T- ol

ks ‘ B RQUBES

BV R — 3 oF DT MSRDer
0 re—wuRBuDity outside CIA: we found particulariy useful,
in thy esrly stages of our atudy, a paper prepared during
the crisis by the Policy Planning Coumeil of the Department
of State, another prepared shortly thereafter by IRA of the
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Department of Defense, and various articles appearing in
the Department of State's monthly Sino-Soviet Affairs,

It seeus to us impassible to write a definitive
study of the miasile base venture--one which would be
generally accepted as supplying the final answers to the
many questions presented by the venture. With respect to
almost sll questions of Soviet motivation, calculation, and
interpretation, two or more opinions are possible. Ve

" have been struck, however, by the extent of agreemsnt that

there is among: thome who have been involved most heavily
in the examination of the venture--including those who
have been working from different directions. .

In this connection, we sommend to our readers the
staff study--Just published--prepared by the Military Pro-
gramming Branoh of the Office of Research and Reports,
Cuba, 1863: Xhrushohev's Misoaleculated Risk. The two
s o1irs and ours-- S0uss Such matters as
Soviet objectives, the estimates of risks, the timing of
various decisions, and the reasons for retreat; and they
reach similar conclusions about these matters. FHowever,
the two atudies sre focused very differently. The ORR
study collatea and studies the hard facts of the build-up,
which it presents in great detail, and it draws its prin-
cipal conclusions from those faots, Our owvn paper sets
the venturs in the ocontext o2 Soviet foreign policy, espe-
cially the record of Soviet confrontations with the United
States, and it emphasizes the Soviet reading of the American
antagonist throughout the ocourse of the venturs. In other
wvords, the tvo stugies consider muok the same range of
questions, but they concentrate on differeat bodies of
evidence. Thus we regard the papers as complementary, each
offering additional material to the reader of the other,
'fd :.oh giving additional reasons for their similar con~
clusions.

¥We have inoorporated in this paper corrections and
lu{‘.lliﬂnl from many sources, However, no one has besn
asked for his formal goncurrence in our paper, and no one
exoept ourselves can be held to aocount.

The DDI/RS would welooms additional comment on this
paper, addresesd in this instance to either the Chief or
the Deputy Chief of the stalff,
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THE SQVIET MISSILE BASE VENTURE IN CUBA
Summar

This 18 & lengthy summary of (1) the sllure of the
Cuban mismile -base venture, as of early 19632, (2) khru-
shohev's assessment at that time of the chances of success,
(3) the progress of the venture during the mpring snd sum-
mer of 1962, (<) tha managsment of the venture in September
and early October 1962, the period in which the atrategic
missiles were heing deployed and in which Khrushchev changed
his mind about the probable U.S, response, and (5) develop
ments during the critioal week of 22-28 October, )

The Allure of the Bases: Early 10632

¥hen the niesile base venture was being considered
in early 1963, by far the most important sdvantage seen by
Khrushchev in a successful venture was to bs the effect of
the bases in altering the balance of power between East and.
West--partially redreasing the imbalance in a military
asense, and perhaps more than redressing it in a political
sense. The two sets of considerations--military and poli--
tical--vere bound together; the USSR would gain in both
senses or in neither.

As for the Btrategic considerations, even if no more
than 40 launchers were to bs installed in Cubm, the USSR
would bs increasing by more than 80 percent its strategic
missile capability against the United States. Moreover,
this capability could be achieved much more quickly through
the aissile bases in Cuba than through the slow ICEM pro-
gran ia the UBSR. Purther, the misailes in Cuba would make
more dranatia the threat of sudden death to American cities,
Tinally, 12 the first installment of misailes were not suc-
cessfully challenged, many additionsl launchers could be
installed if dasired, along with large numbers of madium-
Tange bombers and submarines. ’

' If the change in the military balance of power to
be produced by the installaticn of 40 or more launchers

4n Cuba wes not sufficient in itsel?f to make the venture

sttractive, the addition of political gains vould make &
very poverful csse, JIf the United States were too obtuse,
faint-hearted, or indecimive to repel the challenge of
Soviet mimsile bases in Cuba, the Soviet assertion of moral
and political superiority and the Boviet confidence in an
eventual triumph would seem to be Justified. Moreover, 1f
the Sovist olaim to such supsriority were to ssem justified,
there would in faot be a shift in the political balance of
power: the United a¥ates itmelf would be incressingly
deterred from making effective responses slssvhere; the
gonuine allies of the United Btates, whether governments or
individuals, would be greatly disheartened, and the nominal
allies would move to a position of neutrality; the few pro-
Boviet regimes in the underdeveloped areas would become
aore 8o, and at lesst eoms of the unaligned nations would
shift to a pro-Soviet pomition; and existing pro-Soviet and
leftist extrenist forces in asll ocountries ol the non-Com-
nunist world would be greatly augmented and emboldened.

¥ith respect to particular East-Vest iseuss, of

eatest immediate importance, among the advantages of the

ases, VAs the gain to be made, through threats or barter,
on the status o’ the GDR and Berlin. Of probadbly lasear
but considerable importance, over & longhr tarm, was the
potential 0f the bases As & bargaining counter in negotia- .
tioas on either "genaral and ocomplete disarmament" or
partial mesasures, and on overseas baees; ths Cuban bases

‘would dramatically focus attention on this latter issue, and,

it U.8, bases were no!otubh under Soviet pressure, then
the United States would no longer be regirded as a relisble
ally., There wbuld be other important gains with respect
to the underdeveloped areas, in that the bases would demon-
strate the USAR'a willingnees to protect such countries and
to help then to achieve their goals, Jurther, the bases
might well help to control Cuba--in the senss of making
Castro more rngouun to Hoviet wishes; sad, 1if the venture
nucoeeded, the bases would help to protsot Cuba. Tinally,
of !rnt importance was the advantage %o be gainad by de-
tlating the Chinese challenge, both immediatély and over
the long term,

T
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The Chances of Success: Early 1962

In the first year of the Kennedy Administrationm,
there were several aspects of ‘U,9, behavior--in response
to Communist challenges--which apparently served to en-
courags Khrushchev's thinking about & missile base venture
in Cuba: The-most important were: the U.8. self-denial
.in the Bsy of Pigs affair in April 1961; the U.S, accept-
ince--partly owing to Allied disunity--of the Berlin Wall
in August 1961; the U,5, reluctancs to intervens in Laos
in the same period; the limited cbaracter of the U.8, inter- -
vention in Vietanam in October 1961; and the inability of the
United States, demonstrated in early 1962, to gain the sup-
port of the most important Latin American states for a
hard poliecy toward Cuba. - :

By early 1863, in Khrushchev's presumed view, the

Onited States had shown itself to be in general reluctant
to employ armed force, to be vulnsrable to pressurs from
its allies, and to be dimposed both to accept accomplished
facta and to make responses which could be contained. V¥ith
respect to Cuba in particular, the United States had made
only & feeble effort to alter the accomplished fact of
Castro's Cuba; it bad shown itself to be sitive about
appearing to bs an aggressor against Cuba; and it bad had
gl:tcroncvl with the major Latin Amsrican statea about
uba,

The President in the first year or so of his Admin-
istration had alap made a number of statements meant to
discourage such initiatives am the missile base venture--
his warnings in April 1961 about intervention in the West-
ern hemisphere by a foreign power, his warnings in the
Vienna talks about the dangers of miscalculation, his warn-
ings in July 188) along the sams lines, and his reaffirma-
tions in March 1062 that the United Statee might take the
iaitintive in some circumstances in uwsing nuolear weapons
against the USSR. However, Khrushchev and his comrades -
thought they had reason to discount these warnings--which
were in general terma, and which, with respect to Cuba,
were in effect cancelled by American inaction and by the
failure to isaue a epecific warning sbout Cubs. Even a

- 144 -

strong specific warning about Cuba might not have deterred

Khrushchev, as the deployment of strategic missiles in Cuba
was an action which could be revoked, permitting Moscow to

explore U,S. intentions while the build-up was underway and
giving the USSR an avenus of escape if necessary.

The cé?ccption of the venture probably called for .
81l componenfs of the program--both defensive and offensive--

. to become oparational about mid-November (although, as it

turned out, there was a lag in ths 1RBM portion of the
program). . The USSR apparently did net foreses s high risk--
of an attack on Cuba or the USSR--at any point in the ven-
ture. While some risk was probably recognized, and thus
Khrushchevy would probably have preferred to keep the build-
up secret until the program was complete (in order to con-
front the U.8, with an accomplished fact), it wea apparently
Judged infessible to camouflage the large IRBU sites against
U.S. serial reconnaissance. Thus Khrushchev decided to do
what he could to deceive the United States--without count-
ing on it--by good security and through misleading state-
wents of Soviet intentions. In this connection, the weapons
were to be deacribed as having a defensive gurgolo, & formula
which might help to deceive the United States but which,

if not, could serve ae the form of an invitation to the U.S.
to acquiesce,

The United States was indeed expected to acquiesce
in the build-up, at whatever time discovered. If this
estimate proved wrong, however, and the United States were
to send a signal of alarm, the USSR could turn to its various
neans (not including military means) of preventing effective
intervention, It was apparently the Soviet calculation that
the United States, even if alarmed, would not attack either
the USSR or Cuba, would at most impose a blockade, and could
probably be tied up in negatiations, durinog which the build-
up could perhaps be completed--thus increasing the Soviet
deterrent to action against the bases--or inm which the USSR
could obtain large concessions., If this estimate also proved
wrong, and the USSR had te withdraw the strategic miesiles,
at least Cuba itsslf counld very probably be saved,’

Khrushchev was, of course, mistaken in his basic

estimate, as the United States credibly threstened to use
whatever degree of force was necessary and proved to be

- 4y -
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unwilling to let itself be tied up ip negotiations or to
give him substantiol concessions. O©Of the various factors
which may have contributed to Khrushchev's miscalculation,
we see wishful thinking as the most important. While the
American record as of early 1862 suggested a marginal pos-
8ibility of succeas for a missile base venture, it was
wishful thinking which converted that possibility into an
estimate.of probible success. Xhrushchev seens 'in particu-
lar not to hiave_ sesn that, if Soviet gaine from a success-
ful missile base venturs were to be so greast, it was prob-
able that the United States would recognize what was at
stake and therefore probable that the United States would
act to deny euch gains to its principal antagonist--just .
as the President had told Khrushchev, in effect, on meversl
occasione. Moreover, the venture was not thought through,
in the sense of recognizing the conesquences of the poasi-
ble failure--namely, that failure would make most of Khru-
shchev's problems woree than they were before.

The Progress of the Venture, April-aAugust 1962

By mid-March, the Cuban Communist effort to take
power from Castro--an effort aimed at creating a secure
political base for the missile base venture--had clearly
failed, but the Soviet sffort to persuade Castro that an
American invasion of Cuba wip being planned, and that a
deterrent was urgently needed, had proved succesaful. By
mid-April, the USSR also succeeded in persuading him that
the deployment of atrategic mis
The agreement on the missile bases was followsd hy new
economic agreemente, by the recall of the disfavored Soviet
ambaesador, and by Khrushchev's public promises of con-.
tinued aid. In June, Khrushchev admitted that "weapons"
were being sent to Cuba, but Soviet complaints about the
Cubans served the interest of deception.

In this period of spring 19682, developments out-
side Cuba confirmed Khrushchev's judgment that he needed
the Cuban missile baves, Ameriocan spokesmen continued to
express confidence that the balance of power favored and
would continue to favor the United Statem, and Khrushchev

-y -
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iles in Cuba was the anever.

publicly reitsrated his complaint that the West was continu-
ing to act from "positions of strength" and would not give
him what he wanted. The Soviet hope or even expectation of
3 Berlin settlement was disappointed, and there was no pro-
gress on disarmament. Khrushchev in this period expresaed
in strong terms his dissppointment with the results of his
earlier policy towsrd the underdeveloped countriee, and
Moscow's receht decision to emphasize military rather thau
economic aid to such countries was expressed spectacularly
in.e new military aid egreement with Indonseia, which pro-
vided equipment and Soviet crews which could be used for
an invaeion ol West New Guines. And the Sino-Soviet rela-
tionship continued to deteriorate. : ’

: Throughout the spring of 1663 Soviet spokesmen ex-
pressed concern that the United Statee intended to take
military action against Cuba, but Xhrushchev's real con-
cern seemed to be over the President's statemente (of March)
that the United Statee might in some circunmstances take
the initiative in using nuclear weapons. Khrushchev may
have been having some second thoughts on the question of
vhether the risks were low in the Cuban venture. 1f eo,
he may have been encouraged agsin by the U.S. response to
fresh operations by pro-Communist forces in Lace, a response
which could be read as acceptance of another accomplished
fact.. He may also have besn reassured to some degree by
‘Washington's presentation of an American counter-force strat-
ogy; he did not, at least, ehow the same concern over this
'no cities' doctrine that he had shown over the President’'s
statenents of March.

L 4

Raul Caatro's trip to Moecow in the early summer of
1982 was probably related to the administration of the mis-
sile base venture, and he may again have tried and failed
to get » formal Soviet commitment to Cuba's defense. Khru-
shchev at the ssms tims reiterated his concern about Ameri--
can readinees to employ nuclear weapons, and the reported
Boviet incitemant of the Indonesians to use Soviet weapons
and crevs against Vest New Quinea may bave reflected a wish
‘to test American intentions in this ayea before going ahead
with the build-up in Cuba. In any oase, and deapite his
probable knowladge by July that Americsn U-2s were overfly-
ing Cuba, Xhrushchev went shead with it; shipments of

-vi-
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unidentifiable material to Cuba soon increased sharply.
While Raul Castro in Moscow publicly boasted that his
negotiations with the Russians had changed the balance of
power in the world, Soviet spokesmen did not aven roaffirm
Khrushehov's ndmission that 'woapons” were bLeing.sent.

By the end of August, SAMs were deployed in Western
Cuba, sbout 3,000 Soviet personnel were believed to be in
Cuba, farmers had been evacuated from areas which became
MRBM' aites, and materials and equipment necessary to con-
struct the MRBM snd IRBM lsunch positions (but not the mis-
silea themselves) had probably arrived. Boviet broadcasts
at this time were giving misleading descriptions of Soviet
shipments to Cuba, and the Cubans did their part by sending
out feelers for an improvement in American-Cuban relations.
Reconnaissance at the time revealed no activity identifi-
able as associated with the preparation of sites for strat-
egic nissiles.

While the build-up was underway in late July and
August, and perticularly in late August, 3oviet spokesmen
renewad charges that the United States was preparing to
attack Cuba, and Moscow resnewed its cautious expressions
of support for Cuba in such an svent, Moscow did not smeem
really to believe, however, as of late August, that the
U.S. was about to attack Cuba.

Deployment of the Missiles, Ssptember-October 1962

As thism ltli3 of the missile base venturs began, the
stage in which some of the strategic missiles were to be
deployed, the USSR admitted that ita cargoes to Cuba in-
cluded military equipment and technicians, and said that
Cuba was taking measures to "ensure its security." Soviet
propaganda at the time both asssrted diffsrences and drew
parallela between thea American position in Turksy and the
Soviet position in Cuba.

- vii -
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With the President's statement of warning on 4 Sep-
tember, Khrushchev lost soms of his confidence, we think,
and now recognized a good posaibility that the United Btates
would not acquiesce in the build-up in Cuba, Thus, with
an increased Soviet interest in delaying American discovery
of the bases as long as possible (so that the USSR would be
in the strongest -possible military and political position
when discovery~came), Khrushchav's ambassador on 6 September.
made, & ‘ssriously misleading statement (still short of a
f1at lie) about Soviet intentiona in Cuba., This statement,
an assertion of the "defensive" character of Soviet actions
in Cuba, which came immediately after the President's dis-
tinction between offensive and defenamive capabilities, pre~
ceded by & few days the USSR's public iutrcguciion oI the
concept of the defensivs purpose of the weapons--a formula
which was to merve, if docopgion failed, as the form of
the Soviet invitation to the United Statss to acquiesce,

On 11 September, the USSR issusd an elaborate state-
ment introducing the half-revealing formula of defensive
purpose, while including & quite mimleading formulationm.
The statement was designed slso to deter the United States
frowm imposing a blockade 1f the U,8, did not acquissce in
the build-up, and to detsr the United States from attacking
Cuba if the U.8, were tempted to take any military actiom
against Cuba beyond & blockade; in this connection, the
statement vaguely foreshadowed Khrushchev's final fallback’
position of & withdrawal for a no-invssion pledge. Also,
it invited the United States to believe that Boviet policy
toward Germany and Berlin would reflect U.8, policy toward
Cuba. Several Sovfet commentaries on the.ll September state-
went underlined the point about the defenaive purpose in
Cuba, but some were more misleading.

That the United States continued to be unaware of
the character and scope of the missile base venture was
made evident by President Kennedy on 13 September. The
President warned the USSR in strong terms, however, sgainst
deploying strategioc missiles in Cuba or establishing there
any oapability to take action against the United States
This waraing, we think, caused another and larger cha
in Ehrushchev's expectations: he now judged it probable
that the U.8, would not acquiesce. (We judge thgi'lini“

- viig -
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his earlier response to a specific warning of this type on
Berlin, from his soon-expressed fear of an American block-
ade of Cuba and his threats to use military force against
it, and from his soon-to-be-taken decision to tell a flat '
lie about his intentiona in Cuba.) From this point, we
think, he expected only his second best case: American non-
acquiescence, sxpressed as willingness to impose a block-
ade, but unwillingness to .go beyond a blockade, along with
willingneas to undertake negotiations, so that (in Xhru-
shehev's view) the venture .could still be managed to the '
USSR's profit. B B

During Sept ember, the USSR moved steadily ahead with
the build-up, Additional SAM units wers deployed, work on
the MRBM sitea procesded, MRBMS began to arrive (21l or al-
most all after 13 September); one or twvo of the MREM sitee
may have achieved some degree of operstional capability, -
and work continued or began on three IRBN mitee. The peri-
pheral flighte conducted in this period observed nothing
of this except the SAMs.

In the last two weeks of September, Moscow took ad-
ditional political measures to prepare for the day of die-
covery., Khrushchev, apparently fearing an sarly blockade
of Cuba, threatened privately to ume military force to en-
force the right of passage and hinted at (without clearly
threatening) retaliation elsevhere., Gromyko pointed pub-
licly to militant features of earlier Soviet atatements on
Cuba, and also made a new disarmament propoasl which, Hom-
cow may have thought, would be attractive to Washington '
later in the ljight ©f the Cuban bases or at least would
strengthen the probability (as Xhrushchev eaw it) that the
U.S, would pot go beyond a blockade, Gromyko at thie time
(21 September) failed to reiterate the half-revealing formula
of the defensive purpose of the weapons in Cuba; perhape
Khrushchev had -1¥=i§§'a.nxd.d to employ the flat lie in
order to delay the discovery of the missile bases.

By the end of September or the beginning of October,
at the latest, Xhrushchev had made this decision to employ
a flat lie. Zxpecting that American discovery of the basee
would lead to a blockade, he sought by the lie to halt the
reconnaissance, to get into Cuba the remaining elements of

Collection of declassified CIA Cold War documents

Compiled by Lydia Skalozub

HHYYVV///1SLL0000 004999557000 00 000499555000 000 0000004470000 00 000000 009904000000 00 00000007

20

his program, to be able to present the U,S5, with the accom~
plished fact of the bases--so that the United States would
either accept them or give large concessiona to get rid of
them. Xhrushchev spparsntly saw the change in the pattern
of U,8, reconnaissance of Cuba as indicating e possible re-
treat from & confrontation, a possible willingness to halt
reconnaissance 4if assured--as the flat lie was to promise--
that the USSR would not send weapone to Cuba capable of
reaching targets in the United States. This seems to have

. been the same kind of wishful thinking that went into the

original conception of the missile base venture, and to have
been an instance too of failure to act logically evea in
terms of his own estimate.

While the actual date of delivery of the flat lie
to American officials is uncertain, there is no reason to
doubt that Khrushchev meant it to be delivered in the first
wesk of October. Morsover, on 13 October the Soviet ambas-
sador described the weapons in Cubs in terms even more mis-
leading than his remarks of 6 September. 8Stroangly implying
that he understood and was ueing the President’'s distinction
between offensive and defensive CI§I9111‘IOI, Dobrynin
insieted that the USSR was not sending olfensive weapons
to Cuba. In possible contrast, Gromyko:and.the Cubans may
:nvo been preparing for American discovery of the missile

ases,

The flights over inland Cuba were resumed on 14
October, and within a few days Khrushchev was alzost cer-
tainly able to judge that the U,8, had discovered or was
about to discover the miasile bases, In two conversations
in mid-October, Xhrushchev discussed the possibility of an
American blockade and appealed for a “responsible” attitude.

Within a few days, the general design of the build-
up was clear. There wers now 34 3AM sites, Soviet armored
groups were in encampments, and, of greatest importance,
MREMa had been deployed at several siies, and work was un-
der way on three IRBN sites. In talking with the President
on 18 October, Gromyko may or may not have been attempting
to deceive the President (depending on how much Khrushchev
knew at that.time about the resumed flights over inland
Cuba). It seems possible that Gromyko thought .of himself
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as extending a final invitation to the United States to
acquiesce; if so, he got the message: No.

The Week of the Crisis, 22-28 October 1962

oh 232 'October. the President revealed his knowledge
.tblt, contrary to the burden of several seriously mislead-
ing Soviet statements, strategic missiles were being deployed
in Cuba,  He reminded Moscow of his implicit and explicit
warnings against ventures of this kind and against this
particular venture, announced an imminent quarantine of
Cuba, stated that further action would be taken if the build-
‘up continued, threatened retgliation agaipst the USSR if
missiles wers launched from Cuba, called on Khrushchev to
- withdraw "all offensive weapons,” and warned the USSR '
against hostile action elsewhere.

The USSR replied publicly on 23 October with 2 state-
ment designed to put the United States on the defenaive,
80 that the USSR could gain time for the purpose of involv-
ing: thaUnited States in negotiations aimed at gaining yet
more time or some large concession.. In this statement, the
USSR neither admitted nor explicitly denied the deployment
in Cuba of strategic missiles, adhered to the formila of
defensive n“rﬁ“' and presented the dispute as being really
between the ed States and Cuba, The statement denied
the right of the U.3, to forbid a military build-up in Cuba
(or elsevhere) or to impose a quarantine, warned of the .
dangerous consequefices of American actions, took no note
of the threat to the USSR, and asserted that the USSR would
try to keep the peace while looking to its military readi-
ness. On the same day, Khrushchev ordered his ships carry-
ing military cargoes to Cuba to turn back. These ships were
believed to be carrying some if not all of the renuning
elenents of the progran in Cuba.

In the pext three days, lhrnshchev 'orhd along
several lines, sometimes in a disorderly fashion. He nde
further statements designed to reassure the United States
about the possibility of general war and also to deter
the U.8, from attacking Cuba. He threatened to run the

- Xl -
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quarantine, but ‘after ordering the course changes; and in
fact he took additional steps to avoid a confrontation of
Soviet and American ships in the Caribbean., He privately
admitted the deployment of strategic missiles in Cuba, said
that the U.S, would have to learn to live with them, and
continued the work on the bases there. He tried hard to
involve the U.S,” in negotiations, He conducted probes on -
a particular proposition, the mutual dismantling of bases
‘in Cuba and Turkey. And he made preparations for a fast

backd it ary, a backdown in the form of a proposal
for the withdrawal of offensive weapons in exchange for a
no-invasion pledge.

By 26 October, the President had made clear to Kbru-
shchev that the United States would not permit itself to
be tied up for long in negotiations. Moreover, it was ap-
parent from the massing of forces and from public statements
that the U,S, was preparing to move to a higher level of
military agtion against Cudba in the near future. Because
the Cubans are known to have expected an attack on or soon
after the night of 26 October, it seems likely that Khru-
shchev's sense of urgency was heightened by frantic messages
from Havana. Thus Khrushchev's letter of 26 October, in
which he implied his willingness to withdraw offensive
weapons from Cuba in exchange for American assurances
against an invasion of Cuba, seems to have been designed
to head off any imminent attack on Cuba.

Without waiting for a reply, Khrushchev in a 27

October letter failed to reaffirm that anig:lon and in-

- stead proposed a settlement more favorable to the USSR,
namely the mutual dismantling of bases in Cuba and Turkey.
This letter apparently reflected a fresh calculation of
his position, The attack on Cuba which he had feared on
the previous day had not taken place; and he now estimated.
that he still bad a 1ittle tise--perhaps as he said, two or
three days--in which to work; and his 27 October letter,
1ike the earlier threat to defy the quarantine, was a

last effort to induce the United 8tates to change its mind,
which, this failing, simply served to put thn Soviet posi-
tion on the record.

= X1 -
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On the evening of 27 October, the President, impos-
ing an order on the apparent confusion in Moscow, made -
explicit the proposal implicit in Khrushchev's 26 October
letter and attributed it to Khrushchev. Within about 10
hours of his receipt of this letter, Khrushchev capitulated.
' He was almost certainly helped to this decision--reached

* by the early afternoon of 28 QOctober, Moscow time--by addi-
tional indicators received between the afternoon of 27
" ,O0ctober and the morning of 28 October that the deadline
“might be either 28 October or 29 October, and by those
passages in the President's 27 October letter (received
"ip the morning of 28 October) which suggested the possi-~
bility of a 29 October deadline and which in any case em-
phasized the urgency of an early agreement. Just as Khru-
shchev had ordéred his ships to turn back as soon as he
recognized that the United States was serious about the
guarantine, and just as he had written his 26 October let-
ter when he first feared an attack on Cuba, so he accepted
as his own the proposal attributed to him by the President
as soon as he was brought to believe that his time was

indeed up.

At least in the short run, Khrushchev had lost heavily.
He had been shown up as a liar (even if a half-hearted and
clumsy liar), a® being willing to sacrifice an ally (and
without even consulting that ally), and as a much less cool
and capable man in a crisis than his principal adversary.’
Most of the problems which he had thoyght to solve with the
missile base venture wore nov worse than they bhad been be-
fore. He had not changed the balance of power, and the
inferior Soviet pesition in this balance was nov plain for
.all to see. He had nov no hope of getting something for
pothing in negotiations, and had weakened his position in
any hégotiations. 'He had loat ground with the underdevel-
oped countries, He had exposed himself to Chinese ridicule
and had strengthened the Chinese case against his leader-
ship, He had exacerbated his problems in attempting to
control Castro., He had broken even in only one respect:
he still had his "socialist” Cuba, his foothold in the
Western Hemisphere; and even here it was made clear that
this .foothold could be maintained only on American suffer-
ance. Thus, from an American point of view, if the Bay of
Pigs misadventure in April 1961 had been properly described

L oxidf -
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as a "perfect failure," then the week of 22-28 October
1962 could properly be regarded as a dazzling success.

How much Ehrushchev. would lose in the long rum was
another question. Some observers, seeing the failure of
the venture ‘as the extinction of Khrushchev's last hope of
attaining a pobition from which he could make rapid advances,
have expected a new era, in which EKhrushchev would learn

' to-live comfortably with the unfavorable balance of power,

would provoke fewer and less serious crises, and in negotia-
tions with the United States would aim less at taking pro-
f£it from crises which he himself bhad provoked and more at
reaching mutually beneficial agreements. Even if this con-
clusion is sound, it is still open to Ehrushchev to attempt
to change the dalance of power by less spectacular means:
to try to achieve & recognized military parity, for example,
by agreements on limited measures of arms control, together
with a greater effort in research on advanced weapons. In
thia connection, he may regard the test-ban agreement itself
ag avidence that he can still get more out of negotiations
than the West can (1.e., 1t may be his judgment that the
test-ban will damage American more than Soviet military
development). With respect to the related problems which
he had sought to snswer with the missile base venture, he
may still hope to reduce his Chinese problem through changes
in the Chinese leadership combined with fresh Soviet induce-
ments; he may expect to gain much from American troubles’
with the underdeveloped countries; and he may believe that
Cuba‘'s situation can be stabilized by Cuban efforts to re-
duce tensions, exploiting an American reluctance to inter-
vene.

In sum: Khrushchev's immediate losses were great;
his long-term losses, beyond the loss of time, remain
uncertain. - :

- xiv -
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1. The Allure of the Bases, Early 1962

Most of the problems which Khrushchev hoped to solve
with the deployment of strategic missiles in Cuba bad been
problems  for him before the Kennedy Administration took
office in January 1961, In the 12 to 14 months, however,
between that time and the apparent time of his decision to
go shead with the Cuban missile base venture, these prob-
lems had become more eerious, and pew problems had appeared.

The Problems in the Background

Even in January 1961, there had been a need to im-
prove the USSR's strategic position, which even then was
not regarded by the West as strong enough to compel import-
ant Western concessions--a need which would become much
greater if it should be discovered that Ehrushchev had been
grossly overstating his strength. There had also been the
need, reflecting Khrushchev's emphasis on "peaceful coexist-
ence," to get some Yestera concessions in negotiations,
especially on recognition of the GDR and the status of West
Berlin, and/or on disarmament, including the question of
foreign bases. There Iad been the desire to entice the
leaders of the underdeveloped countries into a closer as- -
sociation with the bloc. As for Cuba itself, the only place
in the underdeveloped areas in which the USSR had decisive
influence, there had been the wish to ensure control over
the Castro regime and to protect the island against the
United States. Pinally, there had been the need to deflate
the Chinese Communist challenge.

After Japuary 1861, the problem of the balance of
power in all respects grew worse. The balance, which even
in January 1961 had been favorable to the United States,
became more so. By autumn 1961 it was apparent to the USSR
that American leaders knew that the balance was consider-
ably in their favor, were determined to make this fact -
generally known, and were determined also to increase the
gap. By mid-January 1962, according to a reliable Soviet
source, Khrushchev was 50 concerned over the imbalance of

-1 -

power that he decided to do his best to redress it by the
end of 1963--a goal which he could not achieve, in this
period, with his ICBM program in the USSR.

The Kennedy Administration from the first disap-
pointed Khrushchev's hope of making important gains in
negotiations. “After threatening to conclude a peace treaty
with Bast Gerfiany by the end of 19681, and taking the stop-

.gap measurs of building .the Berlin Wall in August, Khru-

shchev in October publicly withdrew his deadline for a
treaty. By January 1962, EKhrushchev's frustration on Ger-
many and Berlin was said (by the reliable Soviet source
cited above) to be the largest consideration in his deci-
sion to redress the imbalance of power during 1962. 9imi-

“'ln_rly, there was no eignificant progress on disarmament.

Throughout 1961 and early 1962, the Soviet effort
in the underdeveloped areas continued to present a mixed
picture of successes and failures. The USSR seemed disap-
pointed with the balance, increasingly concerned over the
prospects for U.S, programs in these areas, and vulaerable
to Chinese criticism and to Chinese inroads in these: areas.

: As for controlling Cuba, Castro from the start had
seenmed an imperfect instrument for Soviet purposes; and the
Cuban Communists, while making progress, were still a long’
way from having the Castroites. under . their -complete. control.
As for defending Cuba, there was really no ansver to the
problen of protecting an island so0 close to a large hostile
power. :

-

The Soviet party's relationship with the Chinese
party continued to deteriorate through 1981 and early 1962.
In October 1961, Khrushchev, trying to recoup his losses
since 1960 to the CCP and to isolate the Chinese party in
the movement, used his Soviet party congress for a system-
atic attack on Chinese positions and Chinsse supporters.
After a winter of polemics with the Chinese, including So-
viet threats to disregard the Soviet commitment to Chinese
defense and even to break relations with the Chinese party,
by early 1962 the Chinese challenge was being seen by Moscow
as 50 serious that the Russians were trying to induce Pei-
ping simply to cease its public attacks.
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. the threat of sudden death to American cities.®* Further
The Military Change if the first installment of missiles were not success!uliy
challenged, many additional launchers could be installed
. (IRBMs as well as MRBMs would then be in plentiful supply

A B e s o e » © in'the USSh, in grester quantity thaa ameded for strategic
certainly a baa:lc consideration in Khrushchev's thinking. . ':::E::r::‘?::;;:rf“:ggega b:i;’:ga:isl.l large numbers of
to go ahA:a:!w:‘t’;i:gelzﬁsi;:ogzet::n:i:: O:h:hssg;c::;on‘ . . . It is true that, even if Cuba were saturated with
estimated to have fewer than 50 o a : . Sov:l.et launchers and other weapons, U.S8. strategic forces -
perational lsunchers (all would remain objectively supsrior, in part because the
" £

in the USSR), while the USSR probably credited the United

States with a total of 110 to 1325 ICBMs on launchers and

Polarises on statiorn (along with much greater striking power

in other categories of strategic forces). Assuming that :

the USSR intended to. install no mor¢ than 40 launchers in ~—#Some observers have emphasized the importance of the

Cuba by the end of November or December 1962, the USSR
would have at that time an estimated 60 to 70 ICBMs in the D D ok A e oo tans tho capability for s
Soviet Union plus those 40 launchers in Cuba, against an '%mﬁ"g bave b;on a very short-term aaset .; an Ameri :
. R -
::::1:: ;:I::J:,'::e :::30:112311201;;“:'52”1?;::9:? 1.'1";_ can early-warning system could have been established quickly
d 1 after the bases were discovered. Omne observer has surmised
the figures were proJ;cte to mid-1963, the USSR would have that only & short-term capability was required, as (he
3o estizated 135 to 178 ICBMs in the USSR plus those 40 believes) the Soviet plan was to use this capability, as
launchers in CHba,dlgl:lnst perbhaps 350 American ICBMs and soon as acquired, for a surprise attack on U.S. command
Polariges. (In addition, the USSR possessed more than 100 and control installations, calculating that the U.S. would.
submarine-lsunched ballistic miesiles, but, in the absence be unable to deliver an effective retaliatory blow. While
0f any well-established pattern of patrol activity within tzi view cannot be dismissed, 1t is ap uolzted view
range of U.S5. targets, Khrushchev probably was not in a o ' *
position 1o consider these as adding greatly to hism active ssSome observers have surmised that the Cubap base ven-
threat.) : ture was to bs only the first step in redressing the im-
balance, and that, if it had ded, other b with
Even if it mere assumed that no more than 40 launch-~ nuclolr'lt"ﬂko' cn‘Lpnbuxtu- againet tn; U5 wou e -
ers vere to be installed in Cuba, the increase in Soviet appeared in other states of Latin America Thntmus a )
. B -
capabilities would be impresaive, in terms of the sumber successful missile base venture .in Cuba might have so de- .
of targets the USSR could reach with strategic missiles. moralized Latin American governments that some would be
Because the Cubin-based missiles (including the IRBMs of replaced by pro~Soviet goveraments willing to provide the .
2200-mile range) could reach most American cities, a con- USSR with additionsal bsses, and the USSR might believe
:i::::b:; p;.:tt:: ;:; g&:&?“b“".g :::.em:'lz:t::,tqd " that extensive deployment of such weapons outside the USSR
4 b a would enhance all the advauntages of the Cuban program and
time would be carrying the bulk of the U.S, megatonnage), would also reduce the forces which could be brought to :
the USSR would be increasing its strategic missile capability bear on the USSR, It seems to us, however, that the USSR
against the mainland United States by more than 50 percent. ' would have to calculate that by ﬂ". tine m':ch a program ‘

Moreover, the missiles in Cuba would make much more dramatic could be carried out, the United States would have more
: than enough missiles for all targets.
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weapons on Cuba would be very vulnerable to American action.
The Soviet launchers could probably be detected and targeted,
and would be of soft configuration. The Cuban bases could
be eliminated by short-range U.S. weapons without any reduc-
tion in the nuclear delivery forces programmed against the
USSR itself. .~

Nevertheless, whether with a small number or a large
nunber. of launchers and other weapons in Cuba, the USSR
‘could expect the weight of its deterrent to be increased,
and its first strike capability (whether in pre-emption or
cold blood) to be appreciably enbanced.* On one hand, the
USSR even with the new capability could not reasonsbly
expect to prevent the United States from destroying the
USSR in the event of general war. On the other haud, So-
viet capabilities against the continental United States
would be greatly increased with the Cuban bases. In decid-
ing to go shead with the missile base venture, Ihrushchev
bad necessarily to give greater weight to the second con-
sideration than to the first--that is, to judge that the
greatly increased Soviet capabilities against the United
States would weigh heavier with American leaders themselves
than the fact that the United States could still do greater
damage to the USSR.

It is uncertain whether the economic cost of the
missile base venture was a factor in its favor--i.e,.,
whether it was appreciably less expensive to iastall 40-
odd launchers in Cuba than to acquire an equivalent ad-
ditional capability against the United States with ICBMs
based in the USSR. Most observers delieve that if cost
was' a factor at al!, it was not a controlling factor. The
much more important factor (assuming the truth of the
report that Khrushchev felt a need for a rapid increase
in his capabilities against the United SVR’ET)' was that the

"We do not understand why two missiles were assigned to
each launcher in the Cuban venture; we do not see how the
Russians could expect to get a second salvo off. ‘Most ob-
servers regard this as simply an example of Soviet inflexi-

bility.
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USSR almost certainly could not increase its strategic
capabilities by 40 ICBMs between spring 1962 and autumn .
1962 at any price. The Cuban. bases might not be cheaper, -
but they would be quicker,

The Political Change

If2 the change in the military balance of power to
be produced by the installation of 40 or more launchers in
Cuba was not sufficient in itself to make the venture at-
tractive, the addition of a change in the political balance
would make an impressive picture.

) It was noted in SNIE 11-17-682 of 17 October 1962
("Implications for Soviet Policy of Strategic MNisslle De-
ployment in Cuba”") that the Soviet leaders presumably cal-
culated that an operational missile capability in Cuba
would be a telling demonstration of their claims that the
world balance of power "is shifting” in their favor. This
is the essential point.

The Soviet concept of bloc strength usually has
enmphasized the qualitative factors and has treated expec-
tations as present achievements. For a time, this assess-
ment of strength included an assertion of superiority in -
a plain military sense, but, since the discovery in 1961
that Kkhrushchev had been greatly overstating his strength,
this claim has rarely been made. The bloc's strength has
been said to represent a combination of political virtue
(a freedom from the grave "contrddictions"” that weaken the
imperialist enemy) and military and economic achievements,
along with the moral suppoxrt of most of the people of the
world--factors which in combination give the bloc and its
friends superiority in some respects even now ("the forces
of peace are stronger than the forces of war"), and which
wil) eventually be expressed as overvhelming superiority
of all kinds. If the United States werei.to fai) to repel
the challenge of Soviet missile bases in Cuba, both the
Soviet assertion of moral superiority and the Soviet confi-
dence in an eventual triumph would seem to have been jus-
tified.
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To spell it out, if the United States were to accept

" the advance of Soviet power in its own hemisphere, it would

seenm to be doing so for some one or some combination of the
following reasons:

(1) 4t was not sufficiently perceptive to respond,
i.e,, it had ‘sich a poor sense of its vital interests that
it could-not .sge’ the threat to them; or

- "(2) it was too faint-hearted to respond, unwill-
ing to accept the risk of injury even whea in possession
of superior forces both tactically and strategically; or

(3) it was too indecisive to respond, as a result
of "internal contradictions” in the United States or in
the Western camp (whether interpreted in Compunist terms
or in terms of neurotic behavior).*

Moreover, if the Soviet claim to moral and political
superiority were to seem justified, there would in fact be
a shift in the balanCe, expressed as a shift in the posi—
tion of each of the components of the non-Communist world:

(1) the United States itself, if deterred from
responding to the rocket threat from Cuba, would be in-
creasingly deterred from msking effective responses else-
where (whether as a result of the President’'s own deci-
sion or as & result of pressures on him from other Ameri-
can leaders and from the public), and the U.5. would thus
be nuch less of 2 threat to the USSR;

¥#IT may be objected that EKbrushchev knew very well that

the West na not weak, cowardly, iadecisive, etc., as
witness that he had withdrawn his deadline for a German
settlement. We would answer that he did not know that
his retreat had been necessary, he had simply cbosen not
to risk a clear challenge thare; and also that in the
Cuban venture he hoped to gain (among other things) a
better reading on just this question. Thus, if ke had
bsen successful in the Cuban veature, he would have been
much more aggressive on the German question.

-7
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(2) the genuine allies of the United States, whether
governments or individuals, would be greatly disheartened
(as Mr. Henry Kissinger has put it, a "United States gov-
ernment incapable of preventing the establishment of Soviet
missile bases in Cuba would certainly have been thought in-
capable of defending interests further from its shores™),

-and at least some of them would probably move to reduce

their dependéiice on the United States and in the direction

.(even 1t slowly) of an accommodation with the USSR;

(3) the nominal allies of the United States, whether
governments or individuals, would move rapidly to a posi-~
tion of neutrality or 'every maen for himseli’;

(4) the few pro-Soviet regimes in the underdevesloped
areas would become more so, and at least some of the un-
aligned nations, greatly impressed by this new evideace
of Soviet atrength, would sh:l.tt to pro-Sov:lot positions;
and

(5) existing pro-Soviet and leftist extremist

‘forces in all countries of the non-Communist world would

be greatly augmented and emboldened.

In sum, as we see¢ Khrushchev putting the case to
his comrades, the USSR had an oppartunity with a single
initiative not only to solve its outstanding problems but’
to prepare the ground for the rapid fulfillwent of its
fundamental prophecy.

Negotiations, -

Khrushchev on several occasions had complained that
the YWest had not drawn the proper conclusions from the
“changes in the balance of power" in recent years--a way
of saying that the West was aware that the balance of
power was greatly im its favor and therefore was not will-
ing to give Khrushchev what he wanted. He had said the
same thing, in a livelier fashion, on that day in 1538
when he stated Moscow's intention to turn over remaining
Soviet functions in Berlin to the East Germans: “If I
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go to church to pray for peace, they throw bombs at me;
but when I come there bomb in bhand to ask for peace, they
will listen.” The deployment of strategic missiles in
Cuba would of course be Khrushchev's "bomb in hand”; and
he would of course be Beeking something more than 'peace.”

- Germany und Berlin: Of all the issues between East
and ¥est, those o rmany ‘and Berlin were probably of
greatest immediate importance to Khrushchev. His prestige
was deeply committed to obtaining a German peace treaty
or, failing this, to signing a separate treaty with the
GDR. Despite the great strength of his tactical position
in East Germany, he had made little progress in gaining
Western recognition of the GDR and none in getting the
Western sllies to relinquish their rights in West Berlin.

In addition, his East German satellite was having serious = .

economic problems.

Khrushchev conceived that a rapid build-up of Soviet _

offensive strength in Cuba would snhance his capability

for imposing & favorable settlement of the German and Berlin
problems with the West. The Cuban bases once established,
Khrushchev would be in a position to use threats success-
fully against the West in Berlin or, depending on the vigor
of the U,8,:'reaction, to employ the bases in negotiations—
in either case, returning to his maximum demand for a West-
ern withdrawal. In turn, U.S. willingness to accept a :
Soviet-~imposed settlement in Berlin would drastically affect
the U.Si poeition throughout Europe and probably all over
the world,

v

At a lower level of risk, Khrushchev as a first
step could introduce the German and Berlin issues into
the UN, probably in November, with Ehrushchev himself
presenting the case., (Several reports of autumn 1962
pointed to a Soviet plan to do this,) This move could
be followed by a bloc-convened peace conference and, at
a later date, by the signing of a separate peace treaty
with the GDR, which would entail the turning over to
the East Germans of coatrol over Allied access to Berlin.

" Disarmament: With the bases in Cuba, the USSR would
probably lose whatever genuine interest in disarmament it

may have had--particularly 1f the changes in the political
balance of power (noted earlier) were visibly taking place.
However, if the Russians were to remain or to become seri-
ously interested in either "general and complete disarma-~
ment” or any of. the proposals on partial measures that the
USSR had put on the record before the decision on the mis-
sile base venture was made, the missile basges would much
improve the Soviet position. MNosdpw would be negotiating
from a strategic position closer to parity with the U.S,,
and with the dramatic threat of the launchers in Cuba in

the background.
o \

Just as the bases could be used to support the USSR's
demands for a settlement on Soviet terms on Germany and
Berlin, so the bases could be used to try to induce Western
acceptance of Soviet terms on disarmameut--that is, an agree-
ment on "general and complete disarmament' without adequate
provision for controls, and envisaging (as in the Soviet
proposal introduced in autumn 1960) the liquidation of over-
seas bases. For an agreement of this kind, the USSR might
even decide that it could afford to give up the Cuban bases.*

The bases would of course be useful--and in this
case without giving them up--in support of any smaller -
Soviet effort in disarmament: for example, in seeking
agreemsnts on the freezing of military budgets, renuncia-
tion of the use of nuclear weapons, the establishment of
a nuclear-free zone in Europe, the non-proliferation of
nuclear weapons, measures to reduce the danger of surprise
attack, etc. However, we would not expect the Russians,
baving the Cuban misaile bases, to be concerned primarily

with such Iimited z s .

—¥Gromyko 1o September 1962 was to propose, in reply to
U.8. objections to destroying all nuclear delivery vehicles
in the first stage of general disarmament, that an exception
be made for & "strictly limited and agreed number" of mis-
siles to remain at the disposal of the U,S. and the USSR.
The Soviet missiles would presumably be the ICBMs in the
USSR; the prospect of getting the IRBMs and MREMs out of
Cuba would perhaps make this proposal look better.

- 10 -
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: Overseas Bases: The question of overseas bases
could be a separate_question as well as part of the Soviet
position on disarmament. The Cuban missile bases would
dramatically focus attention on this issue, suddenly dis-
playing the USSR as the equal of the United States. as

the Soviet Gavernment was to observe in its statement of

11 September 1962, a statement which was addressed pri- :
marily to theCuban situation and which linked this situa- °
tion to the question of U.S, overseas bases as well as the
question of a German settlement:

. The whole world knows that the United
. States has ringed the Soviet Union and
other.. socialist countries with bases. What
have they atationed there - tractors?....
No, they have brought armaments there in
their ships, and these armaments.,.are said
to be there lawfully, by right. They con-
sider this their right, but to others

the United States does not permit this
right even for defense... Equal rights

and equal opportunities must be recognized
for all countries of the world...

As mapy observers have noted, U.S. overseas missile
bases, in the past two or three years, have been of greater
political concern than of strategic concern to the USSR;
they add little to the total threat and are so vulnerable
to medium bombers and IREMs and MRBMS (weapons which the
Soviets have in great numbers) that they would be of little °
value except for a'first strike. Jf these bases were
removed, their striking power would be replaced by much
less vulnerable weapons systems--Polarises and hardened,
U.S.~based ICBMs, 1If the Cuban bases were to be used in
negotiations designed to bring the USSR closer to atrategic -
parity, the Soviets would be likely to bypass the bases
and go after the ICBMs and Polarises--which effort would
be a part of proposals on disarmament.*

—¥X&witoess, tEe USSK included the Polarises in its
Buropean withdrawal scheme of February 1963.

- 11 -
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However, Soviet possession of the missile bases in
Cuba could -be used in an effort to effect further changes
in the political balance of power. That is, the U,S. over- .
seas bases ‘are the symbol of mutiial commitments, and the
country accepting such bases is solidly within the U.S,
system of alliances, not susceptible to Soviet overtures.
The Cuban bases.could be used in a base-trading proposal
~--relinquishmelit of the Cuban bases in exchange for liqui-
dation'of all U.8. overseas bases. The proposal need not
even be meT¥Ious: as another observer has noted, not omly
would the USSR have larger purposes in nind than base-trad-
ing, but the Soviets could accomplish most of the damage
they wished to inflict on the U.S. alliance system simply
by draving the United States into negotiations on this
matter. If the bases were negotiable under Soviet pressure,
then the United States would surely be regarded as an un-
reliable ally. : ‘

The Underdeveloped Areas

The impetus that a successful missile base venture
would give to the Soviet prograa in the underdeveloped
aresas Was probably a smaller item--~with less immediate
and striking gains to be made-~-in the exposition of the
advantages than were the gains to be made in changing
the balance of powsr and in negotiations on East-¥est
issues. The bages were almost certainly seep,ihovever,
as helping the Soviet effort inm the underdsveloped areas
in the logg:term, “and probably in the short term as well
in Latin America.

The bases would certainly be presented as a proof
of the USSR's proclaimed willingness and ability to pro-
tect the forces (colonial peoples and newly-independent
govarnments) of the '"liberation movement" (to which the
- USSR had in fact given only moderate support in recent
yoars). The colonial peoples would surely be encouraged
by the Soviet success in challenging a great power gen-
orally identified with the coluonial povers, and the nevly-
independent governments would be sxpected to feel either
admiration for the accomplishment or fear of the consequences

-132 -
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or both., This success would also be presented as evidence
of Soviet willingness to help smaller countries to acquire

‘capabilities of their “own" for standing up to 2 great

power. As noted previously, Khrushchev probably expected
that the bases .in Cuba, for whatever combination of reasons,
would move at least some of the unaligned nations into a

pro-Sovlet posnion .

- This 1n 4urn would give the USSR greater opportun-

'11100 for manipulating both the unaligned (but shifting)

governments and the local Communist parties. Among other
things, in some countries the USSR might be able to estab-
1ish military bases (not necessarily including missile
launchers), which could be used to threaten less concilia-
tory governments of those areas and to train forces for
use against them (something like the way in which Cuba

has been used, but under Soviet control); at the same
time, or alternatively, the USSR could build a system of
alliances with some of the pro-Soviet countries. In these
and other countries which were particularly amenable to
Soviet influence, the Communist parties could be kept on
the leash., In the less amenable countries, the Communist
parties could be:turned loose and given greater support.
In any case, the USSR would not need to fear that a United
States which had not taken action sgainst the missile bases
in Cuba would take action to bring down new pro-Conlunist
regimes in the underdeveloped areas.

T ¥There 18 some question as to what degree this expecta-
tion was sound. Mr, Benry Kissinger bas questioned the
expectation in these terms: "The Soviets even misunder-
stood the temper of the uncommitted. Most of them are
glad enough to play off both sides against eacb otber,

but their attitude is bound to be very different if the
protection of 'national liberation movements' takes the
form of nuclear missile bases that would project them

into the very center of the East-West conflict.”

-13 -
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Cuba

. The value of the Cuban missile bases for the control
and ‘protection of Cuba itself was probably the smallest
‘item, and perhaps a debatable item, on the list of asserted
-advantazcl tor zhe venture.*

S S It could -have been argued, and perhaps was, that

..the ‘situation in Cuba was if anything a negative considera-
‘tion: that Castro was so upreliable, and with such pos-
gibilities for exploding, that the missile base venture
would be in danger from its own base; that that considera-
‘tion had been an important part of the rationale of the
recent Communist effort to dislodge Castre, and that that
abortive effort had made him even more sensitive and dan-
gerous; so that, if launchers were installed in Cuba at
all, this must be done for very pressing reasons having
nothing to do with Cuba except for Cuba’s geographical
location, which made it the only place where the launchers
could be installed for the purpose of dramatizing a new
Threat to the United States.

There were two :pparent answers to such an argument:
tirst that the nissile bases would make Castro easier to
hlndle, second, that even if this estimate were proved
wrong, the USSB, not Castro, would be in control of the
launchers, and there would be a strong enough Soviet mili-
tary contingent on the island to beat off any Cuban effort
to seize the missiles at least until such time as the
warheads could be made inoperable (the troops could also
assist the evacuation of all Soviet citizens if necessary).

¥Whether in response to such an argument or not, the
contention that the missile bases would help to answer the

¥In epeaking o7 "control,"” we do not mean physical con-
tro); Soviet troops in Cuba were not intended to be an
occupation force. Ve refer instead to psychological ¢ - -
control, to the role of the venture as a whole in keeping
Castro and the Cubans in line.

- 14 -
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problem of controlling and protecting Cuba was, we think,
put forward by Khrushchev. As for control, Castro could
be made to believe that the bases would greatly extend the
Soviet commitment to his defense at a time of continued
agitation in the United States for action against him,
Moreover, Castro would surely be impressed by the import-.
ance of the bases, which would make Cuba itself a place

of global impertance, enabling Castro's Cuba to play a

. key role in the.degradation of Castro’s main enemy.®

- 'Together with the launchers, there would be additional

. military aid to Castro's own forces, to help him put down.
“counter-revolution” from within or from other Latin Ameri-
can states, and there might be additional economic aid if
needed, As a result of all this, Castro could reasonably
be expected to be more responsive to Soviet wishes. This
greater responsiveness would be expressed, among other ways,
in Castro's economic policies, leading to better management
of the Cuban economy and more rational requests of the USSR,
and in a more selective program of Cuban assistance to
revolutionary movements elsewhere in Latin smerica,

As for protecting Cuba, the SAM system (the presumed
argument went) itsel? would be seen as greatly raising the
costs of American action against Cuba, and as so increasing
the time necessary to achieve the objectives of such action
as to make the action much leas likely. The true rationale
would be: 1if the missile bases did not provoke a massive .
Anerican attack on Cuba, or a threat of one which would
cause their withdrawal, then a successful missile base ven-
ture which served to deter the United States in general

would serve also in the particular case of Cuba,

¥Castro Bimsell Das recently (November 1963) stated that
the first consideration--Cuba’s defense--was his entire
reason for accepting the deployment of the missilés, Ve
do not believe that, but we think it was his main reason.
He seems to have been impressed also by the otBhér considera-
tion, the strategic importance of the venture and Cuba's
importance as a result: witneas Raul Castro's boast in
Moscow ip July, that his negotiations with the Russians
had changed the balance of power in the world, and Fidel‘'s
sad remark, after the missiles had been withdrawn, that
Cuba had been a "nuclear power™ for a few weeks.

- 15 -

The Chinese Challenge

The value of the Cuban bases in deflating the Chinese
Communist challenge was almost certainly an important item
in the 1ist of advantages. We do not believe, however, as
some observers ‘have concluded, that this was the most import-
ant consideration.

! The essence of the Chinese position, in that part
of the Sino-Soviet dispute concerned with world Communist
atrategy, was that Khrushchev had not been sufficiently
militant in pressing the struggle with the United States,
A successful missile base venture would not prove the
Chinese to have been wrong--ironically, only theé bloc's
destruction in a general war could prove that, although
an unsuccessful missile base venture would tend to prove
it--but it would constitute - far more crippling blow to
the American enemy than anything the Chinese had ever
attempted or-even advocated. Khrushchev could probably
argue persuasively, to other Communists whom the Chinese
had been influencing or seeking to influence, that his
intention all along had been to move cautiously until he
judged the time to be propitious for a great leap forward.

Similarly, the essence of the Chinese position on
negotiations with the West was that nothing good would
come of them (Peiping of course opposed agreemeats on
some matters, such as a test-ban and non-proliferation of
nuclear weapons), and that the effort to get something
out of them retarded the Communist global struggle. Inso-
far as the nissile base venture was intended to be a
substitute for negotiations, the venture would support
Palping's view, but insofar as the venture would lead, as
expected, to substant ial gains on such matters as Germany
and Berlin and dissrmament (including the question of over-
seas bases), the Chinese estimate of the value of negotia-~
tions would geen mistaken.

Similarly, the heart of the Chinese position on the
underdeveloped areas was that the Communist cause was
getting a poor return on Soviet economic and military aid
to unaligned governments, thbat large sums would be better

- 16 -

Collection of declassified CIA Cold War documents
Compiled by Lydia Skalozub Compiled by Lydia Skalozub
W/ /i L i W/ i L
Lo 11

Collection of declassified CIA Cold War documents



invested in deserving Communists (notably the Chinese), and
that much greater support should be given to the Communist-
parties in the underdeveloped countries for armed struggle:
and other violence against their govermnments. The missile:
bases might greatly reduce this Chinese case over the long
run, as an investment which might greatly increase Soviet
influence in the_underdeveloped areas (and, moreover, would
do 80 by-a means--the installation of advanced weapons--
which could not-be employed by the Chinese in their competi-
‘tion for influence*); the bases would not only do greater
darage to the enemy than any number of guerrilla actions
- in non-strategic areas, but would peramit the Soviets to
give greater support to armed struggle in selected areas
if they so desired.

N

Finally, the heart of the Chinese case on matters
of authority and discipline was that the Soviet party had
no authority over other parties and that no party could
bo compelled to accede even to a majority vote in the
movement. The missile base venture would not refute this
argument, but it would surely give the Soviet party a
stronger claim to authority, and it could be expected to
reduce Peiping's fdllowing in the movement, in terms of
both individual parties and elements of parties.

In sum, the missile dbases would take the force out
of the Chinese charges, would reduce the Chinese camp,
and might even take some steam out of the Chinese thenselves.

¥5pecilically, the missile b would red Chinese
influence in Cuba itself, both by binding Castro to the

USSR and by making Chinese positions on strategy seem
childish,

-17 =

Summary of Allurements

In our view (probably the view of most observers),

by far the most important advantage seen by Khrushchev
-in a successful missile base venture in Cuba was the -

effect of the bases in changing the balance of power be-
tween East and West--partially redressing the imbalance

Aipn a strategic sense, and perhaps more than redressing it.
in a political sense. (It is not necessary to judge whether
strategic or political considerations were the more import-

‘ant: the former were to be the ground of the latter, the .
‘latter were to be the most striking effect of the former,
but in any case the two sets of considerations were bound

together, the USSR would gain in both senses or in neither.)
With respect to particular East-West issues, of greatest
immediate importance was the gain to bs made, whether in
negotiations or outside of them, on the status of the GDR
and Berlin; of lesser but considerable importance, over a
longer term, was the use of the bases as a bargaining
counter (after immediate gains had been made on Germany
and Berlin) in negotiations on disarmament (including the -
matter of U.S. overseas bases). 0f great importance also
was the advantage to be gained by deflating the Chinese
challenge, both immediately and over the long term. Of
considerable importance, over the long term, were the gainz
to be made in the underdevelopsd areas. And at the end
of the 1list, &s a possidly debatable item, asdvantages
hoped for but perhaps not confidently foreseen, were the
gains to be made in controlling and protecting Cuba.

- 18 -
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II. The Chances of Success, Early 1962

- It is self-evident that Khrushchev did not make
the decision to go ahead with the missile base venture
" in Cuba in the expectation that the venture would fail.
In other words, he had to judge, first, that the United
States would.probably acquiesce, or, if unwilling to
acquiesce, would probably be unwilling to take military
‘action (beyond a possible blockade); he had to judge so,
because American willingmess to fight, in view of the
USSR's military inferiority both tactically and strat-
egically, would leave the USSR no choice but to withdraw.
Bayond this, ‘he had to judge that, if the U.S, were in-
deed willing to fight and the failure of the venture had
to be accepted, he would probably be given time to with-

draw.

The Record of U.S. Responses

For several years before the EKennedy Administration
came into office, Khrushchev had been contending that the
United States, owing mainly to Soviet military strength,
was increasingly deterred from engaging its own forces in
local wars. The U,S. self-denial in the Bay of Pigs af-
fair in April 1961, in which the United States had tied
its hands both in advance of the venture and on the first
day of the invasion, fitted this preconception. EKhrushchev
almost certainly took the affair as additional evidence
that the United States was. in general reluctant to employ
military force, and he probably concluded too that the
President was much concerned about appearing to be the
aggressor against a small country.

There had been another development in August 1861
which presumably contributed to Khrushchev's misjudgment
of spring 1963. W¥hile unwilling to risk a clear teat of
the President's private and public declarations that the
United States would fight if necessary for Allied rights
in Berlin, Xhrushchev in August had chipped away a plece
of Allied rights by building the Berlin Wall, and the

-19 -

United States had accepted the Wall. This development prob-
ably encouraged Khrushchev to believe that the United States
would accept an accomplished fact which was not a gross
trespass against a-precisely defined vital interest, par- -
ticularly if the allies of the United States were opposed

to strong Américan action. In the same period, the United
States had showed itself not disposed to intervene mili-
tarily in Laos--another development which could have been

‘taken as evidence of a general reluctance to employ armed

force.-

Another piece of evidence might have been the char-
acter of the American intervention in Vietnam in October
1961. The United States had decided to expand its role
in providing military assistance to South Vietnam, but the
U.S. role was to be confined to fighting Communists in
South Vietnam; it was not to include the carrying of the
fight into North Vietnam, nor was the fighting in Laos to
be expacded. This might have encouraged a belief that
U.S. responses to Communist challenges could be contained.

Kbrushchev had probably besn encouraged too by the
results of the Punta del Este conference in February 1962,
in which differences between the United States and the
most important Latin American states, with respect to Cuba,
were clearly expressed. Khrushchev may well have ¢oncluded

-that the demonstrated opposition of these Latin American

states to strong action against Cuba would be an important
restraining factor in American thinking in the event of a
new challenge from Cuba, just as Allied disunity had contri-

buted to American inaction on the Berlin Wall,

In sum: by early 1962, at which time Khrushchev was
congidering the chances of success of a missile base ven-
ture, the United States--in Khrushchev's presumed view--had
shown itself to be in general reluctant to employ armed
force, to be vulnerable to pressure from its allies, and

- 20 -
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to be disposed both to accept accomplished facts* and to
make responses which could be contained. With respect to
Cuba in particular, the United States had made only a feeble
effort to alter the accomplished fact of Castro's Cuba.

It had shown itself to be sensitive about apper. ing to be
an aggressor against Cuba, and it had had and was still
having differences with the major Latin American states
about Cuba. -

°  There had been a number of statéments by President
Xennedy in the period from early 1961 to early 1962 which
had different implications, and which vere presumably con-
gidered by Khrushchev and his comrades in surveying the
favorable and unfavorable considerations in the missile
base venture. For example, the President twice im April
1961 bhad warned that intervention, penetration, and aggres-
sion in the Western hemisphere by a foreign power could
reach proportions which would threaten the security of the
United States and thus compel Americam action. In:the
Vienna talks in June 1961, the President had warned khru-
shchev of the dangers of miscalculation (giving a change
in the status of Berlin as anr example of such miscalcula-
tion). Again in July 1961--1in speaking of the situation
in Berlin--the President had warned againat the "dangerous
mistake" of assuning that the West was too selfish and soft
and divided to fight for its vital interests, and thus again
had at least implied to EKhrushchev that large Soviet gains
would not be toleratsd. And in March 1962 he bad reaffirmed
that the United States might take the initiative in some

circumstances in using nuclear weapons against the DSSR.

It is ult-ovidont; again, that EKhrushchev and his
comrades thought that they had reason to discount all of

these warnings, to give more weight to the kind ‘of encouraging

“¥151s Tactor mAy Bave been Geen as working for the USSR,
in a missile base venture, with regard to the American
people rather than the U.S. Government; that is, Washington
would probably learn of the venturs before the program was
completed, but the people might not.

-2y -
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evidence cited previously than to discouraging statements
of this second kind. We surmise tbat their reasoning was
something like this: the President’s April 1961 warnings
againgt intervention, penetration and aggression in the
VWestern hemisphere were in general terms, and were issued
after there baxd already been a good deal of Communist inter-
vention and pehetration; the President's warnings in the
Vienna talks in-June 1961 about the dangers of miscalcula-
tion apparently did not include a specific warning about
the Soviet use of Cuba; the President's reneved suggestion,
in his July 1961 warning about the situation in Berlin,
that large Soviet gains would not be tolerated, was not
spelled out to include any area beyond Berlin; and the .
President's March 1962 statement about taking the initia-
tive in the use of nuclear weapons vas again put in general
terms, with only a Soviet invasion of Western Europe ex-
pressly identified as an action which might provoke such -
an American response. In this connection, it should be
noted that in that ipstance in which the President had
repeatedly warned Khrushchev (in the Vienna talks and
subgsequently) against a specific, clearly-defined action
--i.e., signing the kind of peace treaty which would give
the East Germans coatrol over Western access to Berlin--
Khrushchev had believed or had ¢come to believe in this
warning, and, despite the commitment of his personal
prestige to the signing of sauch a treaty uth}n a given
time, had swallowed his pride and backed away. We do

not conclude from this that an express warning against
deploying strategic weapons in Cuba, if issued before the
progran vas well underway, would necessarily bave discour-
aged Moscow, as Khrughchev may have seen an important dif-
ference between the situation in Berlin and the Cuban ven-
ture: he may have thought of transfer to the East Germans
of control over access to Berlin as an irrevocable step
(because it would so damage the concept of "sovereignty"
of all bloc states if he tried to take it back), vhereas
he almoat certainly regarded the deployment of nissiles

in Cuba as an action which could be revoked, one which
would permit the USSR to explore U.S. intentions while the
venture was underway and would give Moscov an avenue of
escape if necessary. Thus, while it seems clear that warn-
ings put in gemeral teras were not taken sericusly at any
stage, the efficacy of a specific warning at an early stage
remains a question for debate.
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The Plans for Ulanag t

Judging from the actual course of the missile base
venture (the only evidence on the planning), the venture
as conceived was not to be carried out in clearly-defined
phases or stages, in terms of kinds of weapons or levels
of risk. Ther-conception did not call for the phased de-
.Ployment of first defensive and then offensive weapons,
but called ipstead for all parts of the program to be
worked on at the same time, The original conception prob-
ably called for all components-~both defensive and offen-
aive--to become operational about mid-November, although,
as it turned out, there was a lag in the IRBM portion of -
the program s6 that this portion would be completed only
ia D ber or (probably) in January 1963.* Neither, ap-
parently, did the conception envisage significantly differ-
ent levels of risk at different stages. Since the USSR
was evidently unable to recognize a high risk even after
the President’s warnings of early September, it seems evi-
dent too that ip its original plans the USSR did not fore-
see a high risk (of an attack on Cuba or the USSR) at any
point in the course of the venture as planned.

T %0n this view, the I[-28s, which were not to be assembled
until 1963, were not a part of the missile base venture,
but were part of the program of conventional arms. The IRBis,
however, were an essential part of the venture, and the
failure to give this part of the program enough lead time
was a serious faillure; it meant that for about two months
the nissile bases would have only half of their planned
capability against the United States, i.e. would be umable
to reach that half of the U.S. to be covered by the IRBNs.
Possible explanations for the lag are (a) a debate as whether
the INBM sites could be successfully camouflaged, (b) debate
as to whether to put in the IRBMs at all, if they could not
be concealed, (¢) a decision that a two-month lag was pre-
ferable to starting work on the IRBMN sites two months earlier
than on the MRBH sites, as the latter course would most ex-
pose the venture during its most vulnerable stage.

- 23 -

Some observers have argued that it was imprudent mot
to complete the installation of the SAM system before begin-
uing to deploy the strategic missiles, as a completed SAM
systen might have prevented the discovery of the strategic
missiles until all of the missiles had been deployed. But
this argument’.assumes that the USSR was willing to take all
possible measutres to conceal the build-up, includiang the

. employment of the SAlNs against American aircraft. And this

' assupsption is clearly mistakea. The USSR did not make .even
a half-hearted attempt to camouflage the missile sites unti)
late October, several weeks after the MREMs apd related
equipment had arrived in Cuba and had been transported to
the sites. And the Russians did not bring their air defense
system into operational status as early as they could have,
as early as they would have if they had intended to use it.

It is hard to find a persuasive explanation of: the
Soviet failure to camouflage the conatruction and equip-
ment at the actual sites, while at the same time carrying
out rigorous security méasures in accumulating the person-
nel and equipment in the USSR and in offloading the .equip- .
ment at the Cuban ports, and while also undertaking an ef-
fort to deceive the United States by misleading statements
of Soviet intentions in Cuba. Five possible explanations
have been suggested: (a) the Russians had no appreciation
of U.S. reconnaissance capabilities; (b) they understood .
these capabilities, but judged that there was no possibility
of reconnaissance; (c¢) they understood the capabilities and
recognized the possibility, but the Soviet commanders - in
Cuba failed to implement the order to camouflage; (d) they
had such high confidence in success that they were indif-
ferent to discovery; or ‘e) they would have preferred to
camouflage the build-up at the sites, but they judged this
infeasible.

¥We believe that the first three possibilities can
be dismissed. As for the firat, the testimony given in the
Powers trial (and printed in Soviet publications) shows -
that the Russians understood very well the capabilities of
the u-z; Khrushchev himself apparently had this understand-
ing, as he had indicated in his comments on the U-2; and
in April 1962 Narshal Biryuzov, commander of Soviet Air
Defense Forces and perhaps the best-informed person in the
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USSR on the U-2's capabilities, was to become commander of
Soviet Rocket Forces and thus responsible for the missiles
which were to be deployed in Cuba. A4s for the second, it
is not credible that the Russians were so bestially stupid
as to think that.there was no possibility of U-2 reconnais-
sance of Cuba.: A5 for the third, it 18 not credible that
all of the Soviet commanders in Cuba, to a man, would ignore
their ordora fron Moscow, .

¥e benove that the right explanation is a combina-
tion of the fourth and fifth possibilities suggested above.
That is, we believe that the Russians had high confidence,
so that the success of the venture (in their view) did
not dogond on keeping it secret until the program was com-
plete; a e same time, thoy were not indifferent to dis-
covery, and would have gre!erred to keep the build-up secret,
in order to confront the U.S. with an accomplished fact;
but it was judged either not possible, or as more trouble -
than it was worth, to camouflage the build-up successfully
against careful U,S, reconnaissance, the possibility of
which was recognized.*

If the Russians so calculated, they may have origin-
ally planned to make a virtue of necessity, so that if and

~—¥In arriving at this viéw, we consulted several special-
igts in photographic intelligence, and several other persons
concerned with the intezrpretation of the build-up in Cuba
in '1962. The majority opinion is as follows: the Rus-
gians could have made at least the MRBM portion of the pro-
gram a lot harder to find, by sending the MRBMs into Cuba
all at once, deploying them all in a few days, and camou-
flaging them; it would have been very difficult, however,
to flage fully the IRBM aites, which are much
“larger and much more complex, and an effort to do so might -
have seriously interfered with the work on the sites. One
observer has suggested that Moscow may have proved to it-

. self in advance that it could not successfully camouflage
the IRBM sites, by camouflaging and photographing similar
installations in the USSR.

- a5 -

when the United States discovered the build-up the USSR
could point to its openness, and to the absence of flat
lies in its misleading statements of intention, as evi-
dence that its heart was pure, that the weapons had a de-
fensive purpose. However, during the build-up Ehrushchev
make some §eriously misleading statements and did ino- .
troduce “the f£1at lie, so the pose of innocence was not

. available to him-at the time of discovery.

It might be argued that it was stupid of the Rus-
shnq given the decisioh to mislead the United States in pub-
Yie abd grivato statements, not to do what was possible to
conceal the build-up at the sites. But this was stupid
only if the camouflage effort could have been successful, =’
or ‘would not have seriously impeded the comstruction; and
the Russians seem to bave judged that the IRBU portion of
the program was the obstacle, on one or both counts.

Thus the rough scheme was as follows. In the spring
of 1962, the USSR, after securing the approval of Castro
or his successors, would continue to ship conventional
military equipment to Cuba, together with bloc personnel
for training Cubans in its use, while rapidly assembling
the personnel and equipment which were to arrive in Cuba
during July and August. 1In Cuba itself, the necessary
Cuban personnel would be told of the character and scope -
of the venture. The sites for tbe strategic missiles of
all types were to be selected (partly on the basis of earlier
Soviet investigations), and Cubans living there were to be
moved out. While the United States even in this early period
of the build-up might be mlerted by reports from Cuban of-
ficials and Cuban refugees, as of mid-1962 the build-up in
Cuba would still look defensive, without sven such conven-
tional items as bombers and submarines. .

In the period of roughly July-August 1962, there was
to be a sharp and visible iacrease in Soviet shipments to
Cuba (of the personnel and equipment assembled in May and
June). Newer types of conventional material were to arrive,
together with some or all of the SAM units, and materials
and equipment for the coaatal defense missile installations
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and the strategic missile sites (but not yet the missiles
themselves) .  Some of the armored forces would come in.

Some of the SAM units would be deployed in this period, and
might be Soon identified by American aerial recomnaissance.
Assuning that this was done, while the build-up would still
appesr defensive and while the majority of U.S. observers
might regard the SAM system in particular as a part of these
improved' defenses, the build-up by this time would be such
as certainly to-raise guestions about its eventual character
and ‘scope, and at least some American observers could be
oxpected to put the juestion (as mome indeed did) of whether
the primary purpose of the SAK sites was not that of screen-
ing the deployment of strategic missiles. (In fact that

was not their purpose, as made clear by the failure of the
Russians to employ them to that end; dut koscow, as we see
it, realized that the question would be asked if reconnais-
sance had identified the SAlMs, and that the signal of of-
ficial alarm--if any--might be given at that time,) Ameri-
can suspicions of this kind would be additionally stimulated
by reports from Cuban sources,

In the period from September to the end of the year
the missile base venture was to lie open to the sky.* Early
in the period, the USSR and Cuba were to mdmit that arms
and technicians were being sent to Cuba. Thereafter, the
remainder of the armored forces would be brought in and
deployed in encampments,** there was to be the rapid deploy-
ment of SAM units and construction of MRBM and IRBM sites,

¥The United btates, 1T it discovered the build-up, was
not necessarily expected to reveal it. Khrushchev may have
believed there was a good chance that President Kennedy,
wvith an election coming up, would not reveal it, especially
since, in Khrushchev's calculations, the President would
be unwilling to take military action against the missile
bases and therefore would have no effective plan for deal-
ing with the revealed threat.

#sSome of the armored forces apparently sarrived as early
as August, some as late as lid-Octoyer.
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the shipping in of the strategic missiles, the imstallaticu
of the remainder of the SAds and the deployment of the :
strategic missiles, and the establishxent of direct commanc
links batween lloscow and Soviet forces. As suggesi:” earlier,
it seems likely ‘that in the original conception al’ compo-
nents of the- program were to become operational at about

the same time,” in November, although as it turnmed out there
was a lag in’ the, IREX portion of the program.

- As noted previously, there was to be no effort to
conceal the build-up at the sites. On the contrary, the
missile-related equipment and the missiles themselves were
to be visible at the sites from the time of their arrival;
and some of the strategic missiles were to be deployed, so
that, they could hardly be missed by American reconnlissanr-
if any. During this period, the Russians were publicly a:..-”
privately to describe the weapons being deployed in Cuba

as baving a defensive purpose, a description which seems

to have been designed g& Serve two purposes, If it served
to help to deceive the United States and to deter the U,S,
from conducting the systematic reconnaissance which would
discover the missile bases, 80 much the better. But if it
did not do this, and if the United States seemed about to
discover the strategic missiles, the formula could serve

as the form of an invitation to the U.S5. to acquiesce in

the entire venture.* In this final period of the build-up,
while waiting for the United States to discover it, the

USSR was to claim to be taking measures of military prepared-
ness, in order to reinforce the American desire for peace,

¥Kks it happened, thHe U.S5. did undertake systematic re-
connaissance, and the USSR 1n'37ptenbor. probably well awvare
of this, was emphasizing in its public statements the second
suggested use of the formula of defensive purpose--its use
as the form of an invitation to acquiesce. However, the
USSR issued no clear invitatiom; it did not consistently
use this formula, and there were some quite misleading ele-
ments in soms of these statements. Moreover, the Soviet
ambassador in the same period transmitted privately a
seriously misleading statement of Soviet 1nfbn€16n£ in Cuba.
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and was to encourage the view that a conclliatory U.S, lipe
on Cuba would be met with a conciliatory Soviet libe on
disputed issues. If all went well, Khrushchev was to appear
at the UN in November or December to conrduct both the poli-
tical defense of the missile bases and the new political
offensive which the missile bases were to aupport. -

The USSR, while having high confidence in success,
almost certainly recognized the gibility that the United
‘' States, at some point in the course of the build-up, rather
than meekly tolerating the build-up would send a signal to -
Moscow that a further build-up was unacceptable--or even,
if the discovery of the venture did not come until later,
that some elemonts of the build-up would have to be removed.
How did the USSR intend to manage matters u this were to

happen?

If the United States were to threaten to use force
to halt or reverse the missile base venture, the first task
would of course bs that of preventing the U.S, from strik-
ing either the USSR or Cuba. This was to be done by making
clear at the outset that the USSR wished primu'il% to avoid
war, and would bs receptive to other means of se ing the
dispute. The risk of an American attack on tbhe USSR was
seen by the Soviets as very small, and of an nttnck even
on Cuba as small.

In the Soviet calculations of early 1962 (as indi-
cated by Soviet spokesmen later), the United States, if it
took any amilitary action at all l‘lmt the missile base
venture, vas most likely to impose a blockade. IZf the
blockade were to come at any time defore the end of the
year, it could block the completion of the program. The
USSR was to attempt to prevent this by warning the United
States in advance against such ar mtion, and by threatening
to run any blockade, If the United States were nevertheless
to impose the blockads or thrsaten other action, the USSR
could probably succeed in involving the U.S. in negotiations.

This was to be dons by throwing the affair into the
Unated Nations Security Council (in the anticipation of
considerabls support for the 'reasonable’ Soviet position),
.apd by calling at the same time for bilateral Soviet -

- 29 -

American talks (a proposal which would also find much sup-

port), in particular for a summit meeting. The immediate

objectives, in negotiations, would be those of deterring

the United States from raising the level (beyond the block-

ade) of its military response and of inducing the United )

States :to end the blockade. If the blockade were ended,

the program coivld be completed, and the bases in Cuba would

be established as a fact of life., The bases themselves .

‘would increase groatly the deterrent to action against them;
as time went on, the military problem of destroying the .

bnsen would increase, and the political problems involved

in making the necessary military effort to destroy the bases

would proportionally increase; as the course of the Korean

War had shown, with the passage of time the United States

and its allies (and governments they wished to influence)

would be increasingly reluctant to take strong action.

The alternative (or fallback) objective was to be
that ot using the bases--prior to their completion--to gain-
.some large concession from the United States, relating, for:
exmple. to Germany and Berlin, overseas bases, or disarma-
ment. - As noted previously, negotiations on such matters,
in response to a Soviet threat, would further the aim of
undermining confidence in the United States as an ally.

I2 the USSR were to be finally convinced of 0.5, .
willingness to resort to force--against Cuba and if neces-
sary against the USSR itself--the USSR would have to give
up the Cuban bases. Such a withdrawal might be followed
by U.S, military action against Cuba to verify the with-
drawal and to keep the problem from arising again, but
this was seen as quite improbable.

Differ A g Soviet Leaders

It was easy for Soviet leaders to agree among them~
selves that there would be great advantages in a success-
ful missile base venture. There might have been differ-
ences a8 to whether there would be six or five or four
najor advantages, or whether this or that advantage would
be the greater, or as to just hov to exploit the success
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~--~but there could hardly be any doubt that the establish-

" ment of the bases would be a great coup. Neither could
there be serious disagreement as to whether there were
some indications--some of the developments cited above in
the period between April 1961 and March 1962--that the
venture might be successful. But there were certainly two
ways of reading the ambiguous evidence as to the chances
for success,vand it is not credible that all of the Soviet
leaders involved in the venture genuinely read the evidence
"in the same way. S0 it is necessary at this point to con-
‘sider the question of differences of opinion among them.

There i’ no doubt that Khrushchev was intimately as-
sociated with the missile base venture from its conception
(although he may not have conceived it). 1In addition to
the fact that hd was the leader of the party and government,
he had beea the principal Soviet spokesman on every ome of
the problems which the missile base venture was apparently
designed to solve, and he was to be the principal spokesman
on the venture through all of its public phases, both ad-
vancing and retreating. The other Soviet leaders who were
probably associated with the venture from the early stages
--judging from their speeches on various subjects, their
involvement in Cuban matters, and the fact that they were
the four leaders in addition to Khrushchev who appeared to
be concsrned with the full range of Soviet affairs--are
Kozlov,® Brezhnev, Nikoyan and Kosygin. The evidence on-
Suslov is less persuasive. There is little or no evidence
on the other full members of the Presidium, Kuusinen,
Kirilenko, Voronov, Shveranik, Polyansky, and Podgorny. It
geemns likely that all of the full members were consulted
at some point in the venture, however, and the candidate
mopbers may also have been., Also, Malinovsky and a few
other military leaders who would be professionally concerned

~— ¥Xs the second-ranking secretary, Kozlov might be expected
to have a large interest in something as important as the
rocket forces; there is some other evidence of such an
interest on his part, e.g., he gave the principal eulogy

at the funeral of rocket force commander Nedelin in 1960.

-3 -

with the venture were probably asked for studies on aspects
of the venture and were probably brought into the delibera-
tions. .

There has been very little reporting on the attitudes
of individual. leaders toward the missile base venture,
either ip the_scvancing or in the retreating phase. Most .

" of the speculation on differences--not in reports, but in .

‘articles hy journslists and studies by other observers--has
been in terms of (a) Khrushchev (the bull) versus the mili-
tary (the bears), or (b) EKhrushchev and one wing of the
military (the bulls) versus another wing of the military
(the bears), or (c) the military (the bulls) versus Khru-
shchev (the bear). There is one report known to us which
supports either the first or the second of these conjec-
tures--to the effect that two Soviet marshals, Moskalenko
and Golikov, opposed the venture in the sarly 1962 discus-
sions and were demoted (as they were) as a result; the
source of this report said further that EKbrushchev made

the decision to go ahead with the venture and that it “defi-
nitely” was not imposed on him. And there are two reports
which support the opposite conjecture--to the effect that
the military urged the venture on a reluctant Ehrushchev

(we would not be surprised if he said this, as he would
bave no pride of authorship after the failure). Finally,
there are two reports that Malinovsky opposed the withdrawal
of the missiles, but this would not necessarily mean that
he favored deploying them in Cuba in the first place.®

We think that either the first or the second--prob-

_ably the second--conjecture is correct, provided that it

is recognized that Khrushchev would bave had the support
(whether hopest or not) of many other political leaders as
well. We think this on the basis of developments both

¥Malinoveky (and others) might have taken privately the
same position that the Chinese Communists have taken at
the tops of their voices publicly: that it was a mistake
of "adventurism" to put the missiles in, but a mistake of
“capitulationism”" to take them out.
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before and after the venture. For one thing, classified
Soviet military documents of dates prior tp the venture
strongly suggested that military leaders gemerally were
more conservative than Khrushchev, less confident of the
Soviet deterrent, less confident of Soviet preparedness,
less willing to take serious risks, (There was also Some
reporting to'this effect.) For another thing, if the
military had. pushed the venture through against a reluc-
tant. Khrushehev, the spectacular and humiliating failure

' - of the venture would almoat certainly have caused some

heads to.roll smong Soviet military leaders since last
October; and this has not happened, with one possible
exception attributable to other causes.

7inally, we thiunk that the venture had Khrushchev's
personal stamp.*¥ Another observer has su"ostod that the
venture hud the look of some of Khrushchev's earlier ini-
tiatives-~deStalinization, the New Lands program, the
"Spirit of Camp David,"” the two reconciliations with Tito,
and the inflation of Soviet rocket successes into the Missile

— %A British intelligence analyst speculates that a lower-
level Soviet military figure was made the scapegoat for the
failure of the missile base venture, His candidate is Col.
Gen. S. P. lvanov, who, he belleves, was concerned with the
question of foreign military capabilities, and was a likely
man to asswer such questions as that of the form and speed
of an American military response, Ivasov, the source says,
was removed { 3

seem to us an unsatisfactory scapegoat, because the basic
error was not a technical one but the judgment that the
TUnited. States would be unwilling to use military force.

*2sWe cannot guess where the idea of the venture origin-
ated; if not with Ehrushchev himself, then with another
political leader, or with one of the 'progressive' military:
figures, or with the Cubans (as at least one report asseris);
our point is simply that, wherever the idea originated,
Khrushchev made it his own and was its foremost advocate.
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" Gap Hoax; we would add, 'the ‘deadline for a German treaty,

and the surprise attacks on the Chinese at party confer-
ences. The features cited by that observer were: that

it was bold (in the sense of imaginative), that it pro-
mised quick resulta at small cost, and that it was not
thought through; we would add, that it had a large element:
of surprise,-and that it was saturated with wishful think-

.ing. ‘We mean the term "wishful thioking" to apply to XKhru-

shchev's t of the chances of success, and we mean
the term "not thought through" to apply to his failure to
consider carefully the consequences of failure.

If Ehrushchev was the principal sponsor of the ven-
ture, why then did its failure not cause his head to roll?
There.1is, indeed, some evidence that Khrushchev's position
did weaken, from about November 1962 to March 1963, and
If seems certain that the failure of the missile base ven-
ture was a factor. But since March 19683 he has reasserted
his pre-eminence; there had apparently not developed any
coalition of leaders so0 strategically placed in the party,
police and military apparatuses as to be capable of forcing
bim out, even if the Cuban venture--following his other
failures--gave them good reason to try. Moreover, the
plans for the missile base venturs wers probably adopted
with only a few dissents. On this view, while there were
probably several leaders--both political and military--who
vere privately bearish and others who may well bave politely
éxpressed their reservations, only a few Soviet leaders
(perhaps Moskalenko and Golikov) tried hard to dissuade
Khrushchev. Acquiescence would have been politically the
prudent course: 1f the venture succeeded, those who acqui-
esced vould have a share in the credit; if it failed, they
would be in the best possible company.

The Wet Asaessment

To recapitulate: Khrushchey, probably without wide-
spread opposition from other political and military lead-
ers, calculated that the risks were low at each stage of
the missile base venture; that, with luck, the build-up
would be an accomplished fact before discovery; that the
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United States, at whatever time it discovered the missiles,
would probably acquiesce; that even if it did not acquiesce,
the United States would be unwilling to take military action
beyond a possible blockade (even if the USSR persisted in
the build-up despite U.S. expressions of alarm), and could
probably be tied up in negotiations which might permit the
completion of*the program or in which Moscow could gain im-
portant- concessions; and finally, in the worst case,. that,

if these calculations were mistaken and the USSR were forcod
' to'withdraw the missiles, Cuba itself could very probably

be saved,

' Khrushchev was, of couru, mistaken in his basic
estimate, as the United States proved to be willing to use
whatever degree of military force was necessary to effec?
the withdrawal of the strategic missiles, and proved to
be unwilling to let itself be tied up in negotiations or
to give him substantial concessions, He was right, how-
ever, in thinking that, if things went wromg, he would be
given time to withdraw the missiles and could maintain the
Soviet position in Cuba.

There are various factors which may have contributed
to Khrushchev's miscalculation, The Soviet diplomatic and
intelligence services may have contributed to it: they may,
for example, have reported conversations that eacouraged
a faulty assessment; they may have misread the American
press (things can always be found in the press to support
any opinion one cares to support); or, in view of the heavy
Soviet reliance on stolen documents, they may have got hold
of some misleading document (1t need not have been an Anmeri-
can document; it could have been a report to a Vestern gov-
ernment on a conversation, or even ® faulty intelligence
agsesspent by a Western government of U.S. intentions in
a hypothoticll situation).

Further, we suggested earlier that EKhrushchev, in
discussing the missile base venture with other leaders,
had the problem that many leaders have--namely, that his’
subordinates tend to agree with him, We suspect that
seversl of those consulted by him exaggerated their favor
for the venture, and others who did pot favor it failed
to state their disfavor frankly.

- 385 =

Fnrther. we have previously described the missile
base venture as having been saturated in wishful thinking;
and we regard this factor as the most important in Khru-
shchev's miscalculation.®* While we do not agree with those
observers who have described Ehrushchev's misjudgment as
"incredible” and who have said that the President “could
not" bave acted "in any other way than he did, we disagree
more strongly’ ‘with those who regard the ventux'e as having
‘been entirely rational, indeed as almost insvitable. The
most important factor in the venture was Khrushchev's read-
ing of the record of U,S, actions and statements with respect
to Communist challenges: while it seems to us true that
the American record as of early 1962 suggested a gossibil:ltz
of success for a missile base venture, that possi ity
was marginal. We submit that it was wishful thinking that
converted & marginal possibility of success into an estimate
of probable success. It was wishful thinking that failed
to consider that, if the Soviet gains from a successful
misgile base venture were to be so great, it was probable
that the United States would recognize what was at stake
and therefore probabls that the United States would do
whatever was necéssary to deny such gains to its principal
antagonist. On at least three occasions prior to early
1962~-1in April 1961, June 1961, and July 1961--the President
had warned Khrushchev against attempting to make gains of
this character; hut, perhaps because the President had not
warned against the specific venture of deploying strategic
missiles in Cuba, Khrushchev in considering the venture
had chosen not to heed those warnings.

Moreover, in sddition to Khrushchev's miscalculation
which converted a possibility into & probability, the ven-
turn was not thought throg‘%,- in that the consequences of
a failure were not fully welghed. Failure would mean a

— ¥Some of our colleagues have objected to the term "wish-
ful thinking." In using this term, we are not moralizing.
Vo mean simply the process of finding reasons--exaggerating
the favorable considerations, minimizing the unfavorable
ones--to justify what one wants to believe or do.
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withdrawal in the face of an American ultimatum, and such
a retreat would make most of Khrushchev's problems--that
is, the problems he had thought to solve with the missilec
bases-—vorsa than they were before,

Everyone would then know that the Soviet position
in the balance of power was inferior (just as Department
of Defense officials had said); there would be important
. political giins .for the United States; there would be even

"less prospect for substantial Soviet giius in negotiations;
the governments and peoples of the underdeveloped countries
would be even less inclined to look to the USSR; the Chi-
nese Communist challenge would increase; and most of the
USSR's problems with Cuba would be exacerbated.

To have foreseen, in the spring of 1962, the missile
base veature as it developed in the next aovorll months,
would mean to have foreseen that the above two elements
in the problem~-Khrushchev's wishful thinking about the
chances of success, and his unwillingness to think through
the consequences of failure-~would be as large as they
were.* In other words, wo who have engaged in this recon-
struction think that the reasonable estimate, as of spring
1962, was what the eatimate in fact was~~-that the USSR
uight deploy strategic missiles in Cuba but probably would
not, as Khrushchev ghould estimate, and probably would esti-
mate, that the United States would rsgu-s Sov!o* astrategic
missile bases there as intolerable and would destroy them
or force their dismantling.

¥Xnother way of putting it: to have accepted at face
value the report of January 1962, that Xhrushchev had
decided to redress the imbalance of power by the end of
1962, might have led one to conclude that the deployment
of strategic missiles in Cuba would represent his best
hope of achieving that goal within the time specified;
but one would still have had to conclude that Xhrnghchev
would persist in that intention even after considering all
the objections to such a venture, i.e., that he would

" think wishfully and would fail to thimk it through.
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111, The Progress of the Venture, April - August 1562

We take up here the management of the Soviet missile
base venture in the spring and summer of 1962, befdre any
of the stratégic missiles were sont into Cuba, We discuss
the Soviet negotiations with Castro, the clandestine intro-
duction into Cuba of elements of the program, the effort

'to deceive the United States about Soviet intentioas in

Cuba, the mixed evidence as to these intentions, aspects .
of Soviet foreign policy related to the venture, and the
Soviet assessment of American intentions with respect to
intervening in Cuba.

The First Stage, April - June

Soviet Negotiations with Castro: As detailed in the
AppeudiX to this paper, by mid-Harch the Cuban Communist
effort--encouraged by Moscow--to take power from Castro had
clearly failed, but the Soviet effort to deceive Castro into
believing that an American invasion wag being planned, and
that a deterreant was urgently needed, had been a complete
success. It was apparently between mid-March and mid-iApril
that the Russians additionally persuaded Castro that the .
deployment of strategic missiles in Cuba, rather than a
formal Soviet commitment to defend Cuba, was the answer to
his problem, As Castro put it in his November 1963 account
of these negotiations:

We thought of a proclamation, an al-
liance, conventional military aid., The
Russians explained to us that their con-
cern was twofold: (first, they wanted to
save the Cuban revolution..., and at the
same time they wished to avoid a world
conflict, They reasoned that if conven- -
tional military sid was the extent of
their assistance, the United States might
not hositlto to instigate an invasion...

Although Cnstro'l sccount of the negotiationms does not
precisely date the time, after mid-Harch, that agreement
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on the missile base venture was reached, it was probably
no later thanm 11 April, on which date the Soviet press -
for the first time referred to Castro as "comrade"; this
Pravda article also endorsed Castro's organizational meas-
ures (designed to prevent any repetition of the attempt
to take his power from him), his domestic policies, and
his purge of ‘Escalante; and on 15 April Moscow placed

ita greetinge to Cuba, in the Soviet May Day slogans, at
_the end of the Soviet greetings to the bloc countries and
“ahead of the greeting to Yugoslavia. ' :

An additional reason for believing that agreement
on the missile base venture had been reached by mid-April
i1s an eyewitness report, from the former assistant director
of the Torrens School (a few miles south of Havana), that
on 17 April Raul Castro visited the school and took away
.bluepirints of the buildings and grounds, and that within
a week much new construction was underway on the 770-acre
property. Soviet personnel took over this area within
two or three months, and it apparently became the main -
headquarters for Soviet military missions in Cuba. The
Judgment as to mid-April is also supported by the opinion
of planning specialists that agreement on the venture prob-
ably had to be reached no later than April, if the USSR
wished to have time to accomplish smootbly all the things
that had to be done.

Although a Soviet-Cuban trade pact for 1962 had been
signed only in December, fresh negotiations were undertaken
throughout April. On 2 May the USSR and Cuba concluded a
new technical assistance agreement for the development of
Cuban chemical and fertilizer industries, and Noscow appar-
- ently extended another credit of $100 million. There were
indications that the USSR had decided to make available to
the Cubans whatever they needed, including consumer goods
in short supply. In late May, yet another Soviet economic
delegation arrived, this one headed by candidate member
of the politburo, Rashidov; and on the pext day Havana
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(rather than Moscow) announced the recall of Soviet Ambas-
sador Kudryavstev, who had apparently been offered and
accepted as a scapegoat.* B .

On 3 June, Khrushchev, speaking in Moscow to a thou-
sand young Cubans who had spent a year in the USSR, praised
Castro in strong terms, observed that "We are helping Cuba
with weapons ‘shd other things," and promised continued aid.
Possibly reflecting a promise that the Cubans would eventu-
ally be given control of the strategic nissiles to be de-
ployed in Cuba, he poted also that "Even help with weapons
is of use only when these weapons are held firmly in the
hands of those to whom they are given...” On 12 June, a
new Soviet ambassador (Alekseyev) was named, and on 13 Jume
Pravda reprinted an article by Roca on the Escalante case
which accepted Castro's version of it. In the same period,
there continuved to be reports from Communist sources about
Soviet concern over Castro's relations with the Communists,
the regime's disorganization and inefficiency, its danger-
ously provocative attitude toward the United States, and
its ive g t of armed insurrection in Latin
fnerica. These reports, while probably true, may have
been thought to contribute to deceiving the United States
about Soviet intentions.**

Related Problems: The USSR in the spring of 1962
seemed to bé vacillating on East-West issues while harden-
ing its attitude toward the underdeveloped countries and
toward the Chinese. ’

. In his speeches in the latter balf of May--in Bulgaria
and in reporting in Moscow on his Bulgarian trip--Xhrushchev

— #Prior to his recall, Kudryavtsev in private conversa-
tions in effect admitted that he had been involved in the
Cuban Communist effort to take power from Castro; he com-
mented despondently on the difficulties of helping the
Communists without antagonizing the Castroites.

s*These reports had reached an impressive volume as early
as March, when the Russians were setting up the Cubans for
the missile base venture,
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appeared to be a man who had been brooding heavily on the
strategic situation.®* After speaking at length of this
matter in speeches of 15, 16, 16 and 19 May, on 25 May Khru-
shchev reiterated his complaint that the West would not give
him what he wanted. The Westero powers, he said,

htn not understood or do not want to

undomnnd the changes in the balance of

. - pover ‘whichk have taken place in the inter-~

- national arena in recent years, and are
still trying to carry on their policy from
positions of strength. The author of this
insane doctrine...bas died, but the doctrine
lives on; and the leaders of the Western
powers.,.are completoly unvnlug to abandon
it...

Khrushchev was well aware that there had not been a change
in the balance of power which would permift The USSR to get -

¥He had been given additional cause to brood, in a
speech by Deputy Secretary Gilpatric in Monterey on 21 May.
Mr. Gilpatric had spoken in these terms of the lnticlpned
balance of power in 1963:

...¥8 Dov have in our plaoning, at
least as far as 1965, a pretty definite
force structure, Ve will have nearly 950
bombers... We will have some 1500 ICBMs
operational, including Atlases, Titans,
Minutemen, and Polarises. We will have
more than double the number of alert
weapons that we have today... Those war-
heads will bs carrying a. yield, a megaton-
nage, of more than twice the striking

- power by 1965 that we have /is of June
19627... That is why we feel that no mat-
tor~what the Sovists can do,...we will
maintain the margin of superiority that
we possess today.
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what it wanted; indeed, the nost significant development
of the previous year had been the West's discovery of just
that, that the balance of power remained considerably in
its favor., And the Cuban missile base venture was to aim
precisely at alterlu that balance.*

mnsbchov and Gromyko in April, perhnps on the basis
of their reading of Secretary Rusk's proposals to Gromyko
‘ih Geneva the month before, both professed to see hops for
a Berlin agreement. They may actually have had optimistic
expectations. They were in any case disappointed, and per-
haps furious, when Adenausr promptly attacked certain key
features of the Secretary’s proposals and when the Secretary
himself, seconded by Gemeral Clay, publicly contradicted
the hopeful appraisals of Khrushchev and Gromyko.. By late
May. the Roviat prass wes indicating no expectation of pro-
gress on Berlin, (One close observer believes that the deci-
sion to go ahead with the missile base venture in Cuba was
not made firm until May, when Moscow recognized that its
hope for a Berlin settlement was groundless; while this is
possible, for various reasons cited previously we prefer
an earlier date.)

Following the U.S, decision to resume nuclear test-
ing, and the Soviet decision on the missile base venture,
Khrushchevy and other Soviet spokesmen in April were openly
pesgsimistic (perbaps they had always been privately pes-
simistic) about the chance of success for the disarmament

“#%We Eave bDeen asked how Khrushchev, who in this 25 May
speech and other speeches showed his recognition of the
ability of the West to act from "positions of strength”
and therefore his recognition of the importance of really
altering the balance of power, could have gone on to con-
clude that the missile base venture was one of low risk.
We stand on our earlier answer: that it was wishful think-
ing to estimate that the U.S. would acquiesce and that, if
not, there was only a small chance that the U.S. would
strike either Cuba or the USSR. He was right, however, in
thinking that he would be given An avenue of escape.
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talks. In late May, Khrushchev, reporting am his Bulgarian
trip, declared that pregsent Western leaders were not seri-
ous about disarmament. And a few days later the Soviet dele-
gate at Geneva reversed the Soviet position and rejected

an agreed draft declaration against war propaganda. The
USSR's Geneva delegation had apparently been overruled by
Moscow, presuhadly because the danger of Western aggression
was to be the-Tationale for the imminent increase in meat

and butter prices. Before and after the mid-June recess
(for a month) of the disarmament conference in Geneva, Soviet
spokeswen (including Khrushchev) spoke of the prospects for
disarmament as poor. '

" In May, pro-Communist forces in Laos--violating the
cease-fire agreement and Communist promises--extended their
control over much of northwestern Laos, which was soon fol-
lowed by the dispatch of U.S. and other SEATO forces to
Thailand. In the same month, the USSR and Indonesia conr-
cluded a new and unique military aid agreement. This pro-
vided for the rapid delivery of some $90 million worth of
Soviet military equipment, including aircraft, submarines,
and SAMs, The submarines and bombers were to have Soviet
crews--the first time that units had ever been detached
from the Soviet O/B to go out into the world--and thus could
be used at once in an invasion of West New Guinea, as Mos-
cov reportedly hoped they would be. While the USSR had ap-
parently decided some montbs earlier to emphasize military
rather than economic aid to the underdeveloped countries,
this was another leap forward in Soviet thinking on the
underdeveloped areas--the same state of mind that bad been
expresgsed in the decision to go ahead with the Cuban mis-
sile base venture; the two decisions may have been made at
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' about the same time.* In June, while hailing the settlement

in Laos as an example to East and West in their approach
to other problems, the USSR moved quickly to supply this
complex military equipment (with ¢rews) to the Indonesians;
and a Soviet military leader who visited Indonesia in June
reportedly urged _the Indonesians to attack West New Guinea.

.. . ~EKhrushchev in his 19 May speech in Sofia expressed
in unusually strong terms his disappointment with the re-
sults of his earlier policy toward the underdeveloped coun-
tries. Observing that the truths of Marxism-Leninism were
"not always acceptable to many leaders of the national 1ib-
eration movement," Khrushchev spoke of the tendency of such
leaders to reach an "agreement with reaction.™ Citing as-
sertions that "socialism is being built" in newly-independ-
ent Asian and African countries, he asked sarcastically,
“What type of socialism do they mean?" He went on to as-
sert that "only" through the Soviet model could "victory

be achieved and correct solutions found." Those leaders
who did not understand this, he concluded, would be suc<
ceeded by those who could understand. )

Moscow also hardened toward the Chinese in this period.
In mid-April, the Sipo-Soviet economic (trade and techaical)
talks resumed, and the Soviets soon made clear that the fi-

_ nancial and technical assistance urgently needed by the Chi-

nese economy would not be forthcoming; moreover, the USSR
was unwilling to provide even a token newv credit to China.
In late April, Moscow and Peiping resumed their polemics
on issues in dispute (including the issue of whether the

~—— #Thére has been speculation that the USSR at the time
was contemplating a missile bdbase venture in Indonesia as
well as in Cuba. However, such bases in Indonesia would
obviously not have the advantages of bases in Cuba. If
the Indonesian venture was related at all to the Cuban
venture, it ssems nmore likely that the former was designed
to divert attention from the latter, or (we think) to be

a fipal test of Western intentions prior to the sending

of strategic missiles into Cuba.
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USSR was sufficiently aggressive toward the West), although
these were not as bitter as the exchanges two years earlier.
In late May, another Soviet letter to Peiping rejected the
Chinese request for another conference of all the parties.
And in June, the USSR gave institutional expression to the
split in the bloc by reorganizing CEMA to include all of
the bloc states loyal to Moscow: and to leave outside the
Chinese. and thalr supporters. The USSR, having failed to
silence the Chinese, was again trying to weaken and dis-
credit Peiping, while moving ahead with the missile base
venture which it hoped would cut the ground from under the
Chinese case. 0

Assessment of U.S. Intentions: Throughout the spring
of 1962 Soviet spokesxen expressed concern that the United
States intended to take military action against Cuba, but
such statements did not suggest an immediate concern.*
Ehrushchev himself expressed emphatically in May what seemed
to be his real concern at the time--concern over the Presi-~
dent's statements (of March) that the United States migh*
take the initiative in some circumstances with regard to
employing nuclear p . As Khrushchev put it on 19 May:

.s.the imperialists put their stake .
on violence... The Preaident of the United
States himself.,.stated that thes ‘forces of
the Western states and of ths countries of
socialism are now equal... Later, unfortu-
nately, President _!onnody...o-bu'kod on the

~¥There wa# perhips some ground for concern in the outlb?

‘1ishment in Miami, in March 1962, of an interrogation cea-

ter for Cuban refugees, in which they were questioned about
O/B and other aatters of interest to an invading force.

In any case, the Russians probably saw the interrogation
center as strengthening the possibility that the U.S, would
discover the build-up in Cuba, 1i.e., the refugees were probd-
ahly expected to provide reports which might well stimulate
reconnajesance.

- 48 -

Collection of declassified CIA Cold War documents

Compiled by Lydia Skalozub

HHYYVV///1SLL0000 004999557000 00 000499555000 000 0000004470000 00 000000 009904000000 00 00000007

70

dangerous path of his predecessors, resort-
ing to threats against the Soviet Union.
He even went 80 far as to say that under
“certain circumstances the United States
will possibly take 'the initiative in a
nucledr‘conflict with the Soviet Union’'
~-that-is,...will be the first to strike
.a-blow,.. -

As previously noted, Khrushchev had almost certainly cal-
culated that the United States would not be willing to
strike either the USSR or Cuba in order to disrupt the
missile base venture.  In this speech and in othera in May,
he may have been refleciing some second thoughts on this
question, - ’

One development which may have encouraged him again
came in late May, when, following fresh operations of pro-
Communist forces in Laos in violation of the cease-fire
agreement (operations which gained them much additiomal
ground), about §,000 U,S. troops plus token forces from
other SEATO countries were sent to Thailand to stabilize
the situation. The Soviets probably had not encouraged
the Pathet lLao violation, and may even have discouraged
these pro-Communist forces from making further advances.
However, the American action could be read (and was read, :
in some quarters) as drawing a line in Thailand but ac-
cepting another accomplished fact (the nev Communist gains)
in Laos, a fact accomplished contrary to existing agree-
ments and promises. The Russians of course knew that the
situation in Laos was unfavorable for U.S8. involvement, as
the Laotians were virtually worthless as allies and the
logistics problem would be enormous; but the fact remained,
am it had remained after the building of the Berlin Wall,
that the Communists had been able to get away with something.
The Russians may have taken this as another piece of evidence

‘for the proposition that the United States would accept an

accomplished fact 1f the fact did not conflict sharply with
a clearly-defined vital interest.

* Khrushchev reiterated his coacern about the circum-

stances in which the United States might use nuclear wea-
pons in letters of 10 and 12 June to the Japanese premier
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and British Laborites. He asserted in both letters that
President Kennedy had advocated initiating a nuclear attack
on the USSR. He was talking about this againm in a 19 June
speech in Rumania. Observing that the "American imperi-
alists would like to change the balance of power in the
world in the:l.r favor" by inducing the bloc "to reduce
expenditures on defense," Xbrushchev went on to explain
why this reduction could nmot be made. Be referred to
the "boastful speeches"” of American and Yest German gen-
' erals, and ul'.ln cited the President's remarks of March.
In Khrushchev's words in the 19 June. Speech, "The President
of the United States himself.,.has said that under certain
circumstances the United States may be the firat to take
the initiative and start a nuclear war against our country."

S0 far as we know, there was no direct reply to
Ehrushchev's overtures of this kind in May and Junme for
clarification and reassurance on the matter of American
use of nuclear weapons. On 16 June, however, Secrstary
McNamara, in a speech at Ann Arbor, made some remarks
which may have been to some degree reassuring. (Khru-
shchev had apparently not read--or at least had not stud-
jed=--Mr. McNamara's 16 June speech at the time of his 19
June speech cited above.)

Speaking of American strategy in a general nuelnr
war, Mr. McNamara said:

The U,S. has come to the conclusion
that, to the extent feasible, basic mili-
tary strategy in e possible general nuclear
war should be approached in much the sams
way that more conventional military opera-
tions have been regarded in the past. That
is to may, principal military objectives,
in the event of a anuclear war etemming from
a major attack on the alliance, should be
the destruction of the enemy's military
forces, not of his civilian population. The
very strength and nature of the alliance
forces make it possible for us to retain,
even in the face of a massive surprise at-
tack, sufficient reservs striking power to
destroy an enemy society if driven to it...
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Such a counterforce strategy, as both American and
Soviet military writers soon noted, would be most effective
1f nuclear weapons were used in a first strike; in a retal-
iatory strike, most of the targets would no longer be there.*
However, the implication of the speech was that American
nuclear weapons would be used only in retaliation against
"a mssive surpr!se attack "

o We do ot auueat that Mr. McNamara's speech encour-
aged Khrushchev to think that he could stand firm behind
the venture if the missile bases should be discovered (even
after the program was completed) if the United States
should credibly threaten to strike the USSR if the missiles
were not withdrawn; that is, American military superiority
would still be such that Khrushchev would have to back
down., However, in an ironic role for Mr. McNamara (whose
previous speeches had made him for EKhrushchev a figure in
a nightmare), this speech seemed to reduce the force of .
President Kennedy's warnings of March 1962. EKhrushchev had
seemed to be concernsd, after the President's remarks, that
the United States might take the initiative in using nuclear
weapons to repel a challenge expressed in some other form
than that of a massive surprise attack; and the President
had not offered to spa.re the cities. Moscow was not happy
about the °'no-citiles’' doctrine either--Soviet commentators
soon rejected it as "cynical" and "deliberately mislead- :

_ing"--but the new doctrine clearly did not cause the Rus-

sians as much concern as had the Prosident 6 statements of
March.

¥J30oviet writers were also quick to note that a counter-
force doctrine requires excellent intelligence on enemy
missile sites, and that adherents of this doctrine would
of course seok inspection of armaments \mdor the guise
of disarmament.
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The Second Stage, July - August

The First Elemeats of the Program: Raul Castro ar-
rived in Moscow on 2 July, at the Inv;fntion of the Minis-
try of Defonso, on a mission which is still obscure. Ve
surmise, howéver, that his mission had something to do with
the administration of the missile base venture--perhaps
the conclusion .of a status-of-forces agreement.® He may
'slso: have attempteéed again, as one source has reported, to
have Cuba taken into the Warsaw Pact, and, if so, he failed
again. An Indian Communist leader has referred to Raul's
conclusion of some kind of "treaty' with the USSR during
this July visit, and it is possible that Raul was given
yet another worthless promise that the USSR would indeed
defend Cuba if necesaary. Whatever the form of the Soviet
aseurance, Raul during his trip found occasion to boast
that his negotiations with the Russians had changed the
balance of power in the world--a remark which precisely
described the aim of the missile base venture. After Raul's
departure in mid-July, without the customary communique,
shipments of unidentifisble material to Cuba increased

shn.rply.

There were 13 Soviet dry cargo shipments to Cuba in
July, and offloading of unidentified equipment began in the
Banes area in July. These sbipments probably included some
of the equipment for the coastal defense missile sites and
may have included some of the equipment for the SAM sites.

Soviet dry cargo shipments (including some passenger
ships) jumped to 43 in August. BSeveral ports in addition
to Banes were restricted at various times during August
while Soviet ships were offloading; Soviet personnel handled

- the offloadings. At Mariel, the most secure port, a con-
crete wall at leaat ten feet high was built in mid-August,
probably looking forward to the offloading of MRBMS. There

61l Casatro French journalist Jean Daniel in
November 1963 that lllll'l visit of July 1962 was “to dis-
cuss ways and means of installing the missiles.” However,
most of the arrangements must have been made prior to Raul's
trip, because shipments of missile-related equipment began
s0 scon afterward.
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were reports throughout August of the offloading and move-
ment through Cuba of large numbers of Soviet personnel (more
than 3,000 were believed to be present by the end of iugust),*
and many reports of the offloading of unspecified types of
missiles.

SAM oqufpment began to arrive, or cont!.nued to arrive,

-in the first Half of August. Following a gap in the pboto-

‘graphy between 5 and 29 August, additional photographs of

29 August showed the deployment of SANS in western Cuba--a

development not in itsel? -nrpria:lng, as the USSR had been

engaged in similar programs in Indonesia, Iraq, and Egypt

in the previous nine months. Some MI1G-21s were probably
.-delivered in August, along with more complex radar equip-

ment; and the cruise missiles and the missile-carrying Komar

patrol boats wera first observed in August.

It was later reported that farmers were evacuated
in late August from areas which became MRBY sites, and the
estimAted initiation date for one of the IREM sites was late
August. Further, it is estimated that the materials and
equipment necessary to construct the MRBX and IRBM launch
positions (but not the missiles th 1lves) probably arrived
in Cuba in the latter balf of August.** However, photo-
graphy of late August and early September which covered all
gix of the MRBM site areas showed no activity identifiable
as associated with the preparation of MRBM sites; and there
was not even an isolateéd report of preparations for IRBMs.

mr these 1nc1uded units later de-
ployed with the armored groups.

**The USSR did not get started soon emoughk or the ILT
component; even if the program had not been mtorruptod.
it would have been impossible to complete construction of
the 12 IRBM launch positions until the ond of the year,’
more ‘than a month after all other weapons systems were to
become operational. If a fourth IRBM site was plaoned, as
seems likely, this would not have been completed until
early 1963,
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In late August, when the Western press was carrying
stories of the arrival of large numbers of Soviet person-~
nel and of the secret unloading of Soviet ships, Soviet
broadcasts about Soviet shipping to Cuba emphasized the
ecogomic nature of the .cargoes, without going so far as to
deny that militiry equipment was included. Also serving
the interest of deception were Cuban feelers for an im-
provount ln..cubnn-mucn relations,

+'. " Soviet Bebavior: Sovist bebavior on other matters
in this July-August period continued to be mixed, throwing
little 1light on Soviet intentions in Cuba.

On 2 July, at & time of Chinese Communist concern
over the possibility of an American-supported Chinese Na-
tionalist attack on the mainland, Xhrushchev encouraged a
belief? in his continued caution by making only a vague
statement of support for Peiping. This statement canme
after the United States had dimavowed support for any
Nationalist 1nvuiou. and was much weaker than his 1958
statement .

On 4 July, Khrushchev stated publicly that there
had been "progress" in Soviet-American talks. On the
next day, & TASS account of ons 0f President Kennedy's
presa conferences gave the Soviet audience an impression
of an American desire to find a peaceful solution to all.
East-Vest prodblems.

During July, however, Mikoyan, visiting Indonesia,
is reported. to
West New Guinea, using the new Boviet weapons and Boviet
boadber and submarine crews provided earlier in the summer.
As previously noted, it seems possible that the USSR hoped
for hostilities in the area as e final test of Western in-
tentions, before strategic missiles were sent into Cuba.
If 80, this hope was soon disappointed by the negotiations
encouraged by the United States.

Io late July, the USSR amnnounced its intention to
resums nuclear testing (it resumed on 1 August). Also,
Khrushchev began to say privately that he was thinking of
bringing the Berlin prodblem to the United Nations in the
autumn befors signing a treaty.
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By early August, Khrushchev had persuaded important

- Western diplomats in Moscow that he did indeed plan to
‘'sign a separate treaty if there were no early progress on
Berlin. In the last two weeks of August, Khrushchev con-
tinued to speak privately of plans to go to the UN in '
November, and éf his confidence that the United States
.would not "ﬂlhi for Berlin." As Moscow's 11 September
statement was to show, the USSR planned to exploit Western
‘Tears about Berlin in its effort to gain American acquies-
‘eence in the build-up in Cuba--mainly by offering to be :
conciliatory about Berlin if the Unitod States were to be
conciliatory about Cuba. ’

Concurrently, following up private talks which had
gone on for some months, Gromyko sent to Secretary Rusk
a draft agreement on the non-proliferation of nuclear
woapons, Immediately thereafter, the Chinese Communists
--who were told on 23 August of the Soviet-American dis-
cussions on non-proliferation and were incensed by this..
opened an offensive against “subversion" (clearly, Soviet
subversion) in the Chinese puty. It is conceivable that
- the Chinese also learned of the Cuban missile base venture
at that time, and that their fresh attacks on Soviet poli-
cies in part reflected their anger both that the USSR was
discussing a non-proliferation agreement with the United
States and that advanced weapons were going to Cuba but not
to China, in a venture which 1f successful would greatly
improve the Soviet position in the Sino-Soviet dispute.

Assessment of U.S5. Intentions: Khrushchev in July

- may stiIl Rave been seeking clarification and reassurasce
on the matter of American use of nuclear weapons, In May,
in first commenting on the President’'s statemeants (of
Narch) that the United States might in some circumstances
take the initiative in employiung nuclear weapons, Khrushchev
had eaid that the President had made this threat despite
his (the President'm) estimate that the military strength
of the bloc was squal to that of the West. 1In a speech of
10 July, at the World Conference on General Disarmament

© and Peace, Khrushchev took note of the changes--which had
in fact been evident since the previons agtumn--in Western
estimates of Soviet strength. Whereas the President once
believed, Khrushchev said, that Soviet military strength
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was equal to American strength, the President now believed
that the "balance of forces has changed to the advantage
of the United States.” The American belief that the United
States could "win a war" was dangerous, Khrushchev continued,
and Mr. McNamara's 'no cities’ concept set forth in the 16
June speech at Ann Arbor was "monstrous” in that it sought
to set up rules for nuclear warfare. "Certain responsible
stateszen,".-Khirushchev went on (without nazming the Presi-
dent), "evern declare openly their readiness to take..,.the

' ~imitiative in a nuclesr conflict with. the Soviet Union.”
Suggesting that Mr. lMcNamara's Ann Arbor speech had not

" removed (although it may have reduced) his anxiety on this
point, Ehrushchev went on to say that it would be better
to recogrize that the consequences of war would be “catas-
trophic" no matter which side began it. This was the posi-
tion which was in fact to govern him during the crisis in
October. g

Just as in his speeches in May, EKhrushchev in this
July speech may have been reflecting some doubts as to
whether he had correctly assessed the risks of the Cuban
missile base venture. However, Khrushchev might be expected
to emphasize the thrsat of American nuclear weapons in a
speech to a disarmament conference and also just prior to
the Soviet resumption of nuclear testing. If he were really
reflecting doubts as to his calculations on Cuba, he appar-
ently found reassurances in short order. It was soon after
this speech that there was a marked increase in Soviet ship-

_ ments to Cuba.

On the 26 July Cuban holiday, both Fidel Castro and
Frol Kozlov charged again that ths United States was prepar-
ing to attack Cuba, Kozlov remarked that the "old warnings
addressed to the imperislists are still in effect.” Inas-
much as the "old warnings™ had been non-specific, the Cubans
still did not have assurances of Soviet military support
against U.S. military action.

Khrushchev later said privately that he had come to
believe, in August, that the United States was indeed pre-
paring to attack Cuba; and Moscow renewed its public charges
to this effect in late August. DBoth of the U-3 flights in
August were illuminated by radars which appeared to be
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tracking them, and the Russians may have surmised, at the
end of August, that the United States had just got photo-
graphic evidence of the deployment of SAMs in Cuba. Soviet
commentaries at the time, however, suggested an estimate
that the United States did not intend to attack, while they
expressed concérn over & possible change in this intention.
This line came-through clearly in those commentaries which

- took note that some U,.S. leaders were frankly advocating

‘an attack on Cuba and which went on to contend that Presi-
dent Kennedy, who on 29 August had stated his belief that

it would be a "mistake” to invade Cuba, might be brought

to change his mind, Moscov at this time reneved its cautious
expressions of Soviet support for Cuba in the event of
another "dangerous adventura™ by the United States.

Recapitulation

By mid-March, the Cuban Communist effort to take power
from Castro--an effort aimed at creating a secure political
base for the missile base venture--had clearly failed, but
the Soviet effort to persuade Castro that an American inva-
sion of Cuba was being planned, and that a detervent was
urgently needed, had proved successful, By mid-April, the
USSR also succeeded in persuading him that the deployment -
of strategic missiles in Cuba was the anawer. The agree~
ment on the missile bases was followed by new econmomic agree-
ments, by the recall of the disfavored Soviet ambassador,
and by Khrushchev's public promises of continued aid,

In the same period of spring 1962, developments out-
side Cuba confirmed Xhrushchev's judgment that he needed
the Cuban missile bases. American spokesmen continued to
express confidence that the balance of power favored and
would continue to favor the United States, and Khrushchev
reiterated his complaint that the West was coantinuing to
rct from "positions of strength” and would not give him
what he wantsd. The Soviet hope or even expectation of a
Berlin settlement was disappointed, and thers was no pro-~
gress on disarmament. Kbhrushchev in this period expressed
in strong terms his disappointment with the results of his
earlier policy toward the underdeveloped countries, and
Moscow's recent decision to emphasize military rather than
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. economic aid to such countries was expressed spectacularly
in a new military aid agreement with Indonesia, which pro-
vided equipment and Soviet crews which could be used for
an invasion of West New Guinea. And the Sino-Soviet rela-
tionship continyed to deteriorate.

Throughout the spring of 1962 Soviet Bpokesmen ex-
pressed concern that the United States intended to take
military action .against Cuba, but Khrushchev's real concern
seenmdd to be over the President's statements (of March)
that the United States might in sowe circumstances take.
the initiative in using nuclear weapons. Khrushchev may
have been having some second thoughts on the guestion of

" whether the risks were low in the Cuban venture. If. so,
he may have bsen encouraged again by the U.S, response to
fresh operations by pro-Communist forces in Laos, a re-
sponse which could be read as acceptance of another ac- -
complished fact. Also, his concern over the President's
remarks of March may have been reduced somewhat by Mr.
McNamara's presentation of an American counter-force strat-
egy. Khrushchev at this time admitted that “weapons” were
being sent to Cuba, but Soviet complaints about the Cubans
tended to serve the interest of deception.

Raul Castro's trip to Moscow in the early summer of
1962 was presumably related to the administration of the
venture, and he may again have tried and failed to get a
formal Soviet commitment to Cuba's defense. Khrushchev at
the same time reiterated his concern about American readi-
ness to employ nuclear weapons, and the reported Soviet
incitement ¢f the Indonesians to use Soviet weapons and
crews against West New Guinea may have reflected a wish to
test Amorioan intentions in this area before going ahead
with the build-up in Cuba, In any case, and despite his-
probable knovledge by July that American U-2s were overfly-
ing Cuba, K:rushchev went ahead with it; shipsents of un-
i.dontu:l.ablo material to Cuba soon increased sharply.

By the end of August, SAMs were deployed im Western

Cuba, about 3,000 Soviet personnel were believed to be in
Cuba, farmers "bad been evacuated from areas which became

- 55 o

Compiled by Lydia Skalozub

80

Collection of declassified CIA Cold War documents

HHYYVV///1SLL0000 004999557000 00 000499555000 000 0000004470000 00 000000 009904000000 00 00000007

MRBM sites, and materials and equipment necessary to con-
struct the MRBM and IRBM launch positions (but pot the mis-
siles) .had probably arrived. Soviet broadcasts at this
time were giving misleading descriptions of Soviet ship-
ments to Cuba, and the Cubans did their part by sending
out feelers for an improvement in American-Cuban relations.
Reconnaissance-at the time revealed no activity identifi-
able as assoclated with tho preparation of sites for etrat-

‘ogic uiunol .

¥hile the build-up was underway in late July and
August, and particularly in late August, after additional -
U-2 f1ights over Cuba had apparently been tracked, Soviet
spokesmen renewed charges that the United States was pre-
paring to attack Cuba, and Moscow remewved its cautious
expressions of support for Cuba in such an event. Moscow
did not seem really to believe, however, as of late August,
that the D,8, was about to attack Cuba.
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I¥. The Change in Expectations, September - October 1962

We take up here the management of the Soviet missile
base venture in the period of 1 September to mid-October
1962, in which some of the strategic missiles were first
deployed, in which (we believe) Khrushchev changed his mind
about the pr-oblblo American resp to di ery of the
venture, and in which, as a result of this change, Khru-

' shehev attempted to transmit to the President first a seri-
ously misleading statement and thenm a flat lie about Soviet
intentions.

Soviet and Auricin Positions, Early September

On 2 September, the USSR stopped encouraging the
viev that its cargoes to Cuba included no significant mili-
tary equipment. (As noted, the Russians wmay have surmised
that reconnaissance of late August had identified the work
on the SAM sitea) A joint communique at the end of the
Moscow visit of Guevara and Aragones publicly acknowledged
that the USSR was sending "armaments" and “technical speci-
alists” to Cuba.* Approximating the formula of defensive
purpose, the communique asserted that Cuba had “every jus-
tification for taking o8 ary to e its -
security.”

Soviet propaganda, at the same time, while denying
that the USSR was establishing a "military bame” in Cuba,
no longer explicitly denied the truth of charges--such as
Senator Keating's of 31 August--that the USSR had put or
was about to put strategic missiles into Cuba. VWhile as-
serting that Soviet activity im Cuba was in contrast to
American activity in Turkey, such commentaries also drew
parallels between Cuba and Turkey by pointing out that the

¥EErushichev 10 June had admitted that "weapons” were
being sent; Soviet spokesmen had then ceased to speak of

it.
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USSR did not threaten to invade Turkey and arguing that

the United States should follow this same policy of "peace-
ful coexistence" toward Cuba. Thus echoing a 1iné taken
privately by a Soviet official months earlier, such com-~
mentaries prefigured an important element of the Soviet
line of defense-in late October: that the USSR had ac-
cepted Americifi missiles in Turkey and elsewhere, so the
Tnited States should accept Soviet missiles in Cuba.

‘The President’'s 4 September Statement: In a stato-
ment of ep T, es1den nnedy confirmed that the
United States had learned of the oxistence of parts of the
build-up in Cuba--but had not learned of the plans for
strateuc nissiles.*

Information has reached this Govern-
ment...which eastablishes without doubt
that the Soviets have provided the Cuban
.government with a number of anti-aircraft
defensive missiles with a slant range of
25 miles...

We can also confirm the presence of
several Soviet-made motor torpedo boats
carrying ship-to-ship guided aissiles
having a range of 13 miles.

The number of Soviet military tech-
nicians now known to be im Cuba or en
route--approximately 3,300--is consistent
with assistance in setting up and learu-
ing to use this equipment...

~—"¥Y¥ the USSK still did not know, by early September,
that American U-2s were regularly overflying Cuba, the
President's 4 September statement must have made this
clear. Information of the scope and precision of that in
the President's atatement would almost certunly be thought

to coms from photographs,
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There is no evidence of any organized
combat force in Cuba from any Soviet bloc
country; of military bases provided to Rus-
sia;...of the presence of offensive ground.
to-ground missiles; or of other significant
offensive capability either in Cuban hands
or under‘Soviet direction or guidance...

"Were it to be otherwise," the President went on to
shy, “"the gravest issues would arise.” The President stated
that the Castro regime would "not be allowed to export its
aggressive purposes by force or the threat of force," and
would "be preventéed by whatever ans may be n y from
taking action against any part of the Western Hemisphere."

The missile. bases, on some of which work had just
begun, would of course establish a "significant offen<ive
capability.”* Moreover, the United States soon might
discover the bases, and a showdown might be iuminent--i.. .
the sense that the United States would send signals of
either acquiescence or alarm.

Another observer has put the question ot hhether.tho
entire venture could have been abandoned at that point,
without letting the President discover that his remarks.
had caused the Soviet retreat. As for the phgaicll pro-
gress of the ventire, probably the venture co! ave been -
suyccessfully (i.e., secretly) abandoned. The next over-
f1ight, on $ September (which was also appavently tracked),
turned up nothing interesting, apart from evidence of a
gecond group of SAM sites. Although, according to subse--
quent evidence, work migi ave been Iar enou
* one of tha IRBM sites by 3 September to permit the

#The Russlans surely understood the President's use of
the concept of offensive and defensive capability. The au-
thoritative Soviet work, Iilitlr Strategy, published some °
months earlier, reaarked ¢ operations of the Mis-
sile Forces will always be of & decisive, rather than defen-
sive, nature...”
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identification of the activity if that particular site had
been overflown on the S September mission, the Soviets
probably knew (from the tracking) that it had not been
.overflown, and it is probable that such construction, if
it had begun at all, was not too far along. Moreover,
the Soviets would have been able to give the area, even
if overflown, someé other appearance before the United
States could confirm the nature of the activity. On the
other. hand, it was probably not politically possible to
abort the venture fully (secretly)--that is, the
USSR had committed itself to the Cubans, and an attempt
by Moscow to withdraw from the venture would probably be
revealed and protesated by the Cubans (as they did in fact
protest in late October).

- -In any case, we doubt that the Russians would have
abandoned the veature if they could have. After all, they
expected it to succeed, because, as they saw it, the U.S.
would very probably be unwilling to go to the level of
military action necessary to prevent it from succeeding.*

Nevertheless, we think that the first shift in Khru-
shchev's calculations came at about this time, at the end
of August or in early September, a shift probably stirred
by the agitation in the American press in late August and
confirmed by the President's statement of 4 September.
Yhereas the USSR, up to late August or the first few days
of September, had had high confidence that the United States
would acquiesce in the missile base venture, doscow at this
time, we think, lost some of its confidence, and now saw
an increased possibility that the U.S. would not acquiesce,
and therefore an increased possibility of a U.N. blockade
aimed at preventing the completion of the program. While
EKhrushchev, as previously suggested, pected to d
even in the face of a blockade, the blockade seemed enough
of a threat to justify some new Soviet action.

%K Tew days later (U September), EKhrushchev reportedly
told Robert Frost that "modern liberals" in the United
States were "too liberal to fight.” On 11 Beptember, in
a private conversation, he made a similar remark.
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¥We previously noted our belief that the Russians
would have froferred from the atart to keep the build-up
secret unti @ program was complete, but had judged
either that it was impossible to flage s fully
or that the effort to do 8o would interfere excessively
with the work on-the bases. We argued further that the
Russisns recognized the posaibility of U.S., reconnaissance
and therefore ghose to describe their weapons in Cuba both
in terms aiméd at deceiving the United States and in terms
.(sometimes the ‘Same terms) which, 1f deception failed,
could gerve as the foram of an invitation to the U.S. to
scquiesce in the build-up. This was definitely the case
(we nov know) in late August and early September: the -
Soviet ambassador at this time made a seriously mislead- -
ing statement about Soviet intentions, while in the most
important public statements of early September the USSR
employed the concept ©f the defensive purpose of the wea-
pons in Cuba.

The Soviet mmbassador’s seriously misleading state-
ment about Soviet intentions was made to an American of-
ficial on 6 September. The ambassador insisted that all
of the weapons sent to . Cuba were "defensive” in character.
While this was not a flat lie (owing to the special Soviet
definition of “defensive“ action), this description was
offered just two days after the President had publicly
made a distinction between weapons of defensive and offen-
sive capabilities, and the strong implication was that '
Dobrynin was employing the President's distinction.

Khrushchev apparently did not yet judgs his situa-
tion to be serious enough to justify the use of a flat lie.
He now saw only an increased gguibnnz of American non-
acquiescence, enough to Jjustily use of seriously mis-
leading statements and thus prejudice his future credibility
but not yet enough of a possibility (or probability) to
Justify a flat lie and thus destroy-his future credibility.
When his expectation changed (wé think), after 13 September,
to the probability of American non-acquiescence, he raised
the level of deception to a flat lie. -

. It is necessary to explain the failure of the USSR
in this period of early September to do what it might have

- 61 -

done along other lines to discourage the United States from
continuing the U-2 flights over Cuba which might soon dis-
cover the missile bases, For one thing, it failed to ex-
ploit fully the opportunity presented by two incidents in-
volving U-2s, one over the USSR and the other over Communist
China (the tirst involving an American pilot, the second

a Chinese Nationalist), in ®» period of 11 days in late
August-and early September. On 30 August, an Amsrican U-2
unintentionally violated Soviet airspace over Sakhalin;

the U.S, acknowledged this. The USSR on 4 September sent

a harsh note recalling American "perfidy" in spring 1960

(the Powers case) and President Xennedy's statement of Janu-
ary 1961 that U-2 flights over the USSR would not be resumed,
citing previous Soviet warnings and asserting that such
warnings remained in force; this note, however, did not,

as it night have done, speak of flights over Cuba. Simi-
larly, following the 9 September incident over Communist
China, Moscow confined itself to rebroadcasting the Chinese
protest and Chinese and other foreign commentaries holding
the United States responsible. And, as will be seen, the
USSR in its statement of 11 September did not emphasize the
U-2 incidents and did not relate them to Cuba. Further,

the USSR failed to create an incident of this kind over Cuba.
Some of the SAM installations were operational, or could
have been made operational, in September and early October,
but the SAMs were not used. VWhile the failure to use the .
SAMs can be explained simply in terms of prudence, the shoot-
down of a single plane would not have seriously risked an
American attack on Cuba, and a single incident would bave

‘been enough to'nh the point.

It seems to us likely that the Russians judged that
to make an issue--either verdbally or by a shootdown-~of the
U.S. overflights of Cuba would be counter-productive, in :
that it would only confirm the American determination to
conduct the flights. As witness, even later in the month,
when the USSR was deciding to use a flat lie in order to
discourage U,8, reconnaissance of Cuba, and when the UN
General Assembly was in session, the USSR did not get the
Cubans to draw up a case, about U.S, violations of Cuban
airspace, to present to the UNGA. - :
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¥We think that Khrushchev should have recognized,
from the President's statement of 4 September, that the
U.S. would continue the reconnaissance regardless of what
Khrushchev said about his intentions, and that it was
therefore stupid to prejudice his future credibility with
the kind of stitéement made by the Soviet ambassador on 6
September. This was a plece of stupidity which was to be
repeated, on_ aTarger scale, in the weeks ahead.

L The Soviet Statement of 11 &Fonbor: On 11 Septem-
ber the Sovie vernnen sued a stalement introducing
the polite euphemism of defensive purpose, under which the
United States was invited to acquiesce, a statement designed
also to deter the United States from imposing a naval block-
ade if the U.8. did not acquiesce, and designed also to
deter the United States from attacking Cuba if the U.S.

were tempted to take any military action against Cuba beyond
a blockade. The 11 September statement had most of the
elements of the Soviet position as it developed in the
critical week of 22-28 October.

The statement took note that "bellicose-minded re-
actionary elements" were calling for an attack om Cuba and
for an "attack" on Soviet ships supplying Cuba, "in one
word, calling for war."” Citing the President's request to
call up 130,000 reservists in connection with developments
in Cuba, the statement described the President's action as
being of the type which would aggravate tension and could
create a situation in which the “disaster of world thermo-
nuclear war can be sparked by some accident."s

The statement went on to say that “heroic little
Cuba,” menaced by the United States, was being given
fraternal aid by the USSR, and that the weapona included
in this aid were "exclusively for defenaive purposes.”
This specification of defensive purpose . rather than

T ¥806viet commentaries noted that 150,000 reservists could
be used for an invasion of Cuba, or to free other U.S,

forces for an invasion.
LY
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capability was the model for most subsequent descriptions
of the weapons sent to Cuba., However, in reiterating in
several formulations that the weapons were means of “de-
fense," the statement made an aside which was quite mis-
leading. In a curious wording, the Soviet Government,
rather than speaking in its own person, "authorized TASS
to state thatr— )

there is no need for the Soviet Union to
skift its weapons for the repulsion of ag-
gression, for a retaliatory blow, to any
other country--for instance, Cuba.../I.e,,
...the Soviet Union has tha capabilify to
extend assistance from its own territory
to any peace-loving state...*®

The statement went on to assert--in a formulation which was
far from a commitment to Cuba--that an American attack on
Cuba would be the "beginning of the unleashing of war.”

The statement then discussed the matter of U,S. over-
seas bases. Citing several countries in which U.S. wea-
pons were deployed (in three instances, strategic missiles),
the statement noted that American weapons in those countries
(it did not specify that these included strategic missiles)
were regarded by the U.S, as being there “lawfully, by .
right,” vhereas "to others the United States does not grant
this right even for defemse..." But, the statement then
asserted, “Equal rights and equal opportunities must be
recognized for all countries of the world."” In this pas-
sage, contrary to the misleading passage cited above to
the effect that the USSR had "no need" to deploy strategic

— "% YIFst part 67 ThIs passage could be construed as
follows: the USSR bas ICBMs on its own soil for retalia-

" tion against a blow at the USSR; weapons in Cuba are for

retaliation against a blow at Cuba. However, the latter
part of the passage in effect denies this possible con-
struction, in asserting that the USSR's friends can be
defended from the USSR. The passage as a whole is seri-
ously misleading. .
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missiles in other countries, Moscow seems again to have

. been inviting; or half-inviting, the United States to
recognize 'hlt was going on in Cuba and to go along with
it.

A!tet some embroidery of this theme of equality, the
sntomnt devoted one paragraph to the U-2 incident over

the USSR on 30 August. "In the light of the latest events," -

the statement said, the USSR now "assesses differently"
‘the 30 August incident. The sStatement went on to imply
that these 2lights wore a part of preparations for war,.
but it said'not a word about U-2 flights in relation to
Cuba, We assume, as noted earlier, tbat Moscow judged that
it would be counter-productive to draw attention to this
matter.

Turning then to the topic of the prospects for war,
and asserting that “if the aggressors unleash war“--but
notspecifying that an attack on Cuba would qualify as this--
"our armed forces must be ready to strike a crushing re-
taliatory blov," the atatement appealed to the United
States "to display common sense, not to lose self-control,..”
It went on, in sweet reasonableness, to recommend that
the United States establish diplomatic and trade relations
with Cuba, and in this connection it vaguely foreshadowed
Khrushchev's final fallback position of late October, the
withdrawal of the missiles in exchange for & no-invasion .

pledge:

I2 normal diplomatic and trade rela-
tions were established between the United
States
no need for Cuba to strengthen its defenses,
its armed forces... .

The statement went on to declare that the USSR was "stretch-
ing out the hand of friendship” to the United States,

Pinally, the statement took s conciliatory line on
the issue of Germany and Berlin. The statement said that
Moscow would take into account the fact that it was "dif-
ficult" for the U.S., to negotiate when it was preoccupied
with the U,S. elections coming up in November, and Moscow

-85 -

thus (it implied) would not take further action on a German
peace treaty until after the elections. The United States
was thus being invited to believe that, if it would go along
with the Cuban missile base venture (whenever discovered)
the USSR would be reasonable about Germany and Berlin.

(This would bave been true, of course, only until the build-~
up in Cuba wes conplete and could be used as a weapon.)

. The Soviet nilitary press at about this time began
to say that Soviet forces were being brought to e condi-
tion of "highest combat readiness.” Another observer. has -
‘compiled indications of exercises, redeployments and alert
meazsures in this period.* It does not appear, however,
‘that s:vtet forces were being brought to the condition
claimed.

Several Soviet commentaries on the. 11 September state-
ment underlined the point that weapons were given Cuba -
solely for the purpose of defense. A few, however, em-~
ployed the ninlena;n[ formulation about the absence of
"need"” for military bases in Cuba, and at least two implied
that the weapons in Cuba had only defensive capabilities.

The Big Change in Expectations

There was another and larger change in nu-usbehev's'
expectations, we think, following President Kennedy's
second warning in his remarks of 13 September.

The President's Remarks of 13 September: That the
United mﬁ'ﬁh{&nnctor and
scope of the missile base venture was made evident to Mos-
cow in the President's news.conference of 13 September,

which he Opened with a statement on Cuba. Noting the

¥Sae the study prepared by the National Indications Cen- -
ter, "The Soviet Bloc Armed Forces and the Cuban Crisis:
A Discussion of Readiness Measures," 15 July 1963,

- 66 ~
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recent increase in the movement of Soviet personnel and
equipment 1nto Cuba, the President said that this develop-
ment was "under our most careful surveillance."” He then

stated:

But T will repeat the conclusion that
I reported last week, that these shipments
do not-constitute a serious threat to any

. othor ‘part of - thu hemisphere.

‘rhus, as of. 13 sgptonbor, the United States was still igno-
rant: understandably so, since there was still no hard
evidence. One. large~bhatch ship which could have been car-
rying MRBMs had docked before 13 September, but no MRBMs
had yet appeared at the sites.*

' President xonnody's remarks at this 13 September
press conference went on, however, to give Moscow good
reason for concern about the American responae in the
event of discovery of Athe scope of the venture:

/&t present 7 unilateral military
intervention on the part of the United
States canpot...bes either required or
Justified... But let me make this clear
once again: If at any time the Communist
build-up in Cuba were to endanger or to
interfere with our security iz any way...
/8uch as to/ become an offensive military
Base of significant capacity for the
Soviet Union, then this country will do
whatever must be done to protect its own
security and that of its allies...

¥Several Sovie: commentaries on the President's 4 Septem-

ber statement had emphasized that the President had spoken
of the “defensive” capability of the weapons known to be
in Cuba; several commsntaries after 13 September asserted
that the President regarded the build-up as defensive in
character, thus implying his agreement with the formula of

dotenun' purpose.

- 87 -

The President, in reply to questions, made this warning
even more explicit: "The presence of offensive military
missile capacity,” or a Cuban capability "to carry out of-
fensive action against the United States” would cause the
United States to act. In reply to another question, the
President stated explicitly that Soviet threats of inter-
vention would not- deter the United States from whatever
action the sitiation might require.

In these remarks of 13 September, the President
defined precisely the action which the United States would
regard as intolerable, and he thus gave Khrushchev a warn-
ing of the same type which--after the warning had been
delivered several times--had deterred Khrushchev from con-
cluding & Germar treaty which would give the East Germans
control over Allied access to Berlin, It is possible that
a warning put in these terms, 1if delivered some months
earlier and reiterated, would have caused the USSR to
decide 2gainst the missile base venture, i.e. to rest con-
tent with a modest defensive system in Cuba. As noted
earlier, however, Khrushchev saw an avenue of escape in

- the Cuban venture which he may not have seen (at least to
the same degree) in Berlin. The promised American response
to the discovery of missiles--to ''do whatever must be done'--
did not change Khrushchev's impression that he still had
this avenue of escape, It is clear from his subsequent
conduct--sending in the missiles and deploying them--that
he did not yet believe that it was dangerons to proceed.

Neverthelzss, we think that at this point there was
another and larger change in the character of khrushchev's
expectations. VWhereas in late August aund early September
Khrushchev had lost his high confidence (we think) in Ameri-
can acqui and r gnized a good possibility of non-
acquiescence, after 13 September (we think), Khrushchev
made yot another estimate and now judged it positively prob-
able that the United States would not acquiesce. Ve sur-
mise this in part from Khrushchev's earlier response to a
specific warning of this type (the warnings about Berlin),
from his soon-expressed fear of an American blockade of
Cuba and his threats to use nmilitary force to enfoxce the
right of passage and to retaliate elsevhere as well, and,
especially, from his soon-to-be-taken decision to introduce
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. a flat lie about Soviet intentions in Cuba. From this point,
. we think, Khrushchev expected his second-best case: Ameri-
can non-acquiescence, probably expressed as willingness to
impose a blockade-~but unwillingness to take military action

beyond a blockade, along with willingness to undertake
negotiations, so that the venture could still be managed
to the USSR's profit. ’

3 —

. . Pollovwing the President's 13 September press confer-
‘énce, Soviet commentaries noted that the President had made
a number of "realistic” statements in that conference; they
noted with “"satisfaction" the President’s statement that
military intervention would not be justified at the present
time. They also expressed regret at the President’'s state-
ment that such action might be justified later.

Continuation of the Build-up: During September, the
USSR moved steadily ahead with the missile base venture.
Soviet dry cargo shipments to Cuba increased to 50 in Septem-
ber, and through September there continued to be reports
of the offloading of large numbers of Soviet personnel, of
large amounts of Soviet equipment, and of missiles of un-
certain types. The groat majority, if not all, of the MRBMs
came into Cuba after 13 September.

Reconnaissance f1ights, vhich were essentially peri-
pheral, were resumed on 17 September; there were missions:
on 17, 28, 26, and 29 September. These vere not on the
pattern of August and early September, when the planes flew
the length of inland Cuba. The flights after 3 September
were coastal flights which occasionally passed over por-
tions of Cuba near the coast; one of them (29 September)
flew over the sastern portion of the island near Guantamano.

Peripheral flights provided knowledge by late Septem-
ber that additional SAM urits were being deployed, tha%
more MIG-21's had been delivered, that about a dozen mis-
sile~-carrying patrol boats had been delivered, and that
some coastal defense missile sites were operational. There
was a report of IL-28 deliveries, and Soviet ships photo-
graphed in late Septeaber turned out. (in photographs avail-
able ‘on 10 October) to be carrying crates containing un-
‘agsembled IL-28s8. Later intelligence indicated that work
on the MRBM sites was proceeding through September, that
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the MRBMs probably began to arrive no later than mid-Septem-
ber (a few days after the President's warning), that one
or two of the MRBM sites may have achieved some degree of
operational capability during September, and that work had
begun on three IRBM sites by mid-September. However, the
reconnzissance flights through $ September had turned up
nothing by that'date, and the different patternm of flights
undertaken frow 17 September had missed the areas in north-
western Cuba where the missiles dere being deployed; there
wore some reports after 20 September that pointed to the
possibility that MRBMs were being brought into Cuba,* but
there was no reporting related to IRBMs.

In the last two weeks of September, Moscow took ad-
ditional measures to prepare 7or the day of American dis-
covery of the missile base venture.

From mid-September, in the light of his changed ex-
pectations, Khrushchev apparently feared an early blockade
of Cuba. He told a visitor on 17 September that the United
States intended to take such action, which would be an act
of war; he indicated (as Soviet spokesmen were to say openly
in the last week of Octodber, as the quarantine was being
imposed) that Soviet ships had instructions to proceed even
if fired on; and he said that the USSR would use submarines
and rockets to enforce the right of passage. He also hinted
that U.S. intervention in Cuba would produce a Soviet reac-
tion in Berlin, although he weant on to say that he thought
that common sense would prevail and that there would be no
war.se

——%These reports, making clear ‘the need for good coverage
of inland Cuba, met off the process which led to the col-
lection of photographic evidencs on 14 October.

esskhrushchev was apparently careful, at all stages of the
venture, not to make & strong threat of retaliation in Ber-
1in. BHe did not do so even during the week of the crisis
in late October, when the Westeyn press was speaking of
American fear of such action, It is clear that the Rus-
sians themselves were more fearful than they believed the
U.S8. to be. :
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. Gromyko's opening speech to the UN General Assembly
on 21 September attacked the President's 13 September
statements, on the grounds that the “gross threats” in
that statement negated the President's official dissocia-
tion from the militant circles urging immediate "aggression”
against Cuba, . Gromyko recalled the Soviet statement of

11 September to the effect that an attack on Cuba would be
the "beginniag of the unleashing of war,” and pointed to
.Soviet military strength. (Other Soviet spokesmen at this
"time said privately that the USSR was determined to resist
V.S, military saction against Cuba.)

Gronyko in this speech failed to employ the formula
of the defensive purpose of the weapons in Cubsa. Re made
this point only indirectly, denying that the strengthening
of Cuban military forcee wass & threat to the United States’
or other countries, and speaking of Soviet aid as a contri-~
bution to Cuba's “independence." This failure to underline
the formuls, in an important speech which would be closely
read, may mean that Khrushchev had already decided to intro-
duce the flat lie, in a further effort to delay the discovery.
of the missile bases. (Some suhsequent commentaries did
state explicitly the formula of defensive purpose; thése
perhaps lagged.)

Gromyko in this speech offered an innovation in his
discussion of disarmament, a2 proposal that an exception
be made, in the first stage of general disarmament, for a
limited number of strategic and other missiles which would
remain "at the disposal of the USSR and the U.S, only.”

This 1ine too may have been related to the missile base
venture, For one thing, 1Z The USSR vas It Ell serivous———————
about this latest disarmament proposal, Moscow may have
c.lculated  that the misaile bases in Cuba would improve

the chances of Amsrican acceptance of much & proposal, in
giving Washington an added interest in reducing the number

of missiles targeted on the United States. Of more immediate
importance, the proposal would encourage the United States

to believe, when the missile bases in Cuba were discovered,
that the USSR would retain control over the missiles, which
would strengthen the probability of U.S. restraint.

-7 -
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There were other conflicting signals in the latter
half of S:ptember. Pointing away from the build-up in Cuba
wes the Soviet comment on the Iranian agreement not to per-
mit any foreign state to have rocket bases on its territory,
a pledge which Moscow described as having great importance
on a “broader- international scale" and went so far as to
present as & model for Cuban-American relations. Pointing
toward the build-up was a roundtable discussion in which
parallels were again drawn between Cuba and Turkey, with
the argument offered that the USSR would not invade Turkey,
therefore the United States should not invade Cuba.*®

The Use of the Flat Lie

At the end of September or the beginning of October,
Khrushchev apparently made an important decision, and a
remarkably stupid one: the decision to introduce the flat
1ie--about Soviet intentions in Cuba--into the management
of the missile base venture. This was a decision which
could not be made light-heartedly, because, when the lie
was exposed, as it was sure to be soonmer or later, this
would destroy in advance the credibility of future Soviet
AYSUrANCOS OD any WRLIIr.

We submit that the use of the flat lie ia incompre--
hensible unless--as we have argued--Khrushchev had changed
his estimate and pow thought it probable that the United
States would not acquiesce in the build-up. He had to see
his situation a8 now serious enough to justify the use of
the most extreme form of deception., ¥We do not mean that

¥Secretary Rusk on 39U September rejected in advance any
Cuba-for-Turkey proposition. Asked in a TV interview whether
the U.S. foresaw an approach “with a deal to shut down some
of our bases overseas in return for which Russia would close
down her base in Cuba,“ the Sscretary said flatly, "This
{8 not a negotiable point,” and reiterated that the D.S.
would not use its commitments for barter.
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he had lost his confidence that the United States would

not take any military action against Cuba beyond a block-
ade, We believe that the USSR did not lose this part of

its confidence until 22 October, the date of the President's
speech. It was only after 22 October that the Russians

in Cuba took any action designed to protect the missile
sites against ‘attack; after that date, they camouflaged

the sites in-such a way as to make more difficult the task

,of the pilots of attacking bombers. We speak of Khrushchev's

gituation after 13 September as serious in the sense that
an estimate of probable American non~acquiescence meant
.that U.S, discovery 02 the bases would probably lead to a
blockade which, if imposed Boon, could prevent completion
of the progranm. :

Wo once thought that there was another change in his
situation, apparent to him by the end of September, which
might have returned him at that time to his expectation of
American acquiescence. We thought that this might be the
change in the pattern of the U,S, reconnaissance of Cuba.
On this reading, Khrushchev might have concluded that the
. President, after stating that developments in Cuba were
"under our most careful sorveillance,“ had in fact decided
to alter the pattern of surveillance in such a way as not
to keep himself well informed: im other words, just aF the
United States had been indirectly invited to accept the
build-up under the formula of defensive purpose, the United
States night now be indirectly replying that it would
acquiesce in the build-up by declining to discover the
character and scope of it.* Another possibility, similarly

%45 It 18 not clear whether all four of the peripheral
flights in September were tracked, Khrushchev perhaps could
not be sure that the planes had not overflown the missile
bases in northwestern Cuba and that the U.S. had not dis-
covered the bases. However, Secretary Rusk, in his 30 Sep~
tember TV interview, reiterating that "the configuration
of the military forcss in Cuba is a configuration of de-
fensive capability,"” emphasixed that the U,8. was keeping
a “very close watch" for the development of offensive cap-
abilities. In any case, Khrushchev's use of the flat lie
presupposes an estimate of probable American ignorance.

- 78 -

serving to encourage Khrushchev, was that the change in
the pattern of recomnaissance was an indication that the
United States had been made so sensitive by the two U-2
incidents of late August and early September that it was
pot willing to risk a third over Cuba; if this were the
case--if the .United States were more concernod about a
possible embarrasament than about discovering whether its
principal adveisary was about to deploy strategic nissiles

‘Just off its shores--then the risk of going ahead with the

venture was low indeed, a Washington which did not want
even a little trouble would surely not want big trouble.

That view seems to us now to have been over-stated.
Khrushchev could not have concluded, even if he had avail-
able a complete tracking of the flights, that the new pat-.
tern would persist; he could not have any assurance that
the next flight would not carry the cameras over the mis-
sile bases. Yet, we think, he surmised that there might
be something in it for him, that the change in the pattern

" might have a meaning which could be: exploited. He must

have calculated both that the United States was still
iguorant and that the change in the pattern of the flights
might be to some degree a retreat from a confrontation, a
retreat which could be encouraged to take another step,
specifically the step of bhalting the aerial reconnaissance
altogether. Unless the United States were still ignorant,
a Soviet assertion that no sirategic missiles would be :
sent to Cuba could only be counter-productive, as it would
present the character and scope of the venture in the form
of an offensive and provocative flat lie. And unless he -
saw a good possibility of halting the reconnaissance, he
would soon be exposed as a liar and would have offered an
additional provocation before the missile bases were an
accomplished fact.¢®

~——%X partial answer--to the problem of U.S. anger about
being lied to--was to tramsmit the flat lie through a
chaunnel which could later be disavowed or ignored; Khru-
shchev would not have directly delivered the lie and could
not be known to be its sponsor. (In the event, Ehrushchev
chose to lguore the U.8. charges.) However, Ehrushchev
greatly underrated the importance of this factor--American

anger about being lied to.
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Thus he decided, toward the end of September, to

use the flat lie.* If it were successful, if the reconpais- -

sance were halted, the blockade would not be imposed, and
he could get into Cuba the remaining elements of his pro-
gram (the IRBMs, and the warheads i1f not already there)

and present the U,S, with the accomplished fact. Even 1if
the U.8, weré to thronten military action against the bases,
he could. very-probably involve the U.S. in negotiations,

in which he would be able to keep the bases or to get a
maximum price for dismantling them.

Even given this reasoning, the use of the flat lie
was very stupid, another instance of the wishful thinking
that went into the original conception of the missile base
venture, and an instance too of failure to act logically
even in terms of his own estimate (if he indeed made the
estimate we attribute to him). 1If, as we think, Ehrushchev
had taken the President's remarks ot 13 September as a
clear signal that the United States would not acquiesce
in the deployment of strategic missiles in Cuba, then it
was unreasonablé to conclude that the President could be
deterred from using all available means to discover whether
the missiles were in fact being deployed,**

It might also be thought unreasonable, given the
decision to use the flat lie, not to camouflage the sites
in Cuba as well as possible, to the sams end of delaying .
U.S. discovery. (The only security measure known to us
that was taken in Cuba itself in late September and early

“— %It might be asked why, 1.‘. his expectation had changed
as of nid-Septalber. he waited until the end of September
to make this change in managing the venture. We suppose
that he needed some time to think, and to find the right
channel for delivery of the lie. .

*sRecognition of this could explain the continued Cuban
failure to protest the flights, at the UN. But EXhrushchev
did not recognize it; we cannot think of any credible pur-
7oce, of the flat lie, other than that of discouraging. the
reconnaissance.

-75 -

October was the action taken on 25 September to confine news-
men: to the Havana area.) However, by this time the IRBM ..
sites were almost certainly too far along to be camouflaged-
quickly, and an effort to camouflage them would presumably
interfere with the work on them, even if the USSR had at
hand the materials to do any sigpificant amount of camou- .
fleging. Bnrrm; the wild possibility that the Russians
in Cuba made ap eftort to camouflage the build-up im early ..
Qctober and then- removed all the camouflage by nid—October,
no cmonﬂa‘e effort was made until the week following
President Kennedy's speech of 22 October. This latter ef-.
fort 'did not appreciably interfere with the photography,

and seems to have besn aimed at confusing the pilots of

nny aircraft which might attack the bases.

In late Septonbar and cu-ly October, while Ehrushchev
was arranging for the lie to be transmitted,® Soviet spokes~
men continued to charge the United States with plans to
take military action against Cuba, Soviet presidium member.
Kosygin, speaking on 1 October, observed that "today the
attention of all peace-loving mankind is rivetted on Cuba.”
The United States was plotting against Cuba, Kosygin said,
"threatening to carry out reprisals.” The bloc, he went
on, was "ready to slap the hands" of the imperialists if .
they were to start a war over any issue, including Cuba,

In the same period, Moscow showed mixed feelings
about the results of a conference of OAS foreign ministers ..
in Washington in early October. Some commentaries took
the 1ine that the U.S. had not improved on the results of

#At Just this time, the United States was making the
decision to resume tho photographic coverage of inland
Cuba, Before the decision was carried out, there were
two more peripheral flights, on S and 7 Octobor, again
they failed to discover the strategic aissiles. O0ddly,
Dorticos in the UNGA on 8 October hinted at the true
character of the weapons in Cuba: ' “We have sufficient
means to defend ourselves;.,.weapons which we would have
preferred not to acquire and vhich we do not wish to

employ.”
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the Punta del Este conference in January 1962; other com-
mentaries observed that the United States had got a com-
munique which could serve as the "political basis for the
military gambles against Cuba planned by Washington."

The fl_lt'. 11e about Soviet intentions was entrusted
by Ehrushchev to.a junior Soviet official stationed in
Washington.* -7This official returned to ¥Washington from the

JUSSR in early October, bearing a message to the effect that’

Khrushchev on 1 October had summoped him for an interview -
and, employing the criterion used by the President himself
on 13 September, had told him that the President light rest
assured that the USSR would never send to Cuba any weapons
"capable of reaching American targets.” The Soviet official
told American officials, during October, that Khrushchev
and Mikoyan (who had been present) had asked that this mes-~
sage be transmitted to the President.**

On 13 October, Soviet Ambassador Dobrynin commented
on the weapons in Cuba in a way which was again--1ike his
statement of 6 September--definitely misleading, and even
more so. Dobrynin, in a talk with an American official,
again insisted that the weapons in Cuba were "do!onsivo."
This time, in renpoue to a remark by the American noting
President Kennedy's distinction between offensive and de-

- fensive capabilities, Dobrynin went on to say that the USSR
was not aEEppIng oIfensive weapons to Cuba and well under-

stood the dangers of doing so. In the context, there was

an even stronger implication than on 6 Soptolbor that Dobry-

nin was employing the President's distinction, and this was

seriously misleading. ° .

—¥IBis account is drawn from Mr. Joseph Alsop 8 column of
L] Novombor 1962.

"le are uncertain as to tho date of actual transmis-
sion of this message to American officials. There is no
reason to doudbt, however, that Ehrushchev meant to have
this nmessage transmitted in the first week of October.
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Preparations for Imminent Discovery: In possible
contrast to Dobrynin, Gromyko may have been preparing for
American discovery of the missile bases,* in statements
made »~n the same date; in a press conference, he empha~
sized the USSR's.devotion to "peaceful coexistence" and to
the principle of settlement of disputes through negotia-
tions.

As 11to 2e 14 Octobor, an important spokesman for
thé Administration 3tated publicly the dominant American
view that the USSR would be unlikely to "attempt to in-
stall a major offensive capability in Cuba.™ On that date,
however, flights over inland Cuba were resumed, and these .

.and subsequent flights were i)luminated steadily and for

long periods by radars and were very probably tracked.
within a few days, Xhrushchev almost certainly was able

to judge that the United States had discovered or was about
to discover the missile bases.¢®

Immediately after the resunption of these flights,
80viet spokesmen made additional preparations for discovery.
Ehrushchev himself, in private conversations in the next
few days, was much interested in the question of an American
blockade of Cuba, which he may have thought imminent. BEe

#The Cubans may also have been. On 9 October, at the UN,
Dorticos again vaguely foreshadowed Khrushchev's final fall-

back position, as had the USSR’s 11 September statement;
he said, in a formulation noted in several Soviet commen-
taries, that Cuba would jettison all of its arms if the
United States would guarantee its security.

s¢By this time, the USSR had apparently decided to offer
ag non-provocative a background as possible for the state-
ments it would soon bave to make about Cuba, As the Na-
tional Indications Center atudy puts it: "There was...,
a8 of mid-October, very little sign of any exceptional
activity to support the constant claims in the Soviet press
that troops were being maintaipned at 'highest combat
readiness.'”
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is said to have expressed doubts as to whether a blockade
would be effective, but to have gone on to make clear that
he feared it would indeed ba effective. Following roughly
the lines of the Soviet Goveraument statement of 11 September-
on the prospect of an American “"attack” on Cuba, and antici-
pating some of the positions to be taken in the Soviet Gov-

ernment statement of 23 October (the day after the President

announced the imdinent quarantine), he is said to have

stated that thé U.S. bad uo right to impose a blockade, to
have. pointed to “the Soviet military strength that could be
brought to bear against those who arrogated to themselves
such rights, to have appealed for a more "responsible"” at-
titude on the part of the United States, and to have held

out the prospect of a counciliatory Soviet attitude on Berlin. .

Khrushchev did not-.admit, in either conversation, that
Soviet missiles were deployed in Cuba.

Within a few days after the 14 October resumption
of the U.S8, f1ights over Cuba--before the Gromyko interview
of 18 October--the general design of the Soviet misaile
base venture, if not all the detail of it, was clear.
There were now 24 SAM sites, part of an air defense com-
plex covering the entire island. Soviet armored groups
(later estimated at 5,000 men) were now observed in en-~
campments, And of greatest importance, it was apparent
that the USSR had deployed MREMs at several sites--some of
which, if nuclear wsrheads were present, could have been
combat-ready-~and that work was underway on three IRBX sites.
The IRBMs themselves were never seen, and were later sur- :
mised to bave been en route in Soviet ships turned back on
23 October. mnulz, it has not been established whether
puclear warheads for the strategic missiles were present;
it is possible that those for the MRBMs were, that they had
come in as an integral part of the MRBM system; and there
was evidence of the presence of equipment associated with
the storage and transportation of warheads for both MRBMs
and IRBMs.

Gromyko took the initiative to get an interview with
the President on 18 October, the same day on which the

- 79 -

American press carried a report of a build-up of U,S, rir-
power in the Southeastern United States. We cannot judge
whether the Soviet aim in this interview was deceptive, as
we do not know whether Khrushchev had the information,
prior to this interview, to reach the judgment that the
U.S. already knew or would very soon know the facts about
the missiles. Gromyko in this interview said that mili-
tary aid to Cultid was meant solely for the purpose of con-
tributing to the-defensive capabilities of Cuba, and said
further that the training of Cubans in the handling 62
_"defensive armaments” was "by no means offensive.” Gromyko
1n this interview nz have thought of himself as extend-
ing a final invitaiion to the President to acquiesce in the
build-up under the formula of defensive purpose. If so,
Gromyko got the message: No.

The weekend preas in Washington pointed to the immi-
nence of some dramatic development, probably related to
either Berlin or Cuba. Moscow had reason to believe that
it would be Cuba. ’

Recapitulation

As this stage of the missile base venture began, the
stage in which somo of the strategic missiles were to be -
deployed, the USSR admitted that its cargoes to Cuba in-
cluded military equipment and technicians, meant for the
"gecurity” of Cuba, Soviet propaganda at the time both
asserted differences and drew parallels between the Ameri-
can position in Turkey and the Soviet position in Cuba,

With the President's statement of 4 September, Khru-
shchev lost some of his confidence, we think, and now .
recognized a good possibility that the United States would
not acquiesce in the build-up im Cuba, At this time, in
the interest both of delaying American discovery of the mis-
sile sites and of oncourlginc U.S. acceptance of them when-
ever discovered, Khrushchev's ambassador on 6 September
made a .gseriously misleading statemeat (still short of a
f£1lat lie) about Soviet intentioms, preparing for the pub-
1lic.introduction of the concept of the defensive purpose
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of the weapons--a formulation which was to serve, if decep-
tion failed, as the form of the Soviat invitation to the
United States to acquilesce.

On 11 September, the USSR issued an elaborate state-

- ment publicly.introducing the formula of defensive purpose,
and including-some more misleading formulations. The state-
ment was demigned also to deter the United States from im-

, posing a blockade if the-U.8, did not mcquiesce in the build-
up, and designed also to deter the United States from attack-
ing Cuba if the U.S, were tempted to take any military
action against Cuba beyond a blockade; in this connmection,
the statement vaguely foreshadowed Khrushchev's final f£all-
back position of a withdrawal for a no-invasion pledge.

It also invited the United States. to believe that a con-
eciliatory American line on Cuba would be met with a con-
ciliatory Soviet line on Germany and Berlin. Several Soviet
commentaries on the 11 September statement underlined the
point about defensive purpose, but some were misleading. -

That the United States continued to be unaware of
the character and scope of the missile base venture was
made evident by President Kennedy on 13 September. The
President varned the USSR in strong terms, howvever, against
deploying strategic missiles in Cuba or establishing there
any capability to take action against the United States.
This warning, we think, cavsed another and larger change -
in EKhrushchev's expectations: hs now judged it probable
that the U.S, would not acquiesce. (¥We judge thgs Trom
his earlier response to a specific warning of this type
on Berlin, from his soon-expressed fear of an American
blockade of Cuba, and his soon-to-be-taken decision to tell
a flat 1ie about his intentions in Cuba.) TFrom this point,
he expected only his second-best case: American non-
acquiescence, probably expressed as willingness to impose
a blockade, but unwillingness to take military action beyond
a blockade, along with willingness to undertake negotiations,
8o that the venture could still be. mansged to the USSR's
profit. .

During September, the USSR moved steadily abead with

‘the build~up. Additional SAM units were deployed, work on
the MRBM sites proceeded, MREMs begln to srrive (all or
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almost all after 13 September), one or two of the MRBM
sites may have achleved some degree of operational cap-
ability, and work continued or began on three IRBM sites.
The peripberal flights conducted in this period observed
nothing of this except the SAMs,

In the list two weeks of September, Moscow took ad-
ditional politital measures to prepare for the day of dis-
" coyery.  Ehrushchev, apparently fearing an early blockade
of Ciba, threatened privately to use military force to en-
force the. right of passage and tol retaliate elsewhere. :
Gromyko pointed publicly to militmnt features of earlier
Soviet statements on Cuba, and also made a new disarmament
proposal which, Moscow may have thought, would be attrac-
tive to Washington later in the 1light of the Cuban bases
or at least would atrengthen the probadility of U.S,
restraint. OGromyko at this time (21 September) failed to
reiterate the formula of the defansive purpose of the
weapons in .Cuba; perhaps Khrushchev had slready decided to
employ the flat lie in order to delay the discovery of the
nissile bases.

By the end of September or the beginning of October,
at the latest, Ehrushchev had made this decision, a deci-
sion which is comprehensible only on the assumption that
he bad indeed changed his estimate--as argued above--and
novw judged it positively probable that the United States
would not acquiesce in the bu -up, and therefore probable
that U.S. discovery of the bases would lead to & blockade.
Yot he apparently saw the change in the pattern of U.S.
reconnaissance of Cuba as indicating a possible retreat
from a confrontation, a possible willingness to halt recon-
naissance if assured--as the flat lis was to promise-~that
the USSR would not send weapons to Cuba capable of reach-
ing targets in the United States. This meems to have been
the same kind of wishful thinking that went into the origimal
conception of the missile base venture, and to have been
an instance too of failure to.act logically. oven in terms
of hia own estimate.

.While the date of transmission of the flat lie is

uncertain, Ehrushchev meant it to be delivered in the first
woek of October. On 13 October, the Soviet ambassador again
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commented on the weapons in Cuba in terms which were seri-
ously misleading. On the other hand, Gromyko and the Cubans
may have been preparing for American discovery of the mis-
sile bases. .

The flights over inland Cuba were resumed on 14
Octobar, and within a few days Khrushchev was almost cer-
tainly able torjudge that the U.S. bad discovered or was
about to diacover: the missile bases, In two conversations
. in mid-October, Khrushchev discussed the possibility of an
American blockade and appealed for a "responsible" attitude.

Within a few days, the general design of the .build-
up was clear. There were now 24 SAM sites, Soviet armored
groups were in encampments, and, of greatest importance,
MRBMs had been deployed at sovorn sites and work was un-
derway on three IRBM sites. 1In talking with the Presideat
on 18 October, Gromyko may or may not have been attempting
to deceive the President, depending on how much Ehrushchev
knew at that time about the resumed flights over inland
Cuba. It seems possible that Gromyko thought of himself
as extending a final invitation to the United States to
acquiesce; if so, he got the message: No.
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V. The Week of the Crisis, 22-28 October

This final portion of the paper traces developments
in the week of the crisis, 22-38 October 1962, a week de-
scribed by some: observers as the worst week !or the USSR
since the Nazi invasion of June 1941.

Thie President’s Speech and the First Response

It was announced at noon on 22 October that Presi-
dent Kennedy would make an important speech at seven that
evening. Soviet Ambassador Dobrynin was summoned from New
York and was given by Secretary Rusk, an hour before the
President's spesch, the text of the apeech.

Tbe 22 October Sggech: The President in his 22
October speec gan w a summary of the facts. There
was "unmistakable evidence," he said, of the presence of
"a series of offensive missile sites” in Cuba, "Several"
of them were designed for MRBMs, Additional sites, not
yaet completed, seemed designed for IRBMs. Further, jet
bombers capable of carrying nuclear weapons were being un-
crated and asgembled.

This "urgeat transformation” of Cuba into an Inport-
ant strategic base, the President continued, was in defiance
of his own "public warnings" to thé USSR on 4 September and
13 September. Further, the build-up contradicted the "re-
peated assurances of Soviet spokesmen, both publicly snd
privately delivered, that the arms build-up in Culm wuld
retain its original defensive character, and that the Soviet
Union had no need or desire to station strategic missiles
on the territory of any other nation." The President cited
the Soviet Government statement of 11 September and Gromyko's
statements of 18 October in this connection,

The President went on to describe the swift and
gecret. build-up in Cuba as a "deliberately provocative
and unjustified change in the status quo which cannot be
accepted by this country if our courage and comaitments
are ever to be trusted again, by either friend or foe."
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The President was in effect reminding Khrushchev of his
warnings in the Vienna talks and subsequently, the essen-
tial point of which had been that the United States would
strongly resist efforts to change the balance of power.

The President went on to say that “we will not pre-
maturely or unnecessarily risk the costs of world-wide
nuclear war"-¥1in which, as he had said in February 1962,
,there -could not be a meaningful victory--"but neither will
we shrink from that risk at any time it must be faced.”
The President specified that he had ordered a "strict
quarantine on all offensive military equipment under ship-
mont to Cuba“#; that he had ordered an inereased close -
surveillance of Cuba, that in the event of a continued
. build-up of offensive syastems "further action will be
Justified,” and that in this connection he had ordered
the armed forces to prepare for. "any" eventuality; that-
any missile launched from Cuba against any nation in the
Western Hemisphere would be regarded. as an attack by the
USSR on the United States and as such would provoke a "full
retaliatory response” upon the USSR; that the Guantanamo
base had been reinforced, and that additional military
units were standing by; that the United States was calling
for an immediate meeting of the consultative organ of the
OAS; and that the U.S. was also calling for an emergency
meeting of the UN Security Council and would there .intro-
duce a resolution calling for the dismantling and with-
draval of "all offensive weapons” under UN supervision as
a condition for lifting the quarantine., The President fol-
lowed these points by calling upon Khrushchev personally
to withdraw the missiles, to refrain from any action which
would make the crisis worse, and to take part in a “search
for peaceful and permanent solutions.”

“~~%0n the next day, the UAS gave its approval, 19-0 (with

one abstention), to an American resolution authorizing the:
use of force to enforce a quarantine, and President Kennedy
signed the order for the naval quarantine to go into effect.

The President went on to state that the *"latest
Soviet threat" (the missile bases)--""or any other threat
which is made either independently or in response to our
actions this week--must and will be met with determination.”
Further, "any hostile move anywhere in the world against
the safety and freedom of peoples to whom we are committed
-=including in particular the brave pecple of West Berlin--
will be mot by whatever action 1s needed.™ The Preaident
concluded by deacribing the effort ahead as "difficult and
dangerous,” ope in which no one could know "what costs or
casualties will be incurred."s

The Soviet Statement .of 23 October: In the Soviet
Government statezent o ober, scow took the posi-
tion which, we have argued, it had planned from the start
to adopt lt the time of American discovery of the scope
of the missile base venture. The statement sought to put
the United States on the defensive, in z poor position to
take further military action, so that the USSR could gain
time for the purpose of iovolving the United States in
negotiations aimed at gaining yet more time or some large
concession.

~—%Thé Sovliet press iIn Hay 1963 stated that Oleg Penkovsky,
the senior Soviet official who' was in the service of British
and American intelligence in the years 1960-62, was arrested
on the very day, 22 October 1962, of the President's speech.
If Penkovsky was indeed arrested on or before this date,

the case gave Khrushchev another factor to consider in de-
termining his response to the President's speech. Khrushchev
already know, or had to consider the strong possibility,
that Penkovsky had given the West information which wonld
weaken the Soviet positian in a confrontation with the West,
in the sense of improving Western knowledge of Soviet cap-
abilities and of targets in the USSR. The Penkovsky case
presumably strengthened Khrushchev's conclusion, reached
long before, that he would have to Pack down if the United
States were willing to fight,
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The Soviet statement took note that the United States
had "in effect” established a "naval blockade" of Cuba,
described as a "step aslong the road of unleashing a thermo- -
nuclear vorld war,"

Presentlng the matter ss a digspute between the United ’

Statea and O g the statement protuted American interfer-
ence in-Cuba's “"internal affairs,” and it gave a "serious
,warning” to the United States., It reiterated the Soviet
‘position that “only madwen” would base their policy on

"tpositions of strength,'” in the light of the fact (which

Moscow knew not to be a fact) that Soviet military strength
was as ;reat a8 American strength. .

Turning to the heart of the matter, without either
admitting or explicitly denying that Soviet strategic mis-
siles were deployed in Cuba, the statement offered again
the Soviet contention that the Soviet weapons were for the
defense of Cuba. This illustrated the "hypocrisy" of Presi-
dent Kennedy's warning of an American "retaliatory blow,”
(The statement failed to mention that the President had
specified that such a blov would fall upon the USSR.)

The statement at this point seemed to imply that the
weapons in Cuba were controlled by Soviet forces and that
the United States therefors need not worry about their use.
"Nuclear weapons which have been created by the Soviet
people and are in the hands of the people will never be
used for the purposes of aggression."” The statement then
promised a "very powerful retaliatory blow” against aggres-
sion,

‘The statement returned to the theme that the United
States was bullying Cuba, that little Cuba could not
threaten the United Stafes, that Washington had rejected
Cuban overtures for negotiatiocns, and that Soviet aid was
aimed entirely at strengthening the defenses of Cuba, The
statement, at this point blurring the question of conirol
over the strategic weapons, then asserted that the Ameri-
can demand for the removal of weapons which:"Cuba needs
for self-defense"” was a demand which “naturally no state
which values its independence can meet."
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The statement then took up, as bhad the 11 September
statement, the Soviet grievance about U.S, overseas bases
and the threat of Polaris missiles, In this 1light, the
statement said, the American profession of seeking peace
was obviously false.

Recapituliating, the statement asserted that the
United States “arrogates the right to demand that states
report to it on how they organize their defense and what
they c¢arry in their ships...," aud that the Soviet govera-
ment “resolutely rejects such claims.” - The "arrogant"
American actions could lead to “disastrous consequences
to all mankind..,™

Adding that Moscow had instructed its UN representa-
tives to introduce in the Security Council the question
of “the violation of the UN charter and the threat to peace.
on the part of the United States,” the statement concluded
with a call for all governments to Join in protest and with
» promise that the USSR would try to keep the peace while
taking measures to keep itself "from being taken unawares...."

In sum, the USSR, in its first public response to
the President's 22 October speech, dealt with the various
elements of the speech as follows: (a) as for the question
of a dispute between the United States and the USSR, the
statement presented the dispute as being really botnon
the U.S. and little Cuba; (b) am for the quntion of the
deployment of strategic missiles in Cuba, the statement
neither admitted nor explicitly denied the presence of such
weapons, and adhersd to the formula of defensive pur [H
(c) as for the U.S, position that ventures of this
were unacceptable, the statement denied any American right
to know wvhat other countries were doing in this respect;

(d) as for the American willingness to risk war, the Soviet
statement made no comparable assertion, but warned the
United States against interfering in Cuba's affairs; (e)

as for the quarantine order, the statement described it

as a step toward war; (f) as for the U.S. position that a
further build-up in Cuba would justify further action, the
statement said that "arrogant” Aserican actions could have
dangerous consequences; (g) as f0r the threat of full retal-
iation on the USSR for the firing of any missile from Cuba,
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the statement took no note of the threat to the USSR, blurred
the question of Soviet control of the missiles and warned
the United States that Soviet military strength was as great
as American strength; (h) as for the American resolution

in the UN, and the personal appeal to Khrushchev, both call-
ing for the withdrawal of the offensive weapons, the state-
ment noted that-the USSR would introduce a resolution on
the American threat to peace and that the demand for the
removal- of weapons needed by Cuba could not be met by Cuba,
and at the same time pointed to American overseas bases;

and (1) as for the appeal not to take action exacerbating
the crisis, and the warning that bostile moves elasewhere
would be met vigorously, the statement observed that the
USSR would try to keep the peace while looking to its mili-
tary proparedness.

Other Soviet Responses: Soviet spokesmen for some
weeks had Been predicting (and warning against) the Ameri-
can imposition of a blockade of Cuba. Khrushchev appar-
ently recognized at once that the President in bhis 22
October spsech was serious about imposing the quarantine.
On the same morning that Moscow issued the official state-
mont (discussed above) implying that its ships would run
the blockade, and while its officials were declaring pub-
licly and privately that the vessels would certainly run
the blockade, the USSR seat out orders to the coantrary,
Around noon on 23 October (early evening, Moscow time), -
several of the Soviet vessels en route to Cuba (those sus-
- pected of carrying military equipment) changed their courses,
in response to urgent messages from Moscow, (The course
changes did not become generally known until the next day.)

This Soviet decision came several hours before the -
0AS' 19-0 vote to support the quarantine and to eIfect the
dismantling of the missile bases. The immediate and over~
whelning approval of the Aserican course by the Latin Ameri-
can governments, and by the NATO powers As well, was prob-
ably a most unpleasant surprise for the Russians, who may
have been counting on a sericus split in both Latin Ameri-
ca and Western Burope. But the poiat here is that the
Russians were not willing to wait to find out about that;
once convinced that the United States was serious, they
refused to gamble on the possibility tbat Americas determina-
tion would be affected by splits in the Western camp.
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Moscow had probably not concluded, this early in the
week, that the United States would be willing soon to go
beyond the blockade to whatever action was necessary to get
the strategic missilesout of Cuba. But the USSR from the
start took care not to give the United States any reason
to employ against the USSR itself the SAC forces which--as
the USSR certainly. knew by 23 October, when this was pub-
1icly statdd by a SAC spokesmin--had been put on a high
lavel of alert by the time of the President's spsech., The
23 October statement did not threaten nuclear war against
the “blockade," did not make a firm commitment to Cuba‘'s
detfense, and did emphasize the USSR's devotion to peace.*

It was not, of course¢, clear as early as 23 October
that the USSR would take no serious risks. This was not
clear until 28 October, and even then there was room for
doubt as to whether the USSR would keep its promise. But
the moderate nature of the 23 October statement was a
favorable early indicator, and the order to the ships to
change their courses was even more So.

The Cuban hsgonu:' The indicators from Cuba itself
was less favorable, but also less important.. The armed
forces had been put on the "highest degree of alert” (accord-
ing to Castro later) an hour before President Kennedy's
speech of 22 October, and the Fegime apparently regarded
itself as mobilized for general war on the same day. On

~——+¥Hoscow announced on 23 October that Defense Minister
Malinovsky had reported on measures to increase the readi-
ness of Soviet forces. As previously noted, in mid-October
Soviet forces had not appeared to be, as asgerted by Noscow
in a condition of “"highest combat readiness.” The state
of readiness may have been raised after 22 October, and
some forces may actually have been brought to their high-
est condition of readiness (as claimed), but there is
1ittle information on the state of readiness of the most
important Soviet forces, the strategic rocket (missile)
forces, the submarine missile forces, and the long-range
air forces. : '
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23 October, Castro spoke on the crisis. He reviewed Ameri-
can offenses against Cuba and Latin America, read passages
from Pregsident Kennedy's speech, and jeered at the Presi-
dent's warnings. BHe said that Cuba had tsken measures to
"repel” an American attack, and in the same passage he re-
Jected absolutely "any attempt at inspection” of Cuba,
thus answering “the President and rejecting in advance the
proposal “that--Xhrushchev was soon to make. He then re-
Jected-any policy which calls for disarming us in the
face of the aggressors,” and described this policy--a
. policy which Khrushchev was soon to carry out--as “stupid..,
ridiculous.., idiocy...": here and elsewhere Castro, like
the Russians at this time, blurred the gquestion of whether
Soviets or Cubans had control of the strategic missiles.
He aslso professed confidence in Cuba's ability to "resist
a complete blockade."= . .

Near the end of his interview, Castro described the
Soviet statemant of 23 October (broadcast: earlier in the
day) as a “real lesson to imperialism: Zfirm, calm, full
of arguments..."”  As he went on to say, however, the Soviet
position was that of "defenders of peace“--a much less
militant position than his own.

In the speech of the Cuban delegate in the UN Security
Council debate of 23 October, there was another reference
‘to Dorticos' 9 October statement, which in turn had reflected
the 11 Septomber Soviet statement, that there would be no
need for weapons in Cuba if the United States were to pledge
itself not to attack Cuba. In the next thréee days, there
w:;o ::Ibo some less vague bints to this effect by Cuban
ofticials.

~—%We do not knovw whether this latter phrase meant that
he expected the USSR to resist for Cuba, or that he already

knew that the USSR would not resist the quarantine.

-9l -
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Soviet Maneuvers and Khrushchev's Anxiety

" In the three days following the issuance 0f the Soviet
government public statement and Moscow's unpublicized order
to the ships to change courge--that is, on 24, 25 and 26
October--Ehrushchev. worked busily along several lines. He
made additional-statements designed to placate the United
States sufficiently to deter further military action; he
took additional steps to avoid a confromtation of Soviet
and American ships in ‘the Caribbean; he publicly denied,
while again privately admitting, the deployment of strategic
mnissiles in Cuba, and he continued the work on the bases
there; he made efforts to involve the United States in
negotiations; be conducted probes on a particular plan for
a negotiated settlemenit, a mutual dismantling of the Soviet
basea in Cuba and the American bases in Turkey; and he
made preparations for a fast backdown if ary, a back-
down in the form of a proposal for a withdrawal of offen-
sive weapons from Cuba in exchange for a no-invasion pledge
from the United States. On or about the evening of 26
October Moscow time, Khrushchev was impelled to abandon
--temporarily--all of his fallback positions except the

last one.

The Need to Prevent War: There were a fow militant
remorks viet pu cations and radio broadcasts in this:
period, mostly on 24 October. ZFor example, Izvestiyx on
24 October: "Little Cuba has powerful friends, who have
everything necessary...to put the unbridled imperislists
ihto their place and to make them lose taste for poking
their noses into the internal affairs of a country " Or
Malinovsky, quoted in Red Star the next day: “At the
first signal, the entire might of our armed forces must
be immediately brought to bear against the enemy, his
military-strategic, economic, and political centers, and
his main groupings of troops.” Or a 34 October broadcast

. to various types of people in various parts of America:

“the flames of war may sweep in from the Caridbean and en-
gult your home too." .

‘Khrusbchev set tbe dominant line, however, in his
24 October reply to Bertrand Russell. The note said at one
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point that a war would at once b "ther lear and
world war,” and at another point that “so long as rocket
nuclear weapons are not put into action, there is still an
opportunity to avert war." The latter formulation seems

to have been a simple tautology, rather than a foraulation
meant to leave open the posaibility of military action--with
conventional ‘weapons--which need not be regarded as a war;
there was no indication at any time that the USSR was tempted
to try to defehd Cuba with conventional weapons. The heart
of ‘the statement, in any case, was Xhrushchev's assurance
that the Soviet government "will not mske any reckless deci-
sions, will pot permit itself to be provoked,” and "will

do overything in our power to prevent war froa breaking
out."* In a private interview (at his initiative) with an
Anmerican industrialist the sane day, Khrushchev seemed to

be /bluffing at ome point, saying that he would not fire

the Cuban-based missiles except in defeunse of Cuba or the
USSR, but at another point he said that he would not be the
first to fire nuclear weapons;*s and ip any case he empha-
sized the dreadful consequences for everyone of a Wwar over
Cuba. Khrushchev reiterated his devotion to peace in his
reply of 23 or 26 October to U Thant's second appeal, and
noither Khrushchev nor any other Soviet spokesman in this
period threatened to take action in places (e.g. Berlin)
outside the Caribbean.

#This 1ine was exemplified the next afternoon by a TASB
correspondent in Washington. According to an eyewitness
account, the TASS man visited the Press Club on the after-
noon of 24 October and was drawn into a quarrel about Cuba
with an American newsman; when the American threatemd to
hit the Russian with a bottle, the Russian ran out of the
Club, crying that he would pot be provoked.

**Again Khrushchev's formulations were confusing: if the
first formulation were to govern, he would fire the misailes
in defense of Cuba against an attack even by conventional
woapons; if the second were to govern, he would not attempt
seriously to defend Cuba mgainst an attack by conventional
weapons . :
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The "Piratical" ?ununo: The 0.5, quarantine of
Cuba went into ellect a on 24 October. In the 24
October reply to Russell, Khrushchev apparently meant to
include the quarantine in the concept of "piratic actions™
planned by the United States. The USSR could not “agree”
"with such actions, Khrushchev said, and, if such actions
were carried out,_the USSR would have to "resort to means
of defense against the aggressors.” Similarly, and more
sharply, in the private interview (cited above) of the
same date, Khrushchev. described the quarantine as "piracy,”
and said that, while the United States might stop Soviet
ships outside Cuba one or two or three times, sooner or
later he could give the order to sink an American block-
ader. It will be observed that Khrushchev took this tough
line after he bad ordered some of the ships en route to
Cuba to turn around. During the afterumoon and evening of
24 October it became publicly known that most of those ships
en route to Cuba had altered course and were returning to
Soviet ports, and it was generally assumed that those which
continued toward Cuba were carrying inoffensive cargoes.

On 25 October, Khrushchev stated his agreement with
a proposal from U Thant=-who apparently either did not
recognize or did not care that the USSR had lied about the
question of its shipments to Cuba--that the USSR suspend
wveapons shipments to Cuba and the United States suspend
the quarantine, both for two or three weeks. President
Xennedy in his reply to U Thant did not agree to lift the
quarantine, and reiterated that the problem was to secure
the removal of the offensive weapons. On 28 October, U
Thant made public the replies of Khrushchev and the Presi-
dent to a new appeal: [Khrushchev agreed to keep Eoviet
vessels out of the area of interception, on a “"pursly tem-
porary basis, and the President agreed that if the ships
did indeed stay out of the area, U.S5. vessles would try to
avoid a confrontation.

The Missile Bases: Throughout this period of 24-26
October, Soviet spokesmen continued publicly to impugnm the.
veracity of the President's "allegationa™ about the deploy~
mont of strategic missiles in Cuba, usually without clearly
and explicitly denying that such weapons were present. JFor

- B4 -~
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example, Zorin at the UN asserted that "no such facts
exist," that the photographs were "fabrications"; Moscow
radio also spoke of "faked photographs,” of a "big lie"

to justify aggression; the Soviet ambassador in Mexico pub-
licly denied that there was an "arsenal of Soviet arms"

in Cuba; a Sqviet commentator spoke of the “allegations,
false from begipp:lng to end, about Soviet offensive rockets
in Cuba"; and-many broadcasts referred to the lack of any
need for missile sites abroad. In two commentaries for
Toreign audiences, Moscow Radio went soc far as to say that
"there are no...long-range rockets” in Cuba.®

. The Soviet public poaition on the missile bases was
rapidly breaking down under scrutiny at the UN, however,
and in his private remarks EKhrushchev, while willing to
let Zorin go on making a fool of himself, did not attempt
to deny the presence of the misasiles. 1In the private in-
terview of 24 October (cited above), Khrushchev admitted
that the missiles wore there, said that the United States
would have to learn to live with them, said further that
there were nuclear warheads in Cuba for the missiles, and
assured his Amsrican listener that the missiles were entirely
uader Soviet control and that the order to fire them must
come from him, while also saying (as noted above) that he
would fire them in defense of Cuba or the USSR but would
not be the first to use nuclear weapons. .

Work on the missile sites throughout this period of
24-26 October moved ahead rapidly, with an effort made to
camouflage some of the sites (against attacking aircraft,

rathér than reconnsissance, apparently) by moving equipment

T ¥IRIs forsulation 1Is mot quite a flat lie, such as the
earlier flat lie that no weapons capable of reaching the

U.8. would be sent to Cuba, MNoscow could contend. that by .
“long-range rockets” it meant ICBMs. Howsver, in the Soviet
usage the term “long-range rockets"™ bad generally if not
invariably been used for IRBMs and MRBMs, while ICBMs were
called "super long-range rockets."” Thus the formulation

in the Moscow broadcasts was very close to a flat lie.

under trees or covering it with canvas. Throughout this
period, statements by American leaders made clear that the
United States had no doubt at all as to the facts about
the missile bases and that the presence of these bases was

the issue.

Efforts ty_Get Negotiations: On 24 October, there
vere bulletina from Moscow to the eoffect that Khrushchev
had proposed a sumnit meeting. This turned out to be Khru-
shéhev's statement, in his 24 October reply to Russell, ’

 that the ‘question of war and peace is so0 vital that we

should consider usefulr-a top-level meeting in order to
discuss all the problems which have arisen...” 1In his
private interview (cited twice above) of the same day,
EKhrushchev spoke of another meeting with President Xennedy
as both desirable and necesaary; he said that such a meeot-
ing could take place in Moscow or Washington or at sea.

On the evening of 24 October; U Thant in the UN

‘Security Council made a statement to the effect that the

current situation was 8o grave that it was necessary to
hold "urgent negotiations between the parties directly
involved." Hs stated further that he had sent messages

to the USSR and the United States which, among other
things, proposed to allow time "to enable the parties con-
cerned to get together with a view to resolving the present
crisis peacefully..."” This was, of course, just what :
Ebhrushchev wanted--to gain time, and to get negotiations

to gain either more time or a large concession. He replied
immediately that he "agreed” with U Thant's proposal (pre-
sumably, with all parts of the proposal), and, specifically,
that he too regarded the gituation as *“calling for immedi-
ate intervention by the United Nations.” The emphasis in
President Kenmedy's reply (previously cited in the discus-
sion of the quarantine) was very differenmt. While inform-
ing U Thant that Ambassador Stevenson would take up with
him the matter of "preliminary talks" to discuss measures
to remove the existing threat, the President stated: "As
we made clear in the Security Council, the existing threat
was created by the secret introduction of offensive weapons
into Cyba, and the answer lies in the removal of such weapons."
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In this same period, a few Soviet commentaries
reiterated Khrushchev's view that the question of war and
peace was of such importance as to warrant a "summit"
meeting. At least ome broadcast spoke of there being an
"honorable and reasonable alternative to the present
policy: it is talks,”

On 25 _October, two Soviet officials in Vienna ap-
proached a friend of the Austrian Poreign Minister with
-the suggestion that the latter offer Vienna as a Bite for
an immediate sumnit meeting. The same day, a Soviet of-
ficial in London made a similar proposal, with London to
be the site (this was perhaps not made explicit until the
following day). On the aame day, U Thant sent a second
message to the President, informing him that he (U Thant) -
had sent a second mesaage to Khrushchev stating his con-
cern lest a confrontation of ships “destroy any possibility
of the discussions that I have suggested as a prelude to
negotiations on a peaceful settlement,” and asking (as

noted above) that a confrontation be avoided, EKhrushchev's

reply, released on 268 October, agreed that a confrontation
would certainly “"seriously complicate the endeavors to
initiate contacts in order to put an end, on the basis of
negotiation, to the crisis gituation..." Khrushchev con~
cluded this reply with a statement professing the USSR's
consistent favor for settling disputes "mot through war but
through negotiations.” President Kennedy in his reply to.
this second message again kept the focus on the missile
sites, reminding U Thant that work continued on the sites
and that the need was to “proceed urgeatly"” to effect

the withdraval of the offensive weapons.

It seems clear that Ehrushchev, throughout this
period, was making a serious effort to tie up the United
States in negotiations. Presideant Kennedy's replies to
U Thant's two appeals should have made clear to Khrushchev,
and other indicators did make clear to Khrushchev, that
the President would not permit himself to be tied up for
long in negotiations.

The Cuha-ror-i‘urko! Pro%i.tion: At the same tine
that ‘Khrushchev vas seeking negotiations in general, Moscow
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was trying out a second fallback position,* one aimed, like
negotiations in general, at gaining time, but which offered
a specific proposition, namely the withdrawal of Soviet

strategic missiles from Cuba in exchange for the withdrawal
of American missileés from Turkey. A r d-table di ion
broadeast by the domestic service on 23 October had included
the obgservationSsattributed to the Manchester Guardian~--that

the USSR would De within its rights to counter the U.3. block- .

ade of Culbia with-a-blockade of Western bases, "for example,
of Turkey." On 24 October, Khrushchev in a private inter-
view (the one cited three times above) reportedly defended
the Soviet base in Cuba in terms of American bases in Turkey
and elsewhere, and asked specifically about the rationale

of the bass in Turkey. And on 25 October, the Soviet ambas-
sador in Ankara had a two-hour discussion with the Turkish
foreign minister in which he equated the bases in Cuba and
Turkey and sought assurances that the bases in Turkey would
not be used, The anbassador in this talk apparently stopped
Just short of seeking Turkish acquiescence in the proposi-
tion--the mutual dismantling of bases in Cuba and Turkey--

which Khrushchev was to put forward in his 27 October letter.+~ -

*5ome observera have contended that this was not a fall-
back position but the true aim of the entire venture. This
contention strikes us as very weak. As others have noted,
if this had been tbe original, Soviet aim, a much smaller
Soviet program in Cuba would have been sufficient to sup-
port the base-trading proposal.

stlogcow may have genuinely regarded a withdrawal of U.8,

. missiles from Turkey as & concession acceptable to the

United States: the U.S, had been discussing with some of

its allies for seversal months the possibility of replacing
the missiles in Turkey and elsewhere with a defensive sys-
tem based mainly on Polaris submarines; and the New York
Times had reported on 24 October that "some /Washington/
acurces said that,..it was conceivable that The United States
night be willing to dismantle one of the obsolescent Ameri-
can bases near Soviet territory.”

Collection of declassified CIA Cold War documents
Compiled by Lydia Skalozub

Collection of declassified CIA Cold War documents
Compiled by Lydia Skalozub
W/ /i L i W/ i L

122 123



Preparations for a Fast Backdown: While continuing
the work on the missile sites and trying to get negotia-
tions either to gain time or to get some large concession,
and concurrently testing the specific fallback proposal of
a Cuba-for-Turkey trade, Moscow in this 24-28 October period
tried out another and much less favorable fallback position,
amounting to a“virtual surrender, to which the USSR could -
retreat swiftly 1f the indicators became ominous. .

t Beginning on 24 October, Soviet officials abroesd be-
gan putting out feelers to judge whether the United States
might agree to renounce an invasion of Cuba in return for
the withdrawal of Soviet offensive weapons. Cuban officials
supported such Soviet overtures. The Cubans were suggest-
ing privately that Havana would be receptive to UN media-
tion, with the implication that Cuba would consent to the -
withdrawal of the strategic missiles in exchange for an
American guarantee not to attack Cuba and an American lift-
ing of the quarantine.* :

Just as Ehrushchev had ordered the ships en route
to Cuba %to change course without waiting to see whether
‘the OAS would be badly split on the question of action
against Cuba, so Khrushchev again did not wait for authori-
tative responses to these approaches on the proposition of
a withdrawal for a no-invasion pledge. Just as he had
moved quickly when persuaded that the United States was
serious about the blockade, he again moved quickly because
he was, if not convinced, at least very much afraid, that
" the United States would s00n carry out a bombing or inva-
sion of Cuba,

~#*JGs¥ as some observers contend that Ebrushchev's origi-
nal aim in the missile base venture was to get a Cuba-for-
Turkey trade, some even contend that the aim was a no-in-
vasion pledge. This countention seems to us even weaker than
the other. As others have noted, it is impossible to
believe that the USSR would have made such a political and
economic investment in Cuba simply to gain an epemy's pro-
mise. Khrushchev of course has to present a no-invasion
pledge as having been his aim all along, as he has nothing
else to show for the venture.

. The Implied Retreat, 26 October: In his 12 December
report to the Supreme Soviet, KBrushchev explained his rapid
retreat to his final fallback position®--a pledge of with-
drawal of the offensive weapons in exchange for a no-inva-
sion pledge--in terms of a "signal of utmost alarm.” Khru-
shchev put it this way:

* AmeYican militarist forces pushed
events 80-as to carry out an attack on
Cuba. On the morning of 27 October we
‘received information from our’ Cuban com~
rades and other sources which directly
stated that this attack would be carried
-out within the next two or three days.

. We regarded the telegrams received as a
signal of utmost slarm, and this alarm
was justified. Immediate actions were
required in order to prevent an attack
against Cudba and preserve peace.

A message was sent to the U.S.
President which suggested autually ac-
"ceptable solutions...We stated that it
the United States pledged not to invade
Cuba and also to restrain their allies
from aggression against Cuba, then the
Soviet Union would ‘be ready to remove

~"3We speak of this position as "final” in the sense that
it was the last position he was forced to occupy. Ve sur-
mise that he had yet another position in reserve, namely,
that of withdrawing the amissiles even without a no-invasion
pledge if forced to do so; as previously suggested, we
believe that Khrushchev would not regard a no-invasion
pledge as having smdch vidlue--dot enough, we think, to
Justify a delay in withdrawing until he got it, a delay
which might well have resulted in the destruction of the
island .the pledge was to cover. In any case, the USSR

did not comply with the terms of verification which would
make the pledge operable. .
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from Cuba 2ll of the weapons which the
United States described as offensive
weapons...

Khrushchev's account is confusing, however, as to
. the dates, apd seoms deliberately obfuscatory, in the in-
terest of giving no further publiolty to erratic features’

of his behavicr in the period of 26-28 October. Khrushchev -

states in the 12 December account that the critical in-
.forntion was received on the morning of 37 October Moscow
time. 'But the action which he says ke took in response -
was taken no later than the afternoom of 26 October Moscow
time--the writing of the letter which contained the impli-
cit proposal of a withdrawal for a no-invasion pledge.

Khrushchev's account speaks of the “signal® not as
a single message but as the sum of several messages, nddad
up by him on 27 October:

Eventa developed at a quick pace.
The U.8. comnand brought into full mili-
tary preparedness all its armed forces,
including the troops present in Burope,
as well as its Sixth Fleet in the Mediter-
ranean and its Seventh Fleet based in the
Taiwan area. Several paratroop, infantry,
tank, and armored divisions--numbering -
about 100,000 servicemen~--were detailed
for an attack on Cuba alone. Apart froam
this, 183 ships with 85,000 sailors abroad
vere moved toward the shores of Cuba, The

landing oo Cubi was to be covered by several
thousand military aircraft. About 20 por-
cent of all aircraft of the Strategic Alr
Command were in the air round ths clock,

- 101 -

Compiled by Lydia Skalozub

126

Collection of declassified CIA Cold War documents

HHYYVV///1SLL0000 004999557000 00 000499555000 000 0000004470000 00 000000 009904000000 00 00000007

carrying atomic and hydrogen bombs...®
Reservists were called up.**

The forces of America's NATO allies
in Europe, too, were brought up to full
battle proparodnen. A joint command of
the United States and the Latin American
countrm wis created...

="+ Some of the details of the “full military prepared-

.nosl" cited by Khrushchev seem to have been drawn from a
.- Department of Defeuse news release of 29 November 1962

(twvo weeks prior to. this speech). However, whatever the
figures available to Khrushchev at the time, it was ap-
parent from the madsing of forces and from public state-
ments that the United States was preparing to move to a
bigher level of military action against Cuba in the near
future. While the possibilities included an extension
of the quarantine (to cut off oil, or all shipments into
Cuba), it was clearly an air strike againat the bases or
a full-scale invasion of Cuba which Khrushchev. feared.

Why did these indicators, as of 28 October, point
to such early action that Ehrushchev suggested his final
fallback position on that day? We cannot be sure, but we

+SAC had been ordered into Defense Condition Three on
22 October, with increased airborme alert and dispersal;
and SAC had gone into Defense Condition Two, which included
the cancelling of leaves, on 24 October: EKhrushchev did
not specify in his 13 December speech, but. may have known
in late October, as revealed in the 29 November release,
that SAC had "upgraded individual missile alerts to a
maximum,* As previously noted, the state of readiness of
Soviet forces after 22 October is in question. However,
alpost all observers agrse that the USSR wished to avoid
a provocative appearance at this time.

#The (air) reservists were pot called up until 27
October.
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think that these indicators were read in the light of frantic
messages from the Cubans just prior to 26 October. Khru-~
shchev himself (see above) attributes the "signal of utmost
alarm” to his "Cuban comrades" amoog others; the Cubans

are the only sources he identifies. While we have not seen
any Cuban messages of this kind and of this time, there is
other evidencs: that the Cubans had concluded by 26 October
that m attack Was indeed imminent. For example, two ambas-
sadors in Havaoa reported in messages that Dorticos had

'said on 26 October that Havana expected an attack very soon,
posaibly or eéven probably on the night of 36 October. If .
Dorticos was saying this to non-bloc diplomats on 26 October,
the Cubans almost certainly had informed Moscow of their
fears no later than the previous night, which would have
been the moraing of 26 ‘October, Moscow time, some hours
before the composition of Ehrushchev's 26 October letter.

We cannot judge the identity of the unspecified
"other sources” ¢ited by Khrushchev, There were several
developments on 26 October which could have reinforced the
presumed Cuban messages of alarm and could have contributed
to his own state of alarm reflected in the 26 October letter
if they had been known to Khrushchev before the time of
composition of that letter, but they were not. The 26
October developments to be cited later--rumors of an im-
minent invasion of Cuba available to Moscow through the
Press Clud in Washington and possibly through the British,
and public statements by American and other officials sug-
gesting the possibility of early actionry-cams later in the
day than the time that Khrushchev wrote his letter, and
thus were part of the large body of material which later
returned Khrushchev to his 26 October position but which
did not contribute to his implicit retreat of 26 October.

In any case, Khrushchev on 26 October, adding up the
various military and political indicators available through
the night of 25-36 October Washington time, wrote a letter
which seems to us to have been designed to head of? any
attack on Cuba that may bave been planned for the night of
26 October or the morning of 27 October.
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The Long Weekend

Khrushechev's 26 October letter came into Washington
during the evening of Priday, 26 October, Washington tine,
beginning at about 1800, Another EKhrushchev letter was °
broadcast by Moscow on Saturday morning, 27 October, Wash-
ington time, -The President’s replies to the two letters
were made at different times on 27 October. EKhrushchev's
roply, accepting the position which the President had made.
explicit and had attributed to Khrushchev, was made on -

' Sunday morning, 28 Octéber, Washington time. This period
from Friday night through Sunday morning, culminating in
Ehrushchev's explicit agreement to retreat, is the final
. stage of the Cuban crisis as examined in this paper, al-
though the actual retreat vas spread over a period of
savoul weeks aftér 28 October.

Khrushchev's 28 October Letter: Khrushchev's 26
October letter has not been published, but the essentials
of it were immediately made apparent in the President's
reply of 27 October and were confirmed by Khrushchev in
his 12 December speech cited above. The letter has been
described as long, rambling, vague, troubled, and con-
ciliatory, and as clearly from the hand of Ehrushchev
himself. The point of the letter, in Khrushchev's words
of 12 December, was as follows:

We stated /In that letter/ that if the
United States pYedged not to Invade Cuba
and also to restrain its allies from ag-
gression against Cuba, then the Soviet
Union would be prepared to remove from
Cuba all .0of the weapons which the United
States described as offensive weapons...

Khrushchev% 27 October Letter: Another Khrushchev
letter, containing the Cuba-lof-Turkey proposal, began to
be broadcast by Moscow Radio on the morming of 27 October,
Just as the reply to the Khrushchev letter of 26 October
was reportedly being drafted. This second letter was ap-
parently written during tbe night of 26 October Moscow time
(it seems to have been originally dated 26 October) or in
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the mo;ni:g g! 27 October, several hours after the composi-
tion of the first letter. It was probably writt

the time--the morning of 27 Oci—be':-, losc{w timee-lln!::eiiﬁech
Khrushchev fixes the "signal of utmost alarm” which cause:
his retreat, but it was certainly broadcast after that tioe,
and was clearly not a letter in response~ to such a "“signal";
on the coatrary; it is a letter appropriate to a lull, and
provides additional reason for believing that Ehrushchev
‘has misdated the time or times of his greatest "alarm."

' The letter begar hy expressing "great satisfaction"
vith the President's reply to U Thant's appeal to avoid
a confrontation o! Soviet and American ships. The Presi-
dent's "sensible step” was taken as showing liis "solicitude
for the preservation of peace." TFollowing a statement on
the importance of peaceful economic competition, Khrush-
chev's letter spoke of the non-confrontation agreement as
a "first step,” and declared that the "main thing is to
normalize and stabilize the situation in the world between
states and between peoples.”

Stating his understanding of the President's concern
for the security of the United States, Khrushchev noted his
own concern for Soviet security and pointed to American
military bases--with rocket weapons--surrounding the USSR
-and its allies. Khrushchev specified the existence of such
weapons in Turkey, and then asked:

Do you believe that you have the right
to demand security for your country and the
removal of such weapons /Trom Cuba/.., while
not recognizing this right for us? ..., How
then does recognition of our equal mili-
tary possibilities tally with such unequal
relations between our great states?

(It will be recalled tbat Khrushchev since autumn 1961 had
periodically attributed to the President, on the basis of
the Vienna talks of July 1861, a belief that Soviet military
strength was the equal of American military strength, and

- 108 -

he had often asked that American policy be made consonant
with such a belief, in the sense of allowing the USSR
"equal rights” of all kinds. He had slso on occasion
stated his true calculation that U.S, estimates of Ameri-
can military superiority made the United States feel that
it did not hsve to give him what he wanted.)

Attor l’xptossing optinisa over the results of “talks”
.between Soviet-and American representatives under the aus- - -
picu of U Thant, Khrushchev's letter made its practical
proposnl-

¥e agree to withdraw those weapons
from Cuba which you regard as offensive
weapons. We agree to do this and to state
this commitment in the United Nations.
Your representative will make a statement
to the effect that the United States, bear-
ing in mind the anxiety and coocern of the
Soviet state, will withdraw its analogous
weapons from Turkey.

Representatives of the UN Security Council, the letter con-
tinued, "could control on-the-spot fulfillment of these

conmitments.”

The letter further stated that the USSR would give’
a pledge not to invade Turkey or to harass Turkey in other
ways, in exchange for an American pledge not to invade or
harass Cuba. The letter suggested a month as the outside
1imit for the implementation of the proposal,

Khrushchev's letter at this point stated for the
first time publicly, as Khrushchev had said in a private
talk two days earlier, that the weapons in Cuba which "alarm
you" were entirely "in the hands of Soviet officers.”

These veapons would not "threaten" anyone if there were no
attack on the USSR or invasion of Cuba. The letter con-
cluded that an agreement could lead to other agreements.

This 27 October letter came as a surprise even to

Moscow; the issue of Iznsti? which carried it on page
one had on page two a commentary denouncing in advance any

- 106 -

Collection of declassified CIA Cold War documents
Compiled by Lydia Skalozub Compiled by Lydia Skalozub
W L L L L L L L W L L L L L /e
130 131

Collection of declassified CIA Cold War documents



such proposal. Nevertheless, this second letter, in con-
trast to the disorderly and apparently hastily-written
letter of 26 October was a coherent statement which had

. evidently been kept on hand for use at the proper time.
Why was this thought to be the proper time?

It seened, indeed, a very poor time for such & pro-
posal. .The gréind had already been cut from under any such
_proposal by Karushchev's letter of 26 October, in which he
‘had- made the much more attractive proposal of a dismantling
of the missile bases in Cuba in exchange for a no-invasion
pledge. As noted, the 27 October proposal was broadcast
after Khrushchev, according to his later account, had added
up his information to a "signal of utmost alarm.” While:
it seems apparent, both from the tone of this 27 October -
letter and from other developments which will be discussed
later, that Khrushchev misdated the time of his "utmost
alarm”" (it was not really the morning of 37 October, as he
'said, but rather the 12 to 18 hours immediately prior to
his explicit capitulation on the afternocon of 28 October
Moscow time), nevertheless as of 26 October he had been in
a state of some alarn, and there had been indicmtors since
that time which, one would think, would have increased his
alarm. ’

For example, three Soviet officials were intermit-
tently present at the Press Club in Washington during the.
afternoon of 26 October, at which time American newsmen -
there were freely offering the opinion, based on conversa-
tions with Adnministration officials, that an invasion of
Cuba was set for the following day; one or another of the
Soviet officia: .
and it seems almost certain that they transmitted this in-~
formation to Moscow that afternoon (the nigbt of 26-37 ’
October, Moscow time). Moreover, the British comsul in
Miami 18 reliably reported to have concluded, on the after-
noon of 36 October, that everything was in readiness for
an invasion of Cuba the following day; this conclusion, or
the information on which it was based, may also have got -
to Moscow on that night.

8imilarly, at noon of 28 October (Washington time)
Mr. Lincoln White gave a press briefing in which he called
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attention to the sentence in the President's 22 October
speech to the effect that further action would be justified
if the build-up in.Cuba continued. Later in the day a White
House statement noted that the USSR had shown no intention
to dismantle or to discontinue work on the strategic nis-
sie sites, that work on the sites was proceeding “'rapiily,”
and. that such-activity was directed at "achieving a full
operational-cupability as soon as possible."” Further, on

.. the saze day Jose Mora, Secretary-General of the OAS, stated
Publicly that the missile bases "cannmot be negotiable” and
that any measures taken by the United States to dismantle
the . bases would be justifiable on the basis of the 23 October
resolution of the OAS and would be supported by almost all
Latin American states.¢

Finally, British officials in Washington are reliably

- reported to have concluded on that day (26 October), on the
basis of conversations with American officials, that the
United States would take additional action against the mis-
sile bases within 48 hours if dismantling had not begun with-
in that time. Although we think that this conclusion was
passed to Moscow, it at all, only after the time of the
Cuba-for-Turkey proposal, it could Rave reached Moscow onm

- the night of 26-27 October. ~

Thus, how was Khrushchev's 27 October letter to be
read? Was the letter serious? If so, BKad Khrushchev decided
that his earlier attitude had been excessively conciliatory?
Had the first letter been writtem by him personally and in
haste, and had it now been displaced by a proposal represent-
ing his considered opinion after a day of discussion with
other leaders? (The different styles of the two letters
gave some support to such a view, and there was also some
subsequent reporting to this effect.) Or had Khrushchev
himself been displaced by a group with a tougher attitude?

In copnection with this qQuestion of a tougher attitude--
whether Kbrushchev's or that of others--the news came to
hand while the letter was being studied that a U-2 plane

3Poth the White House statement and Dr. Nora's remarks
were presented by TASS on 27 October as evidence that
"armed intervention" was imminent.
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was missing on a mission over Cuba that had begun about the
- time the letter was being broadcast.® -

. Or was the letter less serious than the 26 October
- letter? Did EKhrushchev regard his first letter as having
. . averted an atthck oo Cuba and as having eased the situation
generally, so_jht he was nov free to try, at least briefly,
. for a better sxchange, contending that his first vague let-
ter.had been misinterpreted and that this was the official
" version of that letter? Or was the second letter simply
.a means of warning that if the proposal in the first letter
. 'were rejected, the price could only go up? Or was the
"second letter mimply putting the Cuba-for-Turkey proposal
on the record, in order to return to the question of U.S,
bases overseas after the crisis in Cuba had been resolved
. by a Soviet withdrawal on the basis of the first letter?

The questions as to the origins and motivation of
the 27 October letter cannot be answered with confidence,

“T"¥Yt 15 stiIl not certain, but seems probable, that the
plane was brought down by a SAM installation near Banes.
Ehrushchev at this time was preparing to promise (as he

did the next day) to withdraw the offensive weapons, and

a shootdown at this time may conceivadbly have been part of

a hastily-contrived plan for preventing verification of his
promise. A better possibility, as two sources have asserted,
.is that Castro himself persuaded the Soviet cozmander of

a SAM detachment or empl t to shoot down the D-2,
Soviet discipline would be expected to be better than that,
_but the situation bad been confused by Castro's public state-
ment earlier in the day that invading aircraft would "risk"
defensive fire, a statement which might have been taken by

a SAM commander as & change of signals froam Moscow. In any
cage, the action seems to have been an aberration. On the
same day, Castro in a letter to U Thant stated his willing-
ness to negotiate a settlement. On 28 October, the Cuban
Ministry of Armed Forces in messages to anti-aircraft

forces reiterated the instructions, apparently in effect
since 23 October, not to open fire unless attacked.
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and some observers regard these questions as the principal
opacity of the week of the crisis. Ve are fairly well
satisfied, however, with a simple explanation, namely:

. Khrushchev may well have been under pressure from others,
but he remained in command throughout the crisis; as of

"27 October Moscow time, the attack on Cuba reportedly
planned for the.night of 26-27 October had not taken place
‘(whether owtug to his letter or not), and the situation

. was indeed eased; he did indeed judge, possibly on the
bu:l.a of av:l.donet not available to us, that he had a little
more time (perhaps two or thres days, the figure he later
gave), encizh for one moré effort; and he wrote a letter
‘designed to play one or two of the three roles suggested in
the foregoing paragraph, depending on the Amsrican response.
As it turned out, the letter may or may not have played the

. second role (encouraging the United States to accept the
implied proposal in the 28 October letter), while it clearly
played the third role (putting the proposal on the record).*

The White House publicly parried the 27 October let-
ter-~the Cuba-for-Turkey letter--early in the day of 27
October, in such z way as not to deprive Moscow of hope of
negotiations on other matters (including U,S., bases) after
the Cuban crisis was resolved. A White House statement
(not signed by the President) noted that this most recent
proposal was inconsistent with positions taken less than
24 hours earlier, refused to make an agreement at the
‘expanse of an ally--the kind of agreement that Khrushchev
was soon to make--and kept the focus on the need for early.
action on the mizsile bases in Cuba,

#Tt will be recalled that Khrushchev in a private talk

~ 0f 24 October, after he h&d ordered his ships to turn back,
had warned that Soviet ships would resist with armed force.-
In this light, the letter of 27 October, proposing a bargain
he had already undercut with a better offer, is not so sur-
prising: on 24 October and again on 27 October, Khrushchev
had 2 hope that the American position could be changed, he
did what he safely could do to try to change it, and, this
failing, he at least got the Soviet position on the record.
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. The proposal broadcast this morning
involves the security of nations outside
the Western Hemisphere, But it is the
Western Hemisphere countries and they
alone that are subject to the threat that
has producod the current crisis...

- Iork on these offensive weapons is
o - still proceeding at a rapid pace. The
. ° . first imperative must be to deal with this
' immediate threat, under which no sensible
ne‘otiltionl can proceed.

It is therefore the position of the
United States that as an urgent prelinminary
to consideraticn of any proposals, work
on the Cuban bases must stop; ot!onsivo'
wveapons must be rendered inoperable; and .
further shipment of offensive weapons to
Cuba must cease--all under effective in-
ternational verification...

Moscow did not publish the White House statement.

The President's Lottor of 237 Octobar: President
Kennedy’s letier o was received in Moscow
during the evening of 27 October Vashington time, and was:
probably in Khrushchev's hand by 0600 on 38 October Moscow

time. In this letter the President, virtually ignoring the

Khrushchev message of 37 October (the Cuba-for-Turkey pro-
posal), opened with the statement that he (the President)
had read Khrushchev's letter of 268 October with care and
welcomed the statement of KhrushcRev's “desire to seek a
prompt solution to the problem,” and then reiterated the
central point of the White House comment on the Cuba-for-
Turkey proposal earlier in the day:

The first .thing that needs to be done,
however, is for work to cease on offensive
missile bases in Cuba and for all weapons
systems in Cuba capable of offensive use
to be rendered inoperable, under effective
United Nations arrangements.
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(Work on the missile sites in Cuba was in fact continuing
on 27 October, by which time some missiles almost certainly
could have been launched at the U.S. .from each of the MRBM
sites, although, as noted, it is not known whether warheads
were there; moreover, a d link bet Noscow and
Cuba, apparently activated hurriedly during the week, became
operational at gust ‘about this tims.)

On tho issunption that the work were stopped, the
letter continued, the President's roprclontativos in New
York would work out with Khrushchev's ropresentatives and
with U Thant an arrangement for a "permanent molution to
the Cuban , problem along the lines suggeated in your letter
of October 26th." At this point in his letter, the Presi-
dent made explicit the proposal implicit in EKhrushchev's
letter of 26 October and attributed it to kKhrushchev:

. As I read your letter, the key ele-
ments of your proposal--which seem gen-
erally acceptable as I understand them--
are as follows:

(1) You would agree to remove these
/above-cited/ weapons systens from Cuba
under appropriate United Nations observa-
tion and supervision; and undertake, with
suitable safeguards, to halt the further
introduction of such weapons systens into
Cuba.

(2) VWe, on our part, would agree

~--upon the eatablishment of adequate ar-

: rangements through the United Nations to
.insure the carrying out and continuation
of these coxmitments--{(a) to remove the
quarantine measures nov in effect and
(b) to give assurances against an inva-
sion of Cuba...

The President then stated in his letter that if Ehru-
shchev would give similar instructions to his representa-

tives, "“there is no reason why we should not be able to
conplete these arrangements...within a couple of days.”
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Although the letter imposed no deadline for an agreement,
the "couple of days" could have been read as the deadline
for both the agreement and the implementation of 1it.

The President's letter omphlslzed the urgency in
its concluding:paragraphs. While the United States was
willing to ducuu "other armaments” and a "detente,” the
letter said, ““the first ingredient, let me emphasize, ia
‘cessatlon of vork on missile sites in Cuba and messures
to rend such inoperable...” Further,

L4

The continuation of this threat, or

& prolonging of this discussion concern-
ing Cuba by linking thess problems to the

~ broader questions..., would surely lead to
an intensification of the Cuban crisis and
2 grave risk to the peace of the world. For
this reason I hope we can quickly agree along
the lines outlined in this letter and in
your letter of October 26th.

Khrushchev's Capitulation, the 28 October Letter: .
" Khrushchev's ober lettér, in which he accepted as
his own the positions which President Kennedy attributed
to him in the President’s 27 October lettsr, was broad-
cast by Moscow Radio at about 0900 Washington time on 28
October, about 24 hours after the broadcasting of Khru-
shchev's 27 October letter, and about 10 hours after the
receipt of the President's 27 October letter.

There are re 8 of
a "struggle” among Soviet leaders prior to the dispatch of
the 28 October letter, and one source has attributed to a
Soviet leader the statement (later) that war had been "very
close.” However, on the basis of Soviet conduct throughout
the venture, we do not believe that the dominant leaders
(notably Xhrushchev) came close to deciding to take military
action, and the reported remark seema a part of the continu-
ing Soviet effort to impress the United States with the
dangers of the crisis in order to dissuade the United States
. from taking & bard line again. We think it likely that the
Soviet leaders made the decision to capitulate in the same
way that tbey had made the decision to undertake the venture

- 13 -

in the first place—;vith Khrushchev leading the way, and with
only a few vocal and determined dissenters.

Throughout the day and night of 27 October Moscow
time, Khrushchev. had been given mdicnt.lonn that his time
was running out.

One nuch “indicator was an action taken by Secretary
McNamara, in ordering 24 troop carrier squadrons, compris-

'hg about 14,000 air reservists, to active duty. Shortly

thereafter, Auiltnnt Secretary Sylvester issued a warn-
ing--closely following the shootdown of the U-2 near Banes--~
that the United States would retaliate in the event of
interference with American air reconnaissance of Cuba.

Another such indicator was a warning--which may have
come through two or more channels at about the same time--
that the United States had imposed a deadline of 28 or 29
October for & Soviet agreement to dismantle the bases or -
for the dismantling to begin. As noted previously, British
officials in Washington had concluded on 26 October, on
the basis of conversations with American officials, that
28 October was the deadline, and this conclusion may have
been passed to Moscow. As also noted, this may have reached
Moscow as early as the night of 26-27 October; however, it
is known that the question of the deadline was being dis-
cussed in London by various offices of the British Govern-
ment--in terms of a briefing given the British by U.S,
officials in VWashington the previous day--on the morning
of 27 October; and it seems to us likely that this informa-
tion was passed to Moscow, if passed at all, sometime in
the next 24 hours, the period just prior to Khrushchev's
capitulation in his 28 October letter.

In any case, essentinlly the same information was
stated publicly by a Latin American diplomat in Washington
on 27 October. A Washington radio station on the afternoon
of 27 October quoted this diplomat as having learned that
the Russians were being given only 48 hours to agree to
dismantle the bases.® The implication in this report was

—~~¥THEIs Is our recollection of the radic report; we do

not have a text.
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that the diplomat had been briefed to this effect during
the previous 24 hours. This report--which was almost
certainly transmitted at once to Noscow--must have had
some impact on Khrushchev even if it were the only such
report, and must have had & much greater impact if it
followed or co:l.nc:ldod with information from the British
and/or others to_the same effect, 1.e. that diplomats

. were be:l.nz told thnt 28 or 29 October was the deadline.

T !'urtbor, :l.n the early afterncon of 27 October Washing-
ton tims, or sbout 1930 Moscow time, thers was what has beon
described as an "uncannily well-timed™ intrusion of an
American U-2 into Soviet arctic airspace. This was an ac-.
cident which could have been taken instead as an :l.ndicntor
of American preparations for a strategic agtack. -

" Another indicator may have come from Soviet officials
visiting the Press Clud in Washington on that evening. Dur-
ing the evening, a report was circulating in the Tlub that
Secretary McNamara had told several leading newszen to come .
to the Pentagon at 0700 the next morning (28 October) for -
a briefing on a matter of great importance. The matter was
presumed by the newsmen at the Preas Club to be an announce-
ment that an air strike against Cuba was just then being
made or was about to be made.

_Finally, as previously noted, there were those pas-
sages in the President’s letter of 37 October which specified
& "ccuple of days” as sufficient for implementation of the
proposal the President attributed to Khrushchev and which
emphasized the urgency of an early agreement. The “couple
of days" could reasonably have been read as the deadline for
both agreement and implementation, and the letter in any :
case vas consistent with all of Khrushchev's information
to the effect that he had only a short time iz which to act.
Ihrushchev may have given more weight to this letter than
to any other single iandicator in the 24 hours immediately
prior to the Soviet capitulation, as this indicator came
directly from the man who would order the action to be taken,

, It seems clear, iz any case, that the period immedi-

ately prior to the dispatch of Ehrushchev's 238 October let- -
ter was in truth his time of "utmost alara.” The only
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question for debate seems to be that of whether the "signal
of utmost alarm” was a single signal such as a warning o

a 48-hour deadline reaching Khrushchev through pub]u. nd/or
private channels, or the passages in the President's 2/
October letter, enphnstz:l.ng urgency, or (as we believe) a
signal compounded of such elements.

Just &s Khrushchev had ordered his ships to turn
,back as soon ‘as he was persuaded that the United States was
'Serious about the quarantine, and just as he had written
his 26 October letter when informed that an attack on Cuba.
might be imminent, s0 he accepted as his own the proposal
attributed to him by the President as soon as he was brought
to believe that his time was indeed up. Kommunist, in an
article of December 1962, commented that In the Cuban crisis
the Soviet party and government '"soberly weighed the balance .
of power” and made their decision accordingly. (This seems
a half-truth: as we.see¢ it, ‘the Russians had weighed the
"balance of power" long before the crisis; in the crisis
itself they were concerned with estimating whether the United
States was willing to use its local and strategic superiority.)
Soviet and Cuban sources agree that Castro was not consulted
in the process of making and publicizing this decision.

Khrushchev's 28 October letter got quickly to the
point. After expressing satisfaction and gratitude for the
"gsense of proportion” and "realization of responsibility"
displayed in the President’'s 27 October letter, as well as
Ehrushchev's "great understanding" of Amprican concern over
“the weapons you describe as offensive," Ehrushchev in this
letter then asserted that the Soviet Government,

. in addition to sarlier instructions
on the discontinusnce of further work on
weapons construction sites, has given a
nev order to dismantle the arms which -

you describe as offensive, and to crate
and return thea to the Soviet Union.

The letter then reiterated, for the record, the
Soviet contention that arms had been given Cuba because
the island was under the "continuous threat of an invasion,”
and that such arms were entirely for purposes of '‘defense”

of Cuba.
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The letter continued:

© 1 regard with respect and trust the
statement made in your message of 27
October 1962 that there would be no at-
tack, po. invasion of Cuba, not omnly on
the part-of the United States, but also
on- the:-part of other nations of the West-
ern Hemisphere...

Por this reason, the letter went on, the orders had gone
out to discontinue construction and to dismantle the
sites.* Further, "As I informed you" in the letter of 27
October,
13
we are prepared to reach agreement
to enable UN representatives to verify
the dismantling of these means,.,. i

(This was not quite what Khrushchev had said in that letter;
he had said that, if there was an agreement on the mutual
dismantling of missile bases in Cuba and Turkey, UN repre-
sentatives could "control on-the-spot fulfillment." Now,
with an agreement much less favorable to him, he was ap-
puentlg unwilling to commit himself to on-the-spot super-
vision.

Khrushchev's 28 October letter then expressed a hope
that Soviet and American leaders, and “other people of good
will,” once having uprovod the present “"tense atmosphere,"
could ensure that no other "dangerous conflicts™ would
arise. (This was apparently meant to suggest a desire to
undertake negotiations on broader isaues.)

The letter then expressed the hope that the Cuban
people would "be certain that we are with them and are not

~——3These orders apparently did not go out until later in

the day, perhaps not until the President's moom‘ni Had
been received.
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absolving ourselves of responsibility for rendering assist-
ance to the Cuban people." In this connection, the letter
protested the "violation of Cuban airspace by American
planes,"* action which could lead to "dangerous consequ-
ences." (This seems to have been an expty gesture of sup-
port for the Cubans, but it is conceivable that Khrushchev’
here was expréssing a last-ditch hope of iunducing the United

- States to suspend the overflights before ascsrtaining by

thesie. and otlier means that Khrushchev bad made good on his

' agreement, in vh!.ch case Khrushchev could reconsider whether

to make good.

Having Ju-t backed down, Khrushchev then reiterated,
for the record, the Soviet determination not to “falter in
the face of any test,” the Soviet determination not to be
provokod but to retaliate against those who would “unleash
a war,” and the Soviet confidence that psace could be
mnaintained.

- President Kennedy commented immediately on the broad-
eant text of Ehrushchev's 28 October letter. The President'’s
statement, directed to Noscow over Voice of America in the
early afternoon, velcomed Khrushchev's decision to back down
as a "constructive contribution to pemce.” Later in the
afterncon the President replied to the letter, ntatuz that
he considersd his letter of 27 October and Khrushchev's
letter of 28 October to represent "firm pledges...which .
ought to be rapidly implemented." As the President put 1t,
"we are receding from danger”; the Cuban problem remained,
but the Cuban crisis, or at least the Cuban crisis of 1962,
was over.

~—%This Yollowed & lengihy passage about American U-2 vio-

lations of Soviet airspace, including the U-2 incident over
the Chukhotlk Puninsula the previous evening.
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I_!gcnpitulation

On 22 October, the President rovealed his knowledge
that, contrary to the burden of several Soviet statements,
strategic missiles were being deployed in Cuba. He re-
minded Moscow of his warnings against ventures of this kind
and against this particular venture, abnounced an imminent
quarantioe of-Cuba, stated that !urthor action would be
taken if the’ build-up continued, threatened retaliation
‘against the USSR if missiles were launched from Cuba, called
on Khrushchev to withdraw "all offensive weapons,"” and
warned the USSR against hostile action elsewhere.

The USSR replied on 23 October with a public state-
. ment designed to put the United States on the defensive
so that the USSR could gain tinme for the purpose of involv-
ing the United States in negotiations aimed at gaining yet
more time or some large concession. In this statement,
the USSR neither admitted nor explicitly denied the deploy-
ment in Cuba of strategic missiles, adhered to the formula
of defensive purpose, and presented the dispute as béing
really between the United States and Cuba. The statement
denied the right of the U.S, to forbid a military build-
up in Cuba (or elsewhers) or to impose a quarantine, warned
of the dangerous of American actions, took
no mote of the threat to the USSR, and ascerted that the
USSR would try to keep the peace 'h:llo looking to its. mili-
tary readiness. On the same day, Khrushchev ordered his
ships carrying military cargoes to Cuba to turn back.

In the next three days, Khrushchev worked along
several lines,.
assure the United States about the possibility of general
war and also to deter the U.5. from attacking Cuba. BHe
threatened to run the quarantine, but only after ordering
the course changes, and in fact he took additional steps
to avoid a confrontation of Soviet and American ships in
the Caribbean. BHe privately admitted the deployment of
strategic missiles in Cuba, and he continued the work on
the bases there. He tried hard to involve the U.S. in
negotiations., He conducted prodbes on a2 particular proposi-
tion, "the mutual dismantling of bases in Cuba and Turkey.
And be made preparations for a fast backdown 1f necessary,

3
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.0off any imminent attack on Cuba.

a proposal for the withdrawal of offensive weapons in exchange

:for. a no-invasion pledge.

By 26 October, the President had made clear to Khru-

.shchev that the United States would not permit itself to .-
"be tied up for long in negotiations. Moreover, it was ap-
‘parent from thé massing of .forces and from public statements
“that the.U.S..wis preparing to move to a higher level of =

military action against Cuba in the near future. Because .

" ‘the Cubans are known to have expected an attack on or socon

after the night of 26 October, it smeems likely thst Khru-
shchev'’s sense of urgency was heightened by frantic messages

‘from Havana, Thus Khrushchev's letter of 28 October, in

which he implied his willingness to withdraw offensive wea-
pong from Cuba ia exchange for American assuranpces against
an invasion of Cuba, seems to have been designed to head -

¥ithout waiting for a reply, Khrushchev in a i October
letter failed to reaffirm that position and instead pro-

posed a settlement more favorable to the USSR, namely the.

mutual dismantling of bases in Cuba and Turkey. This letter
apparently reflected a fresh calculation of his position.
The attack on Cuba which he had feared on the previous day
had not taken place; and he now estimated that he still had
a little time--perhaps as he said, two or three days--in
which to work; and his 27 October letter, like the earlier:
threat to defy the quarantine, was a last effort to induce
the United States to change its mind, which, this failing,
8imply served to put the Soviet position on the record.

On the eveniag of 27 October, the President made
expltcit the proposal implicit in Khrushchev's 26 October
lotter and attributed it to Khrushchev. Within about 10

"hours, Khrusbchev capitulated. Ee was almost certainly

helped to this decision--reached by the early afternoon

of 28 October Moscow time--by additional indicators re-
ceived on 27 October and on the mornming of 28 October

that the deadline might be either 28 October -6r 29 October,
and by those passages in the President's 27 October letter
(roceived in the morning of 28 October) which suggested
the po#sibility of a 29 October deadline and which in

any case emphasized the urgency of an early agresment.

Just as Khrushchev had ordered his ships to turn back as
s00on as he was persuaded that the United States was aserious
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about the quarantine, and just as he had written his 26
October letter when he first feared an attack on Cuba, so
he sccepted as his own the proposal attributed to him by
the President as soon as he was brought to believe that

his time was indeed up.

At leaSt.in the short run, Khrushchev had lost heavily.
He had Yeen ¥Eown up as a liar (even if a half-hearted and “
.¢lumsy liar), as being willing to sacrifice an ally (and
without even consulting that ally), and as a much less cool
and capable man in a crisis than his principal adversary.
Most of the: problems which he had thought to solve with the
missile base venture were now worse than they had been be-
fore. He had not changed the balance of power, and the
inferior Soviet position in this balance wag now plain for
all to see. He had now no hope of getting something for
nothing in negotiations, and bad weakened his position in
any negotiations. He had lost ground with the underdevel-
oped countries. He had exposed himself to Chinese ridicule
and had strengthened the Chinese case against his leader-
ship. He had exacerbated his problems in attempting to
control Castro. He had broken even in only one respect:

he still had his "socialist"” Cuba, his foothold in the
Western Hemisphere; and even here it was made clear that
this foothold could be maintained only on American suffer-
ance, Thus, from an American point of view, if the Bay of
Pigs misadventure in April 1561 had been properly described
as a "perfect failure,” then the week of 22-28 October 1962
could properly be regarded as a dazzling success,

-

How much Ehrushchev would lose in the long run was
another question. Sone observers, seeing the failure of the
venture as tbe extinction of Khrushchev's last hope of at-
taining a position from which he could make rapid advances,
have expected a pew ers, in which Khrushchev would learn
to live comfortably with the unfavorable balance of power,
would provoke fewer and less serious crises, and ip negotia-
tions with the United States would ainm less at taking pro-
f£it from crises which he himself had provoked and more at
reaching mutually-beneficial agreements. Even if this con-
clusion is sound, it is still open to Khrushchev to attempt
to change the balance of power by less spectacular means:
to try to achieve a recognized military parity, for exawple,
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by agreements on . limited measures of arms control, together
with a greater effort in research on advanced weapons. In

this connection, he may regard the test-ban agreement itself

as evidence that he can still get more out of negotiations
than the West can (1.e., it may be his judgment that the
test-ban will damage American more than Soviet military
developmend). : ¥ith respect to the related problems which
he had sought-to answer with the missile base venturs, he
may still hope.to reduce bis Chinese problem through changes

"in the Chinese léadership combined with fresh Soviet induce-

ments; he may expect to gain much from American troubles

with the underdeveloped countries; and he may believe that-
Cuba's situation can be stadilized by Cuban efforta to re-
duce tensions, exploiting am American reluctance to inter-

vene. . .
In sum: Khrushchev's imnediate losses were grest;

his long-terms losses, beyond the loss of time, remain
uncertain. :
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s i ' CAESAR ¥XIII L 0CI No. 1051/64
- ote. Ser. No. 12

THE SOVIET STRATEGIC INTEREST IN LIMITED DISARMAMENT

This is a working paper. It is intended to be an
informal airing-of a, critical intelligence proplem, not
a definitive statement on the subject, In this exercise,
the question of disarmament is discussed in terms of Soviet
strategic thought, planning, and goals. While political
(propaganda) objectives have long seemed primary and zre
no doubt still important (if not primary) in Soviet posi-
tions on, disarmament, this paper is concerned largely with
the hard gains--~in Soviet military strength relative to
that of the U.S.--which the USSR may hope to make through
the conclusion of agreements on limited measures of arms
control.

AN UNAUTHORIZED PERSON IS PROHIBITE EDY

Although the writer has benefited from the sug-
gestions and ressarch findings of colleagues, he is solely
responsible for the paper as a whole. The DD/I Research
Staff would welcome comment on the paper,. addressed to
Irwin P. Halpern, who wrote it, or to the Chief or Deputy
Chief of the Staff. f
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R o
‘THE.SbVIET STRATEGIC INTEREST IN LIMITED DISARMAMENT

Summary

.

Although the 3oviets have in the past succeeded in
temporarily deceiving the world public about the magnitude
of 3Soviet strategic power, their actual military capabili-
ties have been incommensurate with both Soviet political
asplrations (especially in Europe) and the U.S. strategic
military challenge. Their past inability to preserve a
world image of Soviet military pre-eminence or to effect
a significant change in the actual correlation of strategilc
forces does not seem to have dampened their desire to
achieve such goals. :

The Soviets have always regarded thoe fundamental
question as that of the balance of power:  while they have
often talked tough and invoked strategic threats, they
have generally been cautious in their actions. (The Cuban
missile base venture was not an exception: the decisions
to place missiles in Cuba and then to remove them were
both taken because of felt strategic inferiority; Khru-
shchev grossly miscalculated the risk in deploying the
missiles and withdrew them rapidly when the risk was made
clear to him.) Khrushchev still appedrs to. regard a favor-
able strategic situation as critical to his foreign policy.
VWhile he may find the current strategic posture of the
USSR adequate to the task of deterring the West from initiat-
ing general war, he almost certainly finds that the still
markedly inferior strategic position of the USSR does not
satisfy Soviet political requirements. He undoubtedly
realizes that as long as the United States maintains a
credible military supremacy, the USSR will be without an
effective basis for changing the political order of things
in Europe--no more through negotiations tham through direct
military action. He is consequently eager to neutralize
U,3, strategic supremacy, to foster the idea of nuclear
stalemate and strategic balance.

SECRET
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Khrushchev will strive to improve the strategic sit-
uation of the USSR, we believe, in part through direct in-
crements to .Soviet militaiy power, and, in part, by an in-
direct; method: controlling the arms race. Indirect compe-
tition in the struggle for military supremacy is typilcally
a Soviet tactic. Bscause of important advantages (motably
secrécy) and disadvantages (notably strained resources),
the Soviets hdve almost never engaged the United States in
a direct, numerical weapons competition. Thus, instead of
producing long-range bombers and, later, ICBMs, on a crash
basis, Hoscow has tried to compensate for deficiencies in
these capabilities by indirect methods. These have included,
at various times and in various combinations, (1) deceptive
propaganda claims about Soviet missile strength, (2) poli-
tical exploitation of early technological breakthroughs in
weaponry and space exploration; (3) the build-up of power-
ful forces to cope with a threat from Western Europe and
the holding of Europe as strategic hostage under the num-
erous medium and intermediate range ballistic missiles; (4)
major military demonstrations, such as increasing the explicit
military budget and exploding very high yield nuclear wea-
pons; and (5) the Cuban venture--in the semse of being an effec-
tive alternative to a crash ICBM program.

Having failed with these schemes to produce the
desired effects, Khrushchev now seems to have turmed to
limited disarmament to augment the relative power position
of the Soviet Union; he has clearly rejected the alterna-
tive of a radical step-up in the production and deployment
of strategic weapons. This is not to say that a firm
policy line on limited disarmament has been set. On the °
contrary, we are inclined to think that this issue, like
important military problems such as troop size, is still
in flux. The military elite, who have in the past resisted
certain of Khrushchev's military programs, have also shown
signs of dissent from certain of his arms limitations
schemes. They may for professional reasons tend to regard
not arms control but substantial arms expansion as the best
way to approach the problem of strengthening national
security, Hence, negative Soviet actions at Geneva may
to some éxtent reflect indecision or controversy in Moscow.
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: Through arms control accord--whether formal treaty
or reciprocal unilateral actions-~-the Covies' probably
hope at/‘the very least to'prevent the strategic military:
gap {rom widening; at most, they may hope to tip the pover’
balance in their fnvor. A medium expectation may be to
1mprove their strategic nilitary position with respect to
the Vest to 3 significant degree without jeopardlzing
other essential domestic programs.

Thus, the Soviets may see in arms control an oppor-
tunity (1) to gain in the strategic rivalry by means of )
maximizing Soviet power at a lower level of military expen-
diture; (2) to reduge the size of the arsna of competition’
in a way that would exclude fields in which the USSR is
comparatively weak or has no particular incemtive (e.g.,
bombardment satellites), and allow the USSR to compete in-
fields of 1ts own choosing (e.g., ABMs, Lasers); (3) to
clear the decks of "obsolete' .weapons, installations, and
“unnecessary personnel (Ehrushchev's conception of obsoles-
cence 1is much broader than that. of many of his military
colleagues); (4) to deprive the United States, evem in
symmetrical force cuts, of an important - inherent advantage:
greater potential for strengthening its military power;

(5) to make immediate, 1f small, military gains even where
agreements seem to be mutually beneficial; (6) to under-
mine VWestern military cohesion and strength; (7) to inhibit
the dissemination 6f nuclear weapons; (8) to make political
gains at home and abroad; and, finally (9) to channel the
active arms competition into the R&D field--which the So-
viets seem to regard as less dangerous and more promising
(for them) than direct competiiion in numbers of offensive
weapons.,

The same concerns which impel the USSR toward reach-~
ing accord with the West on arms contrcl will probably set
limits on disarmament, It i1s highly doubtful that any So-
viet leaders seriously regard GCD as a strategic goal. In-
deed, we think, GCD may be counter to the assumptions which
the Soviets make about power and national interests. Such
considerations as the desire to freeze strategic nuclear
power, io make gemeral war appear as virtually suicidal,
to avoid inviting Chinese or Freunch or German rivalry in
strategic power, will probably determine the degrees of
reductions which the USSR might be willing to make in

- ii1 -
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strateglic nuclear forces within the next decade. 8imilarly,
the problem of keeping the East European empire intact may
dictatelrequirements for fiinimum levels of Soviet conven-
t1ona1.forces, 1rrespect1ve of United States positions.

At the same time, however, because the Soviets (or
some of them) seem to have a strong strategic interest in
regulating the arms competition, they may be willing to
abandon some taboos, such as aerial surveillance of Soviet
territory, which, whether by their choosing or not, are
perhaps becoming dispensable items—suitable for international

bargaining.
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THE SBVIET STRATEGIC INTEREST IN LIMITED DISARMAMENT H I. THE DILEMMA OF POWER
. b -1 B
o Page o :
A.. The Problem

1/ 'THE DILEMMA OF POVER ) . ‘ : : -
) Driven by their great power pretensions as well as

A. The Problem 1 :
. by purely military considerations, the Soviets have long
B. The Policy of Indirect Competition 5. felt compelled to rival the military might of the United- .
) . States. This compulsion has been vexing to Soviet strateg-
C. Policy Since Cuba 11 ists who have found, themselves at a great disadvantage in

respect to material resources at thelr dispossl, and who
at each juncture have had to face the reality of military
capabllities which were incommensurate with both Soviet
IX THE STRATEGY OF DISARMAMENT political aspirations and the U.,S. challenge. Except for

° short periods in which Soviet bravado and public credulity
General. Attitude towards Arms Limitationa 17 combined to project a mirage of a power imbalance in favor

: of the USSR, the Soviets have been in this predicament

since at least 1957. It was then that the Soviets, giddy
with the first successful ICBM test which symbolically
ended the invulnerability of the United States to strategic
attack, began to challengse the primacy of U.S. military
power.

A.
B. BStrategic Objectives . 23
C. The Limits of Disarmament " 36

- Plainly, the Soviets see military force as a symbol

and instrument of their total power position. They expect

. the world to see in the growth of their military power proof
of the success and invincibility of their social system.
Moreover, .the political ambitions of the USSR seem to place
different, even greater, demands on Soviet military develop~
ment than, say, might be deemed necessary for deterrence .
of general war. It has appeared to be a basic Soviet policy
assumption--and a sound one--that a world belief in Soviet
military superiority would be extremely helpful to the suc-
cess of the Communist movement and of Soviet foreign policy.
A corrollary assumption evidently is that a world image of
Soviet military inferiority vis-a-vis the VWest--an image
developing since 1961--is a serious liability. If Soviet
leaders, political and military, are at odds on a number
of basic defense questions, they seem to be of one mind on
this. . :
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1. A Modern Day Bismarck

5 AR

.+ Khrushchev himself 1is an unabashed practitioner of
classical realpolitik. He has regarded the strategilc power
balance as critical to his foreign policy, and on the basis
o# claimed "shifts in the correlation of forces™ he has
demanded concéssions from the ‘est. Basing policy on claimed
Soviet military strength, he has tried to erode the Western
will to oppose Sovist political offensives. And he has ex-
‘ploited the world's fear of nuclear war, brandishing his
weapons in naked attempts at nuclear coerciom.

In the 'fifties, he waged a hard campaign for a sum-
mit conference to try to settle outstanding international
:issues with the VWest on the basis of an alleged new align-
ment of power. Having pictured the ICBM breakthrough in
the USSR as ending U.S. superilority, he made the specious

" claim that the Soviets were now roughly equivalent in mili-
tary power with the United States. - While he achleved agree-
ment in 1959 over an exchange of visits between President

. Eisenhower and himself, and established the "Spirit of Camp
David" which marked a new phase 1n Soviet foreign policy
and domestic policy as well, a series of unfortumate cir-
cumstances (for him) prevented the multilateral summit con-
ference in Paris in 1960 from materializing and led the
Soviets to undertake a major reassessment of the strategic
situation -

Having falled to make progress toward a political
settlement on the basis of a claimed new alignment of power
during President Elsenhower's administration, Khrushchev
again used this strategem with President Keanedy. Soon
after meeting with the President in Vienma in July 1961,
Ehrushchev declared:

The Western leaders state that the mili-
tary power of the capitalist. and social-
ist camps now is equally balanced,.. In
the policy of the Western powers, unfor-
tupately, there 1s no common sense, a
common sense which should flow from the
acknowledgement of the correlation of
forces that has arisen ip the world....

-2 -
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Again in July 1961, Khrushchev plaintively argued--on the
basis of. alleged admissions in the Yest that bloc strength
was "not inferior" to Vestern strength--that "with equal
strengxh there must be equal rights, equal opportunities.”
But once again, -Khrushchev's efforts came to nothing. The
American part in the East-Vest dialogue was not to concede
a changed poweér relationship as a basis for negotiations.

In fact, the United States im 1961 pursued a policy of
substantially strengthening its strategic and tactical
forces, and,  consequently, of widening its military lead
over the USSR. By September 1961, U.S, spokesmen were
.claiming clear military supremacy for the United States
(and adding insult to injury by publicly downgrading earlier
estimates of Soviet ICBM strength) .

2. VYForelgn Policy Record

The record of Soviet foreign policy in respect to
the East-West confrontation over the past decade shows a
mlx of gains and losses. On the one hand, Soviet mili-
tary power, though inferior to that of the United States,
has succeeded in inhibilting certain Western initiatives
and in making the United 3tates reconcile itself to gains
.already achieved by the USSR. . Thus, Soviet power was suf-
ficient to discourage the West from intervening in the
Hungarian uprising of 1956 and from smashing the Berlin
Tall constructed im 1861. On the other hand, the Soviet
posture was not formidable enough to force the Vest into
perceptible political retreat on major outstanding inter-
national issues. Soviet power failed, for example, to
prevent the United 3tates from deploying nuclear weapons
at European bases in the 'fifties; it failed to cow the
"est into a Berlin settlement; and it failed in the most
direct confrontation with the United States to establish
~a strategic military base in Cuba (although it succeeded
in establishing a politically important Soviet presence
in Cuba).

Although the pattern of success and failure in So-

viet foreign policy defies attempts to draw a strict cor-
relation between them and the power balance, the record
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of Soviet actions nevertheless shows that, at least since
the Forgan VWar, the Soviets have always been sensitive to
the United States posture‘and policy and to the .changes in
the world military structure.* - Although they have talked
tough and liberally invoked strategic threats at different
times since Stalin's death, they have generally been ex-
tremély cautjous in action. It can be said, that, as a
rule, their aggressive declaratory policy has been occa-
sioned by seeming changes in the power balance in their
favor--ICBM breakthrough, space feats, higk yield explo-
sions, etc.--but their comservative actlons have been oc-
casioned by a realistic appreciation of the strategic power
situation, in which,they have always been second-best.

The logitc of power takes unexpected turns, however,
and problems of strategy in real life can seldom be reduced
to simple formulas or equations. Consider, for example,
the following paradox: the clear strategic supremacy of
the United States has prevented the USSR from forcing its
program for a European settlement on the Vest; on the other
hand, anxious to redress the imbalance of power in order
to restore dynamism to their foreign policy, the Soviets
embarked on the venture to place missiles in Cuba. Supe~
rior U.S. power in the Cuban case did not restrain but
rather tended to provoke the USSR to undertake a risky
venture; however, when the moment of confrontation occurred,
the situation reverted to the first instance, in which the
Soviet leadership believed it the better part of valor to
retreat in the face of a superior U,S: power.**

®Even 1n the case of Korea, the Soviets probably had cal-
culated that the United States would not intervene mili- -
tarily in the event of a North Korean attack: the U,S.
administration had indicated such a course but the President

reversed himself upon learning of the North Korean treachery.

##In regard to the Cuban venture, long and careful study
of the Soviet action has led us to believe strongly that
the Soviets, at least until the President's speech of 22
October, did not estimate that there was a great risk of
strategic attack against even Cuba, let alone themselves:
at any stage of the venture.

~ 4 -
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B. The Policy OL Indirect Competit on

// "i

-+ The Soviets, then, have long had a consuming de51re
to be ranked as superior or at least equal to the Urnited
States in military might and to effect political changes
on- that basis. This motivation, in turn, has given impetus
to the more strictly military needs to compete with the
United j3tates in an arms race. For what would suffice as
a."minimum deterrent” fell short of the political need to
close the strategic military gap. However, because of the
peculiar philosophy of the present Soviet leadership, and
the array of advantages (notably secrecy) and disadvant-
ages (notably strained resources), in comparison to the

United 3tates, the USSR has almost never.attempted to compete

directly with the United States in an arms build-up, but
has repeatedly turned to indirect methods to achieve its

. strategic objectives.

The indirect methods used haye included, at various
times and in various combinations, (1) deceptive propaganda
claims about Soviet missile strength, (2) political exploi-
tation of early technological breakthroughs in weaponry
and space exploration; (3) the build-up of powerful forces
to cope with threats from Vestern Europe, and the holding
of Europe as strategic hostage under the numerous medium
and intermediate range ballistic missiles; (4) major mili-
tary demonstrations, such as military budget increases and
very high yield nuclear explosions. There was also the
Cuban missile base venture, which was indirect in the sense
that it was a bold alternative to a direct competition in
numbers of intercontinental weapons for the purpose of sub-
stantially improving 3Soviet strike capabilities against the

‘United States.=*

*The missiles which were to be deployed in Cuba were
intended to supplement and ease requirements on the 3oviet
ICBM program, but not to substitute for it.

SEEKET

Collection of declassified CIA Cold War documents

Compiled by Lydia Skalozub

LYYV SSSY000000 0004499557000 000 0004409447900 0 00000000 9995550000000 0444040000000 0 0007

161



) In the late 'fifties, when the Soviets .in the polit-
ical~propaganda realm boldly and repeatedly challenged the
primacy?of U.S. military power, they paradoxically failed
to convert a technological head-start into a superiority
in forces-in-being. Until 1862, Soviet intercontinental
-forces grew very little. It had been decided in the early
'f4fties not to have a major intercontinental bomber force,
and a decision was evidently made in 1958 to forego deploy-
ment of the first generation ICBM in favor of second gene-
ration systems, the first of which would not become opera-
tional until early 1962.

The pattern ¢f actual development and deployment of
weapons of the intercontinental strike forces of the USSR
between 1957 and 1962 reflectsed no. governing strategic con-
cept, except, perhaps, that of seeking, with minimal means,
to deter the United States from sttacking the Soviet camp
and to achieve military respectability. Furthermore, during
that period the USSR possessed none of the following cap~
abilities claimed or intimated by the propaganda and by
Soviet writings on military doctrine:

(1) a militarily effective pre-emptive
capability;

(2)1 a sure-fire retaliatory capability;
‘or .

(3) & war-winning capability zgainst
the United States.

Nor can it be sald that, in the period in question, Soviet
planners sought to effect a shift in the balance of power

by means of real increments in Soviet intercontinental strike
capabilities. If there was in fact a strategic philosophy
which guided the development of offensive intercontinental
forces up to 1862, it was that of a "very minimum deterrent.”

W

For before that date, the USSR had a force ol dubious re-.
liability which, “in relation to U.S. offensive and defen-
sive foices, was capable df doing very limited damage to
‘merican territory in the event of general war. A much
nmore serious deployment program, more or less consonant
with the strategic threat, was in evidence before that
date in respect to strategic air defense weapons.

In short, as national intelligence estimates have
pointed: out, the USSR was willing to tolerate an actual .
condition of limited intercontinental capabilities znd con-
siderable vulnerability over a long period of time. But
this was not true of the seeming condition of the strategic
militery situation. N —

In the period in which critical defense decisions
were being made--1958--Khrushchev was firmly in the sad-
dle. It was in all probability his ideas about Soviet
long=range force development that carried the day. Faced
as he was with competing demands for limited resources
(he had, for example to choose between a large ICBM pro-
gram and a large MRBM program), and confident about his
ability to understand his counterparts in the Viest and to
control risks, Khrushchev was in no hurry to upset actual
U.S. military supremacy by deploying a powerful intercon-
tinental striking force. Khrushchev, rather, was confident
that a seeming alteration in the power situation would
serve his purposes, at least in the near run. He under-
stood quite well that what matters in ‘regard to the power
balance question in peacetime is not the actual military
capabilities of a state, but what others think about the
state's capabilities--or more accurately, what one state's
beliefs are about another. 1In 1960, he exaggerated Soviet
rocket capabilities against the United States because he
was aware of actual Soviet inferiority in strategic forces,
but was confident that his claims would be generally believed.

Thus, in the years 1958-61, strategic deception--in
which Soviet propaganda formed a bond for Vestern self-
deception and fears about the trend in 3Joviet strategic
weapons development--to bolster the image of Soviet mili-
tary power and, comsequently, the Soviet strategic deter-
rent. As pointed out in other intelligence issuances,
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strategic deception, as.an integral part of Soviet policy,
had as objectives not only compensation for an unavoidable, -
adversevimhalauce in strategic power, but also the conceal-
ment from the West that the Soviet ICBM Yorce programmed

for the period 1958-1962 would not close the gap and might

even permit it to widen substantially. The effort to deceive,

moreover, was intended not merely to deter an attack on the
Soviet Union, ‘but to secure political gains as well.

-Khrushchev s pub11c confidence in -the deterrent ef-
fect of Joviet deceptive missile claims reached a high point
in early 1960.,. In his speech to the Supreme Soviet in Janu-
ary of that year he, boasted that the USSR was '"several .
years" ahead of the United States in the "mass production”
‘of ICBMs, and that the "Soviet army today possesses such
combat means and fire power as no army haes ever had before,"
sufficient "literally to wipe the country or countries that
attack use ofi the face of the earth." Consequently, Khru-
shchev said, "the Soviet people can be calm and confident;
the Soviet army's modern equipment ensures the unassail-
ability of our country."” ft the end of the following month
he would announce unambiguously that the Soviet Union is
"now the world's strongest military power.™

Over the same period, the principal miiitary element

in the.Soviet deterrent scheme was the massive force intended -

for war against Europe. . This might have been a meaningful
anti-U.S, strategy in a purely military sense had the with- -
drawal of SAC forces from Europe not ¢oincided with the
emergence of the Soviet MRBM force. The real deterrent
against the United States, hence, was largely indirect;
Europe, as- Khrushchev would acknowledge (in 3eptember 1961},
was a '"hostage."

By the end of 1961, the Soviet leaders realized that
the strategic deception scheme had backfired; not only was
it exposed to the whole world hut in the meantime it had
done irreparable damage to the USSR by stimulating a major
improvement in the defense posture of the United States,
thereby resulting in a substantial widening of the actual
U.5. military lead. furthermore, it was by that time clear
to the Soviet leaders that the effectiveness of the counter-
Europe threat had been undermined by the proven inability
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of the floviets to force Vestern political retreats and to

. provide /the necessary backing for Soviet pol1tica1 otffen—

sives zh Westérn Europe. ‘v

.,f

Painfully conscious of slippage both in respect to
the power balance and the stability of 3oviet strategic
deterrence (their retaliatory threat was no longer credible
in the West), Soviet leaders undertook a general reappraisal
of the peacetime Soviet military posture and the strategic
situation. They concluded, it seems, that their strategy-~
of building deterrence and pursuing foreign policy objec-
tives on the basis of bluffing the Vest about Soviet long-
range attack capabilities, while holding Europe hostage un-
der the threat of mass annihilation of 3oviet MRBMs--was
no longer adequate for political purposes or, perhaps, for
national security.

The immediate Soviet reaction to the crisis in mili-
tary strategy was to take a new series of essentially in-
direct measures to improve the strategic situation (and,

In regard to the immediate political problem, to strengthen
the weakened bargaining positions of the USSR in Berlin).
Some of these measures were. demonstrations or counter-

.demonstrations; others amounted to real increments in SBoviet

military power. To help obscure or compensate for their
strategic deficlencies, the Soviets emphasized super-bombs,
manned bombers, and nuclear submdrines. They resumed nuclear
testing, suspended the troop reduction program, delerred
transfer of specialized categories of “servicemen to the
reserves, and announced increases in the overt military
budget. . .

In fall 1961, in a major policy speech at the 22nd
CPSU Congress, the Defense Minister drew a picture of a
large and versatile military establishment that was pre-
pared to launch a pre-emptive attack against a would-be
aggressor and to fight either a short or a protracted war
in Burasia if necessary. Malinovskiy's speech also gave
doctrinal underpinning to the policy measures bearing on
the size and composition of the armed forces, thereby in-
dicating that the changes were intended to have greater
permanence than was suggested by previous Soviet public
statenments.
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The decision to make public in thinly veiled langu-
age the doctrineof pre-emptive action was evidently taken
with the aim of countering possible intentions of the U.S,
adversary to follow up its new claims to military superiority
with a more aggressive foreign policy.. The Soviets, in ef-
fect, intimated that the USSR had lowered the threshold for
iritiating war. They presumably estimated that the threat-
ened initial Use of nuclears by them (if threatened with
imminent attack) would be more credible than their previous
claims to a reliable second strike capability.

With the shifting of the sands, the Soviet leadership
had to find a new basis on which to build the image of So-
viet military power. The dramatic measurss taken in 1961
would not have a lasting effect. The collapse of strategic
deception, the diminution of strategic secrecy, the emerg-
ence of Communist China as a rival power and potential threat
to Soviet security, the changes in the composition and de-
ployment of U.S, strategic forces, and probably such domes-
tic problems as scarce resources and divisions in the lead-
ership--all these factors combined to force the Soviets to
search for new answers to the strategic dilemma. The con-
clusion must have been unavoidable to the Soviet leaders:

- a real intercontinental attack capability had to be developed.
The United States in 1961 was sti1)l in a position to devast-
ate the Soviet Union.with relatively little damage to its
own territory.

In 1961, the Soviets were indeed taking measures to
improve their intercomtinental strike capability. They
stepped up construction of sites for advanced ICBMs; and
they sought to improve their retaliatory capability by
hardening a portion of the new launch sites.

Such measures take a long tiaie to implement, and time~-
at least as far as the competition in ICBMs is concerned--
was plainly on the side of the United 3tates. In view of
the urgency which they attached to the problem of redress-
ing the strategic imbalance which could no:longer be con-
cealed from the world, the 3oviets in 1962 tried a typic-
ally indirect and unusually imaginative meacuver to effect
a changed strategic situation almost overnight. Having
estimated that their action would not provoke U.S, intervention

- 10 -
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. (beyond a possible blockade) and that if the United States.
.were about to intervene (L.e. to take military action beyond
a blockade) the USSR ¢ould withdraw without irretrievable
political loss, the Soviet leaders took a chance on deploy-
ing MRBM and IRBM launchers in Cuba. Had this gamble suc:
ceeded, their additional strategic strength would bhave sig-
nifi¢antly altered the general strategic situation, so great
would have been the psychological impact of even a small - ’
number of Joviet IRBMs and MRBMs in Cuba.

C. Policy Since Cubg

.

1. Controversy over the Hew Course

viith the collapse of the Cuban venture, the crisis
in Soviet military strategy had deepened., Not only had the
Soviets failed to effect a radical improvement in their
strategic posture--they suffered the embarrassmeant of a
grave defeat which cost them prestige with their Eastern
comrades as well as with the Western adversary.

Both the deployment in and withdrawal of missiles
from Cuba were tacit admissions of Soviet strategic in- -

. ‘feriority. The Central Committee organ Kommunist (No. "18,
1262) explicitly admitted in an editorial that tThe Soviet
leadership had ''soberly weighed' the biélance of power'" dur-
ing the crisis in the Caribbean and took the only reason-
able course open to them. 4As 3oviet prestige dipped low
in the wake of the crisis, the remaining dynamism went out
of forelgn policy, leaving 1t aimless and virtually immobile.
The Chinese taunted the Soviet leaders with accusations of
both "adventurism'" and "capitulationism." Soviet military
morale seemed to slip to a low ebb and there were indica-
tions of dissatisfaction among the military over Khrushchev's
handling of the Cuban operation.

Under such conditions, the need to improve the rela-
tive strategic position of the USSR with genuine increments
to the military became a politically irrefutable argument,

and the position of the advocates of greater defense spend-
ing was consequently strengthened.

- 11 -
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But again, the expecteéd,. the logical, did not happen.
Rather, “Soviet leaders fell 1nto a policy struggle, lasting
until spring 1963, over what course to 7ollow in pursuit
of the common obJectlve of improving the country's relative
strategic position. On tke basis of largely indirect and
inconclusive evidence, we have discerned two principal

sehools of thought in contention over a whole range of
basic national policy matters. There was, on the one hand,
the traditionalist-minded school which argued for direct
measures to improve the country's strategic position. This
grouping, which probably attracted most of the military '
elite and was apparently led by Kozlov in the Party Presi-
dium, sought (1) to, increase the defense establishment's
share of the country's strained resources; (2) to make even
greater the disparate growth of heavy industry by greatly
expanddig, among other things, plant facilities for heavy
machine-building; (3) to strengthen conventional as well

as strategic military forces; (4) to take a hard line on
foreign policy, and, hence, to undermine earlier efforts

to achieve accomodation with the Vest (e.g., disarmament
negotiations).

The other school of thought, which we shall call Khru-
shchev's inasmuch as he was plainly its principal spokes-
man, preferred to steer an almost diametrically opposite
course (although toward the same objective of improving the
relative strategic position of the USSR). Khrushchev's plan
was to maintain the pace of growth of 3oviet armed strength
without further impairing the country’s economic growth or
stimulating the West into another cycle in the arms race.

In the pitch of the debates, Khrushchev thus sought (1) to
hold the line on resource allocations, resisting a radical
distribution of resources either in favor of the military
establishment or economic development; (2) to resist any
widening of the gap in rate of development between keavy.
industry (military) and light industry, and specifically

to oppose any major expansion of the heavy machine-build-

ing industry; (3) to cut back the size of conventional forces
while strengthening strategic forces; (4) to pursue rapproche-
ment with the West and generally to reduce international
‘tensions; (5) to engage in disarmament negotiations with -the
aim of slowing down the arms race and improving the rela-
tive strategic position of the USSR. The last aim, which

is central to this study, will be discussed at length shortly.

- 12 -

s‘mz{

Collection of declassified CIA Cold War documents

Compiled by Lydia Skalozub

HHYYVV///1SLL0000 004999557000 00 000499555000 000 0000004470000 00 000000 009904000000 00 00000007

168

s@mq

It appears, in retrospect, that during the winter
of 1962-83, Khrushchev suffered serious loss of prestige
in ooviet ruling circles; ithat his strategic if not politi-
cal thinking was put into question; that he had some very
rough Bledding, especially in January and February; and that
Soviet foreign policy lapsed into a confused and rather aim-
legs state in the course of the internal policy debates.
Eventually, toward the end of March, Khrushchev managed to
get the upper hand. At that time, Soviet foreign policy
seemed to take a more deliberate course--an optimistic
Tsarapkin made a "big concession” at Geneva; accord was
reached on a "hot line'"; the Soviets asked for resumption
of bilateral talks on Berlin and Germany, etc.--and signs
of a settlement in Khrushchev's favor of outstanding domes-
tic issues, notably resource allocations, began to appear.

Thus, Khrushchev's course eventually won out in the
internal rough and tumble, and it is this course we see
being charted today. His success has been illustrated by
the signing of a partial test ban treaty in July, and the
announcement in December of a mammoth chemical investment
program, & reduction in the military budget (nominal though
it may have been), and a "contemplated" cut in the size of
Soviet forces.* Although Ehrushchev's views now seem .to pre-
vall, there is still important resistance which must be over-
come if certain of his foreign and domestic programs are ever
to see the light of day or are to have any lasting effects.
Each of his programs is fought for individually; each tends
to give way to a greater or lesser degree to the inertia
of the Soviet bureaucracy. The result is that, however
radical Khrushchev's original plans for change may be, the
bureaucracy seldom makes radical swings in national policy,

¥In hils speech at the February 1964 plenum of the Central
Committee, Khrushchev mentioned at one point that the USSR
"is proceeding with certain reductions in military expendi-
tures and the numerical strength of the armed forces."
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because of omnipresent strongly entrenched interests.® As
we. shalL see shortly, there is evidence of internal resist-
ance t¢' Khrushchev's armsireduction and control schemes,
_as there was evidence of resistance to his resource alloca-
tions program.

» 2, Strategic Assessment

Looking now at the strategic power situation, the
Soviets probably see their relative position improved
since the Cuban debacle of Cctober 1962, but still greatly
inferior to the United States in terms of actual military
power, and still precarious in terms of the world image
of the balance of power. Thus, on the one hand, they may
see in the world today a fairly stable strategic situation
which is owing in part to the deployment of a relatively
modest ICBM force combined with a massive Zuropean theater
capability, and in part to the U.S3. acknowledgment that
the Soviet Union is capable ot doing great damage to the

T ¥Khrushcheév's spcech at the February 1964 plenum of the
Central Committee contalned am illuminating discussion of
the problem of bureaucratic inertia in the Soviet Union.
In.an effort to explain why his chemical program adopted
in 1958 was never fully implemented, Khrushchev said:

. It is very difficult to change existing proportions.
To make it clearer, I shall make use of geometrical terms.
Take a circle, devide it into 360 degrees among the com-
mittees, ministries, and Gosplan departments. Everyone
then guards his own sector within the limits assigned him.
As a .rule, while working out the plan for the next year
and determining the extent of capital investment by indi-
vidual branches, the level of increase achieved last year
is taken as the base. Sc if a branch in the past year
has shown an increase of B.5 percent, then this is taken
by the departmentalists protecting the interests of their
branch of their sector as the starting basis of"the plan
for the next year, without taking changed conditions into
account."

- 14 -
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United otates (even in a retaliatory strike) and thereby
has a cyeédible (#lthough not absolute) strategic deter-
rent. .‘Repeated by the Seéretary of Defense on several
occasions since the Cuban crisis, this acknowledgement

has been eagerly received by the Soviets and used to sub-
stantiate strident claims, resumed in 1963, to a reliable
anrd credible, second strike capability. “he previous

Soviet compulsion to threaten pre- emptlve action~-that is,
40 advertise a lower threshold of war in the event of
impending Vestern military initiatives--has thus diminished,

. as has the appearance of such threats.

The Soviets, on the other hand, cannot lielp but be
disquieted about the well-publicized fact that the U.3.
strategic forces are far more powerful than counterpart
joviet forces, can kill the USSR several times over, and
even a’ter receiving a Soviet Tirst nuclear salvo, cam in
a retaliatory strike annihilate the main strateglc targets
in the USSR. 3Soviet military officers' appreciation of the
magnitude of power and versatility of combat capability of
the "main adversary” is plainly registered, among other
places, in the Defense Ministry book, "Military 3trategy,"

‘in both its versions.

The great disparity in forces-in-being is only part
of the story. The other part is the fact that the United
3tates has a far greater potential to increase the fire-
power of its strategic forces (it can add some 1000 Minute-
men a year to its arsenals) at far less cost to the coun-
try's general economic development and pursuit of other
military programs than has the U3SR.

The disparate situation in respect to both forces-
in-being and potential, moreover, is bound to be a chief
factor motivating the Joviets to alter the status quo in
the international power structure. UWhile the Soviefs are

. probably confident that their present power position is

sufficient to deter the West from initiating general war,
they have little reason to believe that they can win such
a war, or even survive as a nation should deterrence fail,
lor can they be complacent about the political worth of
their military power vis-a-vis the Vest,

- 15 =~
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What the Soviets learned from the abortive effort
to place missiles in Cuba.is that the United States, so
long qé’it had strategic-superiority (local superiority -
is not necessary, as in the case of Berlin), would act

-against any Soviet effort of that kind to change the

balance of power. President Kennedy had warned Khrushchev

of 5uch a determination on several occasions in 1961 and
1962, but the’'Soviet leader had evidently not been con-
vinced. Vhile Khrushchev may decide that it is necessary

to test President Johnson as well, Khrushchev seems at
present to be of a different persuasion, and to be attempting
to change the power balance 1n other, less sudden and pro-
vocative ways--e.g., arms control.

To sum up, the Soviets at this juncture probably
find the international strategic situation more comfort-
able than at:any time since early 1960, in that their ‘deter-
rent has recognizably increased. They nevertheless desire
to improve their relative strategic position, which remains
very inferior, though they are under less compulsion than
in 1961-62. As suggested earlier, forces suitable for
deterring the Vest from initiating general war might not
satisfy Soviet political requirements. The far more power-
ful and less vulnerable U,S. strategic forces, if the
United States makes clear its determination to use them
if necessary, will generally act as a brake on aggressive
tendencies in Soviet foreign policy. If the United States
maintains a credible strategic military supremacy, the
USSR would be without effective' grounds to change the poli-
tical order of things in Europe--no more through negotia-
tions than through direct military action. Comsequently,
the Soviets are eager to neutralize U.S. strategic supre-
macy, to foster and preserve the idea of nuclear stalemate
and strategic balance; they are certainly anxious to pre-
vent the gap from widening any furtber; and their current
policies suggest that they are unwilling to tolerate the
existing strategic gap indefinitely and are acting to reduce
it. Their preferred method of achieving these goals, is
not the multiplication of strategic attack weapons to paral-
lel those of the United States, but--as we shall argue in
the pages that follow--a reverse strategy of arms control
in conjunction with a vigorous R & D program, especially
in the field of essentially defensive weapons,

- 16 -
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II. THE 3TRATEGY OF DISARMAMENT
A ’ [y
44 fan

A. Geﬁeral Attitude Towards Afrms Limitatiomns

" These.days it is very difficult to speak of a "So-
viet attitude" as.if all Soviet elite views conformed with
Khxrushchev's. Plainly, they do not. There exists, rather,
a diversity of vlews among the Soviet elite on perhaps the
whole gamut of domestic and foreign policy matters.  We
are on firmer ground when we speak of Khrushchev's views
and the opposing views ol identifiable special interest
groups, such as the military high command.

1. Khrushchev's Views

’ On the question of reaching accord with the West on
arms limitations, Khrushchev's thinking may differ greatly
from that of his military associates. He has long displayed
an interest in using disarmament issues as an instrument’

of policy; whereas the Soviet military, traditiomally, have
seen little value in disarmament outside of propaganda,
although of late they have evidently begun to take a profes-
sional interest in disarmament questions.*

Khrushchev, we think, now sees”in certain types of

arms limitations, even when symmetrically imposed, a means

for advancing the interests of the 3oviet Union, He probably

#Therée now exists in the U3SR Ministry of Defense a small
staff concerned with disarmament. (Similar staffs have
been set up in Poland and Czechoslovakia.) In the USSR,
the staff provides military consultants to the Ministry of
Foreign Affalrs, International Organization 3Jection, which
is reponsible for disarmament organizational work. - Actually,
however, the disarmament policy questions are handled on
a much higher policy level.

- 17 -

Collection of declassified CIA Cold War documents

Compiled by Lydia Skalozub

LYYV SSSY000000 0004499557000 000 0004409447900 0 00000000 9995550000000 0444040000000 0 0007

173




s&bﬁej

hopes to improve the general strategic-political-economic
situation of the.USSR through arms limitations. He has
‘already’ demonstrated a willingness to agree on some mea-
sures.,for limiting the arms race, indicating that disarma-
ment is more than a propaganda ‘tool for him. ‘hile he has
pursued certain arms control schemes in conjunction with
creating an atmosphere of political detemte, 1t seems
likely that ‘various arms control schemes have an intrinsic
value ‘for him, rather than being dependent on & "sofi"
phase of 3oviet diplomacy. In other words, s warm inter-
: national climate facllitates accord om arms limitations’
but is not essential for the preservation of agreements
which have already been made. The Soviets would expect,
because of the strong mutual interest in not stimulating
a new cycle in the arms race, to retain a good amount of
political flexibility. Such was the case during the 1958-
61 moratorium on nuclear-testing; and such was the case
again in the fall of 1963--after the signing of the three-
environment test ban treaty--when the Joviets harassed the
vest in respect to convoy passage on the Autobahn and Pro-
fessor Barghoorn's arrest. Indeed, the Soviets in these
recent actlons may well have been testing their room for
maneuver (and perhaps demonstrating to the Chinese that
conciliation in one area does not entall conciliationr in
all areas).

Khrushchev and his colleagues, plainly have regarded
disarmament as a very useful means of political agitation
to capture peace sentiments and to mobilize pressure against
Western military positions .and actions. Still, even in the

.1light of the disappointing record of disarmament negotia-
tions, it would seem fair to say that the Soviet interest
in disarmament has almost always transcended the interest
in propaganda. An abiding aim--beyond that of propaganda
exploitation--of Soviet disarmament proposals over the past
‘decade has been to restructure world military power to the
advantage of the USSR. Some proposals have tried to trade-
off reductions in force that would have been (or already
had been) undertaken unilaterally irrespective of the Vest-
ern response; and some have sought to disarm the Viest of
its distinct military advantages by eliminating those wea-
pons which were in ample supply in U.S. arsenals but hardly
existed at all in Soviet arsenals.

- 18 -

T SECRET~

Collection of declassified CIA Cold War documents

Compiled by Lydia Skalozub

HHYYVV///1SLL0000 004999557000 00 000499555000 000 0000004470000 00 000000 009904000000 00 00000007

174

SECRET

Moreover, while the 3oviets since 1954 have usually
calied for formal: treaties on arms limitations, they have
also tried to place limits on the arms race by tacit agree-
ment..; The 1958-61 moratorium on nuclear testing was a suc-
cessful outcome 0f such a policy. Similarly, the current
practice of bidding for reciprocal unilateral reductions,
or; in Khrushchev's words "a policy of mutual example," is
not really néw.  Thus, in March 1957, alter the Soviet
budget had been cut and Soviet iroop size had been reduced
by nearly 2 million men to the pre-Korean war level, Zorin
declared at the United Nations that "actions of this kind

do much to improve the international atmosphere and strengthen
confldence between states. ~l1 governments, and particularly

those with large armed forces, would do well to follow that
example,"

Khrushchev himself advocated reciprocal unilateral
arms reduction in early 1960 in appealing to the est to
follow his announced plan of a one-third , reduction
in troop size. At that time, however, he was bidding for
cuts in conventional forces while claiming superiority in
missiles and military power in gemeral. Once again in
December 1963, in announcing plans to cut military spending
and forces, he did the same thing. This time he made no
claims to Soviet military supremacy, and he has since had
some success in getting the United States to respond in the
manner desired by him, In a year-end statement to the UPI,
Khrushchev spelled out his preferred disarmament scheme,
which he appropriately called a '"policy of mutual example':

I should like to note one other aspect
of the matter, which is that if solutioms
of some of the above mentioned issues require
appropriate international agreements, for’
others a different approach can be found.
Take for instance the question of military
budgets. The Supreme 3oviet of the USSR
has already taken a decision to reduce our
military expenditure under the budget for
1964. It . would be a good thing if other
states also took similar action. I am quite
sure that the peoples would wholeheartedly
indorse such a policy--I would call it =a
policy of mutual example--in the curtailment
of the arms race.

- 19 -

SECRET

Collection of declassified CIA Cold War documents

Compiled by Lydia Skalozub

LYYV SSSY000000 0004499557000 000 0004409447900 0 00000000 9995550000000 0444040000000 0 0007

175




SE’S@ET

Or take the question of reductions of
forces., I recently said we were contemplat-
/ing the possibility of certain further reduc-
.@'tions in the strength of our country's armed
- forces. - There 1s hardly any nedd for detailed ~
explanation that if similar 2ctlon were taken
. by the other side too, new chances would
‘appear‘for further constructive measures to
achieve an internatiomnal detente.

. At least at this stage, the idea of reciprocal uni-

: ,lateral disarmament seems to appeal mest to Khrushchev as

a means of achileving arms control and improving the rela-
tive strategic mili%ary posture of the USSR. IHe undoubtedly
sees a number of advantages in this approach to the overall
strategic power struggle. Reciprocal unilateral disarma-
ment precludes the problem of inspection; does not bind the
Soviets to international treaties (and like the moratorium,
can be undone at lower cost in terms of world opinion than

if the USSR were legally bound by treaty); affords the Soviet

Union generally greater flexibility than in a negotiated
disarmament; and does not involve the Soviets in drawn out
East-West negotiations over measures that the USSR would
like to take quickly irrespective of Western actions (such
as ‘a cut in conventional forces).

. - .0On the other hand, the Soviets do not have the as-
surance 1n this approach that the Vest will follow suit.
The West did not, for example, respond in kimd to earlier
Soviet force and budgetary cuts. For this reason, one can
speculate, internal opponents of troop cuts might find
allies among foreign affairs officials who may feel that
more could be gained from the VWest by negotiated arms con-
trol settlements.

Khrushchev himself has indicated that the idea of
unilateral reductions had to be sold to his skeptical col-
leagues. In the summer of 1963 he told a visitor about a
previous Moscow debate on unilateral versuvus negotiated force
reductions, in which he argued successfully that the West
should not be allowed to control the Soviet decision. He
evidently also had encountered resistance to the idea of
unilateral disarmament as opposed to trading-off in formal

- 20 -
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negotiations in late 1359, when he was trying to gain ap-
proval in ruling Soviet circles for his plan for & one-
third gut in the size of ‘Soviet forces. Thus, two weeks
befores announcing his plan in January 1960, Khrushchev re-
marked at a Kremlim reception: "...If the supperters of
the ¢old war drag us into the labyrinth of endless debate,
must we follow their path, the ome to which they wish to
impel us? Should we not think for ourselves and unilater-
ally reduce our armed forces and place rockets to guard
our frontiexrs?"

2. Military Skeptics -

) The military elite, who have been known to hold
ideas very different from Khrushchev's about force require-
ments, also have shown signs of dissent from his arms limi-
tation schemes.

The military elite may, contrary to EKhrushchev, tend
to regard not arms control but arms expansion as the best
way to approach the problem of strengthening national
security. Military elite attitudes, to be sure, are col-
ored by professional interests in maintaining and increas-
ing the strength of the military establishment. Soviet
military officers, moreover, may fret that severe mili-
tary cuts--even though accompanied by similar or greater
reductions in the West--tend teo’undermine the prestige and
power status of the military in Soviet society.

On the other hand, the military may not regard all
types of accord on disarmament as prejudicial to the in-
terests of Soviet national security, or to their profes-
sional interests. They would probably offer no resistance:
to types. of disarmament arrangements that do not adversely
atfect Soviet force structure, and that tend to be more
political in nature, such as non-aggression pacts and de-
nuclearized zones,

There is fairly good evidence that the military high

command (presumably with some exceptions) was very reluc-
tant to have the USSR sign a treaty banning nuclear testing
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in. three environments. A study of RED STAR between the
initialing of the test ban treaty on July 26 and its sign-
ing on;August 6, showed that the principal organ of the
defense establishment had nothing whatever to say in favor
of the ban. In' contrast, PRAVDA kept up a constant stream
of propaganda in favor oi the treaty during that period.
Morebver, Marshal Malinovsky's 28 July Order of the Day,
honoring Navy 'Day, pointed in the same direction. In ’
sharp contrast with the mood of the time, Malinovsky stressed
that the danger of war had not diminished and that the

USSR was "strengthening” its defense capabilities.® After
the treaty was signed, however, the senior officers resigned
themselves to the accomplished fact and acknowledged it as
an earnest of the peaceful iptentions of the USSR.

The military again subtly demonstrated opposition
to Khrushchev's intention, amnounced at the December Plenum
of the Central Committee, to undertake another uailateral
force cut. . A study of the Soviet press and radio broad-
casts found another instance of conspiracy of silence on
the part of the military, whils the guestion of furthex
force cuts has been under deliberation in higher p011cy
circles.** Thus not until the end of February did a Senior
marshal mention Khrushchev's proposal for another troop cut.
Some militmry spokesmen--notably Marshal Chuykov in ap
IZVESTIYA article oo Z1 December--have seemed to argue
against 1it, principally by warning of a continuing build-
up of Western manpower strength. Soviet military organs
have given minimal attention to the. proposed troop cut;
at the same time, they have publiBhed waterials calculated
to draw a threatening picture of Western military power
and hence to reinforce the warning given by Chuykov.

¥See FBIS Radlo DPropaganda Report CD.. 233 of 5. September
1963, "Indications of Soviet Military opposition to the
Test Ban Treaty."

*#Sege FBIS Radio Propagnnda Report CD. 241 of 17 January

1964, "Soviet Military Demonstrates Resistance to Threatened
Force Cuts."
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Khrushchev has since mentioned~-once briefly in his
¥ebruary. 14 speech at the Central Committee plenum—--that
the Soviet Umion "is proceedlng" with "certain reductions"
in miLitary expenditures and troop strength. However, his
carefully ambiguous language regarding the precise status
of these measures, taken together with his commitment in
the Same speech to ensure the satisfaction of all military
requirements, 'raises a question as to how successful Khru-
shchev has been in putting across his program for military
cuts

B. Strategic Objectives

The Soviets now seem to be pursuing a pelicy aimed
at controlling the East-Yes® arms race. . On the basis of
the current Soviet actiloms, the character of past Soviet
disarmament proposals, our understanding of Soviet stra-
tegic military thought and capabilities, and the general
strategic predicament of the USSR described in the first
section of this paper, we infer a range of probable stra-
tegic (politico-military) objectives of the current Soviet
policy of limiting the arms race.*

¥Terminoclogy, evidently, no longer poses a problem for
the Soviets. Their rejection or acceptance of the Ameri-
can usage of "arms control" depends upon whether a stated
objective of "arms control"” is general and complete dis-
armament. Thus, Sheinin, vice chairman of the Committee
on the Study of Disarmament in the USSR Academy of Sciences
recently wrote in an American journal:

At the present time, after the American
Government has agreed with Soviet Govern-
ment on principles of complete and univer-
sal disarmament, measures of "arms control"
are proposed as ways toward the realization
of these principles, not as alternatives

to them. Such, at least, should be the
case--and such is the belief of Jerome
Wiesner, who wrote that "arms control"
means the same in the United States as
disarmament means in the US3R, (BULLETIN
OF ATOMIC SCIENTISTS, January 1964)
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- 1. Alter the Power Balance
R A

.7. In working to reach accord with the Vest on limit-
‘ing the arms race, the Soviets (notably Khrushchev's
coterie) seems to have as a primary objective the improve-
ment of the relative strategic military position of the
USSR. They sée in a regulated arms competition, we think,
an opportunity--perhaps the only opportunity imn this
decade~-to resolve the predicament which has confronted
them for a number of years: their felt meed to rival the
United States in strategic military power, but their in-
ability and/or reluctance to rise to the challenge in
direct fashion. In this respect, the Soviets have a greater
interest in placing 1imits on the arms race than the United
States.

A minimum Soviet expectation is undoubtedly to pre-
vent the imbalance of power--actual military and political--
from worsening. An extreme expectation may be to alter
the balance of power in their favor. (This, we think, ap-
pears - to Soviet leaders as a realistic 1f remote develop-
ment, as we shell argue later in this discussion.) The
Soviets probably calculate that, within this decade, they
can achieve through arms control measures (in conjunction
with some forward movement in armaments) a more symmetrical,
stable strategic situation--that is, more than the minimum
but less than the maximum objectives.

_Fulfillment of the interim expectation--a strategic
standoff--would be a great achievement for the USSR. It
would presumably be the Soviet calculation that the United
States, which was not provoked to attack the USSR when
the United States had great superiority, would be even less
inclined to do so when the military strengths of the two
powers were more nearly equal. Such a situation would then
afford the USSR greater flexibility and opportunity to
challenge and probe U.8, positions militarily and politi-
cally. In this respect, the proximity of the USSR and a
local preponderance of Soviet conventional military forces
in Europe would take on exceptional significance in inter-
national disputes in Europe.
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On the other hand, it does not seem that the primary
interest. of the USSR in controlling the arms competition
is a lasting relaxation o2 international tensions. Such
a goal, would imply acceptance of the status quo in inter-
nal relations--including being resigned to am indefinite
state of marked strategic inferiority, in militery power

‘and at the negot‘atlons table. Ve think, rather, that the
~3Jjoviets are edger to relax international tensions in. order

to facilitate progress toward more specific polltical
economic and st{rategic goals. Such goals include (a) the
basic need to improve the relative strategic military

- stature of the USSR; (b) the long-standing desire to make

some substantial progress om Berlin, and (c) the immediate
goal of obtaining substantial and long term credits from
the West to support new Soviet economilc programs.

2. Maximize Power at Lower Level of Expenditures

A corollary of the basic objective of altering the
balance of power may be the perceived opportunity to gain
in the strategic rivalry by means of maximizing Soviet
povwer at a lower level of military expenditure. Hence,
Khrushchev, who is eager to strengthen his two bases--
‘economic development and military power--for political
maneuver, sees an opportunity to have his cake and eat
it too. He could ease the ecomomic burden of staying in
the arms competition. He mightrsee a-‘comparative advant-
age in a limited arms competition inasmuch as the USSR
i3 forced to pay a much greater sconomic penalty for de—
fense than 1is the United S3tates.

3. "Contracting the Arena”

Not only might Khrushchev move to slow down the rate
of expansion of forces in both camps; he might also see the
possibility of reducing the size of the arena of competition
in a way that would exclude fields in which the USSR was
comparatively weak but allow the U3SR to compete in fields
in which it was comparatively better off or might be thought
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.to. benefit more in terms of increments to its strategic
power W .

/J

., Perhaps a good example of what we might ‘call the
strategy of "contracting the arena" is the agreement made
last fall at the U.N. not to orbit strategic weapons. Here
the Soviets may have seen clear advantages for themselves:
the agreement removes the necessity to compete in the de-
velopment of a weapon in which, we believe, they have no im-
mediate interest, at a time when critical resources are un-
der great strain by competing requirements, military and
civilian, within the USSR. (The agreement removes the need
to compete not only in the development of orbital bombard-
ment systems but in’ the development of costly counter-wea-
pons to neutralize the adversary's capability as well.) The
agreement thereby enables the Soviets to concentrate their
limited resources in pursuits of their own choosing, where
they may feel themselves to be in a stronger position to

compete effectively--to enjoy the prestige of ancther "first."

Hence, "contracting the arena" would afford the Soviets
greater flexibility both in respect to shifting resources
within the military establishment and from the defense to
the civilian economy.

‘4, Symmetrical Measures Seen as Advantageous

¥hile asymmetrical force reductions in favor of the
USSR are, of course, preferred by the Soviets, symmetrical
reductions or other restraints of apparent mutual benefit
may also serve the aim of improving their strategic situa-
tion. They may calculate that apparent symmetrical mea-
sures can be advantageous to them in the following respects:

(a) The disparate strategic situation, which has
8 tendency to widen, can be prevented from doing so. Even
fairly symmetrical arms control measures tend to deprive
the United States of an important inherent advantage:
greater potential for strengthening its military power (e. g N
the ability tTo add some 1000 Minuteman rockets a year).
The greater potential of the United States is likely to be
..an advantage so lomng as the Soviet deterrent is generally
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effective, but not absolute. (Such a situation obtains at
the presant time when the United States acknowledges the. -
existende of a Soviet strategic deterrent but insists that
this country is not absolutely deterred, on the contrary, .
that 1t is willing to risk all-out war in defense of its
commitments and interests.) We doubt that fhere will ever
be -a Situation of absolute mutual deterrence; there is al-
ways the possibility that a natilon. would prefer death to
surrender. In other words, a proclaimed "vital interest"
may be just that, the loss of which would be regarded as
equivalent to loss of life, am interest therefore defended
with the life of the nation.

(b) - The strain on Soviet resources, created by the
demands of the new chemical program, moreover, will probably
be prohibitive as regards the USSR’s ability to close the
strategic gap by direct competition with the United States
in the expansion and diversification of strategic forces.
What 1s more, the task of maimtaining the viability of the
Soviet deterrent, of preventing further slippage in the
strategic position of the USSR, is becoming increasingly
burdensome. (According to the best judgment of the U.S,.
intelligence community, the pace of Soviet military procure-
ment. will be forced to slow down to satisfy the economic
program. And even though the Soviets in the short term
have the option of reducing conventional force levels to
ease. pressures on the strained resources, in the long term
they will probably have to cut back or stretch out one or
more programs for advanced weapons.) Hence, agailn the
attraction of symmetrical arms limitations as a way out of
the dilemma.

(c) The Soviets may also believe that through what
seem to be mutually beneficial disarmament agreements they
can obtain immediate military gains, For example, the So-
viets might have seen some military advantage in the sign-
ing of the test ban treaty last August. In fact, they have
explicitly claimed, evidently in answer to unnamed internal
critics, that the USSR has protected its lead in high yield
weapons, while leaving open the possibility of testing small
weapons underground--a field in which the United States al-
ready has a military lead. There is no telling, moreover,

. how much information and what kind of conclusions they have
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drawn about the elfects of their very high yield explosions,
information whick is not available to us, but which the
United/States requires  ifionly to evaluate more accurately
Soviet$ strategic attack capabilities and U.S. requirements
for defense against them.

i

5. Eliminite Obsolescent Forces

Another goal (which may be supported by only a mi-
‘nority in the military who share Khrushchev's views on war)
may be to clear the, K decks of "obsolete' weapons, installa-
tions, and unnecessary personnel. Khrushchev's conception
of what is obsolescent is much broader than that of many
of his military colleagues, and has been a continuing source
of contention between them. To the extent that Khrushchev
desires to ''clear the decks™ by disarmament accord, it is
not surprising that the ground forces commanders are cold
to his arms control schemes: the ground forces now are an
immediate object of such schemes. It is noteworthy that
while in past, Soviet military officers justified the re-~
tention of a large standing army on the grounds that it was
necessary in the event of general nuclear war, they now
advance the additional argument that the USSR must be pre-
pared for the contingency of limited war. The latter argu-
ment is probably a more compelling and more difficult ome
for Khrushchev to refute; it may be the chief obstacle in
the path of the troop cut which he has "contemplated'"--and
which is probably much greater than the one now said to be
underway. (Khrushchev may, in other words, be trying to
restore the program temporarily adopted in 1960--of severe
unilateral cuts in conventional forces--which was gradually
defeated by a combination of internal and external factors.)

Again assuaming that it is a 'clear the decks' program,
Khrushchev would want to cut conventional forces irrespec-
tive of U.8, actions. Reciprocal U.S. actions, in this
case, would probably make it easier for Khrushchev to push
his program through. In 1960 Khrushchev was more frank in
explaining his objectives: the nature of war had changed
radically from Vorld War II and a new philosophy was needed
for the development of Soviet forces, etc. And he éxplicitly
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stafed in public that it was no longer important whether the
Vest regiprocated in cutting its forces; the USSR would do
so 1n gny case, although ‘Peciprocity was desirable.

F

8, Prevent Dissemination ol itrategic Veapons

.

The Soviet 1lanterest in preventing the spread of nu-
clear power is probably at least as strong as the American
interest. The Soviets wish to concentrate bloc nuclear
power in their own hands; this being impossible, short of
naking war on China, (or colluding in it), the Soviets have
acted to 1nhibit, at least to defer, Chinese development
of nuclear weapons. (/e would not rule out a Soviet deci-
sion at some ruture time to destroy or to cooperate in
destroying China's nuclear facilities in order to prevent
China :irom rivalling and threatening the USSR as a major
nuclear power.) The Soviets are also greatly concerned
about weapons-sharing in the West; as is known, they inter-
pret multilateral or multinational forces as a Form of
dangerous nuclear proliferation. Their principal concern
clearly is ‘lest Germany, which they fear as a historically
hostile power, and against which threat they have developed
enormous conventional and strategic forces. (It might explain,
in large part, the Soviets' 'European myopia' reflected by
their force structure.)

The Soviets are hence lilkely t6 have a keen interest
in any suggestions or schemes which might prevent or retard
the proliferation of nuclear weapons and strategic delivery
systems, both inside and outside the bloec, or, failing that,
which would impose international controls on various Nth
countries after they develop a nuclear capability.

The Soviet proposal (first advanced in September
1962) to establish a fixed number of strategic weapons sys-
tems in the United States and USSR seems to represent the
quintescence of Soviet policy: Let there be but two great
military powers, each supreme. in his own realm, and nearly
equal to one another, so as to have a stand-ofif and to be
able to settle differences with a minimum danger of resort
to strategic weapons. (The arrangement implies maximum
flexibility on a tactical scale, for military actions as
well as political.) ’
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7. Undermine NATO's Military Structure

'/
4, A .

.7 Little need be said about an obvious and related
objective: to ‘undermine Vestern military cohesion and
strength. The current policy of pursuing a detente dimin-
ishes the apparent Soviet threat to Europe, and consegu-
ently undercuts U.S. efforts to build up European conven-
tional forces. This tack may be more effective than the
boisterous Soviet propaganda aimed at forestalling the
establishment of a multilateral nuclear force in Europe.
On the other hand, however, being interested im separating
Europe from the United States and in exploiting De Gaulle's
tendencies in that direction, the Soviets do not appear to
be opposed to the idea (which at this stage is probably
popular only in the Kremlin) of multinational conventional
forces in Europe. Such a development wolld imply greater
European independence of U,S. military power; would not
pose & sharp threat to the Yoviet Union, which is a major

nuclear power; and would tend to promote Soviet flexibility

in dealing with a Europe virtually free of the U.S. nuclear
support.* It might be something that the Soviets someday
will want to encourage. Consider the .following statement

by Marshal Yeremenko in the June 1963 issue of INTERNATIONAL
AFFAIRS:

In working out their own variants of a
"multinational nuclear force," the West

f -

"~ %The chenging political relationships in the Western
alliance may also affect the military-political values that
the Soviets attach to their counter-Europe military threat.
While it may become less effective agaimst the United States
as Europe moves in the direction of political-military
autonomy, the continued existence of a massive counter-
Europe threat may on'the other hand, make 2 more independ-
ent Europe more responsive to Soviet political demands.
(This would be so especilally if De Gaulle succeeds in
persuading European members of the NATO family that the
U.S8, commitment to defend Europe with nuclear weapons is
unreliable.)

- 30 -

SEGRQ’

Collection of declassified CIA Cold War documents

Compiled by Lydia Skalozub

HHYYVV///1SLL0000 004999557000 00 000499555000 000 0000004470000 00 000000 009904000000 00 00000007

186

SMT

European NATO countries proceed from the
premise that 1t is_much safer to have a
meapon in one's owh pocket than in that

.+ 0of the most devoted friend. : They proceed -
from the:'"need" to make it clear to a pos-
sible enemy that an attempt to launch

FE aggression against a NATO country would

involve a nuclear counter-attack, for the
government of the given country would pos-
sess nuclear wedpons or would have the

. indisputable right to have a say in decid-
ing on their use. X

xr it were a'question of conventioral arma-
ments, these arguments might carry some
welght. But as applied to nuclear weapons
they are nonsense...

8. To Make Political Gains

Vhile contending that the basic Soviet objective in
limiting the arms race is to improve the relative strategic
position of the USSR, we recognize that individual Soviet
proposals are designed to support Soviet foreign policy
objectives, and, if realized, might themselves constitute
important political gains for the USSR. VWith respect to
Europe, for example, such measures as non-aggression pact,
nuclear free zone, foreign troop withdrawal, and non-pro-
liferation of nuclears, are directly tied in with such

~whﬂn1nmasﬂﬂﬂthNHmeumsnwuﬂmmg

Germany's future military-political potential,* gaining
acceptance of Soviet holdings in Eastern Europe, etc. Other
arms control arrangements may, more indirectly, also serve
important Soviet political objectives. Thus, as has been
suggested in other intelligence issuances, the Soviets saw

%fe expect almost all Soviet proposals on limited measures
to continue to aim at, or to be tied to other proposals aim-
ing at, the weakening of the Yestern position in Germany
and Berlin.
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the test ban as an ideal: issue on which to isolate Commun-
ist China from the mainstream of world opirnion.

‘J AL

-+ There is also the problem of domestic p011t1cs. As
we have already pointed out, EKhrushchev had waged a diffi-
cult struggle at home betore his present course in foreign
and domestic policy could be charted. In order to carry
through certain military reforms at home, he has had to
establish a certain climate abroad. Thus, 1t was only after
Khrushchev had met with President Eisenhower im September
1959, and returned with a highly optimistic estimate of the
world situation,that the Soviet leader was able to put across
his hard-fought military program at home. To rebut those
who had mispgivings about his program for sharp cuts in con-
ventional forcés (he may not have deceived all his collea-
gues about -Soviet missile strength) he would point to a
*definite" improvement in the international situation, a
"considerable" relaxation of East-West tensions, and "more
favorable'" prospects for peace, as a safeguard for the risks
involved in undertaking the military cuts.

Again in 1963, Khrushchev first had to claim that
the threat of war had greatly diminished before formally
declaring that a reduction in the budget was planned and
a reduction in force size contemplated. Since early last
year, Khrushchev had been campaigning behind the scenes:
for cuts. in defense spending--nrotably in conventional for-
ces--and during the summer intimated his intentions to
several forelgn visitors. But .it.was-only after the sign-
ing of the partial nuclear test treaty and the fostering -
of the "spirit of Moscow" that Khrushchev was able to sell
his chemical program and military budget cut to the bureau-
cracy and toc announce to the Soviet people a "contemplated"

plan for a troop cut.*

¥There has evidently been some cutting of Soviet forces,
beginning in the summer of last year, if only through attri-
.-tion. Thus, in September, the small class of 1944 was called
into military service, evidently without other call-ups
to offset the manpower deficiency.
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9. Channel the Arms Race into R&D

/1 \,

-y ' Painfully aware of the difficulty of (indeed, the
virtual impossibility of) as well as the danger of, striving
to achieve a decisive lead in a quantitative arms race with
the United States, Soviet leaders have long been trying to
shift the compet1tion to the less dangerous and more promis-
ing (for them) field of qualitative weapons developments.,
Their conception of superiority, insofar as it is revealed
in the literature, is derived from an assessment of quali-
tative criteria as well as numerical comparisons., They have
sald that "if one side has more effectlve weapons, it is
possible for that side (all other things being equal) to
hold the upper-hand over the enemy which possesses inferior
weapons.'" (KOMMUNIST OF THE ARMED FORCES, No. 6, March 1961).
Reasoning thus, they have emphasized scientific and techno-
logical capabilities as such, and are very much concerned
with gaining lead time over the United 3tates in the develop-

~ment of new weapons and countermeasures. 'The Soviet Govern-

ment is not limiting itself to those military means which
the adversary has," a Soviet Defense Ministry book said some
years ago, "for undoubtedly that would be insufficient.

Any pre-empting of the adversary's potential in the creatiom
of the newest means of combat not only gives undoubted
superiority in case of war, but also makes it difficult for
the aggressive imperialist forces to unleash wars.” (E.I.
Rybkin, "Var and Polities,' 1959)

In the past, the Soviets have often based claims to
military superiority on the qualitative factors. This has
helped them to draw attention away from invidious compari-
sons of force size. In two important promouncements in
1962, an article in KOMMUNIST in May and a pamphlet in No-
vember, Marshal Malinovsky declared that "in the competi-
tion for quality of armament forced upon us by aggressive
forces, we are not only not inferior to those who threaten
us with war, but in many respects are superior to them."
In-the KOMMUNIST article lMalinovsky alsc threatened that
"this superiority will increase if the arms race is not
stopped"; and in the pamphlet, after asserting that the
"development by our sclentists of super-powerful thermonu-
clear bombs and also global rockets" was an index of Soviet
superiority over probable enemies, he stated:
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Lét them know we do not intend to rest on
our laurels., This common vice of all
.victorious armies :is alien to us. Ve do
“mot intend to fall* behind in development,
-+ and we do not intend to be inferior in any
way to our probable enemies.

¢+ ' The Sovylets have;fin fact, made great efforts to [

surge ahead in the qualitative development of strategic
weapons, just as they have done in outer space exploraticn.
They undoubtedly believe.that the world's image of Soviet
power . will be much enhanced by more technological break-

* throughs, that the political returns will be great even
though the real military value may be small (unless and
vntil there is actual production and deployment on a sub-
stantial scale). The whole past record of Soviet activi-
--ties in advanced weaponry and outer space is suggestive

of .a compulsion to be the first--to tip the strategic balance

through psychological warfare. Thus the Soviets had the
first ICBM, the first artifical earth satellite, the first
manned space flight, the first (claimed) ABM. It seems that
they also aspire to have the first Laser weapom systeir--a
development which might have an impact on force posture com-
parable to nuclear and rocket technology.

The Soviets already have significant capabilities
in basic fields related to Lasers and open Joviet litera-
ture  provides evidence that some fundamental research is
now underway.® Also, more than a year ago, Khrushchev

¥Thus, a recent article in a Soviet scientific magazine
discussed a Soviet expsriment in which Laser light was fo-
cused on a plate immersed in water; thg plate buckled and
explosive boiling occurred as it was pierced by the 1igpt.
It is also plain that the Soviets have a kegn 19terest in
U.S. research in exotic weapons. 2180, the' revised ed%tlon
of the Defemse Kinistry book "Military Strategy," published
last fall, made the following gtatement about weapons re-
search in the United States:

Various systems of radiation, anti-gravity,
anti-matter, plasma (ball lighting), etec.,
are under study as a means of destroying nis-
siles. Particular attemtion is devoted to
Lasers (leath rays), and it is believed that
in the 7uture poweriul Lasers will be able to
destroy any missile or satellite,
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himself had indicated to a U.3, industrial official. that
the Sovjets were -ahead of .the United ftates in the Laser
field ghd were not limited in their research to communica-
tionsy’ during a long conversation, Khrushchev fingered a
steel ruler with tiny holes, which, he said, had beenh
drilled by Laser beans. N .

Malinbésky, too, might have had Laser weapons in

fhind when he stated in a brief interview in the November
.. (Ho. 21, 1963) issue of KOMMUNIST OF THE ARMED FORCES:

But the new weapons are alsoc being modexr-
nized and bejing replaced by still newer
ones. The possibility is not excluded
that a Ifundamentally new weapon will ap-~
pear, Comrade Khrushchev has spoken about
the fact that the weapons we now have are
terrifying weapons, but those which, so
to speak, are on the way /ma vykhode/ are
even more modern and even more terrifying.

The Soviets might see another important advantage in chan-
neling the arms competition into R&D: secrecy. Even if
the Yoviets threw open to inspection large areas of their
country, they could retain a substantial reservoir of
secrecy which would afford them the opportunity to forge
ahead in one or another field without the United States

" knowing the pace of development. The corollary advantage

is that in an environment of a regulated arms competition--
with respect to production and deployment of weapons-~the
United States might lose the stimulus to devote the vast
amounts of resources necessary to keep military R&D on the
move, while the Soviets might, under protection of secrecy,
make important progress, : ;

If the major powers do make significant progress in
reducing the size of their forces and placing controls on
their expansion, logically, qualitative developments in-
weaponry would tend to assume greater importance in the
strategic power rivalry. The Soviets would, of course, wel-
come such a development. Moreover, their compulsion to
move ahead technologically would probably be greater under
circumstances of a partially regulated arms race, for the
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Soviets would then see a tempting opportunity to alter im-
portantly the strategic power balance. Thus, whatever gains
were .made through arms cohtrol could be carried still further
by vigorous work in the development of exotic weapons.

. Consider, for example, the consequences of a Soviet
breakthrough in defensive weapons. In 2z situation of stra-
tegic standoff, the development. of a “perfect" defense
theoretically could nullify the strategic stalemate and
substantially alter the strategic balamce in favor of the
USSR. A technological breakthrough of this: magnitude, even
without full deployment of the radically new weapons, might
alter the strategic,situation: human fears and mass psycho-
logy, as in the past, might do the work of deployment. Any
such development would, in turn, probably bring on another
arms race; but the diversion of U.S. sclentific energies
to peaceful programs might result in a long period of Soviet
military ascendancy with great political advantages.

C. The Limits of Disarmament

. Against the backdrop of estimated motivation and
objectives, how far might we expect the Soviets to be will-
. ing to go in disarmament? Or, put another way, what might
the Soviets calculate to be in their best interest with
respect to degrees of arms reduction and control?

There are, we think, limits on Soviet interest in
disarmament that stop far short of gemeral and complete
disarmament (GCD). Arms control now appears to be an
integral part of Soviet strategic planning; GCD does not.
YWhile GCD, ironically, plays a tactical role in establish-
ing a general framework and environment for keeping negotia-
tions with the West in motion, and propagandizing the "peace-
loving interests" of the USSR, ‘it is highly doubtful that
any Soviet leaders seriously regard GCD as a .strategic goal.
In fact, Khrushchev has of "late intimated--in notes to West-

ern heads of government in December 1963--that GCD is not
even a profitable tactical course to follow at this time,
whereas partial disarmament measures are. . : :
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This is not to question the strongly-emunciated
Soviet desire to - prevemt a new world war. ‘Vhat we are
suggesting here is that the Soviets do not im their stra-
tegic-planning regard GCD, even supposing it were realiz-
able, as a prerequisite for general peace (since 1958 the
Soviets have been saying that world war is "not fatalisti-.

" cally lnevitﬁyle‘), or if fully implemented, as serving

the national interests of fThe USSR.

GCD seems to be counter to the assumptions which the
3oviets make about power and national interests. In the
first place, Soviet leaders would not necessarily assume
that a disarmed world would be a more stable one; they
might, we think, well estimate the reverse. As noted, they
have demonstrated a keen appreciation of the power of nu-
clear-rocket weapons, which they call "absolute weapons’
in the sense that they tend to make large-scale war a
totally irrational method of achieving political eads.
Further, they probably assume that the presence ©f large
stockplles of weapons of mass destruction contributes to
world stability i3 more or less symmetrically distributed
between the two camps. The authors of the book "Military
Strategy” said as much in the first edition of that work .
in 1962, They wrote that American strategists "have begun
to understand" that the multiplication of strategic nuclear
weapons in the United States and the USSR has already
brought about a nuclear stalemate. Implying that they en-
dorsed the idea, the authors wrote that "the growth of
nuclear missile power is inversely proportional to the
possibility of 1its use."® MNoreover, the thrust of Khru-
shchev's thinking on nuclear war is that if it can be made
to appear as suicidal, it will not occur; and it is partly
on this basis that he and other Soviet spokesmen repudiate

%o Suggest that the massing of weapons has increased
stability contradicts the traditional Soviet line that the
arns race increases the danger of war; it was probably for
this reason that the statement was dropped. from the revised

. edition of the work, which, significantly, retained refer-

ences to a nuclear stalemate.
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American ideas on controlled strategic warfare, for they
tend tq:make nuclear war manageable and therefore a pos-—
sible rational course of ‘action.

If this 1s indeed an operative Soviet assumption,
then the Soviets would be averse to the reduction of stra-
tegic stockpiles below the "unacceptable damage'" level.

For then, genéral nuclear war might no longer appear as
"madness' or an “impossibility,” and the danger of another
world war might be greater.

The problem of Communist China may also dictate a

lower limit to cuts, which the Soviets might be willing to
"make 1n their strategic and conventional military power.
Sharp cuts in strategic forces, for example, would tend to
invite Chinese rivalry--or French or German, etc. The So-
viets have tried to get around the Nth country problem by
proposing a disarmament scheme (first at the U.N, in Septenm-
ber 1982; at Geneva in March 1863; at the U.N. agailn in
September 1963; and at Geneva again this year) which pro-
vides for retention in the United 3tates and USSR, alone,
of a "11mited" nuwber of ICBMs, ABMs, and SAMs.*

Lower limits on arms reduction in general would also
,be dictated by the need to keep the East European bloc coun-
tries in tow, although it is difficult to say what influ-
ence 1f any this consideration would have on the level of
Soviet strategic weapons. GCD, at least at this juncture,
appears to be incompetible with the Soviets' interest in
preserving their East Luropean empire.

At the same time, however, there is reason to believe
that the Soviets might be willing to take relatively large
strides in the field of arms control, and to modify what
had earlier been rigid positions and principles.

#We would not be surprised if a Soviet proposal of this
kind were eventually accompanied by a direct Soviet proposal

to take action against other nations possessing such weapons.
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. The problem of inspection may be a case in point,
In the past, secrecy had played a central role in virtu-
ally every aspect of military planning and force structure.
A turning point was reached, however, with the U-2 affair,

‘followed by the: disclosure in 1961 of revised U,S, estimates

of Soviet long-range strategic weapons., Such developments
i strategic surveillance have probably had an enormous im-
pact on Soviet strategy; at the very least they made- the
Soviets painfully aware that their capabilities for main-
taining military secrecy 1n the sphere of strategic weapons
deployment were dwindling. As a result secrecy is perhaps

.no longer a crucial ingredient in some aspects of Soviet

military planning. And as the value (effectiveness) of
secrecy lessens, it tends to become a dispensable commodity.
In other words, we would not be surprised if the Soviets
showed a willingness to make "concessions' regarding
secrecy--e.g., in the form of inspection of deployed sites,
or some sort of "open skies" inspection.*

There is still, however, a large reservoir of secrecy
which is essential to Soviet military planmning and which
the Soviets in all likelihood will resist compromising.
This is, most notably, the secrecy of the laboratories--of
3oviet R&D, in which endeavor, they may believe that they
will be able to alter the power balance . in the world.

Put another way, in approaching the problem of arms
control, the Soviets are probably more concerned about the
consequences of the loss of secrecy than about giving in
on the principle of no international inspection. In fact,
the Soviets have already demonstrated that they no longer

¥A¥ The same time, we acknowledge that there may be other,
perhaps stronger, reasons militating against important con-
cessions on inspection, such a8 the desire to keep the option
of making a rapid, temporarily secret deployment in the
event of a breakthrough in some new weapon system.

- 39 -

SE\S%

Collection of declassified CIA Cold War documents

Compiled by Lydia Skalozub

LYYV SSSY000000 0004499557000 000 0004409447900 0 00000000 9995550000000 0444040000000 0 0007

195



SBSRET o SEQSQET

oppose inspection in principle--in their proposals for

"black boxes" for surveillance of umderground nuclear

-testing, for ground inspettion posts to prevent surprise

attacks, and for "control" of a limited number of stra-
. tegic wegpons in the United States and U3IGR,

we In sum, we think that the same concerns that moti-
vate the USSR to reach accord with the West on arme con-
trols~-the felt need to protect and improve the national
power position of the USSR--will be instrumental in sef-
ting the limits of Soviet disarmament policies.
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CAESAR XXIV
off. Ser. No. 18

: THE HIGHER MILITARY COUNCIL OF THE USSR

Thié is a working paper, the first in a planned
series of reports on Soviet military policy-making.

We emphasize at the outset the paucity of informa-
tion on the Soviet decision-making process--a lack of
evidence- that constitutes an important gap in intellix
-gence, It is hoped that this paper will underscore the
need for more 1nformation relating to Boviet pol1cy
formulation.

We examine here the Higher Military Council and
offer tentative conclusions about the use of this insti-
tution by Khrushchev and the military for their various
purposes.

A second study on military decision-making will dis-
cuss the roles of indiwvidual presidium members and lead-
ing party, government and military personnel in the
policy-making process. A third study will reexamine the
role of the military's main plannxng institution, the
Generil Stafi

Although thms paper has not been coordinated with
other offices, the author has benefited much from dis-
cussion of the topic with colleagues in other offices
of the Agency. The author alone is responsible for the
paper's conclusidns. . .

The DDI/RS would welcome comment on this paper,
addressed to Leopard Parkinson, who wrote the paper,

SPEREF—
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THE HIGHER MILITARY COUNCIL OF THE. USSR

Summary and Conclusions

The highest-lewel body formally charged with .provid-
ing defense recommendations to the decision-making author-
ity in the Soviet Union is called the "Higher Military
Council" (Vysshyy Voyenny Sovet*). This body is shrouded
in secrecy and is rarely mentioned in unclassified Soviet
writings. However, by examining the occasional:.unclassi-
fied references to military decision-making

e 3 uminate @ following reatures of the
Higher Military Council:

(1) it is an institution created and used by Khru-
shchev to maintain direct operational and administrative
control over the entire Soviet military establishment;

(2) it provides the professional military, who are
not represented in the ruling party presidium, with direct
access to Khrushchev and his "inner-presidium' military
team, and, hence, an opportunity to influence decisions
at an early stage in the policy-making process;

(3) it is primarily aiconsultativé body, -which deals
with a wide range of strategic and administrative ques-
tions, but apparently has some decision-making authority
(for example, '"requirements" of an unknown kind are issued
in the name of the Council);

*The Higher Military Council--"Vysshyy Voyenny Sovet"--
was recorded in the IRONBARK reports as the Supreme Mili-
tary Council. Soviet military dictionaries generally give
two English meanings for "vysshyy;" the preferred one--
and the one used in this study--is "higher," and the second
meaning is "supreme.'" |

Collection of declassified CIA Cold War documents Collection of declassified CIA Cold War documents
Compiled by Lydia Skalozub Compiled by Lydia Skalozub
W/ /i L i W/ i L
202 203



over the military; it:provides the professional soldier -
with a high-level lobbying forum to recommend policy
relating: to the. complex questions of modern war to the
presidium decision-makers.

(4) Khrushchev is not bound to act on the recommenda-
tions of the military members of the Council (some of whom
reportedly opposed his 1960 troop cut plan), but on some’
matters he has reportedly followed the military's advice
or yielded to their pressure (e.g., the 1961 resumption
of nuclear testing);

(5). the composition and function of the Council sug-
gests that it is one device used by Khrushchev to bypass
the ruling party presidium as a whole on certain military-
political matters. Khrushchev himself convokes the Coun-
cil, serves as its chairman, and dominates it. Depending
on. the matter at hand, participants in Council meetings
have included presidium members who appear to be Khrushchev's
principal military advisors (Brezhnev, Mikoyan, and Kozlov
are the only ones specifically identified in reports on

- Council meetings), the principal Soviet military figures
(Malinovsky,; his deputies, and other senior military
officers and advisors) and high-level party and govern-
ment individuals involved in defense-related matters;

(6) the Council's high-powered membership and lofty
position in the Soviet hierarchical scheme--the Council
stands outside and above the Defense Ministry--make it
a unique institution in the Soviet system today;

(7) nevertheless, the Council has antecedents in
the Soviet past, and bears some functional similarity
(but remains distinct in both usage and composition) to
the National Security Council of the United States.

Stalin, too, established institutions like the
Higher Military Council to ensure his dominance in the
realm of decision-making and policy execution. Stalin's
retention of the military policy prerogative in the post
war years, however, did not depend upon the maintenance
of an active and powerful council system, which he gradu-
ally curtailed. Khrushchev, after Marshal Zhukov's fall,
revitalized the entire council system and formed the Higher
Military Council to ensure for himself the powers which
Stalin had wielded in the military sphere. But, unlike
Stalin's institutions, Khrushchev's council system is
more than a repressive device to retain peisonal dominance

- 1iii -
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PART ONE: THE COUNCIL TODAY
Introduction

It has been characteristic of Khrushchev's style of
rule, since he took firm hold of the helm of state in
1957, to place himself at the head of the major party
and government departments while methodically dividing.
responsibilities among his associates in order to prevent
any of them from acquiring enough power--or a bureaucratic
basis for achieving power--to rival his. Not content with
his direct, personal control over the professional party
apparatus, the USSR Council of Ministers, and the import-
ant RSFSR Buro, Ehrushchev also assumed personal coantrol
over the military. It is not surprising then that his
voice is the dominant one on military questions in the
ruling presidium, and, with rare exceptions, the only
party voice heard on that subject outside the Kremlin
walls. The most important developments in military doc-
trine and advanced weapons in recent years have been at-
tributed to his personal initiative. .

To assure himself of a dominant role in the military
decision-making process, Khrushchev assumed two key mili-
tary posts which had antecedents in Stalin's time but
wvhich were created anew in a form more suitable to Khru-
shchev's particular circumstances and style of rule.
Sometime. after his showdown with Marshal Zhukov, prob-
-ably in 1958, Khrushchev established (by a secret party
decree, we think) a so-called Higher Military Council,
consisting of key military and party personnel, to serve
as his personal ddvisory group on matters relating to
defense., Two or three years later, evidently, he also,
donned the lofty title of Supreme High Commander.. This
latter office combined, in effect, the highest political
and military authority and gave Khrushchev personally:
powers and stature comparable to those of the President
of the United States, or to those enjoyed by Stalin during
the Second World War.
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By virtue of his position of Supreme High Commander,
EKhrushchev gained ultimate operational control over the
Strategic Rocket Forces, and, presumably, the power to
react to or initiate a nulcear strike without the prior
approval of the other party leaders.* And by virtue of
his position of Chairman of the Higher Military Council

. Khrushchev may bypass the Presidium as a whole from the
first stages of presumably any military-political venture.

We do not know whether Khrushchev, condiders..himself
fully capable of making "fipal® military decisions with-
out prior consultation with leading party and military.
figures. We do know that he actively seeks out the ad-
vice of others--presidium colleagues, government special-
ists and military professionals in the process of policy
formulation. The principal advisory forum is the Higher
Military Council. But the Council, as we shall demon-
‘strate, transcends its advisory role and sssumes some
executive and decision-making powers in its own right.
Moreover, while Khrushchev uses the Council as an instru-
ment for exercising his personal control over the mili-
tary, the same organ provides the military with an op~-
portunity to bring pressure (by force of argumentation)
directly to bear on the party 1eadersh1p for purposes of
influencing policy decisions. -

Hierarchical Status:

The Higher Military Council; as distinct from 1ts
predecessor institution with a similar name or other

¥For a study on the streamlining of the strategic com-
mand machinery in peacetime, see CAESAR XVI of 3 July 1962,
"Soviet Strategic Doctrine for the Start of War," pp. 35~
39. Recently, Marshal Malinovsky, noting Khrushchev s
exclusive control of the SRF, stated in RED STAR on 17
April 1964 that "on his initiative, and under his direct
leadership, a new type of armed force--the stragegic
rocket troops--was created." (Our emphasis.)
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military councils, is not an organic part of the Soviet
defense establishment. At least since 1958, when it was
probably re-established and tailérsd to suit Khrushchev's
purposes, . the Council has stood outside and above the
Ministry of Defense. The Council is, literally, the meet-

ing place of the supreme political and military leaderships.

It seems to be neither a primarily governmental body. nor
a party body, but a mixed one.

The lofty hierarchical status of the Higher Military
Council was made plain in one of the few references to:
that body in the IRONBARK materials. An article in the
authoritative INFORMATION BULLETIN OF THE ROCKET TROOPS,
July 1961, placed the Council between the party central
committee and the Minister of Defense in a hierarchical
listing.*

remarked in one report that
the ®d to" (Russian not available) the
Ministry of Defense. This cryptic statement may leave
the impression in the minds of some readers that the Coun-
cil is a "part of" the Ministry of Defense. We reject
any such interpretation of the remark and cite as evidence
of the subordination of the military establishmsat to the
Higher Military Council own
descriptions of the Cou ties,
the latter often transcending the competence of the of-
ficer corps.

' *The pertinent quotation reads as follows: "The ef-
forts of the commanding officer and party and Komsomol
organizations must be directed toward the maintenance
of a firm procedure, according to regulations, for the
strict fulfillment of the requirements of the Central
Committee of the CPSU, of the Main Military Council, of
the Minister of Defense of the USSR and of the Commander-
in-Chief of Missile Troops for .a radical improvement
in military discipline.”™ (Our emphasis.)
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Membership

The extraordinary position .of the'Council_can be )

explained by (and, i may stem from) its high-
owered membership. ’

escribe
he Council as an "operationaI" and "very Ilexible'" group
of high-level party, government, and military officials
under'th Jurisdiction of Commander-in-Chief Khrushchev,
In addition to Khrushchev, who chairs the meetings of
the Co i y civilian members
were Mikoyan amd K 0
residium members attend meetin
the Council did not disclose their names... In -
addition, epending on the matter at hand, mem-
bers of the central committee, representatives from the
State Committees for Electronics or Defense Technology,
or sclentists from the Academy of Sciences may be sum-
moned to attend Council meetings.

‘On the military side, according to
all commanders-in~chief of the various er—
vice are automatically members of the Council, nnd ‘the-

Council may have an attached advisory group con51st1ng
of other high-ranking military advisors.* 1In addition,

*¥According , Marshals Sokolovsky
and. Zhukov we to play the part of
principal military advisors attached to the Council. A
later report stated that Sokolovsky acc . -
ment, but Zhukov had not yet done so.-
corroborated this report. There were s
tions that Zhukov was being considered for '‘rehabilita-
tion" probably in early 1963, but this has never materi—
alized.

(footnote continued on page 5)

- 4 -
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depending upon the question under discussion;. other com-
bat commanders and senior milxtary otticers,may be asked
to attend the meetings.

also related that leading WIlItary EE;::]

Sha novsky was the only one named) and certain
(unnamed) members of the central committee were members
of the Higher Military Council’. also opined

that the clilefs of the central: committee sections on De-
fense Technology, Aviation and: of "several other" sections
in the central committee apparatus dealing with military
matters were members of the Council. '[::f:::::],;howéver,
was B8ilent on the role of Mikoyan and Kozlov, whom the

bhad named, but did identify Brezhnev

~-level m "regularly"
attend meetings of the Council. did not explic-~
1tly~ say that Khrushchev was th of the Council,

(Iootnote continued Irom page 4)

In addition to t : ouncil'’s princi-
pal military advisors, briefly mentioned
the existence of a "sp p'* attached to
the Minister of Defense and consisting of "senior marshals
and generals." -Marshal Meretskov was named as head of

the group and Marshal Moskalenko and General Tulyenev

were identified as members. Unfortunately, we have no
further information on the "advisory group."” While "sen-'
lor marshals' are members of the Inspector General Group
which is headed by Moskalenko,. the “special advisory
group" of which Moskalenko is a member would, thus, ap-
peaxr to be a separate body. Marshal Meretskov and General
Tulyenev are currently identified only as "in the Minis-
try of Defense," and have not been identified as members
of Moskalenko's Inspector Gemeral Group. If this advi-
sory group 1s in fact distinct from Moskalenko's organi-
zation and is composed of "senior marshals and generals,"
it may not be very dissimilar from Voroshilov's 1934 Mili-
tary Council and-Bulganin's post-war Military Council (both
of which are examined in Part Two).
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he expressed the view that Khrushchev's political power
was such that he could be a member or head of any com-
mittee, council, or other official body, at any time.

Procedure

. e Council, as explained [ |
[;;;:;ij is entirely under Khrushchev's domination and

¢ctions at his discretion. The Council holds regu-
larly scheduled meetings but also meets frequently when-
ever the need arises-—-a statement consistent with a
1958 military dictionary's definition of "Military Coun-
-c1l" as a "permanent, or temporarily convoked consulta-
tive organ attached to the supreme state authority."
Council sessions do not require the assembling of a
quorum. . All that is necessary for a session of the
Council is for Khrushchev to meet with several of his
advisors on military questions. (We do not know
whether a meeting of the Council could be held in the
absence of its chairman, Khrushchev.)

We have no information as to whether or not the
members of the Council have voting rights, to the extent
that decisions are made at meetings of the Council or
in its name.* The flexible and variegated membership
‘'of the Council, and the manner in which its meetings are
reportedly conducted, suggest that the members do not
cast a formal vote but seek to persuade a single arbiter,
Ehrushchev, by force of argumentation.

From the little evidence at our disposal, it would
seem that the breadth of defense-related questions taken:
up at meetings of the Council is considerable. The 1958
dictionary of military terms cited earlier stated that

*NMembers of command level military councils do have
voting rights. Decisions at this level, however, pri-
marily concern day-to-day administrative chores.

-6 -
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the Council was an organ "for the consideration of import-
ant problems c¢oncerning the preparation for and waging
of war and military measures." Matters -reported-
discussed at meetingsS of

nc ve included such questions as nuclear testing;
promotions and changes in top command. positions:in.the. -
armed forces; foreign policy~-notably the German question;
“military strategy; and the structure and size of Soviet-
forces. The range of permissible questions is probably
1imited only by Khrushchev s interests.

Decision-Making Role

Although it is fundamentally a consultative body:..
at the disposal of the supreme leadership, the Council
also performs more direct functions in the policy-mak-
ing process. For instance, some of the reports on the
activities of the Council suggest that Khrushchev oc-
casionally uses it as a forum for the. announcement of
his personal decisions--such as changes in the military
high command--or for the preliminary airing of proposals,
prior to presenting them to the presxdium or  central com-
mittee for final approval. .

There 1is: also some evidence which suggests to us

- that certain types of decisions are actually made at
meetings of the Council or circulated in- private chan-
nels in the name of the Council. Thus, a reference in

O
] to 'requirements” of the Hain Hilitary |
unc 0 be "strictly fulfilled" by commanders and -

party organizations in the armed forces indicates that
the Council performs some policy functions and issues
directives in the military sphere. .The "requirements"

- are lmpossible to define because of a lack of evidence.
We have not turned up any references to specific docu-
ments issued in the name of the Higher Military Council.*

“¥There 1§ evidence of issuances in the name of lower-
level military councils, but these institutions are.a
species quite different from the unique Higher Military
Council,

-7 -
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description of the Higher Mili-
tary Council as an "operational" group also. imputes to
‘it executive authority. Thus, the Council may be. charged

“with the task of determining the ways in which certain
.basic policies--decided on at a. higher level either by

Khrushchev personally, by the presidium inner sanctum- or.
‘by other .informal “téams"--ought to be carried out. It

LIS probably in this sense that the Council plays .a formal
.role in the policy-making process. - For it is doubt¥ul

- that any of the above-mentioned higher authorities ‘would
wish to share their formal decision-making powers with

the military and scientific elite, who have been tradi-
tionally regarded as primarily technicians and instru-
ments of the civilian party leadership. (This is not to
underestimate the considerable indirect or informal role
which the military plays in policy formulation. More on
this shortly.) o

Advisory Role

Ehrushchev, as almost all of the available data
implies, convokes meetings of the Council primarily in
order to seek out the advice of the specialists on prob-
lems of national importance. In describing the delibera-
tions of the Council, | ] related that Khru-
shchev chairs the meeting, dominates 1t entirely, and
questions its members directly, without comsulting
Malinovsky. Khrushchev,
acting in th = replaces’
Malinovsky as the effective head of the military estab-
lishment in this Council.

Open publications do not mention the Higher Military
Council by name, and the rare public accounts -of the mili-
tary decision-making process provide us with few insights
into the various factors which shape the final choice..
Rather, the sporadic references to policy—making in the
public media intentionally obfuscate the actual decision-
making machinery by surrounding it in vague references
to the "collectivity" of party leadership. (Khrushchev
himself at a Moscow ceremony on 17 April this year stated
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that "not everything depends on me; I work in a collec-
tive.") Authozitative military references mention only

the "official" decision-making bodies in the party, and .
stop short (as might be expected) of mentioning Khrushchev s
actual decision-making machinery.

Most notable among the attempts to intentionally’ob—
scure the Soviet policy process under Ehrushchev are two
recent articles by Marshal Malinovsky (in RED STAR) and
Marshal Grechko (in IZVESTIYA) that appeared on the oc-
casion of Khrushchev's seventieth birthday in April 1964,
Both Marshals poptrayed the dominance of Khrushchev and
the party (central committee and presidium), and portrayed
the professional military as the group which advises and
provides other forms of support in the policy-making pro-
cess, In a rare description of "conferences” (soveshchanyy)
of presidium members and leading military officers,
Marshal Grechko seemed to be writing about meetings of

" the Hijgher Military Counecil:

In the past ten years all these basic changes
dn the structure of our armed forces have
taken place under the leadership of the Lenin-
ist Central Committee of our Party and of
N.S., Khrushchev personally. In these years,
at the initiative of N.S, Khrushchev, the
Presidium of the CPSU Central Committee Has
held a series of conferences with the partici-
pation of Ieading military figures at which -
the most Important problems relating to the
deévelopment of each Type of armed Torce and
branch of troops have been carelully studied.
N.5. Khrushchev has most actively partici-
pated in the work of these conferences and
given proof of a profound and specific know-
ledge of military matters. He has been the
initiator of many valuable undertakings which
have considerably strengthened the defense
capability of our state. It was at his pro-
posal that the strategic rocket troops were
created, which now form the backbone of the
military power of the Soviet Union and of the
entire socialist camp. (Our emphasis.)
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Grechko's reference to the "ten;year" length. of the con-
ferences with the "presidium" seems to be calculated to
fit the pagty theme of collectivity. He does not, of -

- course, provide his readers with the dates that Ehrushchev
was able (1) to dominate the "conferences' and thus main-
tain direct personal control over the military establish-
ment, and subsequently (2) to deprive his associates in

.. the ruling presidium from acquiring enough military author-
-.4tytto challenge his. Malimovsky's brief reference to
decision making is even less specific than Grechko‘'s,
In the context -of praising Khrushchev's leadership and
scoring the "lifeless canons and dogmas widespread un-
der Stalin," Malinovsky wrote that

before deciding on any problem and adopt-
ing a practical decision on it, members

of the party Central Committee, members

of the CPSU Central Committee Presidum,
make a detailed 'study of the state of
affairs. in the Army and Navy, of the urgent
problems in consolidating the countxy’s
defense capacity, of the urgent problems

of military development, and consult lead-
ing military cadres. After this a concrete
decision is reached.

While redundant, Malinovsky's last sentence emphar
sizes his point that military cadres are consulted on
any problem before a '"concrete decision” is reached.
PRAVDA's verslon of Malinovsky‘’s article and a 17 April
Moscow domestic service broddcast on the article deleted
this sentence, as if to play <down the policy-maker's
dependence on the military. (PRAVDA, for reasons un-
known to us, also deleted Malinovsky's reference to Khru-.
shchev as "Supreme High Commander,” and referred to Khru-
shchev 51mp1y as "comrade.')

The Milithry Influence

This brings'us to a consideration of the important
indirect or informal role which the military plays in the

~ 10 -
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formulation of policy in the USSR. .. We frequently see ref-
erences in our ‘intelligence publications to the:success
‘or failure of the Soviet military in checking this or.
that policy which Khrushchev has publicly championed.

But we seldom, if ever, see an explanation of how the:
military manage to make their influence on policy felt.
Clearly, the question is not an easy one, especially in
view of the facts that no professional military man has
sat in the party presidium since 1957, and the military
representation in the party central committee constitutes
less than ten percent of the total membership of. that body.

The answer which we offer for consideration is that
the Higher Militsary Council is the military's principal
forum for applying pressure on the supreme leadership to
act on policy. The military chieftains come to meetings
of the Councll as advisors. But the line between 'advice"
and special pleading or lobbying is slight and easily
transgressed. In the meetings of the Council, the mili-
tary are afforded direct access. to Khrushchev and other
key presidium members and discuss with them the most
urgent defense-related problems ‘of the day.  Here the
military chiefs have an opportunity, provided by the.
highest lével forum to which they have access, to bring
their viewpoidnts directly to bear on policy makers -at -
an'early stage in the decision-making process.* While
not specifically mentioning the Higher Military Council
as the "lobbying" forum, Khrushchev himself (at:a lunch-
eon in- New York as: reported by TASS on 27 Septembey 1960)
commented on the influence of the military and weapon-
specialists on determining policy:

. *The Iorce componént military councils, which we dis-
cuss later, might provide a specialized alternative forum
‘for the branch commanders to influence, at an early stage

" in policy formulation, individual central - committee mem-
bers ‘who reportedly head secret military sections within

the CC apparatus. .

- 11 -

/The U,S. President/ told me that he is
often asked by the military for money to
manufacture this new type of weapons or
another. They told him that the Russians
would outstrip them in armaments unless
he gave the momey. The President asked
me how this was done in our country. I
replied that -approximately the same thing
happens. - Military men and scientists ap-
proach -the government and ask for money
‘to manufacture new rockets. We give..
them money. Six months later the same
men come again and say: We have designed
better rockets, give us money for these
- rockets. We tell them: But recently
we allocated funds for new rockets., And
they reply: Now we have designed still
better rockets, give us money, otherwise
the Americans will outstrip us. So we
have to allocate money again. .

Another examnle of the fluence. e professional
military, was their ’
role in the : g nuclear weapons
testing in 1961 after a moratotium of several years, Ac-
-cording the matter was discussed at a
meeting o e er Military Council and the decision

emanated from that discussion. The military, it was
reported, exerted pressure on Khrushchev inithat meet-
ing to resume testing in 1961, by arguing convincingly
that "they could not be fully prepared for war without
testing in order to know how delivery vehicles would
perform with nuclear warheads.™

Khrushchev's Use of Professional Military. Advice

Khrushchev (and his close advisors in the presidium)
are, of course, not bound to act on the advice tendered
by members of the Higher Military Council. Khrushchev
has in the past acted contrary to the judgment of various
ihembers of the professional military leaders whose advice
he had sought.

- 12 -
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A classic. . case in point was the unilateral troop-
cut plan announced by Khrushchev in his Supreme Soviet:
speech on 14 January 1960. Ehrushchev declared, ‘with
respect to the decision taken to reduce Soviet forces by
one—third that .

We have studied this question in-detail from
every angle, consulted with the military and
the general stal¥, and unhesitatingly reply: .
Our defense will be fully sufficient, and we
have realistically taken everything into
account. (Our emphasis.) Lo

Khrushchev implied that.the opinion given by the "military
and the general staff" was one of support for the measure.
But it has sSince been revealed that the second and third-
ranking military leaders--the Chief of ‘the Warsaw Pact -~
forcés and the Chief df the General "Staff-~had opposed Khru-
shchev's scheme. confirming our. own
inference, reporteda- me of declision on
the troop cut issue, Marshal Sokolovsky, then the Chief

of the General Staff, protested to Khrushchev that, as

a result of - xhrushchev s budgetary cuts, he could not
maintain the Soviet forces at the level which:would be
necessary to defeat the great numbers available to the
enemy.) Overriding the opposition of Marshals .Sokolovsky
and Konev (then Warsaw Pact chief), Khrushchev :pushed,,

his troop cut program through and replaced the recalcitrant
officers with some he thought to be more amenable in the
top army posts *

— *Other senior military advisors also were opposed to

the troopecut plan: but’ were evidently not as adamant as
Konev and Sokolovsky. For example, E;;;;:;;;;;:;;Lrecently
recalled that "when Marshal Grechko

strong opposition to the partial demobilization plans:.
several years agd, Khrushchev threw him out of the meet-

ing and Grechko went on an extended leave. - Grechko- was
subsequently restored to grace, of course.": .

=13 -

The Lower Military Councils

There are, of course, other means used by the mili-
tary to express their viewpoints, the most notable being
the large body of doctrinal writings, both classified
and open.- And there is evidence suggesting that there
may be- forums other than the Higher Military Council used
by the military to convey their views directly to high-.
1eve1 policy makers, . )

‘ Other such adivsory centers may .be found in ‘the
military councils on the levels of the major field com-
_mnnds and force component headqunrters. : .

‘Command Level Military Councils:include those at
the group of  forces, military district, army, PVO dlS—
trict; fleet and flotilla level. They generally con-
‘'sist of-.at least three formal members (1) the commander
(or commander-in-chief) of the command, .(2) his deputy
‘or staff chief, and (3) the chief of the Main Political
anﬂnum(wempwnnmldﬂwrmtmmﬂb
tary subdivision.) - Members have reportedly included
other senior officers of the .military subdivision, ‘as-
sistants to the MPA chief, and, signiiicantly, 1eading
representatives of local party organs.* In addition to
professional military and party members, civilians engaged

*A 20 November 1963 Soviet military pamphlet entitled
"Political Organs and Party Organizations of the Soviet
Army and Navy," by Col. Gen., Kalashnik, states that "it
is known that all first secretaries of central committees
of Cimmunist parties in union republics, first secretaries
of ‘kray committees, and many first secretaries of oblast
party committees are members of military councils of mili-
tary districts, fleets, and PVO districts.”. The SMALL
SOVIET ENCYCLOPEDIA (1958), in discussing the military
council on district, fleet and army level, states that
"the council carries out its work in close contact with
the local party organization."

- 14 -
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in essential military support activities in the .locale
have been reported as having attended meetings of mil;—
tary district councils. : EE : S

" The command military councils have powerful admin-
muuhemwmﬂmuuwinmmnmtomwmgw
consultative organs £or the commander. . According to,a;
Soviet Defense Ministry book, FOUNDATIONS OF SOVIET: MILI-
TARY LAW (1962), military councils "possess:the right:
guaranteed: by law to examine and decide all important .
matters in troop life and activities.™ (Our emphasis, )
‘The range of decision-making powers 1s broadly described
in Soviet military articles as including "military and
political preparation,  administrative and mobilizational
work and training of troops." Declsions:at this:level--
which appear to fall into the routine day~to-day" cttegory, -
in contrast to the Higher Military Council's broader
scope——are reportedly subject to a majority vote by the
members of the command level military councils. Accord-
ing to a pamphlet by Larkov and Filippov, entitled "One-
Man Command in the Soviet Armed Forces and Methods of
Further Consolidation" (Moscow 1960),

the" resolutions~of military councils are
passed by a majority vote after discus-

- slon of each question on the basis of
budiness=like criticism and are brought.
into effect by order of the commander,
(commauder—in chief)

Thus the voting: right represents a significant check by
the party on the local commander's freedom of::maneuver:.*

*That the military councils continue to act as a limi-
tation on the commander's freedom of maneuver is made

clear in a 5 June 1964 RED STAR article by General Kurochkin.

Evincing sensitivity on this point, Kurochkin attempts
to rebut :the views he says he occasionally finds 'in our
military-political literature...that in the Soviet Armed
Forces there is:no 'full' one-~man command, 'since there
are collective.leading organs, the military:councils.”
Kurochkin makes the weak argument that military. councils
do not annul the principle of one-man command since
(footnote continued on page 16)
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The command-level military councils,. as indicated

in open press items, are subordinated to both the Defense
Ministry and the central committee. They are under the
Defense Ministry in that (1) the chairman of the local
military council,. the commander, is subordinate to the
NDefense Minister, and (2) the military council's resolu-
tions are executed by the order .6f the commander. -At-the
same time, the-military councils are respomsible to the
party's central committee in.that:the Main Political
Administration (an independent central committee depart-
‘ment) places leading officials on the councils as voting
members,

Force Component Military Councils appeared for the
first time In the milifary press within a year after the
fall of Zhukov.. Since then, unfortunately, only a small
amount of information regarding membership and functions
of the five Military Councils has been uncovered from
both open and classified military sources..

The composition of the five councils at this level
has not been revealed in available material.,. But if the
composition of force component councils consistently fol-
lows the Navy's pattern (and the announced personnel in
the Military Councils of the Air Defense and Strategic
Rocket Forces lends support to this possibility), the mem~
bership would consist of (1) the Commanders-in-Chief of
the force components, who head their respective Councils
(Strategic Rocket Forces, Krylov; Navy, Gorshkov; Air
Defense Forces, Sudets; Army Air Force, Vershinin; Ground
Forces, Chuykov); (2) their deputies and staff chiefs;
and (3) high-ranking Main Political Administration officers.
(Deputy Chiefs of the MPA are known to Bb.members of thé
Navy and Air Defense Councils.)

(footnote continued Irom page 15)

(1) the discussion of major problems in the councils
"only helps.the commander to avoid errors and to feel
more convinced of the correctness of the decision made,*”
and (2) the decisions of the military council are put
into practice by the commander.

- 16 -
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- - The ‘functions of the force component councils, as.

- reflected in the military press, seem to parallel- the...
duties of ‘thée command level military councils .(discussed
above) .: And ‘the membership of the two types of councils
appears to follow the same pattern (i.e., the commander,
his staff chief, and a high-ranking MPA officer).  But
we do not know how rigidly this parallel-is. followeq.,
For example, we know that leading-local: party represen-
tatives are mémbers of the command level: military: coun-
cils, but we do not know whether senior central commit-
tee members are represented in force component: military
counclls. And we do not know whether the members of. -
force component councils have voting rights similar to
the majority-vote principle of the commadd level mili-'
tary councils. e PRI

The Council and the U.S. Nationai Sécurity-Counéil

Although it is a unique institution in Soviet. soclety,
the Higher Military Council,: to the degree that its advi-~
sory functions are known to us, seems: to bear some resem—
blance to-the . 'ygs. National Security ‘Council.. In both
cases, the chief of state has ultimate decision-making
authority on strategic military issues. . And in both
cases, the duties of the two Councils are -to assist the
chief of state. in the determination of and preparation
for national security matters. A comparison of the "of-
ficially" defined general tasks of the two councils also
shows =& certain s:l.m:l.larlty' :

National Security Council USSR uilifary Council

"The duties of the Council are "A permanent, or temporarily
to assess and appraise the ob- - convoked, consultative organ
Jectives, commitments, and attached to the supreme state
risks of the United States in authority for the considera-
relation to its actual and po~ tion of important problems
tential military power, in‘ithe concerning the preparation
interest of national security, ‘for and .waging of warcand
for the purpose of making re- military measures." (Short
commendations to the President, - Dictionary of Operational,
17 -
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and to consldeirr policies-on - -: ., " Tactical and General Mili-
matters of:common ‘interest .. . tary Terms,:Military Pub-
to the departments and . B lishing Bouse of the ’
agencies of the Government: ... - 'Ministry of Defense: USSR,

concerned with the national: = 1958,.p..70,)
security; and to make recom- ::. - . .
mendations to the President.™
(Activities: of the National

‘Security Council, United - :

States Government: Organiza-

tion Manual 1963-64, pp. 56-

57) . -

While the advisory functions are apparently somewhat
similar, the parallel breaks down regarding the current
usage and composition of the two institutilons. ' Regarding
usage, the NSC which met somewhat regularly in the 1950°s
is, as a result of.‘different styles of leadership, only
occasionally called together today. Khrushchev, while
usipg the Higher Military Council as an advisory body,
may not rely upon it for consultation concerning a sensi-
tive political-military matter (e.g.,during the 1962 Cuban
‘wmissile c¢risis, Karushchev reportedly relied upon a few
experienced presiditim members*--not on:a formal consultative
body-—-for related advice). Regarding composition, the
civilian U.S, Secretary of Defense (an NSC wember) appears
to wield more declsion-making power than his Soviet counter-
part, the professional military Defense Minister. 1In ad-

- dition we: have found no Higher Military Council link with
the Soviet Foreign Ministry (which seems to play a minor
policy-making role), and thus a comparison with the U.S.
Secretary of State (an NSC member) cannot be drawn.

* X X X %

"#The participation of the presidium . and other high-level
party, state and military individuals in military policy
formulation will ‘be the subject of our:second study on
decision making.

- 18 -
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While the Higher Military Council bears some compari-
son with the National Security Council, we feel that the
former must be examined within the Soviet system: in.order
to draw its present-day mission into sharper focus. Thus
we have searched out the highlights of the council system
over the last thirty years and present our findings in
the follow1ng part in an attempt to increase cur under-

- standing of thé processes of military consultation and
policy recommendation in the Soviet Union. PR

- 19 -

PART TWO: THE EVOLUTION OF THE COUNCIL

. In this portion of the study, we shall try to place
the Higher Military Council in historical perspective.
The military council system, in brief outline, has evolved
in the following way:

(1) a Military Council under the Defense Commissar
was formed in 1934 as a high-level consultative organ
and was subsequently abolished, presumably between the
end of 1937 and the beginning of World War II;

(2) in 1937, subordinate military councils were
created and given administrative functions (a role
directly related to the military purge) as well as ad—
v1sory roles;

(3) in 1938, Stalin established two Main Military
Councils ("Glavnyy Voyenny Sovet') to run the Army and

 Navy;

(4) the powers of the two Main Military Councils
were assumed by the State Defense Committée and Stavka
during World War II, and lower-level military councils

-were subordinated to the Stavka;

(5) shortly after the war, a single. Main Military

‘Council (presumably combining the role of the two 1938

Main Military Councils) and a Military Council under the

-Defense Minister (somewhat similar to that formed in

1934) were recreated;

(6) after the 1950 military reorganization, refer-
ences to Stalin's postwar Main Military Council disap-
peared from view and the command-level military councils
apparently were stripped of their administrative duties;

(7) 1in the 1953-1957 "collective party leadership"
period, the high-level military council was ignored and
the work of lower level military councils was (according
to anti-Zhukov articles) curtalled;

- 20 -
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SEGRET = .

(8) finally, with the fall of Zhukov and the con-
solidation of supreme power by Khrushchev, lower-level
nilitary councils were revitalized with administrative-
and consultative takks; force component military coun-
cils were introduced; and a Higher Military Council was
formed to accommodate. Khrushchev's style of rule.

1934: The Origin of the Military Council As A Consultative
Body

The origins of the Higher Military {Jouncil may be
traced back to a June 1934 decree of the party's central
executive committee which formally abodishedibhe Revolu-
tionary Military Council (Revvoensovet) and established
‘the more centralized People's Commissariat of Defense,*
The decree also set up a "Military Council" under the new
People's Commissariat of Defense, in the capacity of a.
"consultative organ.'" This organ, we think, was a proto-
type of the present "Higher Military Council." -

Unlike the present Higher Military Counclil, however,
(1) the earlier version was subordinated to the Commis-
sariat of Defense, of which it was an organic part; and
(2) the membership of the earlier version was limited.to

*Theé Hevvoensovet (RVS) was the governing body of the
Military Commissariat from the early days of the Civil
War, #and the RVS possessed ultimate executive and adminis-
trative control over the Soviet armed forces. The RVS
as the "nerve center' of the command was composed of
military men acceptable to the central committee and was
directly subordinate.to .this body. The 1934 reorganiza-
tion which abolished the RVS was aimed, first, at strength-
ening Stalin's control over the Soviet military establish~
ment, and, second, at promoting the more efficient con-
trol of the military over the operational, administrative
and technical aspects of the questions with which they
were lnvolved. (See Erickson's THE SOVIET HIGH COMMAND,
London, 1962, Chapter Seven).

- 21 -

the official head of the military establishment, the Com-
missar of Defense, and his deputies.* Thus, the Military
Council of the late 'thirties met and worked under the-
command of Voroshilov. (the People's Commissar for: Defense);
appoinhtments to the Councll were made by the Sovnarkom
(Council. of People's Commissars) on Voroshilov's recom-
mendation; and the Council's decisions and recommendations
were put into effect by Voroshilov who reported directly
to Stalin. ‘ : s ;

1937-1938: The Military Purge and Stalin's Assumption
of Direct Conitrol of the Milifary Council

%hile vOioshilov?s 1934 Military Couﬁcil was=c6mg -
posed exclusively of military:persdnnel. (around 80:.membets),

" senlor-party officials apparently had direct access to

the minutes of the sessions. And when party officials

‘occasionally attendgd meet ings of the Council, they

dominated it.

' The Council was virtually decimated by the military
purge:of 1937-1938., From 1 to 4 June of 1937, an extra-
ordinary session of the Council was held in which the - -
head of the NKVD, Yezhov, submitted a report on an alleged
"coeunter-revolutionary and treasonable organization" in
the Red Army. Within 18 months of Yezhov's announcement,
75 of the 80 members of the Council were purged, accord-

-ing to Soviet sources. As a result of the purge, the

role of the Military Council was gradually decreased and

“it' was abolished, eviddently late in 1938 or not long:

afterwards.

: In the meantime, Stalin made two principal moves
with the aim of tightening policial controls over the

© army, at the expense of the authority and ?restige of

T ¥SOVETSKOE ADHINTSTHATIVNOE PRAVO, Moscow, 1950. p. 238.
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the professional officer corps. Firstly, in May 1937,
subordinate military councils, composed of a commander
and two other members, were introduced into the mili- -
tary districts, fleets and armies, In eachc6f these
‘commands, the new military council, according to the -
book MILITARY STRATEGY, was made the "highest organ

of administration.” It had "complete responsibility"
both for the morale-political condition of the troops
and for their "constant combat and mobilization pre-
paredness.”" The fa¢t that a political commissar was

. made a member of each council gave him the power to
intervene in the control and administration of the
major operational commands. Thus, on the major command
level, Stalin was able to annul the principle of unity -
of command that had been. in force since 1924 in the
spheres of combat, supply and administration. Later

in 1937, Stalin formally abolished the one-man command
system and restored the equality of the commissars with
commanding personnel on all levels in the armed forces.
Secondly, in 1938, Stalin set up his own small, advi-
sory groups of party and military men loyal to himself,
and nominally responsible to the party central committee,
to supervise the running of the Red Army and Navy.
These groups were officially called "the Main Military
Council df the Red Army...and the Main Military Council
of the Navy.” (LARGE SOVIET ENCYCLOPEDIA, November 1951,
p. 486). 1In terms of their stature, authority, and
functions, .these councils more closely resembled the
present-day -Higher Military Council than did the Mili-
tary Council which had been set up under the Defense
Commissar in 1934.

The Army's Main Military Council consisted on ‘a
staff of eleven members; Voroshilov was Chairman of the
group, which included Stalin himself, Blyukher, Budenny,
Mekhlis, Shaposhnikov, and Shchadenko. The Army's Mailn
Military Council bore some similarity to the Stavka of
the Supreme High Command of World War II, particularly
in its practice of sending members to military "fromt."
(A case in point is Blyukher's command in the Lake Khasan
operations of July-dAugust 1938). Longer-range war plan-
ning, probably with a high degree of coordination with
the Defense Committee (Komitet Oborony) of the politburo,
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was also an activity of the Main Military Councils in:-the
period preceding World War II.

The Navy's Main Military.Council was under the chair—
manship of politburo member Zhdanov--but in reality, both
councils were under the control of Stalin to whom Zhdanov
and Voroshilov reported. Thé Main Military Councils took
over all the administrative functions of the debilitated
Military Council (also under.:Voroshilov) which is said
to have continued to function as a consultative organ un- .
til it was eventually abolished. (LARGE SOVIET ENCYCLOPEIDA,
November, 1951, .p. 486) S .

The second edition of MILITARY STRATEGY expanded on
the original in relating that '"the Main Military Councils
examined the basic problems of the structure of the Army
and Navy, and directed all of their.activity into the

‘thorough preparation of the Army and Navy for the impend-

ing war." As an example, both versions of the book told
of an April 1940 meeting of the Army's Main Military Coun-
¢il in which the "lessons of the war with Finland" were

' .discussed and a decree introduced on reorganizing "many

administrations of the People’s Commissariat for Defense.'
(one of the important administrative changes specifically
mentioned involved the reorganization of the Soviet air

- defense directorate into 2 main directorate.)

It may be of interest to note that Soviet historical
accounts of the faillure of Soviet defense policy on the
eve of World War II blame Stalin persoaally (and to a.
much lesser degree Marshals Timoshenko and Zhukov), .but
nowhere to our knowledge criticize the military council
system. In the current historical fare, Stalin is accused .
of having ignored the principles of collective leadership--
i.e., by implication, he ignored his military advisors--
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and of having drawn the:wrong conclusions for the strategic»
preparation of the country *

1941: Role- of Military Councils Assumed by State Defense
- Committee and stavka During World War II

The USSR was at war only a week or so when a radical
-reorganization of the military, the government, and the
party was undertaken. On 30 June 1841, Stalin established
the State Defense Committee (Gosudarstvennyy Komitet Oborony
GEKO) as the "highest agency of command for the country
and armed forces." In the GKO, government and party -

*The Commander-in~Chief of the Strategic Rocket Forces,
Marshal Erylov, delivered such a commentary earlier this
year: "It must be admitted that under the conditions of
Stalin's personality cult, the potentialities ‘of the coun-
try and its armed forces were not fully exploited for
executing a crushing repulse to such a strong and danger-
ous enemy as the German fascist aggressors in 1941. Con-
centrating great power in his own hands and misusing the
confidence of the party and people, Stalin unilaterally
decided on the most important state problems and grossly
ignored Lenin's principles of collective leadership.

The reprisals against a great number ‘of outstanding mili-
‘tary leaders who were faithful and loyal commanders to
the party constituted one of the most serious consequences
of his activity. Before the outbreak of the war Stalin
was familiar with data on the concentration and deploy-
ment of German fascist divisions on the Western borders
of the USSR. But 'heconsiderédithis-only a provocation.
As a result, the country and the army found themselves

in a difficult position in the initial period of the war.
It was only the unflinching will of the party and the
courage of the Soviet people which made it possible to
survive that period, to effect a breakthrough, and to
win victory." (IZVESTIYA interview, on the occasion of
Armed Forces Day, 23 February 1964.)
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functions were fused.* The GKO.almost overnight became
the center of administrative and operational command
over governmental, military and administrative organs
in the Soviet Union.** Presided over by Stalin, the GKO
consisted of five to eight politburo members, including
originally, Molotov, Voroshilov, Malenkov, and Beria.
Later, Mikoyan, Kaganovich, and Voznesensky joined the
group, and in 1944 Bulganin replaced Voroshilov.

_The individual members of the GKO were given direct
responsibilities for the principal branches of the .coun-
try's war materiel production--Molotov for tanks, Beria
for armaments and munitions, Malenkov for aircraft, and
Mikoyan for food and fuel. (Mikoyan is the only former
State Defense Committee member still”active in Soviet
political life and, as we have already pointed out, he

¥The Tusion was also personified by Stalin, who, dur~
ing the war, assumed the posts of leader of the party,:.

‘head of the government, Chairman of the State Defense -

Committee, Chairman of the Stavka, People's Commissar of
Defense and Supreme Commander-in-Chief.

**The "possible" future wartime organization of the So-
viet strategic leadership, according to.both 1962 and
1963 editions of the Defense Ministry's book MILITARY
STRATEGY, would be delegated the same powers the State
Defense Committee held during World War II. . This organi-
zation, a "higher agency of command" (vysshiy organ
rukovodstva), would be under the leadership of the first
secretary of the CPSU central committee and head of gov-
ernment, "to whom the functions of Supreme Commander-in-
Chief of all the Armed Forces" may be assigned. Addi- .
tionally, the Defense Ministry books suggest that the
Warsaw Pact Political Consultative Committee would act
as a high political organ for the coordination 6f the
Satellite and Soviet forces. The leadership of joint
operations would be supplied by the Soviet Supreme High
Command, in which the supreme commands of the satellite
armies would be represented.
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reportedly attends meetings of the present—day Higher
Military Council.)

While the Gxo was responsible for directing and co-
ordinating the overall war effort, another agency, the
headquarters or Stavka of the Supreme High ' Command, was
charged with the day-to-day presecution of the war and
with developing the overall strategic plans for the mili-
tary forces. Created by the GEO as a sort of joint chiefs
of staff, the Stavka consisted of between twelve and four-
teen top military officers who advised Stalin, chairman
of the Stavka and the Supreme Commander-in-Chief. In -
addition to Zhukov, the effective military head of the
Stavka during most of its existence, other chief members
were Marshals Vasilevsky, Budenny, Timoshenko, Voronov,
‘and Shaposhnikov. Directly subordinate to the Stavka
was the General Staff (the Chief of which also sat on
the Stavka) which acted as a source of planning and ~data
on order of ‘battle.

. Unfortunately, we do not have information on the
disposition of the two Main Military Councils during the
war. We would deduce from the above accounts, however,
that they were dissolved soon after the war began and
their functions were taken over by the GEKO and Stavka.

In any case, we have never encountered references to the
existence of these councils during the war. (The older
Military Council in the Defense Commissariat had evidently
been abolished by the time Hitler launched operation
Barbarossa.) :

On the other hand, the military councils of the dis-
tricts, fleets and armies that had been set up in 1937,
played a key role during the war, According to the LARGE
SOVIET ENCYCLOPEDIA entry of 1951, they continued to main-
tain "complete military and administrative authority in
the front or army zone of operations," although they
were strictly subordinated to the Stavka. The military
councils of fronts (the wartime equivalent of military
districts) were headed by the military front commander
and ‘-were ‘manned by senior party personnel--the most cele-
brated of whom was Khrushchev--who insured tight politieal
control over major operational commands throughout the

- 27 -

war. (On lower-levels of command, the political control
system underwent several changes. The political commis-
sar system, which had been abolished after the Finnish
debacle, was restored following the disastrous first days
of the war with Germany, but again gave way to the system ~
of one-man command when the military situation improved '
in October 1942, ) . .

. The methods of strategic command and control during
the war and their relation to policy formulation have
since become. a politically charged issue within the Soviet
Union, where historical writing is still made to serve ’
the purposes of the current party leadership or to air
the grievances of dissenters from current or proposed
policies. Thus principal credit for the planning of the
successful Stalingrad operation in the fall of 1942 has
alternately passed from Stalin to the Stavka (notably
Zhukov), to the front command--where Khrushchev served
as a ‘member of the military council. By our own account
of the machinery of military policy formulation during
the war, there seems to have evolved (after an initial
period of desperate innovation) an efficient "Stavka-
front" system, consisting of an exchange of combat intel-
ligence between the fronts and Stalin's Stavka and the
transmission of directives from the "Supreme -High Com-
mand" to the field commanders., The Stavka/General Staff
directives* provided the general concept of operations
determined the forces to be committed and concentrated
in its ezecution, and set the date for commencing the
operation. Front commanders enjoyed. some latitude in
applying their own specific requirements for the execution

*Tn makIng vital decisions, the Stavka apparently relied
heavily on foreign intelligence sources as well.as on the
tactical information supplied from the Soviet fronts. See
Erickson, THE SOVIET HIGH COMMAND, for an exzcellent descrip-
tion of the role of espionage nets on military policy mak-
1ng--specifically the vital decisions based on reports -
from Sorge in Japan, Rote Kapelle in Germany, and Rossler
in Switzerland (pp. 637-839).
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of the Stavka order, but rigid adherence to the front
directive was the keynote of operations at the army level
and below. In addition to Stavka directives, individual
members of the Supreme High Command were frequently sent
to the area of operations (Zhukov to Stalingrad for an
example), and front commanders and their representatives
were frequently summoned to the Stavka.

1946 Establishmenf 0f A Single Main Military Council

With the end of the war, Stalin abolished the State
Defense Committee (September 1945) and the Stavka (in
. 1946), He also relinquished his own title of Supreme
' High Commander, according to official Soviet histories,
but remained the official as well as actual head of the
military establishment until March 1947, when he gave up
the post of Minister of the Armed Forces to a- political
marshal, Bulganin.

. Again, lamentably, we have hardly any information
on the military advisory bodies in the early postwar pe-'.o
riod. One Soviet source, ADMINISTRATIVE LAW OF THE USSR
(1946), states without elaboration: .

To the central organs of the military ad-
ministration belong: the Main Military
Council ,/Glavnyy Voyenyy Sovet7, the Min-
istry of the. Armed Forces of the USSR,
and the Military Council-~a consultative
organ of the Minister of Armed Forces of
the USSR,

While we have found no information stating that the
two. Main Military.Coucnils formed in 1938 were ever forme
ally abolished, we are led to conclude that a new single
Main Military Council, combining the roles of those set
up in 1938, was formed by Stalin in February 1946, when
the Navy and Defense Commissariats were merged. (I March
1946, the unified defense commissariat was named the Min-
istry of the Armed Forces of the USSR.) The ADMINISTRA-
TIVE LAW BOOK of 1946, while failing to supply information

- 29 -

on the functions and membership of the new Main Military

mmdLrwuhdwewwmnnuyﬂnmofwnwmu
by 1isting it before the Defense Ministry. (Our next
explicit reference to the Main Military Council, some

15 years later in- the July, 1961,

a1 (2

nistry in a hierarchical listing

‘of administrative agencies ) The membership of the

Military Council under the Ministry of Defense has not
‘been discussed E; : lbut presumably it in-
cluded &t least niSter (who probably
reported directly to Stalin), the deputy defense minis-
ters, and representatives of the General Staff.

1950: Council System Stripped of Former Powers

The Main Military Council noted in 1946 was ignored
in official Soviet publications following the February
1950 reorganization (in which the USSR Ministry of the
Armed Forces was renamed “War Ministry of the USSR" and
the control of the Naval Forces was concentrated in the
"Ministry of the Navy of the USSR"). We have found no
evidence to indicate that the 1950 reorganization of the
Soviet military establishment into the two ministries
involved the re-establishment of two Main Military Coun-
cils for:the two militmry ministries (as in 1938)., It
is possible that the post-war Main Military Council was
aboldished at that time. ' Some twenty months after the
1950 reorganization of the defense establishment, the
LARGE SOVIET ENCYCLOPEDIA ignored the Main Military Coun-
cil but spoke of a "Military Council' -which was similar
to the post-war advisory organ under the Defense Minister:

The Military Council is a collegial, us-
ually consultative, organ under the war
Minister /who is the/ commander of all
Armed Forces of the state.

Stalin may not have felt compelled to make much use of
his post-war Main Military Council in the first place.

The Main Military Council, like so many of his formal
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organizations, may not have been abolished and may have .
continued to exist as a paper organization which seldom
met.: (In the early postwar period, for example, Stalin -
called only irregular meetings of the politburo.)' And
in view of the general stagnation in Soviet military
doctrine in that period, 1t would appear that Stalin
ruled over the armed forces with a heavy hand and a

deaf. ear to his generals and marshals until his death’ 1n‘
1953. . (Marshal Grechko recently declared--in IZVESTIYA *
on 17 April 1964--that Stalin adopted incorrect posi-
tions on organizational problems while "remaining at the -
head of the armed forces after the war.")

In addition, the 1950 reorganization apparently
stripped the command-level military councils of the
powers which they had wielded during and immediately
after the war. The change in power and status from the
military council to the local commander is strikingly
evident in a comparison of the 1946 Evtikhiev-Vlasov book,
ADMINISTRATIVE LAW USSR with the 1950 Eutikhiev-Vlasov-
Studeniken book, SOVIET ADMINISTRATIVE LAW:

1946 Administrative Law USSR

1950 Soviet Admlnistrntive Laws

Status

"The military council of
a military district (army,
fleet) is the highest repre-
sentative of military power
in the district (army, fleet).
It is subordinated directly
to the Ministry of Armed
Forces of the USSR, All mili-
tary units and military insti-
tutions which are located on
the territory of a district
(front, army) are subordinated
to the military council. It
consists of the commander of
the district troops (he. is
-also the chairman) and two
members,”

“The commander of a
military district (fleet,
flotilla, group of forces)

- is the highest authority

of all the troops, military
institutions and military
training establishments -
on the territory of a dis-
trict (fleet, flotilla,
group of forces) and is
subordinated directly to
the War Ministry of ‘the
USSR (Ministry of the Navy
of the USSR)."

*The 1930 work ignored the military council system al- "

together,

"The military council
has complete responsibility
for the political-morale
condition and constant battle
and mobilization preparedness
of the military institutions
which are located in the dis-
trict. It is entrusted with
the leadership of combat
political preparedness of the
troops of a district (army,
fleet); training and selection

~ of cadres of .command political

and leading staffs of a dis-
trict’s units and institutions;
the mobilization preparedness
of the troops of a district,
the communication. routes and
means of contact on the dis-
trict's territory; the train-
‘ing- of all personnel in the
selfless spirit of dedication
to the homeland and Soviet
authority, in the merciless
spirit of struggle with the

_people's enemies, with spies,

saboteurs, wreckers. The

‘district military council

is charged with ensuring the
units and institutions with
all types of technical and
material supplies, sanitary
and veterinary provisions,
defensive and nondefensive
construction on. the terri-
tory of a district. The
military council of a dis-
trict takes an active part
in the work of civic organ-
ization regarding the strength-
ening of the rear areas and

Powers

“The commander of the
troops of district (fleet,
flotilla, group. of forces)
has complete responsibility

. for the political-morale

condition and comstant battle
and mobilization preparedness
of the military units: and

, institutions which, are

located in the district.

- He is entrusted with the

leadership of battle and
political preparedness  of
the troops of a district,
training and selection

of cadres of district units
and  institutions; the mobili-
zation preparedness. of

the troops of a district,
the communication routes
and means of contact on the
territory of a district;
the training of all personnel
in the selfless spirit of
dedication to the homeland
and Soviet authority, in

a merciless spirit of
struggle with thé people's
enemies, with spies,
saboteurs, wreckers,  The
commander of the troops

of a district (fleet,
flotilla, group of forces)
is charged with ensuring
the units and institutions
all types of technical

and ‘material supplies,
sanitary and veterinary
provisions, defensive and
nondefensive constructions
on the:territory of a
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"fulfilling other work which - district. He takes an
is directed toward strength- active part in the work
ening the defensive capabil- of civic organizations

ities of the USSR.™ (p. 152) regarding the strengthen-

ing of the rear areas
and in fulfilling other
work which is directed
* toward strengthening the
- defensive capabilitdes
of the USSR." (p. 240)
Stripped of their postwar status and powers, the command-
level military councils nevertheless continued to exist
after the 1950 reorganization. "In peacetime," -the 1951
LARGE .SOVIET ENCYCLOPEDIA'S entry went, "in the Soviet
Army the military council is preserved as a consultative
organ under the district commanders.’

1953-1957: Diminished Role of Council System Continues

From the death of Stalin to the fall of Marshal’
Zhukov  the military council system was, as 1in earlier
postwar days, rarely mentioned. The near silence regard-
ing command-level military councils is probably most
clearly explained by the 2 :November 1957 CPSU CC resolu-
tion, and follow-up comment, which charged Zhukov with
pursuing Ya pollcy of curtailing the -work of...military
councils.” .

Soviet comment-eubsequent to the Zhukov indictment
has suggested that during this period the lower-level mili-
tary councils did not regain their wartime powers of "com-
plete military and administrative authority,' but rather
continued to serve only as advisory bodies. A 1960 Defense
Ministry pamphlet, "One-Man Command in the Soviet Armed
Forces and Methods of Further Consolidation,™ after scor-
ing Zhukov's alleged pursuit of military leadership as
having been "void of checks and controls,” stated:

. «.0ur party has energeticaily rejected
all attempts to eliminate military
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councils or to reduce their.rule to.con-
. sultative organs without any rights at
all,

-The.membership of the cdmménd-le#el military councils
at this time has not been made clear E;;;:;;:;;;f;;;;iﬁ
But on the basis of Soviet press arti

Zhukov period, we would surmise that the composition of
the councils was stacked in .favor of the professional
military, For not until after Zhukov's dismissal were
Chiefs of the Political Directorates identified as mem-
bers of Military Councils at the military-district and
group-of-forces leveli*. This new identification sug-
gests that the top political officer in the area had not
been a member of the military council ‘during at least
the latter part of the "collective leadership" period.

In the absence of Soviet references to any high-
level military council during this period, the advisory
and. policy planning tasks appear to. have fallen :within
the exclusive domain of the professional military chiefs
and the General Staff. In support of this inference,
some post-Zhukov press items indicate 'that during Zhukov's

- administration armed forces members were denled direct

representation to the decision-makers. - For example,
Marshal Moskalenko wrote in an article in: RED STAR on 3
November 1957 that as. a result of Zhukov's 'rude trampl-
ing of Leninist principles" of directing the armed
forces, "the situation reached the point where Communists
were actually not permitted to address the central com-
mittee of the party, to express their proposals and
ideas."

*The ¥1r5t 1dentific ation of a "member of the Military

‘Council and Chief of the Political Directorate" occurred

on 30 October 1957, when Lt. Gen. N. M. Aleksandrov of
the Kiev Military District was s0 described. Since then
this designation has been given to the top political of-
ficers in the other military districts.

- 34 .-
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1957 - Present: EKhrushchev Revitalizes Council System

Within a year after the fall of Zhukov, three signi-
ficant developments (which we discussed in Part One of
this study) were brought about in the military council
system of the Soviet Union.* The first involved Khru- °
shchev's creation of the Higher Military Council, first
defined in a 1958 military dictionary (cited earli ’

e gher Military Council, we feel, were
1) his felt need to ‘ensure his assumption of direct
operational and administrative control over the entire ..
Soviet military establishment, and (2) his desire to
‘have a high-level consultative body on defense matters
at his immediate disposal. An effect of this develop-
.ment, if not another aim, was to provide individual
professional military leaders with a forum for direct
access to the ultimate policy-makers.

‘Two other changes in the council system occurred
at about the same time, and probably for the same pur-
poses. One involved the creation of an unprecedented
type of council--military councils at the force com=-~nt
ponent level (ground forces, navy, anti-air defense,
etc.)--which began to be mentioned in the press in 1958.
Another change, made apparent directly after the fall of
Zhukov, involved the revitalization of the major opera-
tional command level military councils which were given
greater administrative powers in addition to their former
consultative role.

*The changes In 1957-58 in the council system may be
legally based in a document sporadically cited in the
Soviet press entitled "Regulations on Military Councils"
or the "Statute on Military Councils” which was issued,
sometime between the November 1957 indictment of Zhukov
and the end of 1958. The document, unfortunately, remains
unpublished and currently unavailable
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THE MILITARY AND THE SUCCESSION PROBLEM IN THE USSR
PREFACE

This is a working paper, ap informal essay on the
role of the Soviet military in polities. The first part
of the paper surveys in a general way the army-party
relationship since Stalin's death in 1853, The second,
conjectural part explores the possible actions of the
army in any struggle to settle the present succession
problem. :

: In preparing this paper, the writer received much
advice, not all of which he accepted, from colleagues
who have far more” knowledge of Soviet political affairs
than he. The writer alone is responsible for the paper
as a whole, The DD/I Research Staff would welcome com-
ment on the paper, addressed to Irwin P. Halpern, who
wrote it, or to the Chief or Deputy Chief of the Staff.
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THE MILITARY AND THE SUCCESSION PROBLEM IN THE USSR

SUMMARY AND CONCLUSIONS

The Khrushchevian era has ended. The master
politician has been forced to quit the Soviet political
scene. His heirs who ousted him have sought to impress
the world with the orderly manner in which they have
achieved continuity of rule. Yet, the present coali-
tion~-or in Soviet parlance, collective leadership--is
at best a temporary and uneasy one. The current party
leadership appears to be split not only between individuals
but:.between bureaucracies as well--notably, the profes-
sional party apparatus and the vast planning and manage-
ment apparatus. This relative diffusion of supreme poli-
tical power, we think, is an inherently unstable arrange-
ment which cannot long endure. Sooner or later, the
party leaders will have to come to grips with controver-
sial issues, and to determine where in the bureaucratic
structure the locus of supreme power is to reside. It
is then that Khrushchev's heirs, driven by personal ambi-
tions, will actively contend among themselves to con-
solidate the enormous powers given up by him.

Among the ""power" questions that may give impetus
to political struggle are, vwho shall don the mantle of
Supreme High Commander, that is, who shall have his finger
on the nuclear trigger; who shall take Khrushchev's place
as chairman of the Supreme Military Council, which Kbhru-
shchev had made a personal instrument of control over
the army; and who.shall preside over the powerful RSFSR -~

:Bureau. On a somewhat lower plane, the new leadership

is faced with the immediate need to make personnel deci-
sions which are bound to be controversial and replete

with political implications. They must, for example, fill
the recently vacated posts of chief of the general staff
and head of the powerful administrative organs department
of the central committee,

—i-
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In short, the arrangements made by the new leader-
ship have not solved the problem of Khrushchev's succes-
sion; they have only been the opening moves of the game,
How long it will take to settle the succession problem
or what will transpire in the interim is, of course, any-
body's guess. (It took some four years to settle the
post-Stalin succession problem.) It is our thesis thaF
the army high command will almost of necessity become in-
volved in any active struggle for supreme power. Although
we are uncertain as to what role the military elite will
play, we would surmise that an intercession by them could,
under certain circumstances, have great consequences for
both the outcome of the political contest and the future
course of Soviet policy.

The army is no stranger to politics, even though
it has no legitimate prerogatives in that sphere. Parti-
cipation in formulating defense policies, which bear on.
all important sectors of Soviet political life, is a normal
function of the high command. But more than that, the
high command has become involved at critical times in the
politics of leadership, notably in the struggles to settle
on Stalin's successor between 1953-1957. Regarding the
military's role ‘in the ouster of Khrushchev, all that
we can say at this point is that the couspirators in the
party presidium had apparently secured in advance the as-
surances of key members of the high command that they
would not oppose the planned coup., We think that the
military leaders (with someé exceptions) would have wished
to see Khrushchev ousted principally because of his efforts
in the preceding month to push through a new economic
program to the detriment of the defense sector.

There .is no evidence to suggest that the military
nave been the initiators of or the main driving force
behind struggles in the party leadership. But, in situa-
tions of developing leadership crises, their support ap-
parently has been solicited to add to the forces of a
particular faction. Thus, even though ithe military may not
have had a dominant role in precipitating leadership
crises, their support.or neutrality, as the case may be,
apparently has been viewed as crucial to the outcome
of each struggle. Had the military sided with Beriz in

—ii-
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1953, Malenkov in 1954-55, and the "anti-party group" in
1957, Khrushchev probably would not have attained supreme
power in the USSR.' By the same token, had the military
in the most recent crisis sided with Khrushchev, he prob-
ably would not have been toppled.

The next stage in the leadership situation may see
the political leaders (and their respective bureaucracies)
struggling to consolidate supreme power in their own hands
(and offices). In any such contest, the rival factions
will again find the army far too powerful an institution
to ignore. The political rivals are likely to consider
the army's support critical in the contest and will be
anxious to gain their backing or to deny it to the opponent.
At the same time, the military leaders themselves may '
wish to intervene to protect their stake in policy. They
may also wish to help bring the struggle to a speedy con-
clusion for reasons of national security or simply to be
counted on the bandwagon of the frontrumner. But even
if they were reluctant to become embroiled at all, forces
beyond their control--such as appeals for support by the
political contestahts or a deadlock among them--would work
to draw the military into the political dispute in a
partisan role.  On the other hand, we would regard it
as only a remote possibility that the army chiefs instead
of doing the bidding of one of the contending factions
would act independently; to initiate a new political
coup or to capture supreme power for themselves.

The army's involvement might be limited to public
or private demonstrations on behalf of a candidate; or
it could even come to the use or threatened use of troops.
Should the military leaders be divided as to which poli-
tical figure to support, their division might forestall
a military intercession. But we think it highly unlikely
that military discipline would break down to the extent
that senior officers would translate their private dif-
ferences into action--say, by supporting rival party
factions with troops. The military chain of command ‘can
tolerate considerable differences in outlook among the
top marshals because the operational control of troops
is centered in the hands of only one of them--the Defense
Minister. The man who fills that post may be the pawn

o -iii-
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of the general staff or of a party faction, but whoever
owns him virtually owns the army.

It appears to us, on the basis of the scant infor-
mation at our disposal, that none of the present top party
figures now has a particularly strong advantage as far
as gaining the backing of the military is concerned. A
number of the party leaders have had connections with the
army in the past, and some, notably Brezhmnev and Podgorny,
continued to have responsibilities in the defense sector
up to the time of Khrushchev®’s fall. Nevertheless, Khru-
shchev had virtually made the military his personal domain
and had methodically prevented his presidium colleagues
from developing strong ties with the military. .

Irrespective of the kind of role they may play in
any euccession struggle, the army chiefs will try to pro-
tect their interests and impose their common viewpoints
on a new political leadership. In the military sphere,
they can be expected to resist new cuts in defense and
might attempt to recover ground lost under Khrushchev.

© In domestic matters, they would not want to see either

a return to the 3talinist era--under which they suffered--

or a radical swing to liberalism. They can also be ex-
pected to oppose turns in Soviet foreign and economic

policy that seem in their eyes prejudicial to the military’

establishment or national security. Their success in
getting their positions adopted will depend, in part, on
the views of the new leadership; in part, on the role
they play in any power struggle; and, in part on the
political mettle of the military chlefs

If the military were to make some major gains at
the expense of party authority, chances are good, on the
basis of past experience, that the pendulum would swing
back against them soon after the new political leadership
consolidated its control.

~iv=
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THE MILITARY AND THE SUCCESSION PROBLEM IN THE USSR

"There are no forces in
the world that can shake
the monolithic unity of
the party, the people,

and their:Armed Forces."

Col. Gen. M. Kalashnxk
Main Political Adm1n1s—
tration, RED STAR, 18
June 1964 -

I, THE MILITARY IN SOVIET POLITiCAL LIFE

Readers of ‘Soviet military litérature are frequently
reminded that party rule over the army is an "objective
historical law." This law is said to be reflected in the
CPSU Program adopted in 1961, which declares.that Yparty
leadership of .the armed forces, and the increa51ng role
and influence of the party organizations in the army and
‘navy, are the bedrock of military development." JIndisput-
.ably,’ the Soviet military establishment is subject to
party control ‘but that control is neither absolute nor
unylelding. .

"In the past, party control has fluctuated in degree
and effectiveness, It has never, however, in the post-
Stalin period been so oppressive as to transform the mili-
tary establishment into a thoroughly servile, voiceless
behemoth in Soviet society, without any will, mind or
pol1tica1 influence of its own. On the contrary, the .
military bureaucracy has led within the system of party
rule an active--if, from our vantage p01nt, an inconspic-
uous-—polltical 11fe.

In the first part of this paper, we shall lay out
‘the facts and deductions that are our measure of the poli-
tical viability of the military bureaucracy. We shall
thereby set the stage for a conjectural discussion in the
latter part of the paper on the various roles the military

-1~
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might play in any struggle among Khrushchev's survivors
" to succeed him at the belm of supreme power in the USSR.

A. Involvement in Past Leadership Struggles

Despite its complete lack of ideological or comsti-

tutional prerogatives for part1c1pation in the politics
of leadership, the Soviet army can beast of practical
experience in that dangerous game. Our evidence on the
subject is lamentably incomplete. Nevertheless, we believe
we are on firm ground in stating that the military have
mnmmnw1nmemymamﬂu1nﬁemwrmhhwl
crises known to have taken place at the center of party
rule between the time of Stalin's death'in 1953 and the
settlement of the post-Stalin succession problem in 1957.
. This experience, we would think, must be given weight

in any consideration of the present succession problem
in the USSR. -

The Beria Episode: On Stalin'’s death, a somewhit
dazed group of Senior politburo members acted in concert
to inhibit military interference in the political realm
for a brief interregnum during which the relative powers
of individuals and apparatuses were clouded in uncertainty.
A temporary moratorium on struggle in the Kremlin was
established, in effect, during which time the army high -
command remained entirely passive. This may not have
been a difficult achievement at the time. The military,
it will be recalled, no less than the rest of the popula-
tion, had been cowed into a politically submissive role
by Stalin. What additionally helped to pacify the mili-
tary chiefs were the decisions taken by the new, uneasy
coalition shortly after Stalin's death to reunify the
defense establishment (which Stalin had divided into
separate ministries for the army and navy).and to recall

. the celebrated Marshal Zhukov from relative obscurity to

‘a-
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to serve as First Deputy Minister of Defense.*

But as the uneasy cocalition began to crumble in
the weeks that followed Stalin’s death, the military chiefs
found themselves confronted with a situation which neces-
sitated their involvement in the Kremlin struggle. It

) was no longer a question of throwing their support behind

a unified party leadership; they now had to choose between
contending factions. When the showdown with Beria finally
came in June 1953--Khrushchev recalls with trepidation
that it was a "dangerous" period--the military evidently
played an active, perhaps even a critical, role in thwart-
ing Beria's bid for power. A great deal of mystery still
surrounds this. event; there are a number of exciting, but
unfortunately conflicting, versions of what had actually
occurred. All of the accounts available to us, we would
emphasize, ascribe to the military an important role in
the crisis. . ’

The winning faction in the Kremlin rewarded the
army for its partisan support. The gains, which were to
result in the greatly increased prestige of the military,
began to appear as early as July 19533. The rival MVD
army. was. dissolved; there was a certain relaxation of
security within the armed forces; new military personnel
policies were adopted which stabilized and standardized
induction methods terms and conditions of service, and
demobilization measures; awards and honors were heaped
on the military (including the unveiling of a bust of

“¥Zhukov was the best known of the marshals; his great
popularity in the USSR was probably the reason for his
downfall in 1947. He was celebrated not only as an able
strategist and wartime hero but also a professional officer
who resented political interference. Time would prove
his reputation, for during his tenure as Defense Minister,
he would help raise professionalism to a high level and
undercut, to the dismay of the party,. political activities
in the armed forces to the extent that he thought they
hampered military efficiency.

-3~
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Marshal Zhukov); the number of officers in government
and party positions was increased to some extent; a
number of disgraced officers were rehabilitated; and the
virtual freeze which had existed on officer promotions
was lifted. .

A parallel step, perhaps a part of the reward, was
to remove the gag from the mouths of the military theoret-
icians who for years had-to live with ‘the stagnating mili-
tary doctrine which-had been dicated by Stalin during the’
war, (From 1947-1953, as one expert observer put it,
"thought was reduced to silence, and genius reduced to
Stalin”.)* The new military thinking and writing led
eventually to a basic restructuring and reequipping of
the Soviet armed forces “with modernized weapons.

The Khrushchev-Malenkov Struggle: The military
also suffered some losses shortly after the Beria episode--
most notably, cuts in the military budget and in person-
nel--owing to Malenkov's efforts to finance his consumer
goods program. These setbacks were obviously not appreci-
ated by the military, who saw an opportunity to make
plain their grievance in the midst of the Khrushchev-
Malenkov struggle for power that ensued in 1954 and 1955.
In this struggle the military came down squarely on the
side of Khrushchev, who chose to fight Malenkov's economic
line with ‘a program in sympathy with the military‘’s inter-
ests.

The power struggle in 1954 hinged on the question
of military preparedness and found expression in a running
debate on the priority of heavy over light industry.
Speeches made. by presidium members during the year indi-
cated that they were divided into two groups on the ques-
tion of allocation of resources to the armed forces: Khru-
shchev, Bulganin and Kaganovich emphasized Western aggres-

" siveness and the need for continued priority for heavy

FR. GartholT, Soviet Strategy in the Nuclear Age,
1958 p. 62.
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‘industry in order to maintain the defensive strength of

the country; Malenkov, Saburov and Pervukhin were inclined
to consider the financial needs of other sectors of the
economy at the expense of the military. In this- debate,
the military leaders were also vocal and partisan,’ sup-
porting the campaign for renewed emphasis on heavy industry
before as well as after MalenkoVv’s political defeat. -

S It .is quite possible, although we do not have firm
evidence, that Khrushchev’s followers actively sought the
support of the military leaders. But it would appear
that these two dissatisfied groups (i.e., the military
and Khrushchev's followers) were brought together, with-
out the need of much wooing on either side, by similar
viewpoints on the failure of Halenkov's policy and the
felt necessity of increased military strength. = It was,
" in short, an ideal symbiotic relationship that brought
importaht gains to both parties.

It is difficult--if not impossible, given the pre-
sent paucity of evidence--to evaluate the effect of the
military®s role on the outcome of the Khrushchev-Malenkov
power struggle, Minimally, it could be said, the mili-
tary chieftains contributed to the defeat of Malenkov.
Undoubtedly, Khrushchev could have won the day had the
military been entirely indifferent to the political
struggle and the great debate that was its expression,.

~ However, the outcome of the power struggle might haye
" beén very different had Malenkov and the m:|.11tary found
common cause against Khrushchev.

There is also an interesting postscript to the
Khrushchev-Malenkov struggle. Immediately after Malen-~
kov's first defeat was assured, the military once again
recéived a tidy reward for their support for Kbrushchev.
These events happened in February 1955: the 1955 budget
revealed that the Soviet government intended to return
to the 1952-53 level of appropriations for defense, bring-

.~ ing: it to a post-war high; new attention was given to ’
armaments; and Zhukov moved into the post of Minister
of Defense with Bulganin's rise to premier. In March,
six officers were promoted to Marshal of the Soviet Union
and five to the rank of chief marshal or marshal of a

—5-
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special service--in the largest simultaneous promotxon
to these high ranks ever made in the USSR.

Nevertheless, the military bonus was kept within
well~defined limits. No representatives of the profes-
sional military class were yet promoted to the ruling
party organ, the presidium, although Zhukov was elevated
to candidate membershlp (non-voting) in that body in the
following year. ' Moreover, as the new Khrushchev-Bulganln
foreign policy began to unfold in late spring and summer,
1955, the military found themselves the objects of bar-
gaining in the regime's campaign to relax international

" tensions. Militancy gave way to conciliation; the Soviet
military occupation of Austria was ended; and in the fall,
the Soviets announced that as a result of the "relaxations
of international tensions™ following the Gemeva conference,
the Soviet armed forces would be reduced in size by 640,000
men. (It is possible that the 1955 announcement of a troop
cut was an effort to take belated.credit for cuts which
had actually taken place under Malenkov's aegis in the
two preceding years.) Thus, as before, the pendulum which
had first swung in favor of the military seems to have
swung against them shortly afterwards.

The Anti-Party Group: In Juné 1957, when a new
coalition in the presidium made an abortive attempt.to
force Khrushchev from the commanding position, the Minis-
ter of Defense, Marshal Zhukov, played an important role
in defending Khrushchev against the "arithmetical majority"
in the presidium.

- That Zhukov came to Khrushchev's defense is beyond
question. However, we have a somewhat muddled picture
of what he actually did. For example, we have only an
unconfirmed rumor that he was directly responsible for
having supplied special planes for transporting provin-~
cial central committee members to the Kremlin in an effort
to mustér support for Khrushchev.* We do not know whether

*See CAESAR xv; "Khrushchev and the Anti-Party Group,"
27 April 1962.

\
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in the pitch of the crisis Zhukov acted independently or
in consort with the rest of the marshals. Robert Conquest
has written on the basis of one account (which we have .
not been able to track down) that a decisive point in the
crisis may have been reached when Zhukov announced to an
emergency session of the central committee that the Soviet
armed forces would not permit anyone to bid for power.#*

'We do know from an official Soviet statement, that the

anti-party group made an abortive attempt to get. the mili-
tary to do their bidding.** According to another uncon-
firmed account, however, Zhukov allegedly spoke up only
towards the end of the plenum, after the tide had clearly
turned. This would suggest that. Zhukov held back until-
it became clear to him that Khrushchev was going to win.’
However, if Zhukov, as reported elsewhere, had in fact
helped to round up Khrushchev's supporters in the provinces
for the central committee meeting, it would mean that he
had made his commitment earlier, at a time when the odds
were against Khrushchev. ’ -

: In any case, it is obviously difficult to Judge
whether Zhukov's support was critical to EKhrushchev vic-
tory. We can only guess' whether the party first secretary
could have overcome his formidable opposition had Zhukov

*ﬁoBerf Conquest, "The Soviet Succession Problem "
p. 101.

*%Bulganin, acting on bshalf of the "anti-party group,"
had given a futile order to troops in the Kremlin to iso-
late the presidium members in order to carry through the
plan to unseat Khrushchev. Hence, the Chairman of the
Council of Ministers was powerless to act without the
cooperation of his subordinate, the Minister of Defense.
That all of the key commanders in the Moscow area stood
firm during the anti-party group crisis and refused to

. act except on Zhukov's orders is revealed by the fact that
‘they retained their -important jobs afterwards, Had any

of them balked at Zhukov's authority and yielded to ap-
peals for support by the anti-Khrushchev faction, in the
party presidium, events might have taken a very different
turn. '

&
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not remained loyal to Ehrushchev. and lent his name to the
"anti-party group." Our guess is that Khrushchev would
have lost under such circumstances.

-In any event, it does seem clear that Zhukov, whether
he wanted to ‘or not, had to choose between the contending
factions., He was privy to the meetings of the presidium,
since he was then a candidate member of that body, and .
was undoubtedly propositioned by members of the anti-Khru-
shchev faction. In those critical Jume days, "party con-
trols" and "dominance" over the .army became irrelevant
to the issue at hand. The relevant facts were Zhukov's
effective leadership of the army; the loyalty of his sub-
ordinates in the army high command to himself and to
Khrushchev (many of the top leaders owed their positions
to Khrushchev); and Zhukov's decision to side with Ehru-
shchev despite the majority vote of the presidium to un-
seat him. The reasons why Zhukov backed Khrushchev are
not entirely clear to us, although we would surmise that
the marshal believed that the army had more to gain from
Khrushchev under whom it had fared well, than from a new
leadership under Malenkov (who had tried to cut back the
army) or Molotov and Kaganovich (who perhaps threatened
a return to the Stalinist era).

The tribute which Khrushchev paid to the army was
probably commensurate with the importance of the support
Zhukov had rendered the first secretary. For the first
time in the history of the USSR, a professional military
officer was taken into the ruling inner sanctum, the
presidium, as a voting member. 2Zhukov would thus share
in some of the powers of the man whose political life he.
had helped to save. But Zhukov'’s rich reward would also
be his undoing. The prominent display of his uniform in
the ruling party presidium threatened the sacrosanct -
principle of strict party dominance over the military;
and his prestige and haughty manner, at least in Khru-
shchev's eyes, threatened the party chief's image as top
man, if not his actual power.

Bence, the pendulum which had lifted Zhukov to a
lofty position in June 1957, swung in the opposite direc-
tion four months later, and finished both h1s military
and political career. in the same stroke.
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The Spectre of Bonapartism: There is an important
postscript To tThe Zhukov affair that merits attention here.
The case represents one of the rare occasions in Soviet
history when the military elite during a period of rela-
tively stable party leadership, threatened or were thought
to have threatened the principle of party dominance. (A
notable precedent was the case of Stalin‘s blood purge of
the Soviet officer corps on the eve of World War II,)

A conclusion to be drawn from this, it seems, is
that the threat of Bonapartism, whether real or not, has
in the past alarmed the party chiefs. (The party condemned

- Zhukov, among other reasons, for having manifested "Bona-
partist tendencies.") Various party leaders may continue
to regard the. army high command as a source, and perhaps
the only one, of potential opposition to party supremacy.
(The Chinese Communists had om several occasions appealed
to the Soviet army to overthrow Khrushchev on the grounds
that he was selling out the army, country and world Com-
munist movement.)  EKhrushchev himself took prophylactic
measures against a possible Bonapartist coup by revitaliz-
ing the system of political controls and by surrounding
himself with military men who had served with him during
the war and owed their high ranks to him. While Ehrush-
chev may have felt secure in the thought that the high
command--even though they resisted him on certain policy
matters--would not rise against him, will the new party
leadershlp have that COnfldence?

The Overthrow of Khrushchev: What role Soviét
military leaders played in the ouster of Khrushchev from
power is still largely a mystery for us. ' Although we
have no positive evidence that they played a direct role
in bringing Khrushchev's rule to an end, it does appear
that key figures in the high command, 1nc1ud1ng Malinovsky,
had been advised in advance about the impending coup, and
bad given their assurance that they would not act on Khru-
shchev's behalf. By refusing to defend the Supreme High
Commander against a powerful opposition in the party,
the military chiefs thus contributed in a major, if nega-
tive, way to his overtbhrow. For had they interfered,
they might have prevented any such drastic moves against:
Kbhrushchev by his party colleagues. Indeed, had the con-
spirators even thought that the military, learning of the
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plan to depose Khrushchev, would have come to his support,
it is doubtful that they would have risked a showdown 1n
the €entral committee on the 14th,

Throughout Ehrushchev's reign, the military were

on the defensive against the strong-willed leader who
had his own ideas about peacetime and wartime requirements
for Soviet national security, and tried, with umevenisuc-
cess, to impose them on the military leaders. They in
turn made no secret about their dismay over, or sometimes
opposition to, his ideas about modern warfare; his schemes
for making sweeping cuts in the defense budget and mili-
tary manpower; his passion for strategic weapons to the
detriment of conventional weapons; and his handling of

the Cuban missile venture. Such grievances are rumored
to have been among those hurled at him at the central
committee plenun which felled him,

Long-standing differences with Khrushchev, then,
undoubtedly helped to put the military chiefs in a frame
.of mind receptive to the suggestion of ousting Khrushchev.
But the military probably also had an immediate reason
for wishing to see Khrushchev puat out to pasture. If,
as it now seems, Khrushchev had tried (and failed) last
September to push through a new long-range economic pro-
gram oriented toward the consumer ‘sector, the defense al-
location would have been severely reduced, and the panoply
of weapons and forces desired by the military for the
latter part of this decade and the beginning of the next
would have been placed in jeopardy. As late as 12 October
Pravda carried an editorial which made it clear that EKhru-
shcheV was unswerving in his determination to have his
way with respect to a new economic program.. Hence, by
that time, the choice might have been cut-and-dried for
the military, as well as for the civilian opponents of °
Khrushchev, °

One of the first acts of the new leadership was
to make it plain that there would be no change in economic
priorities, no shift in resource allocations away from
the defense sector. The new leadership would promote con-
sumer welfare, to be sure, but not at the expense of the
military's purse, as Khrushchev had wanted to do. The

-~10-
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military would continue to get fheir share of investment--
a payment for their neutrality in the political crisis.

This is not to suggest, however, that the m111tary

chiefs were necessarily of one mind that Khrushchev should

be deposed. A number of senior military officers, it will
be remembered, were in sympathy with some of Khrushchev's
views on war, doctrine and force requirements. Such people
would probably have been loathe to see Khrushchev removed,
not only because of the effect of. that action on the is-
sues, but also because of their fear of losing their jobs.
Marshal Biryuzov, the late chief of the general staff, may
have been one such-person. - Had he not been killed in an
airplane crash on 19 October, he might well have been re-
moved from office for political reasons. A long-time
strategic weapons commander,. Biryuzov owed his rise in

thé military hierarchy to Khrushchev. ' And on the very
day that the central committee was voting to remove Khru-
shchev from power--14 October--Red Star carried an article
signed by Biryuzov which heaped praise on Khrushchev for
his role in the liberation of the Ukraine. By contrast,
Pravda on the same day carried an article, signed by Marshal
Konev (who had once felt the end of Khrushchev's boot),
that also dealt with the liberation of the Ukraine but
nowhere alluded to Ehrushchev. If Biryuzov had been among
the military leaders tipped off about the impending
political crisis, his article might have been intended

to prevent the defaming of Khrushchev.

Some Conclusions: We cannot, of course, draw any
definitive conclusions from our woetully incomplete in-
formation on the Soviet political struggles of the period
1953-1957 and the recent deposing of Khrushchev. . We would,
however, like to set forth for consideration some tenta-
tive generalizations about the nature of Soviet military
involvement in these struggles, generalizations which
may have some relevance for the present successxon problem.

: The case histories which we have reviewed suggest
that intensive political infighting in the Kremlin tended
to make precarious the normal army-party relationship.

The fragmentation of party authority at the top caused

the army to emerge temporarily as a more powerful political

-11-~
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force in relation to the party itself. . These disruptive
developments in the army-party relationship were tempered, -
however, by the restrained political objectives and actions
of the army high command (e.g., they have never to our
knowledge made a bid for supreme power). The high command,
either -in thée person of the Defense Minister or his senior
assoclates, is the element of the military that has be-
cone involved in party politics.

"In the Kremlin struggles, moreover, contending fig-
ures have had to take new measures either to neutralize
the army politically or to gain its active backing. While
the army chiefs had never given evidence of dividing them- .
selves among rival factions contending for Stalin's mantle,
they might have had differences of opinion about the wis-
dom of deprivipg Khrushchev of that mantle. And, perhaps
prophetically, the military have never turned up on the
losing side., Also they were rewarded for their services
or neutrality in each crisis. But, up until the present
crisis, they were eventually deprived of some of their
gains or--~in the case of Zhukov--severely cut back to
size by tbe former party ally who became jealous of his
political prerogatives and anxious to secure the submis-

. sion of the army to his own authority.

B. Role in Policy Formulation

If the army's role in politics has been limited,
generally, to times when the party leaders are divided,
the army’s participation in policy formulation has been
a continuing process.*

¥The role of the army in the formulation of policy is
a recurring theme in our CAESAR reports and has also re-
cently been discussed in unclassified forums, The May/June
1964 issue of Problems of Communism, for example, contains
two illuminating articles addressed to this subjeet: Mr.
Gallagher’s "Military Manpower: A Case Study,” and T.
Wolfe's "Shifts in Soviet Strategic Thought." Hence, our
treatment of the subject in this essay will be brief.

~12~-
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. Like any bureaucracy, the Soviet.nmilitary establish-
ment tends to develop its own professional interests
which at times give rise to views and positions which

" diverge from those of the ruling party elite. There is

fragmentary evidence

E;;;;gthat the militaFy have voiced independent views
allocation of resources and foreign policy--notably

on the critical Berlin and Cuban questions~-as well as

the more technical military questions of force size, com-

position, doctrine and nuclear testing.

In their capacity of advisers to the supreme lead-
ership, senior Soviet officers have often found themselves
deeply involved in matters of general policy. On the in-
vitation of Khrushchev or his party associates or upon _
their own initiative, the military chiefs used.5ecret
forums like the Higher Military Council to make their .
viewpoints known to the policy-makers. The Higher Mili-
tary Council, where senior officers came into.direct
contact with Khrushchev and other presidium members, prob-
ably became the most important channel for bringing the
military. influence to bear on policy since the expulsion
of Marshal Zhukov from the party presidium in 1957, In
meetings of the Council, the officers evidently often
crossed the thin divide between advice and special plead-
ing.* Whether the Council, in the absence of Khrushchev,
will continue to be such an important channel; or even
to function at all, remains to be seen.

' Over the past decade, the influence of the high
command -in general policy has grown, largely because of
the critical importance of the military factor in foreign
and economic policy decisions. The political leaders
“have revealed their anxieties about this trend in military

""influence in some acutely defensive reactions in the

specialized military press. ' They have periodically rebuked

“#For an examination in depth of this institution, see
our CAESAR XXIV, The Higher Military Council of the USSR,
dated 20 July 1964.
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the military, especially since the Cuban debacle, for
their presumptions in the policy-making sphere. The
military, for their part, seem to have retreated, in the
past year, to safer ground in this dialogue. Instead of
claiming, as in the past, a direct role in molding '"mili-
tary doctrine” (which in Soviet terminology is equivalent
to national policy on defense matters), they have been
emphasizing their technical contribution to military
.doctrine--"military science”-~which only the officer
corps can.make. But the fact that they continue to talk
about much the same things as before under the rubric
"military science” suggests to us that they have not
relinquished their prerogatives 'in the policy sphere, but
have merely executed a tactical maneuver.

What role they may play ip the policy sphere under
the new leadeérship and in the event of a struggle by omne
of the leaders to comsolidate power in his own hands will
be discussed in a later section of this paper.

C. The Anatomy of Party Control Over The Military

The party has maintained its dominance over the
army through a complex system of controls, both institu-
‘tional and personal.

Loyalty. An important,and in the case of the high

command, the most important factor is loyalty. This is

the core, the sine qua non of party control. Generally
speaking, the Toyally of the officer corps to the party

has long been unqguestioned and virtually indistinguish-
able from loyalty to country. The period of grave distrust:
by the party of the professional military officers came

to an end during World War Two.

The party leaders have sought to insure the loyalty
of the army by infusing it with the lifeblood of the party
itself. Even before Stalin left the scene, over 90 per-
¢cent of the officer corps were party or Komsomol affiliated.
More units are now said to have some sort of party-Komsomol

~14-
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organ.* And great numbers of military personnel have
been made officials of local civilian party organizations,
while top military leaders have been taken into higher
party organs. At the last party congress--the 22nd, which
was held in October 1961--the military representation in
the central committee was increased somewhatooverithe
previous congress--to almost ten percent--but was still
smaller as a proportion of the total membership than the
military groups elected at the 18th and 19th congresses
(in 1939 and 1952). (Marshal Zhukov's stay in the chief
policy-making body of the party--the presidium--was brief,
and his successor, the more amenable Malinovsky, was not
brought into the ruling party circle.)

But what becomes of loyalty, the cement which binds
the army leaders to the party leadership, when the party
leadership is broken into rival factions? Except in the
sense of forestalling a' basic change in the established

‘.system of rule, loyalty to the party would, as in the

past, become irrelevant to the problem of. succession; the
relevant question would be, loyalty to which party leader
or faction?

;- Patty discipline. As members of party or Komsomol
organizations, the bUlK of the military are also subject
to party discipline and dirsctive. 1In the interest of
maximizing military efficiency, however, the party central
committee has given the party organizations in the armed
forces considerably less authority than that given their
civilian counterparts. At meetings of army and navy party
organizations, members have the right to criticize any-
member Or' candidate, regardless of his position. But they
are forbidden to criticize the orders and instructions
of commanders and chiefs at the meetings. Also, unlike

¥In 1963, party organizations and groups existed in
93 percent of companies and equivalent subunits as compared
with 40 percent in 1958. M. EKh. Kalashnik,. "Political
Organs  and Party Organizations of the Soviet Army and
Navy," Higher Party School Publishing House, Moscow, 1963.

.
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civilian ‘party organizations, army primary party organi-
zations do not have the right to check the activities of
administrative or command elements. Nor can matters -per-.
taining to misdemeanors of commanders of their deputies
be examined in the primary organization of which the in-
dividual is a ‘member.* In other words, by this arrange-
ment, party discipline has been tailored to accommodate
military discipline and is virtually subordinate to it.

The party discipline-to which the army high com-
mand itse@lf is subject is eéxercised by the central com-
mittee, of which the leading military figures are members.
In times of stable party leadership, this form of control
evidently operates very effectively and smoothly. But

. what becomes of this form.of discipline when the central
comnittee itself is turned into an arena of political
struggle? Can the military members of the central com-
mittee, under such circumstances, avoid becoming embroiled
in factional disputes which percolate into that body?

It would seem to us, in short, that party discipline
as a form of control over the military will not prevent
their becoming involved in a struggle to decide what the
complexion of a new party leadership shall be.

The Main Political Administration. The agency
responsible for political indoctrination and for control-
ling the activities of the party organizations in the
army is the Main Political Administration (MPA). This
organization has evolved from the political commissar

*There has been some zigzagging in respect to the line
on criticism of service activities of commanders. Under
Zbukov's aegis as Defense Minister, the service duties
of the unit commanders, for example, were not permitted
to be criticized by his subordinates at party meetings.
In the tightening up of party control shortly after Zhu-
kov's removal, this ruling was reversed. But it was re-
versed once again, perhaps as early as 1958,
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system but is a far cry from its forebear. Until Zhukov
was fired, the chief of the MPA was subordinate in the
chain of command to both the Minister of Defense and the
central committee. Now the office of the chief of the '
MPA is subordinate only to the central committee, and is
said to function with the rights of a central committee
department... The chief of the MPA is still required to
report to the Minister of Defense on the state of political
affairs in the army, but is evidently not subject to his
orders, and signs political directives to the troops in-
dependently of the Minister of Defense or jointly with

him,

Under the office of the chief of the MPA, the
political organs are integrated with the military. The .
embers of the historic conflict between professional. and
political soldiers are still smolder:ng Nevertheless,
much has. been done since 1957 to improve relations between
the two groups, most notably the exchange of command and
political positions and the increased requirements for
specialized training of beth types of officers in the
other s sphere of competence.

Whlle it is certainly a very important 1nstrument
of party control over the army, the MPA also does not
seem to us to have much relevance to the question of army
involvement in party politics. The three top army lead-
ers, who are the likely military element. to become in-
volved in a party succession struggle~-the Defense Minister,
the Warsaw Pact Commander and the Chief of the General
Staff*--have higher rank in the political hierarchy than
the Chief of the MPA and are evidently not personally sub<
ject to his directives. Force component commanders, how-
ever, are subject to MPA control to some extent; political
administrations have been set up in each of tbe force com-
ponent headquarters, including that of the Strategic Rocket
Forces. But even with respect to force component commanders,

*That,is, whoever succeeds the late Marshal Biryuzov
in ‘that office.
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the MPA does not appear to have overriding control over
their political activities. For example, Khrushchev's
hand-picked chief of the MPA, Yepishev, either did not
want to or could not prevent the ground forces commander,
Marshal Chukov, from publicly opposing Khrushchev's troop
cut proposal of last December. There are a good number
of other cases in which senior officers carried their
policy differences with Khrushchev to the public forum,

-The Military Councils. An important but frequently
overlooked (in Western analyses) instrument of party con-
trol in the armed forces 1s the military council system.
Through the military council system the central and regional
civilian party chiefs are brought into direct contact
with the senior military commanders and serve as a check
on their administrative autherity. On the military dis-
triet and force component levels, the commander serves
as chairman of the military council, which has both ad-
visory and administrative responsibilities. The local
chief political officer also serves as a member of the
military council. Inasmuch as decisions taken on admin-
istrative as well as political matters on this level are
subject to a majority vote, it would seem that this system
has the effect of retaining some aspects of the old com-
nissar system. (A recent article by a Soviet general
stressing the importance: of one-man command has revealed
sensitivity among Soviet officers on this very point,
and may indicate that they are trying to have removed
the serious liabilities currently imposeéd by the military
council system on the field commander's ability to make
independent decisions.*) The military council system,
significantly, does not interfere with military discipline;
a military council evidently cannot overrule an order
from a higher military command.

EKhrushchev. The removal of Khrushchev frnm the
sceue has complicated the problem of party control over

*General of the Army P, Kurochkin, "Contemporary Combat
and One-Man Command,"™ Red Star, 5 June 1964.
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the army. This is because of the central role Khrushchev
had played in the control system. He occupied the posts
of Chairman of the Higher Military Council and Supreme

‘High Commander of the Armed Forces of the Soeviet Union,

in addition to the powerful offices of Chairman of the
Council of Ministers and First Secretary of the Party.

As Supreme High Commander, Khrushchev had his finger on

the nuclear button, he had direct and exclusive opera-
tional control over the Strategic Rocket Forces, In his’
other -governmental posts, he exercised the important powers
of promoting, hiring and firing marshals, generals and
admirals. Despite the fact that he stackedithe high com-—
mand with men who were closely associated with him during

‘World War II, the members of the high command were not °

complétely docile on policy questions and advanced view-
points which diverged in some important respects from
Khrushchev's own thinking. And, more important, in the
final analysis, his Stalingrad comrﬂdes let him go down
the drain.

Police Elements. There are also police controls
which the party exercises through the Administrative
Organs (AO) department of the central committee and special
sections of the KGB assigned for that purpose.. The AO
department, the head of which was recently killed in the
ajrplace crash with Biryuzov, evidently has overall con-
trol responsibilities in the central committee for security,
intelligence, and judiciary matters, both within the mili-

. tary. establishment and outside.. The KGB provides the

watchdogs who perform the expected counterintelligence
and police functions in the armed forces, in addition to
such special details as guarding nuclear weapeons depots.

The operative question, however, is whether and
in what ways the established system of police controls
would function to frustrate involvement by the military
in a political leadership struggle. If used adroitly by
one of the rival factions, the secret police could play
an important role in controlling the actions of the mili-
tary high command (by placing them under house arrest,
forcing them to issue orders, etc.). But in any direct
confrontation between the secret police and army units
under orders to act, including in Moscow where a show of
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force would be crucial, the army units could quickly over-
whelm the KGB. The party in recent years seems to have
strengthened the secret police, but, except for the trans-
fer of the police of the border troops, has stopped short
of building up the KGB as an armed force which could rival
regular - army units (as in Beria's time).

In early 1963, the Party-State Control Committee
headed by Shelepin extended its tentacles into the armed
forces,. where "committees" and "groups of cooperation”
‘were established at various command levels., The committee
serves as the party’'s inspector general with authority
to make spot checks of virtually any military installa-
tion without regard for the official chain of command.

The party's controls over the army, in short, are
extensive and apparently very effective, but they have
important limitations: they are not strong enough (or
may not be intended) to preclude the military from hav-
ing an independent and influential voice in policy mat-
ters; and they are not sufficient to prevent the army
from playing an important role in political struggles.

‘Moreover, the very fact that Khrushchev concentrated
so much control over the defense establishment in his
own hands, has laid a serious problem in the laps of the
present party leaders, His exit has created a large power
vacuum in the military control mechanism which will not
be easily filled, short of aggrandizement of these powers
by a strong successor, or a major change in the control
machinery at the top. '
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II. THE MILITARY AND A NEW LEADERSHIP CRISIS:
A.. The Possibilities

Many Western observers  (ourselves included)ithink
it very likely that a struggle for power will sooner or
later erupt among Khrushchev's heirs., The present col-
lective leadership arrangement, it seems ot us, is only
a temporary moratorium on struggle, if not a smokescreen
behind which a power struggle is already taking place.
The system, as nurtured. by Khrushchev and Stalin before
him, militates toward consolidation of supreme power by
one.man. Indeed, as Leonard Sckapiro recently put it,
the system is probably unworkable in its present form
without one man at the top. The inherent instability
of the present coalition is apparent in the division of
power not only between individuals but between. institu-"
tions as well, The Brezhnev-Kosygin team is a combina-
tion of two bureaucracies--party and state~-with a history
of conflict, There is some question as. to whether Brezh-
nev can preserve the supremacy of the professional party
apparatus in controlling the economy in view of the in-
creasing power of the vast planning and management ap-
paratus, captained by Kosygln.

Another factor making for instability at the top
is the apparent failure to date of any of the new lead-
ers to decide who among them should fill such powerful
posts vacated by Khrushchev as Supreme High Commander,
chairman of the Highéer Military Council and chailrman of
the RSFSR Bureau, Who will have his finger on the nuclear
trigger, and how will he get it there, are questions that
probably will have to be settled before too long. How
such: questions are decided will go far to answer the
basic question, in whose hands will supreme power in the

- USSR be held?

Assuming that our estimate of the leadership situa-
tion is correct, that individual leaders will struggle
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among themselves to consolidate Khrushchev's dropped
powers, what reaction might we expect from the military?

We are inclined to think that the military will
in some manmer become involved in any struggle to decide
who Khrushchev'®s successor at the helm of power is to be.
What kind of role they play will probably depend, among
other things, on the 1nten51ty and duration of the poli-~
tical struggle itself.

The military probably realizes that the present
leadership arrangement is only a temporary and inherently
unstable compromise. They are probably also concerned
that the absence of a single commander-~in-chief, with
his finger on the nuclear button, tends to degrade both

the Soviet deterrent and the actual ability of the Soviet

military establishment to respond decisively in an emer-
gency. They would therefore probably be anxious to see
supreme power consolidated in the hands of a single lead-
er in order to restore the strategic military p051t10n

of the country to its former state.

If, as we think is likely to happen, a period of
active struggle follows a holding action by collective
rule, the military (as an instituotion or in the person
of the Defense Minister) will very likely enter or be
drawn into the dispute in a partisan role. In the first
place, the military chieftains might become involved by
their own choice. It might appear to them that the
security of the Soviet Union is gravely endangered by
a deeply divided party leadership and they might, in
consequence, intervene in an effort to hasten the settle-
ment of the succession struggle. The possibility of a
voluntary military involvement would be greater should
the contest involve issues bearing on the future of the
Soviet military establishment.

This is not to suggest, of course, that Soviet army
leaders are eager to become involved in the leadership
problem. Being a conservative, cautious segment of Soviet
society, the military as a group may have taken to heart
the meaning of the Zhukov ouster, and, hence, will prob-
ably be very careful about getting embroiled voluntarily
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in party pblifics. But we would not regard their penchant
for caution as a factor precluding a self-initiated. inter-
vention in a leadership struggle.

What makes .a military involvement in any succession

struggle seem to us almoest unavoidable is not so much the
- above-mentioned contingency of willful involvement as the

external .forces that will work:to draw aimy leaders into
the dispute. In the Soviet environment, the army is simply
too powerful to be ignored by the factions or individuals

. contending for supreme power. They will try to gain the

backing of the army high command for themselves or at least
to deny it to their opponents. In the factional struggles

_ that followed Stalin's death, the military always turned

up on the winning side, and historically-minded party
chiefs are likely to consider the support of the military

- esgsential to the attainment of ‘supreme power. Should the

central. committee become an arena of struggle, the top
military leaders who sit in that body would inescapably

be pelted with entreaties for support from the rival fac-
tions; they would be forced to choose sides (as on 14
October) should a motion affecting the leadership struggle
be - put up for a vote.

Not only might the army leaders be forced into a

“part1san role by circumstances beyond their control; they

might also find themsélves cast in the role of a reluctant
arbiter, provided they were able to act as a bloc. The.,
Tatfer role, which otherwise seems remote, would become

a good possibility should the contestants for the party
leadership become locked in a stalemate.

- Furthermore, a possible breakdown in party disci-
pline--caused by a pernicious, drawn-out struggle at the
top~--could cause such disarray among the party rank-and-
file as to paralyze the political effectiveness of the

-party as a whole. And if at the same time the army chiefs
‘were to maintain strict military discipline, they would

have considerably greater political leverage and maneuver-
ability than the rival party chiefs, and would occupy a

- more advantageous position from which to influence the

outcome of the succession struggle.
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We can, of course, only speculate about the form
which a military involvement might take. It might, for
example, be limited to publiec or private protestations
on behalf of the fortunate contender and the parrotting
of his statements on policy and ideological matters (as
in the first Khrushchev-Malenkov struggle). Or itimight
even involve the use o threatened use of arms (as in the
case of the showdown with Beria).

A décision to move army troops into the streets
in Moscow could be taken at the initiative of a party
leader, but the operational order would have to come
from a senior military officer, notably the defense
minister. (Bulganin, then chairman of the .council of
ministers, apparently tried and failed to move troops
on behalf of the anti-party group during the crisis of
June 1957.) As far as we can tell, the only armed person-
nel at the disposal of any of the top party chiefs are
the small KGB units assigned to protect them. (Some
party chiefs, Brezhnev and Shelepin, might through as-
sociations with the KGB be able to marshall the support
of various other KGB elements.) We can imagine a situa-
tion in which a party leader or faction, either faced
with the marshalling by the oppositien of secret police
units or desperate to make a final bid for supreme power,
might urge the Defense Minister to move forces into or
around the Kremlin and to apprehend opposition elements.

We think it likely that the military will simply
‘do the bidding of ome of the contending factions; yet we
would not rule out the possibility of self-initiated
actions on their own behalf. They might, although we
think it improbable, blatantly play the role of kingmaker,
picking théir own candidate and foisting him on the party.
. An even more drastic step would be for the army chiefs
to try to capture supreme power for themselves.

One can advance a number of reasons for estimating
that a military takeover is not likely to happen. The °
Soviet officer corps has a strong interest in preserving
the existing political order, which even a temporary mili-
tary takeover would virtually destroy. (It would be ex-
tremely difficult for the party to recover from such a

—24-

. SE}.‘RET
L—’&"—%

Collection of declassified CIA Cold War documents

Compiled by Lydia Skalozub

HHYYVV///1SLL0000 004999557000 00 000499555000 000 0000004470000 00 000000 009904000000 00 00000007

272

SEgRET» :

failure.) The army leaders are indebted to the system
for the lofty positions they occupy and the place the
army as an institution occupies in their society. They
would have no guarantee that they could fare as well or
better under an alternative political system; indeed,
they may not even be able to envisage what an alterna-
tive system.might or ought to be. And their upbringing
and sense of trddition would probably make them feel very
ancomfortable in the role of political rulers. While
they have expressed divergent. views on various party
policies and have sought greater independence for the
army in regard to its internal administration, they have
never revealed any desire to become a fully independent
political force which would rival the party itself.

o Nevertheless, we cannot exclude the possibility

of a military takeover, Circumstances might arise during
leadership struggles that would give impetus to a mili-
tary intervention on its own behalf, or on the behalf of
a party official of the military‘'s choosing. Such a
development might occur:

‘(1) if the military high command feared
imminent interference in the political
" struggle by an outside force--say China;

(2) if a military attack on certain vul-
nerable outlying Soviet positions by
either a Western or a Communist country
seemed impending; or

(3) 'if there were an internal crisis,
such as a public uprising against the
party and government,

In the latter event, which is admittedly very unlikely,
there would,; of course, be no alternative party to take

‘over the leadership of ‘the state. Only the military would

be capable of swiftly restoring and maintaining public

order and -only they could provide a temporary substitute
for party rule. Senior professional army officers, while
loyal to the party under normal conditions, have a strong
professional group identity and might--if they sense mass
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anti-party sentiment--take over the reins of power them-
selves, at least for the duration of the emergency.

B. Divislons Within The Military

As there are in any bureaucracy, there are many
strains acting as centrifugal forces within the Soviet
-officer corps. In the current panoply, we can identify
such divisive forces as personal antipathies, service
‘rivalries, rival World War II cliques, conservative and
modernist thinking on military doctrine, the ameliorated
but still extant professional-political dichotomy, and
the more subtle bui increasingly important rivalries bet-
ween the combined-arms officers and the advanced weapons:
technicians, as well as between the old and the young
officers. These strains, however, have evidently not
undermined the basic cohesiveness of the officer corps,
the binding element of which is iron discipline. Some
of these strains could perhaps be said to have undercut
the military efficiency of the Soviet defense establish-
.ment (for example, in the sense that various rivalries
have resulted in an unbalanced force structure--a neglected
air force and surface fleet). But the important question
for our present purposes is whether the divisive factors
will affect the ability of the army to intercede in a
Kremlin political struggle over Khrushchev’s former
powers.

Our own study leads us to conclude--tentatively,
to be sure--that the divisive strains currently operat-
ing on the officer corps will neither lead to a break-
down in military discipline nor be sufficient to thwart
a military intervention in a leadership struggle. Senior
officers may debate policy and despise one another to
their hearts content, but this would not result in con-
tradictory orders for the employment of troops. Although
involved in debates on policy matters in the period
1953-57, the senior army commanders did not give the
slightest hint of dividing themselves among the factions
in the political struggle that took place in the Kremlin
over that span of time. ’
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This is not to say, however, that the military
would necessarily be immune from. any acute state of dis-
array in Soviet politics that might develop out of the
current leadership situation. On the contrary, the mar-
shals might find themselves personally divided as to . . .
which contender for sSupreme power to support. Their dis-
agreement could be exploited by the rival party factions
and could retard or immobilize a decision to interwene
in some fashion. Yet, the marshals-would undoubtedly con-

. sider the system of unified troop contrel and strict mili-

tary discipline as strong reasons to remain united on

so important an issue as a leadership struggle, in which
a resort to arms could take place. While a temporary
breakdown in party discipline would weaken the authority
of the party, a breakdown in military discipline could
be disastrous for the army, regime and country alike.

. ~ The military chain of command, moreover, can
.tolerate considerable personal differences among the top
-marshals without being seriously undermined because the
operational control of the troops is centered in the
hands of one man--the Defense Minister, Marshal Malinovsky.
The Defense Minister is .all the more powerful with the
Supreme High Commander®s seat vacant, He may be respon-
sive to the will or divided will, as the case may be, of
his staff; he may act according to their wishes or not
act until they can reach agreement; or he may disregard
their counsel altogether and act on his personal initia-
tive or at the beckoning of a party faction which might
own him., In any case, the army troops can move only on
his orders; the commanders of all major troop elements--
military districts, groups of forces, fleets--are directly
subordinate to him, Troop commanders have the choice of
resigning their posts but they cannot disobey a higher
military order while occupying their posts--except at
grave personal risk. Hence, as long as military disci-
pline remains intact, .it is tultimately the decision
which the Defense Hinister makes--irrespective of the
manner in which he arrives at that déecision--that will
determine when and how the army will intervene with troops
in a succession struggle.,  (In the case of Malinovsky,
we would estimate that he would act only in concert with
his fellow senior officers.) Hence, we would regard troop
control and military discipline as the factors that will
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‘probably discourage the marshals from splintering in any
01rcumstances surrounding the leadership contest.

It follows from this that the aspirant who wins
the backing of the Defense Minister (and/or his clique,
as the case may be) wins the support of the army. This
being the case, other hypothetical considerations come .
to the fore:

(1) recognizing the critical importance of Having
a sympathetic man in the post of Defense Minister, a party
faction might replace Malinovsky (if he seemed unfriendly
to them) with a more amenable officer 'in maneuvering to
build a power base for taking over the commanding position
in the party;

(2) alternatively, although less likely, a strong
grouping of senior officers--sen51ng that Malinovsky was
about to throw the army's support behind a man whom they
despised--might conspire to eliminate him physically and
thereby pass the critical command to the next ranking
officer, Marshal Grechko, or even to a more junior one.

C. The Army's Candidate

Should the marshals be dissatisfied with the
present leadership arrangement, which is divided, which
of the party figures would they prefer to see consolidate

. power in his own hands? Or, put another way, should the
principal party leaders compete among themselves for in-
creased powers, which 6f them would have the greatest ad-
vantage with respect to currying the support of the mili-
tary?

We have no ready answer to such questions. The
military would no doubt prefer a man who finds common
cause with them on important military-related policy
matters. This is not to say, however, they they would
necessarily oppose a man because of his policy Views.
They might feel, for example, that by backing the strong-
est contender, even though a weaker one was more in
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sympathy with their program, they could achieve a quicker
settlement of the.succession problem and termlnation of
its attendant- 1nstab1lity

Our task is made the more difficult by the fact
that we have precious little information on the personal
relationships between top party and army people, and we
know little about where individual party leaders' stand
on various policy issues bearing on defense. The evidence
which we have been able to accummulate on ties between
senior party people and the military--incomplete and in-
conclusive though it may be--does provide a basis for mak-
ing some preliminary judgments.  (See our Kremlinological
checklist at the end of the text.) “Connections” in the
military as well as’'in other bureaucracies in the Soviet
Union carry a great deal of weight in the development of
personal careers.¥ Hence, the fact that certain of the
party leaders have had or still have ties with the mili-
tary may give them some advantage over other colleagues
-in currying the support of the military.

It is plain, first of all, that a number of top
party figures have had some connection with the military
at one time or another in their careers. The new first
.secretary of the party, Brezhnev, appears to have had
more bases of contact with the military than his probable
rivals.

- Before Khrushchev'’s ouster, Brezhnev's name turmed
up in lists of "outstanding" party officials who served
at the front ipn World War II--along with those of Suslov,
¥Mzhavanadze, Ignatov and Kalmbernzin.. But neither Brezhnev's

T *KOMMUNIST OF THE ARMED FORCES (No. 24, 1963) for ex-
ample, frankly reported (and criticized) a practice under
which ".,.officers and generals are advanced not in accord-
ance with their political and military qualities, but be-
cause of amicable relations with someone higher up; or
personal ties, or a working relationship with someone in
the past."
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nor anyone else's war experience was given the singular
treatment reserved for XKhrushchev. The most lavish. tribute
paid Brezhnev for his wartime role, curiously, appeared

" in the MILITARY HISTORICAL JOURNAL on the eve of Khru-
shchev's ouster.* Slnce that event, however, the military
press available to- us has studiously avoided mentioning

-the names of living. polltlcal leaders in historical articles
on the war.

In any case, Brezhnev's experience with the mili-
tary to date -cannot be said to assure him the backing of
the high command, For one thing, it is a question whether

*The JOURNAL was signed to press on 14 October. The
author of the memoir-type article recalled that at the
time of the 1941 German drive into the USSR Brezhnev
was secretary of the Dnepropetrovsk Oblast party commit-
tee in the Ukraine, The article said that in August
1941 the fighting had reached Dnepropetrovsk and Brezhnev
played a considerable role in recruiting a division to
fight the Germans. Thanks to the initiative of Brezhnev
and Semen Zadionchenko, another regional party secretary,
hundreds of party members were mobilized and a vodka
factory was converted to produce Molotov cocktails. In
September after the city had fallen, Brezhanev with the

- approval of Malinovsky~-then commander of the Sixth Army--
helped set up an assault group for a counteroffensive.
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his past military service would necessarily work in his
favor since he had been a political officer~-on the army
level during the war, and later as chief of the naval )
political department. Indeed, he might, while serving

in a political capacity in the armed forces, have antag-
onized some professional commanders. Also, the fact that
Brezhpev was one of the most avid past supporters of
Khrushchev's economic policies may have lost. him friends
among the military. And they will probably remember that
he was the first of Khrushchev's associates to endorse
the nuclear test ban treaty last year.

The new chairman of -the council of ministers,
Kosygin, on the other hand, has had hardly any contact
Wwith the military, having been a long-time administra-
tor in Soviet light industry. In this respect, he would
tend to be at a disadvantage in a possible competition
for military backing. However, the fact that EKosygin
was outspoken Jjust after the 19537 purge in stressing the

.party’s sustained allegiance to the heavy industry line,

may put him ip good standing with the military. . It may
also be reflective of Kosygin's sentiments that Khru-

shchev's chemicals program, inaugurated in 1958, failed
to prosper under Kosygin's direction as planning chief.

Another presumed front-runner, Podgorny,, has bad
fewer ties with the military in his careér, but neverthe-
less may appeal to them as a candidate om the basis of
his rather pronounced position {in the past) on priorities
for defense and heavy industry. A recent effort was :
made to contrive a military affiliation for him, also,
by including him name in a short list of regional secre-
taries who served as members of okryg military:councils
in the late fifties.*

*¥da, P, .Pefrov, Pérfy Construction in the Soviet Army
and Navy, 1918-1961, Ministry of Defense Publishing House,
1964.
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, Both Brezhnev and Podgorny are believed to have
had responsibilities in the field of defense industry
right up to the time of Khrushehev's ouster, and Brezhnev
has additionally been reported to have been a frequent
participant in meetings of the Higher Military Council.

- All in all, it seems that neither Brezhnev nor
Podgorny, mor for that matter any of the principal party -
‘figures, can lay claim to the military bureaucraey as his
political stronghold. On the contrary, it appears to us
that Khrushchev deliberately prevented his colleagues
in the ruling party presidium from developing strong ties
with the army (even though they may have current respon-~
sibilities in the sphere of defense). Khrushchev made
the army his personal domain. He surrounded himself with
his clique of officers. He donned Stalin's wartime mantle
of Supreme High Commander. He plainly dominated the ad-
ministration of army policy and, until his dismissal, was
the only party leader publicly associated with major policy
initiatives affecting the armed forces. Finally, he made
the Higher Military Council his personal instrument for

arriving at policy affecting defense, and used it, evidently,

to by-pass the full presidium.

D. Consequences for Policy

Policy affecting the defense establishment is un-
doubtedly a strong if not the overriding interest of
the military in the outcome of the succession problem.
There is ample evidence that right up to the time of Khru-
shchev's ouster, the Soviet leaders were unable to re-
solve a number of basic, interrelated military questions,
such as whether there should be another troop cut, as pro-
posed by Khrushchev last December and whether, for pur-
poses of policy planning, doctrine should prescribe an
important combat role for general purpose forces in a
nuclear war., Khrushchev'’s departure from the scene has
almost certainly settled the question of whether there
should be a reduction in the military's share of resources.
However, all the outstanding military policy issues have
not been resolved by his removal, even though it has
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undoubtedly improved the chances ©f their being settled

in favor of the more conservative-minded military leaders.
While the military are to some extent divided among them-
selves over various defense issues,. it is also evident
that they hold in common some very strong views which

they will try to impose on any new political leadership.
One such common viewpoint is the need to continue to
strengthen the defense establishment. This was forcefully
advanced in a RED STAR editorial entirely devoted to that
subject nine days after Khrushchev'’s dismissal. The present
leaders have expressed sympathy with that view, but have
not indicated -how and to what extent they will try to

meet specific military demands; their position is made

the more ambiguous by repeated allusions to such themes

as continuation.of the coexistence policy, the keystone

of . Khrushchev's quest for detente abroad and relaxation

at home, and the steady raising of the people’s welfare.

The kinds of specific demands that military lead-

~-ers will probably make on any political 1eaders are as

follows:

Irrespective of thé rationale, be it requirements
for thermonuclear war or local conventional war, the mili-
tary will want to maintain large modernized, and versatile

‘armed forces; they will consequently resist any efforts

to cut back severely either the size of the army or the
military’s share of the ecohomy, They may also attempt
to recover ground lost under Khrushchev's heavy-handed
direction of the military programs—-that is, to restore
parts of the military budget or production. cut away by
Khrushchev and to refurbish the prestige of the military
establishment--particularly of the older arms of service

.which Khrushchev had sought to undermine. They appear

to be in agreement with Chinese and North Vietnamese
critics that Khrushchev dangerously neglected the problem
of preparing the Soviet armed forces for limited non-
nuclear warfare, and may therefore press with increased

force for a basic change in doctrine and the adoption of

a costly policy of reequipping and retraining the mili-
tary for limited actions in both adjacent and distant
areas.
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They can always be expected to seek more recogni-
tion for the military's contribution to.society-~such as
better pay and retirement programs or the e€limination of
the shefstvo system, in which military personnel are as-
signéd work in the ecomomy, They may demand more independ-
ence for the military with respect to the running of the
defense establishment. They may, for example, petition
for (a) the curtailment of the military council systen,
which places an important check on the administrative
initiatives of major field commanders; or (b) smaller
political incursions into the duty time of professional
officers (more combat, less political training and in-
doctrination). They may ask for a greater say in
internal security matters and try to regaln control of the
border troops which are now under the KGB. ' And they may
seek increased representation in the party central com-
mittee, or even the restoration of a military seat in
the presidium, in order to protect their professional
interests and to have a more direct say in gemneral policy.
(A professional military presence in the party presidium
would increase not only their influence on policy but
their prestige in Soviet society as well.)

The military will probably not want to see either
2 return to the Stalinist era--under which they suffered
greatly~-or a radical turn to liberalism, They can also
be eéxpected to oppose turns in Soviet foreign policy
that seem to them to be prejudicial to the military
establishment or the security of the country. For ex-
ample, they will probably continue to oppose any major
/Soviet concessions in disarmament. (They had revealed
some dismay over the test ban treaty of 1963.)

But some of the major interests of the military and
political leaderships are on a collision course. In the
policy sphere, the maintenance of general purpose forces
at present levels taken together with the huge military
R&D effort and the continued buildup of strategic forces,
will exert a constant upward pressure on the Soviet mili-
tary budget and on military manpower. In view of the
fact that the strained economic situation will continue
.to plague Soviet political leaders for some years to
cone, thgy will have to return, before long, to pelicies
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of restraining the growth of military spending if they .
hope to make serious progress in gemeral economic develop-
ment.

In the sphere of politics, we would expect any new
political leader in the process of consolidating his
power to try, eventually, to subjugate the military to
his own authority. This would entail depriving the ’
military of gains they made in the process of the suc-
cession struggle at the expense of party authority: Also,
any new leader will probably not put his anxieties to
rest about a potential military opposition until he builds
up his own following in the. officer corps. He can only
do this by making wholesale changes in the high command.
The Stalingrad clique now in.power would have to give
way to another clique. Finally, the civilian-army rela-
tionship might become strained under a new party leader-
ship, fhe present one included. The older, politically
experienced, former combat commanders who now fill the
top military posts might be found by the new party lead-

_ership to be too strong and obstinate to deal with.

Should a new party leadership wish.to replace the

. older commanders with young blood, it would be necessary

to reach far down into the ranks before coming up with

a younger generation of officers. This is because not
only the high command, but almost all of the next echelon
of commanders are men in their sixties. It is rare to
find a general officer of any note in his fifties.* The
new party leader: would also stand to gain from bypassing
the whole generation of older officers in filling out

the high command posts, for he would make the younger
group indebted to him for the sharp advancement in their
careers.

*General yakubovsky, now in command of the Group of
Soviet Forces in Germany, is a rare exception, His age
(52); experience (his present post is a springboard to
more important jobs and he is already a member of the
central committee); and energetic character make him a
likely candidate for a leading post in the defense estab-
lishment when the present echelon of older men is retired.
The fact that he has spent virtually the entire poest-Stalin
period in Germany in various command capacities suggesis
that his personal entourage will probably come mainly
from the GSFG.
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