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FOREWORD The Naval War College
Review was established in 1948 by the
Chief of Naval Personnel in order that
officers of the service might receive
some of the educational benefits avail-
able to the resident students at the
Naval War College. The forthright and
candid views of the lecturers and au-
thors are presented for the professional
education of its readers.

Lectures are selected on the basis of
fayorable reception by Naval War Col-
lege audiences, usefulness to servicewide
readership, and timeliness. Research
papers are selected on the basis of
professional interest to readers.

Reproduction of articles or lectures
in the Review requires the specific
approva! of the Editor, Naval Waer Col-
lege Review and the respective author or
lecturer. Review content is open to
citation and other reference, in accor-
dance with accepted academic research
methods.

The thoughts and opinions expressed
in this publication are those of the
lecturers and authors and are not neces-
sarily those of the Navy Department nor
of the Naval War College.

The editorial offices of the Naval War College Review are located at the Naval War College,
Newport, R.I. 02840. Published 10 issues yearly, September through June, distribution is
generally limited to: U.S. Navy, Marine Corps, and Coast Guard commands and activities; Regular
and Reserve officers of the U.S. Navy, Marine Corps, and Coast Guard of the grade 04 and
senior; military officers of other services, foreign officers, and civilians having a present or
previous affiiation with the Naval War College; and selected U.S. Government officials.
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CHALLENGE !

The challenge implicit in adapting
U.S. defense posture to the [mancial
and political realities behind the Nixon
Docirine is being met throughout the
Armed Forces in several ways. A
program at the Naval War College,
which has contributed extensively in the
past to free world cooperation and
should be responsible for even greater
contributions in the future, is the Naval
Command College. This college was
created to prepare specially selected
senior naval officers from other Iree
world countries for higher command
responsibilities in their own navies and
to familiarize them with the methods,
practices, and doctrines of the U.S.
Navy. Each year between 20 and 30
senior naval officers from as many
nations are invited to participate in a
10-month program of lectures, seminars,
and discussions. In the words of Vice
Admiral Richard G. Colbert, the first
director of the NCC and past president
of the Naval War College, the program is
“an open exchange of thoughts, opin-
ions and ideas—essentially focused on
how all our navies, working together,
can better ensure the peace and security
of the free world.”

Today it seems evident that freedom,
strength, and stability can only be
preserved with an increasing effort on
the part of the nations of the free world
to cooperate in the quest for peace and
in the interest of mutual defense.
President Nixon has called for inereased
cooperilion by friendly nalions to
fullill the: obligations that the United
States onee accepted unilaterally. In the
President’s words, “Peace requires part-
nership and strength. Insisting that
other nations play a role is not aretreat
from responsibility, it is a sharing of

responsibility.” This emphasis on allied
cooperation is an important foundation
of the President’s foreign policy. A
realistic and forward-looking foreign

policy it is one that will depend
increasingly on sea-based forces. Thus it
becomes important for the senior naval
ollicers of the free world nations to
achieve viable working relationships.

For 15 years the Naval Command
Collene has been engaged in fostering a
climate ol partnership among the free
world navies. From the outset, emphasis
was placed on the need to maximize
international cooperation to achieve
common goals. Throughout the cur-
riculam the student is provided oppor-
tunitics to inecrease his understanding
not only of the professional aspects of
naval strategy, but also of the more
subtle implications underlying relation-
ships between nations.

Soon after arrival in Newport, the
student officers are invited to become
actively involved in the social milicu of
their host nation through informal
lectures, receptions, and personal con-
tacts. The Naval Command College itself
provides a {urther opportunity for these
{uture senior commanders to observe
and to evaluate American lile and
American government by means of field
study trips. Almost 20 percent of the
academic year of the Naval Command
College is devoled to these trips which
provide an awareness of the complex

Published by U.S. Naval War College Digital Commons, 1971
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interrelationships that form the basis of
American society.

Alumni have reported that perhaps
their greatest benefits stern from per-
sonal contact with one another. In the
14 years since the first class graduated
from the Naval Command College,
many lasting international friendships
have developed among the officers
taking part in the program.

The curriculum of the Naval Com-
mand College is divided into nine
studies. An introductory period offers a
brief orientation to the Naval War
College and to the Newport community.
Subsequent study phases include Strat-
egy and Seapower, Management and
Seapower, International Organizations
and Defense Arrangements, Naval
Operations, Naval Planning and Opera-
tions, and an extensive study of the
Future and Seapower, examining the
significance of seapower to the nations
of the free world in providing for their
common defense.

A closely related and increasingly
significant part of the academic sched-
ule is the opportunity provided for
individual and group research, Last year
a most notable research project
examined “the feasibility of designing a
small combatant vessel with appeal to
the Navies of the Free World.” The
resulting paper, entitled “Free World
Frigate,” was reviewed with keen

interest both in Washington and at other
naval ministries. We should hear more of
this in subsequent months,

The unique program offered in the
Naval Command College has proven to
be highly successful in the past. Naval
officers from 43 nations have attended
the college since its inception, and the
record of their personal achievements is
impressive. Of some 392 graduates, 138
have already attained flag rank and 22
have become Chief of Naval Operations
in their own navies. This record will
improve as graduates gain sufficient
seniority in their services to reach flag
grade,

By contributing to friendship and
unity, by encouraging free world
nations to cooperate, and by permitting
mature naval officers of friendly nations
the opportunity to become familiar
with the United States and the methods
and tactics of the U.S. Navy, the Naval
Command College is a positive U.S.
Navy effort in support of the Nixon
Doctrine.

e

B. J. SEMMES, JR.
Yice Admiral, U.S. Navy
FPresident, Naval War College

https://digital-commons.usnwc.edu/nwc-review/vol24/iss10/10
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As the Nixon Doctrine emphasizes the ever increasing importance of partnership
between the United States and her allies conmensurate with their growing economic
power, the debate over definitive defense roles to be played by each nation assumes
greater importance. The specifics of such debates within each country weigh heavily
upon the ultimate success or failure of the newly evolving approach to alliances being
advocated by the Nixon administration. Given her economic power and preeminent
position in Asia, Japan's answer to this challenge will be of great significance to Asian
power relations and politics in the seventies and beyond.

JAPAN'S MARITIME

SELF-DEFENSE FORCE:
AN APPROPRIATE MARITIME STRATEGY?

A research paper prepared

by

Lieutenanl Commander James .. Auer, U.S. Navy

OF all the principles of Japans na-
tional defense policy, perhaps the most
signilicant  principle for the Maritime
Sell-Defense Foree (MSDIFY charges the
stale with developing gradually an elTee-
live defensive power within the bounds
of national capabilities.

In studying the current debate being
conducted in Japanese defense circles
over Lhe most desirable profile for the
MSDYE in the 1970, lour key questions
can be raised: 1s there a difference
between offensive and  defensive war-
fare, and can cerlain slralegies and
certain armaments suited exclusively lor
delensive warfare be selected? Can a sea
stralegy lor an occangoing navy be
“purcly defensive™ What is the role of
a navy with a mission of defending its

country lrom direct and indircel aggres-
sion on the sea? Should Japan, taking
into acconnt its geographical posilion;
natural resource allocalions; polilical,
ceonomic, and psychological conditions;
and pledging itsell only Lo sell-defense,
have an oceanpoing navy or a limited,
anti-invasion, anti-inliltration
guard foree?

Despite the fact that these questions
have been argued throughout the entire
history of the Maritime Sel(-Delense
Force, Lhey have yel lo be flinally
answered. Becauseé they and other imi-
portant palicy questions have not heeu
decided, il is difficall 1o say that a
delense policy or a maritime delense
strategy, as  such, exists. Generally
speaking, it can be said that the civilian

coaslal

Published by U.S. Naval War College Digital Commons, 1971
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delense planners of the Delense Agency
have argued thal there s a dilferenec
between offensive and defensive warlare
and that purely delensive armaments
and strategics can be designed. They
haye argucd (hat Lo defend ils country
the MSDI" should he oriented against
imvading enemy ships and planes as well
as against infiltration, sabotage, mining,
and other indircet altacks harmful Lo
the territory and coaslal sceurily; and as
such they have indicated that this foree
should cssentially be a limiled coaslal
guard lorec.

On the other hand, the leaders of the
MSDT have questioned whether there is
a dilference, other than one of inlen-
tion, hetween ollensive and delensive
warlarc, particularly in the tactical sense
at sea, and have felt that naval weapons
cannol be readily distinguished as heing
cither oflensive or delensive in nalure.
They have argued that a marilime
strategy for an occangoing navy cannol
be “cxclusively defensive,” particularly
in the scnse thal a navy can [lix ils
position on the sca and wail Lo be
attacked. These people feel that (o
defend its country the MSDF must
guard against direcl and indircel atlacks
on ils territorics [rom the sca and
should insure Japan’s [ree use of the sca,
By necessily, Japan is a marilime nalion
requiring extengive involvenient on the
sca and an oceangoing navy lo safeguard
this involvemenl,

Since failure Lo resolye Lhis conlro-
versy is indicalive of Lhe lack of a
delense policy, it is importanl Lo under-
sland how complelely lacking any clfort
to reach a consensus has been. In order
to describe the objectives ol  Lhe
planners of the Delense Burcau, as
compared o those of the leadership of
the MSDIY, this writer will claborale two
positions referred Lo for purposes of
identification as “The Kaihara Vision™
and “The Sckino Vision.” The [lirsl is
named  aller Kaihara Osamu, flormer
head and long a member of the Delense
Burcau who has, on oceasion, leen

called “Fmperor Kaihara,” in recogni-
lion ol his strong will and powerlul
approaches lo controversial issues, or
Rikuhara” (Army-hara), in vicw ol his
supposcdly antinavy attitudes. Kaihara
presently heads the Seerclarial ol the
National Defense Council. “The Sckino
Vigion™ is named afler Sekino Hideo—a
relired commander in  the Lmperial
Nayy, a close associale of many former
naval officers, an advisor Lo the Forcign
Ministry on sccurily matlers, and a
prominenl writer on national sccurily
alfairs, Bolh men have wrillen exlen-
sively on lheir views as Lo the aulho-
rized and practical roles ol the MSDL
Both have claboraled their ideas in
interviews with this wriler; however,
they have nol named lheir views as is
being done here.! While not all memn-
bers of the Delense Burcau necessarily
support Kaihara, and the leading olli-
cers of the MSDI' may well have ideas
morc up-lo-dale lactlicalty und lechno-
logically than Sekino’s, the idcas of
these  authoritics are  belicved  Tairly
typical of leading Deflense Burcau-
civilian and MSDF points of view, re-
speclively,

“The Kaihara Vision” purporls Lo
learn from the mislakes of Japancse
failurc in World War IL? This view holds
that the Navy suflered great defeal in
World War 11 as a result of Lthe unrcalis-
Lic strategy of one deeisive fleel encoun-
ter and speed-and-surprise altack, a
[lamboyant spirit which was more con-
cerned with spectacular successes and
style than with flinal outcome, and an
optlimistic thinking that some kind of
“divine wind” would always come Lo
aid Japan. Kaihara criticizes Japanese
strategic planners of that period for nol
taking into account the harsh realitics of
what a Pacific war against the United
Stales would entail and, as a result,
never having any real chanee of viclory,
Kaihara praises the plan of Adm. Tnoue
Shigemi submitled in carly 1941 as the
one brilliant picee ol realistic Lthinking
that came forth from the prewar navy.

https://digital-commons.usnwc.edu/nwc-review/vol24/iss10/10
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The plan was, ol course, rejected; and
Kaihara [lears that today Japan may
again be rejecting a realistic Enoue-lype
plan for unachicvable and dangerons
dreams.

“The Kaihara Vision™ posils that the
small island country ol Japan can never
wage a major war willl a superpower
because of the twin danraging eharacter-
istics of ils geography and natural re-
source allocation; Le., the narrow
islands dictate that Japan cannot retreat
and regroup but must always fight lrom
one [ronlline, and with scant resources
Japan must always import basic vaw
malerials and exporl (inished goods in
arder o sustain a vibrant cconomy.
Particularly in the nuelear age, despite
the level of destruetion Japan might be
alle o nflicl on another country,
geography dictates that there will be no
second-strike capability and that Japan
will be among the sure losers in auny
nuclear exchange with a big power.
Kailtara fcels that those individuals such
as Sekinoe who advocate a Japanese
nuelear deterrenl foree are “heautiful
decamers” such as existed o Japan
belore the war. Hather than deterring
any allack apon Japan or enhancing
natienal securily, possession ol inler-
continental hallistic missiles (ICBMs) or
nuclear  submarines  carrying  uniltiple
independently targeled reentry vehicles
(MIRV') would yield the opposite
resuli by stimulating fears in the hearts
ol other powers who remember Japan’s
crrutic behavior in the pasl. Strategic
nuclear deterrence can be and already is
willingly provided for Japan by the
United  Stades  which s capable of
credibly deterrving the Soviel Union al
the present and China in the Tuture,
something Japan could never do now or
then,

Anather “unrealistic dream™ of to-
day, attacked by Kailara, arises rom
the sense of fuilure resulting from defeat
in World War . This bas been charac-
levized us the desire of Japanese naval
olficers, represented by Scekino, 1o

Published by U.S. Ndval War Collegé Digital Cormons, 1971

sceure  Japans  connnercial  scalanes
against “invisible enemies,” Le., against
unidentificd  submarines  which  are
usually assumed to be Soviel or Chinese,
According 1 Kaihara such a role for the
MSDFE is unauthorized, unrealistic, and
impossible,

The role is unauthorized Dbecause
Japan’s scalanes extend throughout Lhe
Pacilic and [ndian Oceans, and attacks
on Japanese merchantmen in these far
distant areas are nol the narrowly de-
fined types of direel and indicect aggres-
sions against “Lhe nalion™ spelied out in
the missions of the Sell-Defense Forees.

The role is unrealistic heeause these
scalunes do nol extend over narrow
lixed paths which can be somchow
“secured” bul instead are inflinile in
nuriber, depending on the destinations
to he soughl, lypes of shipping em-
ployed,  weather  conditions  en-
countered, ol cetera. Further, it is un-
realistic hecause  the  equipment with
which Lo perform such a task is, lirst of
all, wnavailable and, sceond, il il were
available, it would e unattainable in
sulficienl quantily cver Lo be effective,
To illustrate, Kathara treats the problem
of ship sonars and torpedoes. espite
the best sound and navigalional ranging
(SONAI) system available, detection of
d submarive is by no means assured; he
reconnls some ol the difTiculties ex-
pericneed by the LS, Nayy in this field.
Tarpedoes, he adds, have Wonble cateh-
g fast nuelear submarines even il Lthey
are cquipped with homing devices and
can be delivered near Lo their Largel;
again he talks about the great problems
experienced by the US. Navy and the
greal expenditures it has patl forth i
this regard. He ollen asks the MSDF
pointed questions as Lo the capabilities
ol its presenl stack ol torpedors 10
operate in areas like the shallow Malacea
Strails or the straits neae Japan, Fyen il
reliable equipment were available, Kai-
haray asks, how could the MSDI he in
enaugh positions Lo Lelp attacked ships
which might be located anywhere in Lhc:9
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Pacilic or Indian Oceans? He questions
whether “the invisible eneray™ could he
distinguished as  “the” cneruy; and,
posiling himscell as that enemy, he picks
only the weakly delended areas or gaps
to make his attacks. Quoling ligures
given in studics by groups lavoring ideas
like Sckino’s as Lo the number of cscort
ships that would be necessary to sustain
a supply of 20 vessels per duy inlo
Japan, Kaihara questions Lhe abilily to
sustain Lhis amount, even wilh the large
number of escorl ships required. Ile
even queslions Lhe ability of Japan Lo
provide suflicient manpower needed Lo
greally expand the MSDIY, uoling the
recent reeruiting difficulties and pro-
jecting meager (ruits from even a highly
unlikely 2-ycar conscriplion system,
Finally, the mission is impossible
because it 18 oriented against the Soviel
Union, which Japan has no capability Lo
fight. He helicves the present oll-
mentioned steategy of trying lo block
Sovict submarines from passing Lhrough
the Soya Strait Letween Hokkaido and
Sakhalin en route to Lhe Pacific from
their base in Viadivostok is olfensively
oricnled. He notes the [act thal the
Soviet Pacific Flect alone possesses 120
submarines (20 of which arc nuclear)
and is three limes larger than the entire
U.5. Navy submarine (leel al the be-
ginning of World War II, a fleet that
subscquently destroyed Japanese mari-
time commeree, Kaihara points oul
that, despite the elaim that the
1967-1971 detense buildup  program
was supposed Lo provide the MSDI with
monilorig capabilily in the Tsugaru
Strail belween Honsbu and Hokkaido,
where Soviel submarines can pass nn-
bothered in peacelime, the buildup pro-
gram, whichb has been declared 97.5
percent  completed by  the Defensce
Agency, has nol provided elfective
momloring capability in this arca. ly
concenlrating solely on antisubmarine
warlare, Kaihara [eels the MSDI' is
rying to fight the Secoud World War all
over again. Despite the facl thal ils

prioritics are now dilferent, he feels the
resulls of any such conflict would in-
cvilably be the same,

“The Kaihara Vision™ is persuaded,
however, Lhal there is a proper, aulho-
rized, and necessary role for the MSDL
The role comes dircelly from its staled
mission, to defend Japan against direct
and indirccl imvasion. Sinee Japan is
surrounded Ly waler on lour sides, an
invading enemy musl come over or
through the water. Ue fecls that inslead
of using undelinable terms like “se-
curing scalanes” and *sccuring com-
mand of the sca”™ the MSDE should
discuss the neglected but legal role of
“repelling enemy invasion.” The latter,
he fecls, naval officers do nol wanl Lo
do because they feel Lhe Uireat of dircet
invasion is very small, and they would
rather concenlrale on larger goals on the
open sca. Kaihara also feels that the
danger is very small, but that even il il is
only one or two percent, it must be
gonarded against, Also, and very impor-
tant, this danger of direel or indirect
Lerritorial invasion is the only kind of
threal authorized for Japan’s Self-
Defense Forces Lo resist. Realistically
Kaihara Lelieves that the Soviet Union
might well be the enemy, and he thinks
thal resistance musl be olfered. lle
slales Lhat the most [avorable oulcome
is nol speclacular viclory bul Lo delay
conquesl until diplomacy can solve the
crisis or outside help from the Uniled
States or the United Nations ean be
cnlisted,

Although ideal or maximum figures
lor aggregate Lonuage and number ol
ships are lefl unspeeified and are deter-
mincd by the relative threal, specilically
“The Kaihara Vision™ would do scveral
things immediately. First, il would dis-
solve the Self-Delense leel which is
headquarlered in Yokosuka and pul its
frontline ships in the Ominato and
Maizuru Regional Districls (sce map on
following page) which are oriented
toward the wost likely direction of
invasion, Secondly, it would unile the

https://digital-commons.usnwc.edu/nwc-review/vol24/iss10/10
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Maritime Sell-Defense Woree and the
Maritime Safcly Ageney inlo one anti-
invasion, anli-infiltration, and rescue
lorce oricnted loward Lhe authorized
and only reasonable missions a Jupancse
aea foree can supporl. 1L would employ
destroyers, minesweepers, coastal patrol
and reseue ships, and aireralt designed
to cope with invading amphibious
lorces, covertly laid mineficlds, infiltra-
tion of saboteurs or insurgenls, as well
as aiding ships in distress in peacetime,
[L would employ submarines mainly as
largels Lo Lrain destroyers against al-
tacks they might receive while resisting
an  cnemy inyasion force, Third, il
would reallocale budgelary resources to
stop merely buying ship platforms and
lancy weapons which support “beauti-
ful dreams” rather than providing a
balance ol ships, aircrall, ammunilion,
and fuel which provide an elfective,
limited  capability  against  invasion.
Fourth, it wounld lrankly stale the capa-
bilities of Japan and its dependence on
the United States, allowing the lalter Lo
aperale oul of and completely control
the Pacilic-oriented bases ol Yokosuka
and Sascho, realizing that Lo compen-
sale Lhe United States [or ils supporl of
Japan, the latler must allow the Uniled
Stales Lo use Lhese bases in ilg own
nleresls,

X % X X K K A

“The Sckino  Vision” would agree
thal Japan made a drastic mistake in
allempling Lo fight a Pacilic war with
the United States bul would maintain
that Jagan’s geography and natural re-
source allocation require that the nalion
be a Pacilic power, politically, cco-
nomically, and also in a mililary sense,
Hopefully, from the Pacilic war and the
subsequent (riendly treatment by the
United States, particularly between the
11.S. Navy and the Japanese Navy, Japan
has learned that it has nolhing Lo Tear
from and has common interests with the
United Stales in the Pacific and that the

relationship between the two navies will
always remain fricndly as it has lor the
past 25 years,

Seckino feels that there exists a stable
balance of stralegic nuclear deterrence
between the United States and  the
Soviet Union, neither being willing Lo
strike (irst because of fears of the loss of
100 million lives and the deslruclion of
the greater part of its industry. Since
neither is willing 1o strike, their pledges
ol nuclear protection for their allies
appear less credible. He does not believe
cither the United States or the Soviel
Union will wage a nuelear war resulting
in its own destruclion Lo prolect an ally
againsl foreign allack. For this reason,
he believes, America’s Luropean allies in
NATO have armed themselves with Lac-
tical nuclear weapons. These, backed
wilh a pledge of U.S, stralegic supporl,
can hopelully succeed in delerring or
checking a large-scale enemy invasion
wilth credibility shorl of Torcing the
United States Lo actually engage in
stralegie nuclear warlare with Lthe Soviel
Union. Sckino believes thal such Lactical
nuclear weapons have been deployed in
Okinawa and cffectively shelter Taiwan,
South Korea, and Japan and scriously
doubls, as do many U.S. military au-
thorilies, how credible Japan’s sceurily
will be il these weapous are removed
with the reversion of Okinawa Lo
.Inpun.?’ Since mainland China has al-
tcady developed and is conlinuing a
buildup of intermediate-ranpge ballistic
missiles (IRBM’s) and is progressing
loward the possession of an TCHM sys-
tem, unless nuclear weapons ave defi-
nitely pledged in support of Japan by
the United Slates, posscssed by Japan
under some kind of bilateral sharing
arrangemenl, or possessed oulrightl by
Japan, a blackmail silualion could de-
velop, In the future Sckino believes that
Japanese nationalism will not tlolerate
such a silualion and that a cooperalive
arrangement with the United States is
therefore best Tfrom the standpoint of
dealing with the threat and of casing the
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fears of U.S. and friendly Paciflic coun-
trics as Lo Japan’s intentions. To objec-
Lions Lthal such weapons are not eredible
beeause of the lack of a second-strike
capability by Japan, stemming {rom
geography, he would maintain that hal-
listic missile submarines possessed ly
Japan would be able 10 threalen mioi-
mum  unaceeplable damage o China
and, when backed by the United Stales,
to Lthe Soviet Union. Sinee these missiles
could be delivered even thougl Japan’s
territory  might  be  destroyed,  they
would hopetully deter an attack in the
fivst place. This scenario he believes Lo
be more realistie than the present poten-
tial blackmail situation,

As 10 the protection of marilime
traflic, Sckino acknowledges ils diffi-
culty bul not its impossibility. CGiting
the Tigure of Japan having 1o imporl 94
pereent of its oil o survive, he Teels it is
a “beautiful dream” not 1o be worried
about the situation. Although he also
worrics aboul direcl invasion, he argues
that dircel invasion is the one instance
where the Treaty of Mol Coopera-
Lion amd Securily provides lor assistance
for Japan from the United States, while
on Lhe scalanes the United States has no
commilment in wriling lo help Japan,
“Therelore, Jupan camnol expect the
cooperation of the powerful Seventh
Fleel in protecting maritime  tralTic,
although it ean expect Lthe Seveath
Fleet’s cooperation in case ol direct
invasion ol | zlpun.”‘l

Sckino eites ligures similar Lo Kai-
hara’s on the size of the Soviel suluna-
vineg lorce and concedes the great ex-
panse ol Japan’s rade routes. e also
agrees that the enemy would certainly
altempl o allack the weak points in
Japans seeurity posture. Thus he feels it
is ridhculous that Japan, whose gross
national product is second in the non-
Communist world and whose merchant
flect is the largest in the world, should
expeel Lo gel by in 1970 wilh an MSDI?
of 250,000 tons of ships and 250
aircrafl, is snmmary ol the strenglhs

ol Pacilic navies and his estimale of
required and officially projected Japa-
nese sca foree strength are listed o table
L.

In wartime “The Sekino Vision”
posits Japan redueing ils shipping Lo
aboul hall the noemal peacetime level
and limiling ils operaling areas lo the
seas north of Indouesia, between Aus-
tralia  and  Japan, and  belween  the
United States and Japan in order 1o
maintain approximately 50 percent ol
ils presenl ceonomic aclivily, which he
judges Lo be enough Lo seeure national
life. The majority of crude oil now
comes from he Persian Gulf; Japan
cannol control the Indian Ocean; and
even il il could, oil could be shut ofT al
the source in the politically sensitive
Middle Fast, Should this happen, Japan
would have to seenre ilz oil i Indo-
uesia, the United States, and Anstralia,
hopelully cooperating with the United
States and Aastralian Navies and keep-
ing (riendly relations with Tndaonesia,
Malaysia, and other Southeast  Asian
countries. Kven withoul the direct co-
operation  of  the Uniled States and
Australia, which might be too biusy o
help, i Japan could secure the seas
norlth of Indon andl oil delivered 1o
Palan Island {a U8, trust Llerrilory cast
ol the Philippines), and other large ports
from wmore distanl sources by (oreign
ships, it would be possible Lo maintain
the minimuin necessary supply.

To answer charges thal his plan s
st a “beautiful dream™ or impossible,
Conmmander Sckino has posited what he
calls a “*Maritime Salety Zone™ which
he would establish during warlime be-

tween Lwa chains of islauds, an eastern
oue ranning from the Tau slinds south
ol Tokyo Bay 1o the Bonin Islands Lo
lwo Jima and then (o the Marianas and
a westeen chain from Kyushu 1o Oki-
nawa to the Philippines Lo Borneo. On
appropriale islands of hoth chains, sonar
listening stalions monitoring lixed sonar
areays and antisubmarine lixed-wing and
helicopler patrol pliane bases would be
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TABLE I-STRENGTHS OF PACIFIC NAVIES AS TABULATED BY SEKINO HIDEO

Mine
Total Tonnage  Carriers Cruisers & Submarine  Air- War
Organization { ) #ofShips ( ) ASW Destroyers ( ) Nuclear creft  Ships
U.S. Seventh Fleet 650,000 (160) 4 {1) 44 10-12 5h0 1]
{conv or
nuc)
USSR Pacific Fleet 700,000 (700} g 657 100 (20) 200 70
Mainland China Navy 260,000 (1400} O 27 33 500 50
Taiwanese Navy 146,000 (240} 0 12 ) 0 12
South Korean Navy 64,000 {180) © 23 0 0 12
Philippine Navy 29,000 {65} 0 10 4] o 2
North Korean Navy 24,000 (200} 4] 0 4 o 30
Japanese MSDF (1971) 132,800 {200) O 37 10 180 44
MSDF {1976-Proj.} 250,000 (250} 0 89 25 250 69
{maximum}
MSDF 565,000 (350) 0 {3} 112 9 570 64
{Sekino Vision) est, (&)

Source:
Self-Defense Force."

established.  Hunter-killer  groups
destroyers, aiverall, aud submarines
would operate in the zone and augment
the direet escort forees which would
convoy shipping through some portions
ol the zone where natnral geographical
{catures do not allow sufficient protec-
tion from other means, Such [calures
include the sea bollom Lo the cast of
the castern chain of slands which would
allow arrays of hydrophones to be sel at
appropriate depths around the islands.
Several high-power, very low [requency
(VLIYy aclive (iLe, posilively Lrans
milling rather than passive lislening)
sonar slalions would be established on
several appropriate islands. By com-
bining the use ol aclive, passive, and
semiaclive  sonars  together with the
hydrophones and VLI sonar slalions,
Lirgels would be detecled with a con-
siderably high probability Lo ranges of
100 1o 200 miles [rom the baerage line,
thereby allowing patrol planes and heli-
coplers stationed on nearby islands Lo
reach delection points within | houv in
order to classily, localize, allack, and
destroy enemy submarines or, at the
least, discourage them [vom entering the
safely wone where they would be sub-
jcel Lo detection and attack, This theo-

of

Sekino, *Japan and Her Maritime Defenss,” "A Diagnosis of Our Maritime

retical model extends air delense over
the “Maritime Salely Zone™ with antiair
radars and vertical takeolT and landing
fighters (VI'OL) stationed on islands of
the chains or by equipping jet ASW
patrol plancs with air-Lo-air missiles in
order 1o provide elfeclive inlerceplion
apainst enemy land-hased planes. Sinee
the “Maritime Safely Zone™ is south of
Japim, Soviel submarines would become
more  inellicient  as  they  operated
further from their bases. The conven-
lionally powered models are posited as
Leing limited Lo the sea area north of
Indonesia, Nuclear submarines would, if
passing undelecled through the partially
monitored Tsushima, Tsugara, or Soya
Strails, encounter various Japanese ASW
measures  ineluding  barriers,  patrol
groups, and nuclear allack submarine
wollpacks so thal even their operaling
freedom  would be mnch  restricted.
“The Sekino Vision” does not predict a
viclory over Lthe Soviel Union or any
other country Bbul is an altempl to keep
open Japan’s scalanes until enctry sub-
marine warlare becomes oo costly and
is discontinued.

Dircel invasion is also as a
threal, particularly from the  Soviel
Union, In such a case Sckino sees the

SEGTE
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ASDF asz being occupicd wilth main-
taining conlrol ol the air over the battle
zone and nearby arcas while the MSDIY
is allempling to destroy invading sca
[orees en roule Lo fapan before they can
land, much as “The Kaihara Vision”
would envision. Ile also concedes that
wilh limited sell-defense lorees and the
strategically nurrow island struclure, the
destruction of such forees at their bases
is necessary but is dillicull without
Japanese attack aircrafl carriers. Sekino,
like Kaihara, would thus hope o delay
the enemy until the arrival of the LS,
7ih lect.

Although aims such as cooperating
wilh the United Stales, eepelling direct
invasion, having an cffective capability
i ficlds such as mine warlare and
anli-infilteation patrol are similar, there
are widely divergent goals for the MSDIF
under the two plans just deseribed.
Kaihara’s ideas posit a limited and cau-
tious Japan realizing ils pasl mistakes,
keeping o small, balanced, auti-invasion
naval guard Toree; while Sckino sces a
resurgent Jupan learning from the past
bul intent on maintaining ils ceonomic
role in the Paciflic with a larger, ocean-
poing naval lorce, Given the political
and popular sentiment in Japan against
large military establishinenls, why has
the position ol Mr. Kaihara, described
even by his slralegic adversaries as a
very able and  articulate  burcaneral,
fallen short of realization?

Some observilions, based on inler-
views wilh military and civilian junior
and seuior personnel, are offered.

I'irst, il is a factl thal this view has
been  resisted  coulinnously by the
leadership ol the MSDI for many of the
same reasons ils seoiors resisted a union
with the Muritime Salety Agency in
1951; the naval leaders do not teel that
a coastal guard lorce is adequate Tor an
enguged, maritime nation. As military
men it is difficult for them to be
convinced that there are such things as
olfensive and delensive equipments, per

Pubhsiled% '(j Slll\}avall] UV” L&’o e rél ’i%ltaf Pjg[rilmons 197

weaponry Lhal determines such a classi-
fication. All MSDF lcaders to date have
been Lmperial Navy ollicers who have
been trained by the U.S, Navy. Civilian
leaders claimt Jupan will not have “ol-
(ensive weapons™ but change the defini-
tions Lo suil convenienee and willingly
accepl proteclion lrom such weapons
they call offensive which are owned by
the United States. In facl, the mosl
defensive weapons the United Stales
has, the MSDI and the U8, Navy
maintain, are Polaris missile submarines
which have completely Tailed in their
missions il they ever have Lo fire since
they are supposed Lo be so invuloerable
that they will deter a strike by a
potential aggressor. Uniformed leaders
are perswaded Lhat possessing delensive
weapous ouly” s eilher an economic
expedienl or foolishly naive. “Fxelu-
sively delensive” stralegy is ool (el
adequate Tor a sea Toree even though on
the ground it might be more advan-
tageous, as von Clausewily pointed oul,
because tere are no long supply fines Lo
contend wilh as the extended altacking
enemy sl do.5 Ou the sca, they
arpue, as  did Mahan, that a navy’s
advanlages come from the ability Lo
remain mobile; offensive and delensive
stralegivs cannot be separated, the latter
being rigidly Tixed. A nation can either
move (reely on the sea with its navy and
ils commeree or il cannot, Whether it
chooses 1o move on the sea with offen-
sive intenlions or merely Lo asserl ils
right 10 the use of international waters,
it must have mobile oceangoing  sea
forces alde 1o insure Lthal movement
againsl defenders or offenders, respec-
tively, who mighl otherwise interlere
wilh il. Japancse naval leaders see some
trath in Mao  Tse-tung’s ridicule of
“exclusive scl-defense.” They would
hate Lo see China, with maony more
people but much weaker ceonomically,
able to imlerfere with Japan’s rights on
the seas because Japan had limited itselt
o local territorial defense. They con-
hillc:r a Chinese elenched Tist more ul'l'vn-15
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sive than Japanese nuclear submarines
bul realize thal il the Chinese build
nuclear submarines, the MSDI' may nol
be able o clench its fist in defense,

Although Kaihara fecls that some young

oflicers of the MSDIT who do not have
visions of grandeur based on pasl ex-
pericnee in Lhe Imperial Nayy supporl
his posilion, and some young offlicers
are willing lo express Lhal view pri-
valely, theee are also some youug De-
fense Agency civilians who think along
the lines just described.

Bul this philosophy has primarily
conlinued because, unlike the leadership
in the Ground SDT and Air SDT" which
admitled many [ormer police officialy
or olher outside groups when they were
organized, the MSDF has been led (rom
I month alter its bicth by a straight line
of Tormer Imperial Navy offlicers who
have lollowed Lheir orders but have kepl
their oplions open as Lo Lhe direclion
the MSDT" would eventually go.® These
uniformed olficers have been supported
politically by Adm. Nomura Kichisa-
buro, who entered the Touse of Coun-
cillors in 1954 and remained there until
his death in 1964 at the age ol 80, and
by Adm. Hoshina Zenshiro, who has
been cleeted [our Limes Lo the MTouse ol
Represenlatives and was slill an aclive
and efleelive supporter in 1971 al Lhe
age of 80, In addilion, these two ad-
mirals” many [riends in the TS, Navy
have supporled this idea of a large navy
as has the general Leend of TLS. Govern-
menl  pressure  on 1| apan throughoul
much of the posloceupatlion cra, Fur-
thermore, many iinportanl people in
Japanese  business, burcaucralic, and
political eireles are former navy ollicers
and supporl a naval role Lor maritime
Japan.  Some academicians knowledge-
able in the Ticld of nlernational politics
who have served ag povernment advisers,
Forcign Ministry burcancrals who ap-
preciale the ftexibilily provided by sca-
power, and business men worricd aboul
the security of Japan’s trade routes also
supporl a Sckino-like philosophy.

A sccond reason why Lhe eivilian
Delense Agency position has nol Lri-
umphed, however, and a more impor-
tant one because it has allowed the
MSDI Lo keep ils oplions open, is Lhe
reality ol the “nonpolicy ” stance which
has been Laken in defense. Starting (rom
noble objeclives Lo defend the country,
the Japanese Government has relused Lo
take a posilion on the issucs dispuled by
civilians in Lhe 1Jelense Agency and Lhe
leadership of the M3DI. Because the
forces were initially very small, the lack
ol a policy and a slealegy were not as
obvious since an abilily to provide any
kind of defense was not available, Some
mainlained there was a real policy Lo
rely on the United States for exlernal
delense while seeking, on Japan’s part,
mainly Lo provide lor inleenal securily.
But as the forces have grown so thal one
or Lhe other line of thinking could
possibly be implemented in the lutore,
if o poliey decision were setlled upon,
ncilher direction has yel been selecled
for implementation. The Government
has remained conlent Lo allow eivilian
delense planners to put forth their views
on a limiled, effcelive anli-invasion
sceurily foree; bul it has also allowed
the MSDF  leadership, supporled by
conservative politicians and husiness ele-
nments, Lo build some long leadtime
naval vessels which coulil be used Tor a
fulnre occangoing navy able Lo prolecl
Japuns inlerests in local and more
distant  walers. 1t has, most of all,
allowed the IMinance Ministry lo keep
delense expenditures o a very low lovel
of the national budget and nalional
producl. By combining all three courscs
of aclion the resall has been a “non-
pelicy.” No ellective Japanese defense
lorce Lo do anything on a suslained
basis necessary lor securily, other Lhan
perhaps Lo sweep mines which Lhere was
a capability Tor belore the Sell-Defense
lforces came into  Dbeing, has  been
achicved, a point on which Kaihara aund
Sckino both agree.®

Diplomacy has achieved varying de-
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grees ol success in oblaining  US,
pledges o defend Japan n tme of
crisis, and it can he argued that this has
heen an effective and cheap defense
policy, as vvidenced by the fact that
Japan has been able to avoid war since
the end of the American oceupation
while making a produclive cconomy
possible, in part by frecing the Govern-
menl from large allocations lor defense.
It this is true and the Self-Defense
Forees have merely been a diplomatic
disguise 1o oblain defense rom  the
oulside, the Japanese Governmenl has
misrepresented itsell to the  United
States Tor 20 years i pulling lorth ils
intent and willingness Lo provide Tor its
own external defense. Rather than eriti-
cizing the [apancse, many of the pro-
poucnts ol this theory credit them with
having been somehow very wise in their
carly eeeision for and suceesstul execu-
tiow of this policy. Often these analysls
say what Japan really wanls is only its
internal securily respounsibility, Without
denying that sullicient security has heen
provided Tor postwar Japan by lhe
Unitled States, il is somelhing else to say
this has been a conscious or  wise
policy.? 11 internal seeurity was a firm,
signilicant desive, Kaihara’s plan should
have been (olly adopled, What it calls
for i its full scope s a halanced
land-sca-air guard force o stop lerri-
lorial penclration or internal rehellion,
L the money that has been spent awd is
predicted for the very near future were
allocated as a man like Kathara has
lavored, such a [orce could be well on
its way Lo establishment. Such a force,
alheit a smaller one, with a delinite
strategy and direction, would possess a
much more significant capability than
the existent ambiguous symbol Torce
thal is crying oul Tor a poliey o divect
il.

As Japan regains administralive vights
Lo Okinawa, its sccurily guaranlees (rom
the United Stales, which have always
Deen less than absolute, reach an even
more limiled degree, U.S.ll)mlic for the

13
193(s  was massive retaliation  wilh
large-scale cconomic aid Lo ils allies,
inchuding Japan, to buitd up their mib-
tary (orees. For the 1900% it was
Mexile response wilth continuing mili-
tary aid Lo allics and an nusuceessiul
attempl Lo mzintain cnough General
Purpose Forces (GPIYYy 1o police the
world or to light major wars in Furope
and Asia and a small conflict somewhere
else simllancously. Tn the 1970% the
United States has admitled that the
stralegy of the sixties was “unrealistic,”
Le., the desiced capability neyer really
was achieved so hat countries such as
Japan that were relying on convenlional
American  aid may  have heen more
lucky than wise. Now the United States
has  promised lo provide a strategic
detervent for and possible limited naval
and aiv support in coordination with ils
allies like Japan.'® Withoul a realistic
strategy ol ils own, be it Kaihara-style,
Sekino-style, or some other, Lo imple-
menl, Japan must rely on some kind of
ad hoc strategy in the fiture should a
crisis avise. Withoul a stralegy 1t will
also lake longer Lo achiceve capability,
since under the preseut civil-planner,
uniformed-leader,  Tinance-official,
limited-say, participatovy Ringl or mato-
mari syslem, a consensus s achieved
bureaucratically; bul with no substantial
policy there ean be no strategic imple-
menlation.”

Thee result of defeuse policy Lo date
has been an aimless lorce of limited
capability, and there is no better ex-
ample of that lack ol direction and
capability than the present-day Mari-
time Sell-Defense Foree, Yoshida, Tlato-
yama, Kisli, lheda, and Sato, like
Ashida and Nomura, have all wanted
Jupan to be defended by Japanese, They
did nol develop ind conlinue some wise
and nnehanging policy o be delended
by the United States, They have all
wanted the best for Japan, and with
LS, support and some amount of good
(ortune they have done well, But they
have never given Japan a defense policy,

igital Commons, 1971
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and thus the direclion of their armed
forces remains unclear heading into its
thitd cra since Japan last had such a
policy ' ?

ln tarning Lo a discussion ol Ameri-
ca'’s role in Japan’s defensce as il is being
cnvisioned by policy planners for the
1970% and beyond, we should begin by
acknowledging the role played by U.S.
militacy aid n Japan’s sceurily since the
carly filtics. There has, however, been
an even more valuable American contri-
bution Lo Japan’s naval defense which is
often underestimated. As parl ol the
Sceurity Trealy, which wenl into eflect
simullancously with the Peace Trealy in
1952, Japan granled the United States
nse ol lacilities and arcos in Japan.
Although there was no express commil-
menl on the part of the United States Lo
defend Japan, the ilagship of the wesl-
ern Pacilie stiking force, the 7th Fleet,
was homeported in Yokosuka; and de-
glroyers, mincsweepers, ampbibions
ships, and supporl vesscls were home-
porled there or in Lhe other large U.S,
Navy Ileet Activitics base in Sascho,!?
Naval Air Stalion Atsugi becamne a
convenienl location Lo rcpair carricr
aireralt ashore and a headquarters lor
land-based antisubmarine warlarc patrol
plancs. In 1960 the Trealy ol Mutual
Cooperalion and Sceurily belween the
United States and Japan provided (or
one ol the most generous mutual de-
lense arrangements the Uniled Stales
has ever commilled itsell Lo, Article 5
ol the trealy stales: “Lach Parly recog-
nizes Lhat an armed attack against either
Parly in the territories under the admin-
istration of Japan would e dangerous
Lo ils own peace and salely and deelares
that it would acl to meel the common
danger in accordance with its conslilu-
tional provisions,””'*  |Emphasis
added.| Mostl trealies contain o more
mutual slalemenl with respecl to an
allack on cither party. For cxample,
article 4 of Lthe Mulual Delense Trealy
between  the United States and  the
Philippines states: “Fach parly recop-

nizes Lhal an armed attack in the Pacific
area on cither of the Partics would be
dangerous Lo ils own peace and safely
and declarcs thal it would act Lo meet
the common dangers in accordance with
ils constilutional processes,™® [Fm-
phasis added.] The wordiug of arlicle 5
wus fcll cssenlial in Lhe case of Japan
since article 9 ol Lhe Conslitulion was
then interpreted Lo mean thal Japan
could never send forees out of ils own
Lerritory in a combal role,

Despile this limitation, the Uniled
States agreced Lo the mulual defense
agreemenlt; the Japanese, lor their part
agreed in article 6 Lthat: “For the pur-
pose of conlribuling to the sccorily of
Japan and the maintenance of inLerna-
Lional peace and sccurily in the Far
Easl, the United States of America is
granled the use by ils land, air and naval
forces of [facilitics and arcas in
Japan.”'¢ Of course, countrics like Lhe
Philippines also gave Lhe Uniled Stales
bases while still recognizing Lhe neces-
sily to acl in responsc lo an allack on
U.S. forces in the Pacific arca. The
Japanese would do so only il U.S, lorces
were Lo be attacked in Japanese teeri-
tory. The lirst Japanese delense white
paper  bluntly slated the privileged
nalure ol the Japancse siluation:

The United Stales bears Lhe
obligations for the dclense of
Jupan, Our counlry, however,
docs nol bear obligalions to come
lo the delense of the United
Stales lorees, even il an armed
allack occurs against Lhe lerri-
Llories ol the United States or
against the Uniled Slates [orces
stationed in the arcas olher Lhan
those under Lhe administralion ol
Japan. This arrangemenl is dil-
ferent [rom that adopted by Lhe
United Stales-Korea or the United
States-China mutual  defense
treatics, in which the Republic of
Korca and the Republic of China
respeclively adopls the policy of
mulual delense with the United
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States with respect to armed al-
Lacks againsl either party in the
Pacilic arcas.!”

[n discussing the number of ships and
personnel ol the 7th Fleet, it must be
underslood that they do flucluate con-
siderably from day Lo day beeause of its
unils Lransiting Lo and [rom the Weslern
Pacilic. As of 1970-1971 official U.S.
Navy strength figures were approxi-
malely:

Ships: [ 50, including lour altack
aircrall  carricrs  (Cva's)
and varying numbers of
deslroyers, mineswuecpers,
service, submarine, and
amphibious unils.

Aireralt: 550

Persotmel: 63,000, including 15,000

marines, !

Although they indicate that Japan
cunnol have ils own olfensive striking
force capabilily, ils leaders olten ex-
press their willingness Lo aceept ULS,
supporl in Lhis licld. This willingness is
conflirmed by hoth Liberal Demoeralic
Parly (LDP) Government leaders as well
as opposition members. For example,
there was no objeclion lo a recenl
slatement as parl of an inlerpellation in
the House of Councillors by Socialist
member Mackawa Tadashiz “The Japa-
nese Governmenl has so Tar been up-
holding a fundamental defense policy of
relying on Lhe Uniled States for nuclear
power, while in Lhe conventional mili-
tary operations, Lhe Self-Delense Forces
are responsible Tor delensive operations
leaving the oflensive operalions Lo the
United States  forees. ... '?  Fven
though very lew Tth Fleel units have
maintained their homeports in Japan,
Japan s in [act cligible for being pro-
tlecled by the entire loree of some 150
ships, 550 aireralt, and 065,000 per-
sonncl. Defense Agency Direetor Gen-
cral Nakasone clearly staled the impor-
Lunce of the US, role; he singled oul
only onc of the three LS. service
clements in his major speech of 1970 on
the specilic subjeel of mutlual security

between Joapun and the United States:
“I'he American nuelear delerrent and
the U.8. Seventh Flect are indispensable
Lo our defense policy,”®

To counter the argument thatl the
United States is bearing Lhe larger parl
of the burden, it is olten argued that
Japan is exposing ilsell Lo attack Dy
having U.S. forecs stationed there, It
should be observed, however, Lthal nol
more than 40 ships and similarly small
percentages of naval aircrafl and per-
sonnel have cever been homeported in
Jaupan for lengthy periods ol time. {n
reeenl  years  the uwumber has  been
dwindling steadily Lo less than 10 ships,
Ou 21 December 1970 il was an-
nounced that the 7th Fleel flagship, the
guided missile cruiser ULS.5. Oklchoma
City, would change ils homeport Lo
Sasebo and the large ship repair lacility
al Yokasuka would be relumed to
Japanese control. This slalement was
partially amended on 30 March 1971,
however, when the relocation ol the
(Tagship and the closing of the shipyard
were delayed at least [ year, Ao inlluen-
tal Japanese newspaper crilicized Lhe
action as another example of the Uniled
Stales imposing its will on Japan.2! I is
noled, however, Lhat Lthe Japanese Gov-
crnment readily agreed to the amend-
menl; and; sinee Lhe US. move was
believed Lo be un economic measure Lo
consolidate Tacililies, it scems unlikely
that American desires for such a policy
reversal were independentl of Japanese
requests,  Further, although  Tor  the
presenl and Tor the near future Japan
seems quile conlenl lo accepl the US,
stralegic umbrella, the key Lo U5,
stralegic nuclear delerrence, the Navy's
Polaris submarine Mect, has never had
one of its unils enler a Japanese porl for
a needed repair or a relreshing rest and
recreation visil. That Japan is threal-
ened by Lhe presence of LS, conven-
Lional forces which are homeporled in
or allowed Lo visil il Llerrilories scems
less likely than by the nalion’s eco-
nonmie prowess, by ils own iserably
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weak emilitary defenses, and by ils
slrong domination of the Lrade of non-
Communnist Asia. Although Japan main-
tains Sclf-Defense Torees, no respected
military analyst has publicly stated Lthat
the country is capable ol defending
itsell, The theory thal Japan should
renounce Lhe Mutual Cooperation and
Securily Trealy and become an un-
armed, neutral nation has never [ound
wide aceeplance,

Not surprisingly, though, as a resull
ol the facl that Lthe Uniled Slales has
homeporled Lhe headquarlers unil of
the 7th Fleet in Japan and has pledged
Lo use Lhe fleel in Lhe defense of Japan,
the Government has frequently tended
lo overeslimale American proleclion.
Whal is more surprising, however, has
heen the Government’s silence in rela-
tion Lo public mocking of the 7th Fleet
by the opposilion and press,

In over 100 interviews wilh Japanese
uniformed and eivilian delense olficials,
this writer has often been Lold how
vulnerable  Japan’s maritime scalancs
arc. When asked how Japan would
protect them if they were interdicted,
many replied that, since Lthe Maritime
Seli-Delense Foree is still very weak, the
U.S. 7th Fleet would have to be relied
upon. While many people were quick Lo
poinl oul this [acl, few acknowledged
the (acL Lhal such defense 1s not called
{or in the Trealy of Mulual Gooperation
and Sceurily because of Japanese insis-
lenee that the Lecaly bhe limited Lo
delense against allack occurring in Lhe
Lerritories under the administration of
Japan. One of the few Lo have correelly
staled the required LS. aid Lo Japan as
rendered by Tormal commilmenl was
Commander Sckino who expeessed fear
concerning the unrealislic assumplions
on the parl of the Japancse Govern.

menl:

According Lo Arlicle 5 ol the

Jupan-US sceurity trealy, the US
is not obliged Lo use armed loree
Lo prolecl a ,Iapzlncsc merchant

maller ol course in view ol the
bilaleral natare of the agreement
whereby  Japan  shirks responsi-
bility for action beyond ils Lerri-
tmfy.22
In addition Lo being correcl, commil-
menl-wise, Sckino’s stalementl is given
credibility by the staled U.S. defense
stralegy for the 1970%. In the words of
Secretary Laird:

The Stralegy of Realistic De-
terrence is new, Those who would
dismiss il as a mere conlinualtion
of pasl policies i new packaging
would be quile mistaken. . ..

... We have said, and T would
repeal, thal we do nol inlend Lo
be the policeman of the world,
Many of our allics are already
prosperous; others are rapidly be-
coming so. Therelore, il is realistio
and more clfeclive that the bur-
den of protecting peace and lree-
dom should be shared more Tully
by our allics and Iriends.

... AL the same lime, we will
mainlain adequale forees Lo mecl
our commiliments in Asia,

It is nol realistic or efficient Lo
expeel cach counlry Lo develop an
independent  self-defense  capa-
bility againsl all levels of non-
Chinese: and non-Soviet altack , |,

... Bul in eseorlt ships, our
fricnds and allics around  the
world possess a grealer number
than we do. ... Therefore il is
one ol our pouls for the 1970%
thal our Alantic and Pacilic allics
should provide a inajor conlriln-
tion Lo prolecling the convoys
that in war would be carrying
malecial for their sustenance.®?

With the approach of 1972 and the
Okinawa reversion, il appears Lthat the
shicld of the 7th Fleel over Japan may
also he approaching the end of an era,
In addition o the questioning of Talse
assumplions with regard Lo the protee-
tion ol maritime lralfic, some intelli-

v the h.nrh :-«uugh/llns is 11/V0124/185%|)1L(|)y formulaled querying of the 7th

lyi
https:/?cfl ital-commons.#snwc.edu/nwc-review,
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Fleet’s capabilities to defend Japan even
in case of direct invasion has been heard
recently from high-level sources.?? With
the reduction of U.S. bases being dic-
tated by American economic require-
ments and being requested by Japanese
leaders, important, knowledgeable per-
sons in Japan are wondering what ad-
vantage the Treaty of Mutual Coopera-
tion and Security gives the United
States, particularly if restrictions are
insisted upon. They immediately follow
with, if there is no advantage, why keep
the treaty at all, ie., some Japanese are
wondering what is in it for the United
States.2® One U.S. military leader who
once governed Okinawa offered an
opinion of the situation after “R-day™:
... the Japanese bases are useful
only so long as the United States
retains free and unrestricted use
of Okinawa as an operational
base . ..if and when Okinawa is
returned to Japanese administra-
tive control, its use as an opera-
tional base will inevitably be im-
paired, and the Mutual Security
Treaty will then become a net
liability to the United States.?®
Defense Agency Director General Naka-
sone, with perhaps political motivation,
has called the United StatesJapan
mutual defense system “‘semi-perma-
nent” but still has recommended review
and possible revision of the sncuritz
treaty in the course of the 1970%.2
U.S. Secretary of Defense Melvin R.
Laird in his second annual, carefully
worded, lengthy white paper on defense
submitted to the House of Representa-
tives Appropriations Committee in
March 1971 modified his statements of
the previous year by adding phrases like
“together with our allies” in reference
to the United States meeting “a major
Communist attack in either Europe or
Asia” and “minor” in reference to
“contending with a...contingency
elsewhere.” This strategy, called “realis-
tic delerrence,” is “realistic and more
effective” in that “the burden of pro-

tecting peace and freedom should be
shared more fully by our allies and
friends.” As to U.S. commitments,
Secretary Laird stated that they would
be *“not based exclusively on our alli-
ances, but rather, our formal and in-
formal obligations derive from and are
shaped by our own national inter
ests. ... "% A Japanese analyst com-
menting on Secretary Laird’s report
stated: “‘Japan can expect, if lucky,
limited naval-air support from the US
only in casc of an open, armed attack
which, however, might not come unless
and before a series of covert approaches
have already escalated to a near suc-
cess.”® Judging by statements of the
defense ministers of both countries, it is
unlikely that the Treaty of Mutual
Cooperation and Security, much less
Japan-United States friendship, will
come to an end in 1972. Indeed, the
strength of friendship between the two
navies seems as strong as ever before in
their histories. But both ministers and
other spokesmen also indicate that the
relationship of the future will be differ-
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cnt. 1.8, proteclion of Japan will be
slrategic-nuclear with anything less re-
quiring significanl, il not primary, Japa-
nese slrength, The 7th flect cannot be
expected to, and may not be able Lo,
provide quick aud cffeclive response to
attacks on Japan’s scalanes or small-
scale iucursions inlo |apanese lerritory.
Thus, in the [uture, Japan’s defense
strength and capabilities will be more
important than cver belore; however,

today, many U.S. Navy authorilics look-
ing at the MSDY are shocked Lo [ind out
how onc-sidedly symbolic it is and how
weak and vulnerable it is when viewed
as an aulonomeous entily. They bave no
slronger supporlers than Messrs, Kaihara
and Sckino. Although thesc lwo theo-
riste disagree on how the MSDI should
be constructed in the luture, they are
quitc in agreemenl aboul ils limiled
capability Lo date.

FOOTNOTES

1. Both Mr. Kaihata and Commander Sckino have read and aceeded to Fnglish copies of the
respective vision as representalive of their views. Kaihara’s views were obtained from lhree
personal interviews, an unpublished specch in English enlitled, “The Defense of Japan and U.S.
Military Dases,” aud espceeially from his recent arliele, “Kare o Shiri Onore o Shiru” (*“We Should
Know Ourselves as Well a8 Knowing Them™), Kobuko {The National Defense), April 1071,
Sckino's ideas were obftained from three personal interviews, an Lnglish artiele, “Japan and [ler
Maritime Defense,” United States Noval Institutc Proceedings, May 1971, p. 98-121, und
eapecially from his article, “ A Diagnosis of Our Maritime Self-Defense Voree,” Sckal no Kansen
{Ships of the World), November 1070),

2, Kaihara has written one book specifically on this subject, Senshi ni Manabu (Lessons
from World War i) (Tokyo: Asagumo Shimbunsha, 1970,

3. For example, sce views ol Lt. Gen. Paul W. Caraway, USA (Rlet.), lormer [ligh
Commissioner ol the Ryukyu Islands and Commanding General of the U.S. Artmy, Byukyu
Islands, from 1961 to 1965 in Georgetown University, Cenler for Strategic Studies, United
States-Japanese Relations (Washington: 1968), p. 25,

4, Sekino, quoted in “Japan and Her Maritime Defense,”

5, It is necessary to distinguish the serious effort by eiviliau and military (ineluding MSDIY)
leaders of the Delense Agency to implement a prituarily defensive sirategy (tom terms that have
been used politically and ceonomieally like senshu boei (exclusive sell-defense) and jishu boci
{autonomous defense), Partienlarly under the administration of Director General Nakasone, fishu
boei, which was in the past employed in an ceonomie sense to encourage newly independent
Japan that like jishu gaiko (autonomous diplomaey) il now also had 10 develop an independent
capability in delense industry, has been picked up as a political term to stress that Japan needs o
expaud its defense strength if not fo remain a “bed partner™ of Ihe United States, Nakasone’s
white paper used the terms senryake shusci (strategie defense), which was adopted by soine
military leaders after a National Defeuse College prolessor poinled out to them that Mao
T'se-luug had ridiculed the eoncept of exelusive sell-defense as ludierous, and jishu boei in his
stated attempt lo make defense understandable lo housewives, Nakasone has also tried to
advanee the eoneept of hikaku chukyu kokka (middle eluss nonnuclear nation) and to change the
Rasie Nutional Deflense Policy to his own five principles of jisha boei. Particularly on the latter
atteiupl be has been resisted by Kaihara; and in both cases he has so far been privately and
publiely rejeeted by Prime Minister Sato. 1 amn indebted to Prolessor Ito Kobun of the National
Deleuse College, who delivered the leeture poinling out Mao Tse-tung's eondemnalion, for his
detailed explanation of these terms. Inlerview with Professor Lto, 20 April 1971 ; inlerview wilh
Kaihara, 23 April 1971. Sato’s public disapproval of “middle class nonnuelear nation™ is
mentioned in The Daily Yomiuri, 17 March 1971, and ol the revision of the Buasic Nalionat
Delense Policy in The Daily Yomiuri, 29 March 1971,

6. The Coaslal Seeurity Foree (April-July 1952), the Maritime Safely Force (August
1952-June 1954}, and the first month of the MSDF saw leadership in the hands of Adm,
Yamarzaki Kogoro who had come [roru MSA and had no Imperial Navy experience. During this
time, however, retired Rear Adm, Yamamoto Yoshio was in Lthe next oflice as adviser, as he had
been in the liest 2 years of the MSA: and Viee Adm. Nagasawa Ko, former hinperial Navy captain,
as Chicl of Operatious Division or deputy to Yamazaki, was aircady in on all important decisions.
Interviews with Admiral Yamamoto, 28 Deeember 1970, and Aso Shigeru, 14 December 1970,
https://digital-commons.usnwc.edu/nwc-review/vol24/iss10/10
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7. l'or example, Defense Minister Nakusone was a Reserve supply officer in the Imperial
Navy and worked for Admiral Hoshina with whom he still has private diseussions about MSDI
malters, [nlerview with Hoshing, 30 Novemher 1970,

8, Of course, there is potenlial 1o do many things in the MSDE because long leadlime items
have been built and in all services beeause the power of Japanese industry could be applied 1o
them, Although Lhis monograph is concerned only with the MSDI, Kaihara has not restricted his
erilicisio 1o that service alone, Despite the name, “Rikuhara,” he has heen eritical of the GSDI
and ASDE as well, maintaining that none of the services have any capability because of serions
lacks of 1eehnology, ammunition, and fucl,

9, The most complete and impressive formulalion of the internal seenrity policy is that by
Martin ., Weinstein, Japan’s Postwar Defense Policy 1947-1968 (New York: Columbia Universily
Press, LY71).

10, Melvin R, Laird, Toward a Strategy of Realistic Deterrence (Washington, D.C.: U.S.
Govt. Print, OIF,, 1971), p. 17-19,

I1.The Ringi system can be deseribed as a rocthod of achicving consensus on the
bureaucratic level frown the hotlom up. Under Lhis system relatively jumior executives of a
partieular section of a husiness or governmenl organization discuss an issue unlil conscrsus is
reached and expressed in a posilion paper, This position, when approved by the section head, is
cireulated among other seclions who also discuss 1he issues extensively. Onee a lower level
consensus among conecrned seetions is reached, & paper is seird to division leaders on higher levels
unlil finally the earporate head is presenled with a paper Lo almost necessarily pass on to the
cendral decisionmaker or President (or a final decision, Matomari is 1 nol necessarily unrelated
process iniliated from a higher level. A senior member of a group frequenily states a problem on
which others are invited to comment, cach being careful not Lo isolate himself as an individual or
offend another member by severe criticism. Members comment in a piccemeal fashion as the
leader searches for consensus. I agreement cannot be reached inmocdiately, a later meeling can
be scheduled with negofiations conlinuing in the interim, A subsequent meeting will usually
resull in the all-important agreement.

12, ‘Psunoda Jun, presently a rescarch expert of the National Diet Library and professor of
Kokugakuin Universily, a scholar of internalionad politics and diplomatic history who served as a
young adviser to Prince Konoye and is known as an expert on the Imperial Navy which hie has
studied most eritically and has fectured and wrilten on extensively in Japan and the United
Stales, has heen an official adviser to the ruling parly from 1952-19649 and is slill sought out by
many LDP leaders. D, Tsunoda denies the existenee of any conlinuous defense policy. When
asked whal Japan’s policy has heen, Taumoda replied, “I didw’t know we had one.” More
seriously, he feels that although Japan has engaged in some diplomatic maneuvering with the
United Stales to obtain American aid, reither country has ever set @ consistent paolicy lor Japan,
e thinks every prime minisier he has advised has wanted defense, but none have been willing Lo
take a serious and subsiantial position on defense, The main reason for this, Tsunoda offers, is
the unwillingness to inlerfere to any significamt extenl with ceonomic development. Another is
the fuct that sinee sefi-defense capabilily way required initially as the price of 4 peace treaty, it
has been looked upon by many as a diplomalic effort. The only real policy, Tsunoda eoncludes,
may come in the 197(0°s il there is an altempt 10 converl Lthe economice power ol the 1960°s inlo
political power, “Until then whal we do is ruther meaningless and we have, perhaps naively, lived
in the past and are living now on good faith,” Interviews with Professor Tsunoda, April 1971,

13. This is nol 1o say thal the L8, presence, including that of the 7th Fleel, is not
recognized and has not produced some anmoyances e the Japanese. Bul of all U.S, supporl, the
7ih Fleet’s strenglh is least noliceable sinee very few of its personnel are shorebased or have
families in Japan,

14, 1.8, Treaties, cte,, United Statexs Treaties and Other International Agreements
(Washington: U5, GovL Print. OFC, 1960), v. X1, pt. 2, p. 1634,

158, 1.8, Treaties, ete., United States Treaties and Other  International  Agreements
{Washington: 1.8, Govt, Prinl. 4T, 1952), v. 11, p1. 3, p. 3950,

LG, U.S. Trealics, ele., v. X1, pt. 2, p. 1634,

L7, Japan Defense  Agency, The Defense of Japan (Tokyo: 1970) (official English
Lranslalion), p. 44.

18, Data provided by U8, 7th Fleet Prolocol Office, Commander Naval Forees Japan Public
Aftairs Office, Yokosuka, Japan.

19, Translation of Diel inlerpeltation of (9 February 1970, Japan Defense Agency Hulletin
(Tokyo: Japan Defense Ageney, 19703, p. 1. The Governmenl scems not to object as the
argument lends to make ils actions appear wise and lo make Lhe Self-Defense Forces appear
effeclive,
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20, Nakuasone Yasuhiro, “Proposals on Mutual Sceurity between Japan and Lhe Uniled
States,” Text of a apeech delivered at the Washinglon National Press Club, 10 September 1970,
official Defense Ageney translation, p. 8.

21. Asahi Shiméua, 2 April 1971,

22, Sekino, *“ A Diagnosis of Qur Maritime Self-Defense Foree.”

23. Laird, p. 1, 17-19, 81-82,

24, M. Yasuda, “Japan Necds to Review Strategic Environmeni,” The Daily Youwiuri, 5
January 1971, M. Yasuda is a pen name for a high-level adviser to an important Japanese Cabinet
member.

25. Interview with Kaihara, 23 Apnl 1971,

26, Quoted from United States-fapanese Political Relations, The statemenl reports the views
of Lieutenant General Caraway, Although Caraway’s views are rather slrong and somelimes
discounted in Japan, a similar unpublished viewpoint, partieularly coneerning the ncecssity of
Japan Lo eonsider Ameriea’s interests as well as viee versa, written by Adm, Arleigh Durke in
1971 was read with care by Japanese Government and Foreign Ministry officials.

27. Nakasone, “International Environment and Defense of Japan in the 1970%,” Text ol a
speeeh delivered al the llarvard Club of Japan, 30 June 1970, official JDXA transladion, p. 24,
Nakasone has frequently called for more respeetful and less intimate relations with the United
States and more independent defensc and foreign policies on the part of Japan, 1le has often said
Japan has been too dependent on the United States for defense in the past and has been reporled
us referring to the Japanese Foreign Ministry (Gaimusho) as the “Tokyo DBureau of the U.S. State
Department,”

28. Laird, p. 17, 18, 22,

29, M. Yasuda, “Japan Unpertnrbed by ‘Realistic” U.S, Poliey,” The Daily Yomiuri, 2 April
1971,
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A government without the power of defense is a solecism.

James Wilson: During debate on adoption
of the Constitution, 1787
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Funding is policy and in no place is this more apparent than in the budgeting
process in the Department of Defense. The role perceptions of the Secretary of
Defense and role playing by the Joint Chiefs of Staff figure heavily in the process, as
does the public and congressional mood in regard to defense spending. It is the
interaction of these two phenomena that weighs heavily in the establishment of

defense policy.

THE SECRETARY OF DEFENSE AND

THE JOINT CHIEFS OF STAFF:
Conflict in the Budgetary Process, 19471971

An arlicle

by

Professor Lawrence J. Korb

INTRODUCTION

The quality and character of policy
and the preservation of certain values in
the American political system  lorgely
depend upon the relationships that exist
between and within the branches of
Government, In the arca of defense
policy, one ol the most important rela-
tionships is the civil-military relation-
ship thal cxists belween the Seerclary
of Defense and the Joint Chiels of Staffl
(JCS)—the Sceretary s principal military
advisers and chiels ol the individual
services, There are two reasons why the
Secretary-]C8 relationship is a poten-
tially important one. These  reasons
involve hoth policy and value considera-
Lions.

Iirst, the Scerclary of Defense has
the prime responsibility (or exercising
conlrol over Lhe Delense Establishment,
[lowever, Lhe enarmous size of Lhe

Published by U.S. Naval War College Digital Commons, 1971

Depariment of Defense (1DOD) makes it
impossible for him lo eflfectively direct
ardd administer it alone, The realitics of
the: job recquire that he delegate subslan-
tial decisionmaking aulhorily and many
execulory functions lo the Chiefs, both
as a corporale body and as individuals
responsible Tor their respective services.
Second, because he lacks military exper-
lise the Secretary nst depend upon the
JCS Tor informed opinions. However,
should a Sceretary allow the military
Chiefs o dominale the ilitary  deci-
siommaking process, mililarism®  may
resull; but, i he does not give their
experl  Llestimony ils proper  weight,
poor stralegic policy may be the oul-
come,

Although this cvil-militaey relalion-
ship has  been polentially  important
siee  Lhe establishment of DO in
1947, ils significance has become more
critical in the last few years and could
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remain at thig high level for the remain-
der of the decade. The internal and
external challenges faced by DOT) arc
unpreccdented in their scope and inten-
sily and leave very little margin for
Crror,

The best guide for spcculation aboul
the fulure relationship between the
Scerctary and the JCS wonld appear to
be an analysis of Lhe relationships that
have existed previously, Data available
for the period 1947 through
1970—during which 10 men have scrved
as Secrelary of Defense and 28 diller
ent® men have served on the JCS—
should provide the means whereby one
can isolate factors thal will bear on
future relationships, However, an exami-
nation of the Seerclary-JCS relation-
ships across the cnlire spectrum of
delense aclivilics is loo vast an under-
laking for onc paper, and such an
approach might well obseure Lthe real
lactors that determine il Therelore, Lhis
study will cxamine the relationship only
as it has existed wilhin the budgelary
process,

Three considerations weighed heavily
in choosing Lhis form of analylical
approach. First, the very nature ol the
budgeling process and Lhe lact that il
reoceurs annually provides (or compara-
bility. Some Scerelarics have heen
involved in wartime silualions, while
others were in officc during crisis
periods, but all had Lo produce a budgel
annually. Sccond, all Secretarics and
Chiels have been unanimous in pointing
oul the overriding importance of the
budgetary phase. There is little disagree-
menl over Lhe facl thal in delense
“dollars are policy.” Third, data on the
Seerclary-JCS relationship  during  the
budgetary phase is more readily avail-
able Lhan inforsralion on olher phascs
of defense activity.?

However, before beginning Lhis anal-
ysis of Lhe hudgelary process, ecrlain
definitions  and  coneepls should  be
made clear. The budgelacy process will
be viewed through the conceplual lens

of the Burcaucratic Politics Model.® The
Burcaueratic Politics Model, ag applied
to the defense budgetary process,
assumes that the process can be besi
understood as a game and Lhal Lhe
oulcome is the resull of coalition, com-
promise, and confusion among playcrs
who sce dilferent faces in Lhe issues
because  of Lhe positions that they
occupy. Although Lhere arc  many
players in the hudgetary gaine in DOD,
this analysis will focus only on a few of
theny, ie., the Secretarics and Lhe
Chicts,

The JCS relers Lo the Chairman, the
Cluel of Stafl of the Army, the Chicl ol
Naval Operations, and the Chicl of Stall
of the Air Force. Beeause the Marine
Corps budgel is usually less Lhan 2
percenl ol the entire defense budgel and
less than 5 percent of the budgel of the
Navy Department, Lhis analysis will nol
be coneerned with the Commandant of
the Marine Corps, although he becomes
a member of the JCS when mallers
perlaining lo  the Marine Corps are
discussed.

Members of the JCS wear two hals.
As a corporale cnlily they are Lhe
principal military advisers lo the Scere-
lary and provide mililary advice to him,
Bul, as individuals they are lhe uni-
formed Chiels of their services, respon-
sible nol only for recommending, but
also cxeculing policics. Although these
toles arc Lheoretically dislinel, in prac-
tice they Lend Lo blur, and many tLimes
the Sceretary will call upon them indi-
vidually for advice. Therefore, 1his
study will look al the Chiels imteracting
wilh the Seerclary in both capacities.

The concepl ol relationship can be
viewed Irom al leasl three perspectives,
First, an “is™ perspeclive, i.c., relation-
ship may simply refer Lo the aclivilics
performed hy cach parly, c.g., the JCS
produces the budgel and the Secretary
reviews il. Sceond, a “how” perspective,
Le,, Lhe coneept may reler Lo Lhe way or
manner in which the lwo parlies inLer-
acl, c.g., Lthe Scerclary and Lhe JCS have
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a harmonious relationship, Third, an
“ought™ perspective, i.c., the concepl
may refer Lo the propricly ol the
aclivities performed by each party, e.g.,
the JCS dominated the budgelary pro-
cess or Lhe JCS were nol allowed to
make a sulTicient budgelary inpul.

Each of these perspeclives is inler-
rclated Lo some degree, e, the aclivi-
ties performed allect the propricly and
should have an impact upon the qualily.
A meaninglul and complete analysis of
the Secrelary-JCS  relationship  must
involve consideration of all three per-
speclives.

The *is” docs nol present many
dilfieulties for operationalization. One
simply has lo calalog Lhe aclivilics
performed by cach party. The “how™
and the “ought” are somewhal more
complex. The way in which Lwo parlies
interacl depends not only on whal cach
party docs, bul upon their mulual
expeclations and the environment, The
propricly ol the aclivitics perlormed
involves Lhe question of halance, v.c., an
cquilibrium  belween  militarism  and
poor slrategic policy, Therelore, in
order to abstracl the faclors Lhat deter-
minc the entire Scerelary-JCS relation-
ship, this analysis will discuss Lhe aclivi-
lies perlormed by cach parly, their
mutual expeelations, Lhe environment,
and the balance produced by those
aclivities,

Finally, this study assumes thal lor a
Secretary Lo establish a meaningful rela-
tionship with the JGS in the budgetary
process, he must deal with them on
fiscal matters lor al least 18 months.
Thig time period allows the Scerelary Lo
patlicipale in substantial parls of al
least two budgets.® The Seerelaries who
meel  Lhis minimum  requiremenl  are
James PForrestal and Louls Johnson
from the Truman administration;
Charles Wilson and Neil McElroy [rom
the Fisenhower era; Robert MeNamara,
whao served both Kennedy and Johinson;
and Mclvin Laird, the present Secretary,
The tenure of these six men accounts
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for 80 pereent ol the period sinee Lhe
creation ol the position in 1047.7

TRUMAN ADMINISTRATION

The firsl Lwo Secrelaries, James For-
reslal and Lowis Johnson, cach served
about 18 months in olfice, and while
the envitonment in which cach worked
was almosl identical, their relationship
with the JCS was quile different. The
period [rom the establishnient of the
Department ol Defense, in August
1947, Lo the outbhreak of the Korean
war in June 1950 was dominaled by
three faclors. Iirst, the defense budget
rapidly declined from a World War 11
high of $80 billion 10 $10.5 billion in
I'Y 1948, Sccond, there was a leemen-
dous amount of hitlerness between the
militacy services caused by the d-year
unilicalion conlroversy (1944-47), the
differing views over the course of [ulure
conllicls, and the compelition lor the
scarce resgources.  Third, relalions
between  Lhe United Stales and the
Soviel Union were becoming increas-
ingly bellicose as a resull ol evenls in
Berling Fastern Kurope, and mainland
China.

Secretary Forrestal

The Budgel Process, James or-
restal worked with five military chiels
on Lwo budgetary evolutions—a supple-
ment Lo FY 1949 budgel and the IY
1950 budgel. Tn cach ol these opera-
tions, l'orrestal and the Chiels played
stmilar roles. The Sceretary of Delense
received  definite  ceilings  from  the
Burcau of the Budget. He communi-
caled these ceilings to the JCS and
asked them Lo produce a budgel within
these ceilings,

‘I'he Chiefs submitled budgels Lo him
that were well in exeess of the ceiling
because they could nol agree on where
o redoce the individual service budgets.
Laclh Chiel was willing o cul the Lotal
gl;fl'Ck“E—T“ if the majority ol the cuts came
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from the other services. Their budget
submissions Lo orreslal were simply
the addition ol the threc individual
service budgets, In FY 1949 the Chiefs
asked for a $9 billion supplement® and
in I'Y 1950 they requested a tolal
budget of $20.4 billion.® The ceilings
for the 'Y 1949 supplement and the
subsequent ycar’s budget were 83 bil-
lion and $15 billion, respectively.

Forrestal sought assistance [rom two
outside sources to bridge the gap. One
was a board of non-JCS officers that he
created Lo reduce lhe budgel, but it
made only a small reduction. He then
asked the Secrelary of Stale to provide
guidance to the JCS to enable them to
adjust scrviec budgets in light of the
world situation with the goal of remain-
ing below administration ceilings, but
Seerctary Marshall refuscd.

Forrestal suceceded in bridging the
gap through personal diplomacy. He
summoned the Chicls 1o his olfice and
acknowledged that they could not have
salisfactory and usable military power
under the budgetary limitations, but
that if they would produce a budget in
the vicinity of the President’s ccilings,
he would make further atlempts o gel
the President to raise the existing limita-
Lions. I'or Porrestal to presenl the
Chicfs’ original cstimations Lo the
administration would strain bolh his
and their credibility.'® The Chicls
cooperaled, but the White House did
not. In FY 1949 the Chicls and For-
restal agreed on a $3.48 billion supple-
ment, and in I'Y 1950 they sctiled on
$16,9.'" Forrestal made impassioned
pleas Lo the While House, bul Truman
refused Lo raise the ceilings.

The Rv|at'|0mhip Allhoug‘h there
wis no pl'l()l prLI‘lLIILL ("0!]([1'!1]“{_, LIIL
role that the JCS would play in the
budget process and the 1947 legislation
was vague on Lhe subjecl, Forrestals
perecplion of the appropriale role lor
the Chicls was quile elear, He expecled
them Lo advise him on the division of

funds within the limitations of the
President’s  ceilings and  thus  share
responsibility with him  for the divi-
sion,!

Forrestal was equally clear aboul his
own role. e viewed himsell as a media-
lor bhelween both the administralion
and the military  serviees, Lrying lo
bridge the gap between whal was
needed and what eould be had, and
between the scrvices, allempling Lo
ensure that the [inal budgel produced a
balanced lorce.

The JCS were primarily service ori-
ented, They viewed their  primary
responsibilily as prolecting the intercsts
of their own branch. They realized Lhat
defense spending was limited bnt lelt
that they could nol take responsibilily
for any reductions that might involve
their seryiee. If cuts had to be made, the
Chicefs lavored letting the other services
bear the brunt or “passing the buck™
upwards,’?

The JCS viewed the [irst Sceretary of
Defense as a superservice Scerclary—just
as lhe service Scerelarics are supposed
Lo be spokesmen for thewr individual
services, the Chiefs ol Stafll thought the
Scerelary  of Defense should obtain
more money lor defense and saleguard
the vested inlercsts of their particnlar
gervices cven il the moncy was not
available.' 1l one examines the public
statements ol the Chiels during For-
restal’s tenure, one would have Lo con-
clude that their relationship with the
Seerctary was bitler. Air oree Chiels of
Stafl Spaalz and Vandenberg argued
against ['orrestal’s Dalanced loree con-
cepl and urged (,.ong,r('n.n. lo l'"IV( Llu, Air
Foree 15 additional air groups.'® Army
Chi(-l'ol' Sldl'l' Bradley urged Congress Lo
do away with the funds that Forreslal
had provided for naval aviation.'®

[lowever, Lhis was nol the case. The
Chicls were merely Lrying Lo protect
their service interesls and Lheir own
slanding within their services, They did
nol fe (1 thial they were being disloyal Lo
Forrestal, In fact they had o greal deal
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of respect for the Seerelary and appre-
cialed his attempts Lo increase delense
spending by taking their case lo the
White House.!”

The Scerelary-JCS  relationship
would have o be characterized as
balaneed. Both the Chicls and the Scere-
lary were aware of Lhe other’s posilions;
they worked out their  diflerences
wilhin the limilations imposed by the
White House; neither the JCS, as a
corporale body, nor the individual ser-
vices dominated the policymaking pro-
cess; the [inal budget produced a
balaneed force in which cach service
reecived some, but not all, of their
demands; and the linal budget was a
result of the joint efforts of the Chicls
and the Seeretary.

Lonis Johnson

The Budget Process, Louis John-
son assumed the helm at the Pentagon
while Congress was hcaring leslimony
on the I'Y 1950 budget and the JCS
were working on a statement ol {orees
and major national requirements that
would provide a foundation for a FY
1951 budget ol less than $135 billion,
Johneon did not wait long to make his
impact lelt on either budgel.

Within a [ew wecka of his appoint-
ment, he boasted to the Senate Sub-
committee on Military Approprialions
that he could save a billion dollars in
DOD by culting onl waste, duplications,
and unnccessary civilian  employment,
Obviously impressed, the Senale gave
him authority to reduce expendilures
by $434 million.*®

Within a month after succeeding 'or-
reslal—on 23 April 1949, and less than a
week afller the Navy had compleied
well-publicized keel laying ecremonics—
Johnson canceled construction of the
65,000-10n flush deck supercarrier, the
United States.'® This was done despite
the fact that the Navy alrcady had
about $1 billion invested i it and

Cmég;css had appropriated [unds lor the
y U.S. Naval
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ship lor 3 conscculive liscal years.

In June the Budget Dircetor
informed the Scerctary that the budget-
ary ceiling for 1'Y 1951 would be $1.5
million less than I'Y 1950 of $13.5
bilion.?? Without asking the scrvices
(or the implications of this development
lor their programs, Johnson then
ordered a reduction in I'Y 1950 expen-
ditures of approximately $1 billion and
dirceted the JCS o agree on a budgel
for 'Y 1951 below $13.5 billion or face
the prospeet ol an  across-the-board
reduction by him.

On lwo occasions during the summer
of 1949, President Truman metl with
Johnson and the Chicls to discuss the
adequaey of the eeiling. On bolh ocea-
sions  the Scerctary and  the  Chicfs
assured the President that $13.5 billion
was more than sullicient,? !

The service budgets which the Chiel's
submitted to Johngon amounted to
$13.31 Dbillion. Johnson cul another
$120 million from the budget and sent
it to the White House. The Burcau of
the Budget reduced this fligure by
another %1 billion, and Johnson
aceepled the final figure of $12.21
billion with very little argument.

The Relationship. There is little
doubt about the role that Johnson
perceived for himsell. His primary job
was lo bring aboul cconomy in the
Pentagon. Johnson saw himsell as the
President’s  representative Lo DOTY,
enlorcing the administration’s will on an
avaricious military. Johnson would not
think of attempling Lo get the White
llouse to raise the budget ceilings, hut
he ook advantage ol every opportunity
o reduce spending  levels in  the
Pentagon—an example being the time he
seized upon a technicality to split the
JCS and cancel the supercarricr,

Johnson’s conceplion of the appro-
priate role for the JCS followed from
the conception ol his own job. lle
expected the Chiefs o divide up the
funds voluntarily, within the ceilings
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imposed from above. I the Chicls could
not gel logether voluntarily, Johnson
felt thal this was their problem. [le
would capitalize on their disagrecmcenls
and reduce expenditures, or he would
simply order across-the-board culs.2?

To understand the Chicls’ pereep-
lions and their relationship with John-
son, it must be kepl in mind that first
Truman and then Johnson pul “the lear
of God” into them.?® Trnman informed
the Chicfs that he cxpeeted them Lo
supporl his budgctary ceilings publicly
and privately. If they did not agree with
his policics, they ought Lo resign.?4
Johnson’s Lestimony o Congreas ahont
wasle in the Pentagon, his order Lo
reduce defense spending, and the cancel-
lation of the supercarrier and subee-
quent teplacement of Admiral Denfeld
demonstrated Lo the Chicfs that Lhey
would have to be “lcam members™ or
lose hoth control over funds and their
posilions.

The cffecl of Truman’s and John-
son’s aclivitics on JCS aclivitics was
amply demonstrated by their Failure Lo
question the budgclary ceilings in two
meetings with Truman and Lheir testi-
mony to Congress on the FY 1951
budgel. Army Geucral Collins actually
tricd to demonstrale Lo Congress that
the Army contributed more to the
Nations sccurity with less men.??
Chairman Bradley told Congress Lhal
the military would be doing a disservice
lo the countlry if they rccommended
higher defense budgets.*®

So much of a team man did CNO
Lonis Denfeld become  that he lost
control of the Navy. When Johnson
canceled the United States Denleld
aceepled the decision and tried to medi-
ate between the Navy and the Seeretary.
His admirals could accept neither the
cancellalion decision nor the allitude of
Denleld and revolted against him.?”?

So mnch did the entire JCS become
“team members” of the Truman admin-
istration that they lost their slalus as
militu,l‘grl experts in the cyes of man

observers. This led o a demand by
congressional  Republicans  thal liisen-
hower immedialely replace Lhe enlire
1CS when he assumed office.?8

The Secerclary-JCS  relalionship
during this period tilled the  civil-
military balance in a nonmilitary diree-
tion, Rather than presenting Lhe admin-
istration and the Congress with a mili-
lary perspeclive, the Chiels advocated a
view ol defense policy based primarily
on an economic perspeclive. The dis-
cquilibrium of the situation was aplly
summed up by George Mahon, (1-Tex.),
Chairman of the TTouse Subcommillee
on Military Appropriations, who, aller
listening Lo the T'Y 1951 Lestimeny of
the Chicls, slaled thal he could nol
undcrstand  how  so-called  military
experls could recommend a budgel {or
FY 1951 thal was subslantlially lower
than FY 1950 when, in the inlcrim,
there had been “a complele loss of
China and Rnssia has exploded an
alomic bomb,”??®

THE EYSENHOWER
ADMINISTRATION

Two ol EKisenhower’s appointees as
Sceretary of Defense, Charles Wilson
and Neil McLlroy, lasted al least 18
months in office. The President’s third
appointee, Thomas Gates, lefl olfiec
with the Republican administration in
January 1960 alter only 13 months3®

During the Llenure of Wilson and
Mclllroy, a great many ehanges took
place at home and abroad. TFor the
purpose of strengthening Lthe Secrctary
vis-a-vis Lhe JCS, DO was reorganized
in 1953 and 1958, The Korcan war
ended, and a “new look™ al military
stralegy prodnced a policy of massive
retaliation. The “greal  cquation”!
replaced Truman’s budgetlary ecilings.
Joseph Stalin died and the cold war was
snceceded by “peacelul™ coexistenee.
The Soviel Union developed an H-homb
well ahead of schedule and was [irst in
Lthe race inlo space,
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Wilson remained in office longer than
any previous Seerctary, 56 months, and
McLiroy lasted 26 months. The Goneral
Motors exceulive was responsible lor six
budgets, and the Proctor and Gamble
president produced two, Both ol the
[ormer corporation exceulives had simi-
lar styles, and their relationships with
the JCS were quile alike,

As a group, the JCS that served with
Wilson and Melilroy were probably the
most colorflul, controversial, indepen-
dent, outspoken, and least cooperalive
colleetion ol military leaders in Ameri-
can history. The Fisenhower Chicfs so
exusperaled the former five-star gencral
that he accused them of legalized
insubordination,??

The Budget Process, The production
of the delense budget within the exccu-
tive under Fisenhower usually took an
entire calendar year.*® The process was
initiated about I8 months before the
fiscal year in which the budget was Lo
be effeclive and 12 months before the
budget was to be submitted 1o the
Congress, For example, work on the I'Y
1957 budget, which was o be sub-
milled to Congress in January 1956 and
which would become eflleclive on 1 July
1956, began in Japuary 1935 and lasted
until December of that year.

The process was inauguraled in Janu-
ary when the National Security Council
(NSC) produced the Basic National
Sceurily Policy (BNSI) document. This
document was supposed Lo be a compre-
hensive slatement of American slralegic
policy and had as one of ils main
purposes providing guidance [or the JCS
in their planning lor force and weapon
levels.

Although the NSC devoled a great
deal of time and cnergy to the dralting
of the BNSP, the document was useless
for budgeting purposes, Rather than
resolying  the  sharp  dilferences  of
opinion over whal the strategic policy
of the United States should be, il
dossed over them (o make the docu-
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ment acceplable to all parties. Tt meant
all things to all men and settled nothing,
FFor example, the 1958 edition stated
that the United States would depend
upon the weapons of mass retaliation,
but at the same lime maintain flexible
forces (:ayahlc ol coping wilh a lesser
situation,??

After completion, the BNSP docu-
menl was sent Lo the JCS Lo serve as a
guide for their Joint Strategic Opera-
tions Plan (JSOP), The JSOP is a docu-
ment of many volumes thal preseribes
the forees that the JCS belicve are
required Lo carry oul mililary slralegy
and national objectlives, Because the
BNSI' document could be inlerpreted in
so many ways, cach service Chicl
stressed that portion of the BNSP that
enhanced the primary mission of his
service. Consequently, the JSOP was
really  Lhree  separate  plans  added
together and called a joint plan.?*

Seerclary of Defense Wilson Lricd on
seyeral occasions to get the JCS to
produce a joint plan, bul to no avail.
Conzequently, he was foreed to rely on
Admiral Radford, the Chairman of the
JC8, and his own staf¥ (OSD) lor most
of the force level planning. On onc
occasion he cven produced his own
long-range plan for lorce levels.?®

The completed JSOP was sent to the
serviees in lale June, [L was supposed Lo
serve as a guide, or framework, for the
individual niilitary departments in the
production of their scparale budgcets.

While the JCS were completing work
on the JSOP, the NSC was dceiding
upon a ceiling for delense expenditures
for the next fiscal year. The eciling was
obtained by estimaling lotal income,
sublracting the projected expenditures
ol all other Government agencies, and
then allocating the remainder o
defense.®” The objective was a balanced
budgel every fiscal year, and not cven
such crises as sputnik or Sucz could
abter that fact.>® The remainder for
defense usually came out to between 9
and 10 pereent ol the gross national
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product. The defense eciling was Lrans-
milled to the scrvice Chicfs by Lhe
Chairman in midsummer.

The individual scrvice budgels were
submilled Lo the JCS in Seplember, The
JCS were supposed 1o review the bnd-
gets tor conformily with the BNSP
document and the JSOP. The Seerctary
expeeted the Chiels to produce a Lotal
defense budgel which conformed as
eloscly as possible Lo the plans hut did
nol exceed the eciling,

However, the scrvice budgels
cxeceded the eciling by an average ol 15
pcrccnt."'Jg Nol once did these JCS
budgels come reasonably close to the
ceiling. On three occasions Lthe hudget
requests execeded the eciling by more
than 20 pereent, and the JCS refused Lo
trim the budgets. Because of the vague-
ness of the BNSP and the ambivalence
of the JSOP, the Chiels eould and did
justify every item in the serviee budgets
andl refused to make reductions on the
grounds of national sccurily. Morcover,
there was still a great deal of hitterness
among the services and any allempl by
a serviee Chiel to acquiesee in cuts for
his service would be looked upon as
near treason by his subordinales. Wilson
and McElroy tried a wvavicly of
approaches Lo induee the JCS Lo scale
down their budgel requests. These
approaches ranged [rom  dircet com-
mands lo subtle hints, bul all were
cqually inetfeetive, In Eisenhower’s first
year in office, Wilson twice directed the
JCS Lo indicale where reduclions could
be made in the services” $37.82 hillion
request Lo bring it under $35 billion.
The JCS refused Lo lollow eitber diree-
tive on the grounds that any reduclions
would increase the danger lo nalional
sceurily,*?

The Tollowing year Wilson direeled
Chairman Arthur Radlord te persuade
the Chiels to make the desired redue-
lions. Radlord was unable to gel Lhe
Chicls Lo agree on a lower level of

the rccommendations for reductions
himsell,*?

In 1958, when he was laced with a
JCS-approved budgel of $44.67 billion
and an administration ceiling of $38
billion, Scerelary Neil MeElroy tried a
more subtle approach. He asked the
Chicfs how they would divide up $38
billion withont in any way implying
that this was the amount they approved.
The JCS discussed this hypothetical
guestion briclly and then informed
McElroy that they nnanimously agreed
on how Lo split up $34 billion, but cach
Chiel felt he needed the additional $4
billion lor his own service and could not
voluntarily give it away to anolher
military department.*? Yo cssence, Lthey
were telling the Scerelary  that Lhey
needed the entire $45 billion.

In 1939 Yisenhower inlervened per-
sonally by inviling the Chiels Lo a stag
dinner at the White Jouse. During the
dinner the former general gave the
Chicls a pep lalk on the great need for
more cooperalion on their part with the
Scerclary in econncetion with the bud-
get, Only Chairman Twining was recep-
tive. I'he service Chicls refused to
change their behavior,*?

So little did the JCS have to do wilh
the final delense budget that they never
even considercd such imporlant ques-
tions as Lhe size of the Army, the
number of aircrall carricrs, or the
amount of delerrent lorees.*® The job
ol making such importanl deeisious,
such as where lo make the major redue-
lions, was left to the Office of Lhe
Secretary of Delense (OSD) and the
President. Wilson and Mellroy often
orvdered  across-the-board  reductions,
DOs  comptroller  Wilfred MeNeil
made most of the detailed decisions,**
Lisenhower made aboul 15 major bud-
gelary deeisions annually and was lhe
chiel archileel of the plan lor reducing
the Army s ground forees,*®

The Relationship. Both Scerctary

hetp&¥Readivs smdsivascdoreed dQemidisyis W ibson  and Melilroy  had  similar 5,
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conceplions of their positions. They
wanted to manage, but nol make, mili-
tary policy. They desired Lo concentratbe
their energies on increasing clliciency
and savings in the Pentagon.®” Like-
wise, Wilson and McElroy envisioned
similar roles for the Chiels, They
expeeled the Chicls to cooperate fully
with OSD and o act with them as a
single stall for the Secretary of Delense,
The Sceretaries did not wanl purely
military adviee [rom the Chicls. Wilson
and McElroy cexpeeted the JCS 1o
broaden their outlooks to include a
wide range of domestic and inter-
national ¢conomic and political
faclors.?®

In their dealings with the Chiefs,
they expected the Chairman of the JCS
Lo serve as a “‘go-belween,” bridging the
gap between administration policy and
military demnands, While the Scerctarics
themselves did not wanl to take the
military’s case to the White House, they
were more than willing to give the
Chicls ample opportunily to do so and
were conlenl wilh sitnations in which
the Chicls’ vicws prevailed.*®

The majority of the serviee Chiels
felt that their prinary dulics were Lo
provide military advice and Lo prolect
the vesled interesls of their serviees. 'The
Chiefs felt that neither their military
prolessionalism nor their serviee inter-
esls could be very well protected by
taking into accounl political and cco-
nomic erileria.  The  service  Chicls
looked to the Seeretary ol Defense Lo
protect military spending and delense
programs (rom the ecconomy minded
members of the administeation. ®

Chairman Arthur Radlord saw him-
sell as an aclive participant in the
policymaking process, lrying Lo per-
suade both the administration and his
lellow Chiefs on cerlain matlers. How-
ever, since he was in sympathy with te
“greal cquation” and massive retalia-
tion, most ol his persuading was saved
for the Chiels.®
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himscll as a conveyor between Lhe
Chicfs and the Sceretary.5? [le did not
want to attempt to persuade his fellow
Chiels Lo go along with any pomnt of
view or to press their views upon the
administration.

The Seerelary-JCS relationship was
turbulent hut harmonious, Wilson and
Mclilroy were clearly annoyed by the
JCS refusal to be team members and
their subsequent public statements criti-
cizing the administration.*? However,
they never prevented the Chiels from
presenting their views Lo key officials in
the exceutive branch and never brought
pressure upon the Chiels to change their
ways®® The JCS, for their parl, were
nol happy with the stralegic poliey or
the budget ceilings. Tlowever, their
resentmenl was not  direeled  against
Wilson and McEleoy personally because
they realized thal responsibility  for
those decisions lay oulside the Office of
the Sceretary. One Chiel, even loday,
relers Lo Secrclary Wilson as a “greal
American.”®*

The Secrctary-[CS relationship in the
Eisenhower administration did nol pro-
duce a silnation in which civil and
military  consideralions  werc  unbal-
aneed. Despile pressure from Lhe admin-
istration, the service Chiels refused to
allow cconomic and political considera-
lions Lo dilute their military recommen-
dations. JCS positions were given a [(ull
hearing within the administration, and
Lthere: were no barriers placed in the way
ol the Chiels informing the Congress of
their Leelings,

Even though the Chiels opled oul of
the budgel process at an carly slage, the
military  posilion  was  nol ignored,
Wilson and McEhoy relied apon their
chairman for advice. Comptroller
Willred MeNeil consulled serviee of(i-
cials  individually  when  making  the
detailed reductions, and the final budget
was closely serulinized by a lormer
goneral and Aemy Chiel of Stalf,

Despite the publicity generated by

Publishe%igy t&‘é“&%%‘ifwg\i“& ilelée'%\itéiiltlailtl(%r&%\gns) 19%‘1‘“ public statements and congressional
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testimony of the JCS,°¢ there is no
evidence that they suceeeded in raising
the level of defense expenditnres, Con-
gress  listened  sympathetically  but
refused to take responsibility for
increasing the delense budget;®” and a
President, who was well aware of the
dangers of the military-industrial com-
plex, held the line on spending despite
pressure from the Chiefs and their parti-
sang in the Congress and the Nation.®3

1f, as many have agreed, the Eisen-
hower administration did produce poor
strategic policy, the fault docs uot seem
to lic with the Seerctary-JCS relation-
ship, The National Seeurity Couneil and
the intra-JCS relatiouship would appear
to be morce likely candidates for blame.

KENNEDY AND JOHNSON-
“THE MeNAMARA YEARS”

Before assuming  the Presidency,
John Kennedy appointed a committee,
headed by Scnator Stuart Symington,
former Scerclary of the Air Foree, 1o
study defense organization for the pur-
posc of recommending needed changes.
After 2 months of stndy the Symington
committee proposed a radical reorgani-
zalion of DOD, However, when Robert
MeNamara aceepted Kennedy's offer 10
beeome the eighth Seeretary of Defense,
he persuaded the President-cleet to post-
pone the subject of reorganization until
he (MeNamara) could assess the situ-
ation personally, Nevertheless, Kennedy
did give McNamara two dircetives: first,
develop the military structure required
for a firm foundation for our [orcign
policy without regard to budgel ccilings;
second, operate this foree at the lowest
possible price.®®

Armed only with those two dirce-
tives and without benefit of any new
legislation, MeNamara made so many
changes, both formal and informal,
organizational and procedural, that he
bronght about not just a reorganization,
bul a revolation in DON. Nowhere was

this revolution more acutclr?* felt than i{]
WC-review/vo

24/iss10

the budget process where the cighth
Secrclary of Defense introduced the
Planning-Programing-Budgeting  System
(PPBS) and cost cffectivencss or aystems
analysis 8 ©

The Budget Process. PPBS divided
the budgetary process into three elearly
delined cyeles and lengthened it 1o 18
months. Thus, preparation of the FY
1966 budget, which was to be suh-
mitted to the Congress in January 1965
and was lo become effective in July
1965; got underway in July 1963, Cost
elleetivencss or systems analysis, a tech-
nigne that looks at alternate ways ol
performing a job, became the backbone
of the budget making process.

The foundation for PPBS in DOD
from 1961 through 1968 was the Five
Year Defense Plan (FYDP). This docu-
ment was the master plan for the budget
process and contasined the programs
approved by 08D with their estimated
costs projected for 5 years, The initial
IF'YDP was produced in 1961 and pro-
jeeted  programs  and  costs  through
1965, Lach year the FYDP was updated
by deceisions made during the budget
process.

The planning cycle wag the first and
longest. 11 began in July and lasted nntil
February and was composed of threc
steps. The first step involved production
ol volume 1 of the JSOP by the JCS.
This volume was an assessment of the
military lhreat facing the United States
and of our national commitments pro-
jeeted for 5 years.

For about 5 years the JCS devoted a
great deal of the time and cnergy to
producing this part of the JSOT. Since
there was no DBNSP document, the
Chiels hoped that their estimates would
furnish the basis for all subsequent
budgetary  decisions. They hoped to
make it a substitute for the BNSP.5!

However, by 1965 the JCS realized
that the JSOP had little impacl on
subscquent budget decisions, In fact,
L}}%’ wondered 1l anyone even read it as
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Thus, they began Lo spend less and less
time on it and by 1907 had turned the
job over to their subordinates.®?

While the JCS were working on the
firsl part ol the JSOP, MelNamara olten
assigned special projeets W the Chiels.

These projects consisled of a sel of

specilic questions, had very shorl dead-
lines, and had great potential implica-
tions for the budgel. For cxample, in
March 1961 MeNamara asked the Chiefy
to estimale how many bombers the
United States would need in the next
decade and sel a deadline of 6 weeks, 83

The career officials, c.g., JCS, com-
plained a great deal aboul these shorl
deadlines, bul always completed  Lhe
studies on Lime, OSD usually lound the
sludies ol Lhe carecr ollicials lacking in
many respeets.t? I'rom 1961 through
1965, OSD usuaily was conlent wilh
poinling oul the inconsistencies in these
studics. Bul from 1965 onwards, when
the position ol Agsistanl Sccrelary of
Defense, Systems Analysis (SA), was
cstablished within O8D, SA began (o
make recommendalions of ils own, and
these were usually accepled by the
Secrelary,53

The second step ol the planning
cycle consigled ol the submission ol
force level recommendalions by  the
services and unified commands Lo the
JCS. These recommendations were Lo be
based upou the threal and commilments
oullined in volume | of the JSOP.

The third and final step of the
planning cycele involved the completion
of two major documents, The JCS
completed volume 11 of the JSOP, This
part recommended the oplimum force
levels necessary to meel U8, require-
ments, Although the force levels were
supposed Lo be based on the adviee of
both the services and wnified comman-
ders, the JCS rarely paid allenlion to
the latter’s adeas, and volume 11 was
based primarily upon service inputs, The
Chicls ignored the unified commanders’
requests because they were unrealiatic
and beeause the JUS were wary ol losing
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any power Lo Lhese m('n who were
theoretically their equals.®8

While the JUS were compleling the
JS0P, 08D produced a Major Program
Memorandum (MPM) for cach of the 10
mission areas and supporl aclivities of
the defense budgetl. These memoranda
summarized the OSD position on the
major loree levels, the rationale for
choices among  alternatives, and  the
tecommended loree levels and [unding.
Although the MPM  were in Lheory
programing documents based upon the
planning in the JSOP, their authors, in
fact, ignored the JSOP, and the MPM
becarme both planning and programing
(l()(?ll maen I.S.6 7

The programing eycle began with the
Scerclarys reccipl of the JSOP and
MPM. This cycle lasted aboul 6 months,
i.e., through the end of August.

MeNamara normally reviewed  Lhese
documents Lor about 30 days and then
provided guidance lo the services for
preparing  Program Clrange  Requests
(PCRY, i, suggested modificalions Lo
the IMive Year Delense Plan. The pri-
mary laclor shaping this guidance was
the Major Program Memorandum.

The scrvices normally  submilled
about 300 PCR’s annually to the Office
of Syslems Analysis, whose decisions
were nearly always negalive. The rejoc-
tion of the PCR’s was allributable to
three laclors: Lhe sorvices used poor
analyLical lechniques, their requests did
not convey iny sense ol priorily in
eelation Lo the base program and their
cost.®®

Theoretically all the program  deci-
sions should haye been made before
budgeting began, bul this was nol Lhe
case., Many ol the program decisions
were negoliated durmb and alter the
budgetary cy(,lt An 08D official
reported Lthat in FY 1968 and 'Y 1969,
90 pereent ol the Linal program decision
documents were nol writlen unlil alter
28 December, ie., dl'l(,r the conclusion
ol the budbcl.lry eyele,®
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While Systems Analysis was review-
ing the PCR’s, the JCS were reviewing
the MPM. The Chicels’ comments on the
memoranda were senl to the Seerclary
in July. Tor the remainder ol the
summer, McNamara and the JCS mel
aboul 15 tlimes Lo discuss the Chiels’
adverse comments,

From 1961 through 1965 the JCS
were never uniled on Lhe major issucs
raised in the MPM, The Navy objecled
o the B-70; the Army opposed a 15
carrier [lecl; and the Air 'orce was less
than enthusiastic abont ABM, In their
meclings McNamara was able to capi-
lalizc on these differences and skillfully
played onc service ofl against
another.”!

However, from 1966 onward, Lhe
JCS worked oul their dillerences prior
lo meeling with the Seerctary and
presented a united front to him. For
cxample, the Air Foree wanted 35 wings
ol lactical aircrall and the Navy 17
carricrs, [rior Lo mecling McNamara
they agreed on 29 wings and 15 carriers.
Similar r|c7gotial.ions were condueled on

the ABM.72
The Chicels  realized carly  that

McNamara was dividing and congnering
but were nol able to work out Lheir
diflerences until Taylor stepped down
as Chairman and LeMay no longer
served as Air Force Chicl of Stall.
Taylor was regarded as an administra-
lion man, and LeMay was an uncom-
promiging crugader (or airpower. Gen-
cral Wheeler, Taylor’s successor as
Chairman, rcfused to  bring  split
opinions 1o McNamara. lle would Lell
the other Chicfs that he would wait
until they came lo some agreement
belore adjourning their mectings.”?

This united front cvenlually paid off
for the JCS. When they were divided,
McNmnara conld carry the day by
pointing oul the division to the Presi-
dent and Congress, But even McNamara
was hesilant aboul overruliug a united
or common prolessional military
opinion.”® Consequently, such ilems as

a nuclear carrier and the ABM, which
the Secerclary opposcd for about 5
years, were evenlually approved.

The budgetary cyele officially began
in Scplember when Lhe services were
asked to preparc lheir budgets in Lhe
traditional calegorics—that is cach scr-
vice separately rather than in program
packages, or submission to OSD) by 1
October, In issuing this call for budget
submissions, McNamara cmphatically
pointed oul, year aller year, that the
services were nol to (cel bound by any
budgetary ceiling, real or imagined.
They were Lo be guided only by deci-
gions made in regard to the Major
Program Memoranda  and  Program
Change Requests. The Secretary repeat-
edly staled that this couniry could
alford whalever was neccssary  [for
delense.”® Theoretically, the bndgetary
eycle was Lo consist only of cosling out
approved programs,

Despite  McNamara’s rhelorie, the
JCS had a very good idca ol what the
total and individual service budgets
would be. Somelimnes the Comptroller
let the service Chicls know as carly as
July. On most occasions it was a simple
matter of arithmetie, 't was more than a
mere eoineidence thal what this country
conld afford lor defense from FY 1963
through I'Y 1966, i.c., belore the Viet-
nam buildup, came within 1 pereent of
$46 billion cach ycar and that the
Army, Navy, and Air Foree shares of
the budget remained the same as under
Fisenhower, a [aifly constanl 27, 32,
and 41 percent, respeetively.”’® A ser-
vice Chief, who served under Eisen-
hower and McNamara, said thal in
regard Lo budget ceilings there was no
rcal dillerence between cither adminis-
tration.”?  Another Chiel remarked,
“Weapon systems became more and
more¢  difficult lo  justily as we
approached our portion of $46 bil-

lion.”78

Any tingering doubts abont a budget
ceiling in DOD were shattered during

https://digital-commons.usnwc.edu/nwc-review/vol24/iss10/10
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the Vietnam buildup when MeNamara
dirccted the services to delele programs
thal were nol urgenl, lo assume [lor
budgetary purposes thal the war would
be over by the end of the fiscal year and
that during the year there would be no
increase in the level of our commitment
to Vietnam, and to streieh ont mainte-
nance and repair cyeles by about 50
pereent.”® These dircetives made it
neccssary to have four conseeutive sup-
plemental  budgets from FY 1966
through FY 1969 and caused the JCS 1o
contemplate resigning en masse,® thus
destroying MeNamara’s credibility with
Johnson, and cventually contributing Lo
McNamara’s firing.® !

From 1961 through 1965 the service
budget requests exceeded the amount
eventually approved by about 10 per-
cent. However, from 1966 through
1968, as McNamara’s standing within
the administration waned, the gap
between  the amount requested and
amount granted widened cnormously.
Accordiug to DOD [ligurcs, FY 1967
requesls  exceeded the actual budgel
allowed by 19 pereent, in FY 1968 by
over 28 pereent, and in FY 1969 by
over 30 pereent.

From October through December the
Comptrolier’s office reviewed these bud-
gets. In its review the olfice norrually
initiated some 600 subject issucs, arcas
of potential savings. Although these
issucs were theorctically teelinical—for
instance, the cost of a submarine or the
cost of equipping an infantry battalion
—the issuce reflected intuitive feclings
on the part of the personnel in the
Comptroller’s office about where thc;l
felt cuts ought to be made?
MeNamara reviewed the budgets per-
sonally and, with the subjeet issues as a
guide, made about 700 budgetary deci-
sions annually, Often his decisions con-
cerned the smallest matters, e.g., the
color of belt buckles. During his review
McNamara consulted with the JCS
about 20 timcs. These consultations
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McNamara never allowed the Chiefs to
review Lhe budgel as a whole but only
asked them to comment on ilems indi-
vidually, fle was not interested in
whether the Chiefs preferred x or vy,
only their opinion of x, In deliberating
aboutl x, the Cbiefs never knew il he
would ask about y .23

The execulive phase of the budgetary
cyele concluded in late December when
the President met with the Scerctary
and the JCS for about 4 hours. Despite
vigotous epposition on the part of many
wembers of the JCS during their “days
in court,” the President invariably sided
with McNamara. Some of the issucs
raiscd in thesc mectings included the
I3-70, number of Polaris submarines, and
pilot shorlages.

The Relationship. Roberl MeNamara
had very delinite ideas about whal he
was supposcd to do in the Pentagon. His
role coneeplion had two dimensions.
Firat, McNamara deseribed himself as an
active manager providing aggressive
leadership-—questioning, suggesting aller-
nalives, pruposin% objeetives, and stimu-
lating progress.” Sceond, the cighth
Seeretary of Defense desired 1o climi-
nate wasle, unnecessary duplicalion,
and necdless goldplating in DOD. 8%

MeNamara expected the JCS to be
mote Lhan military advisers. He wanted
them to incorporale ceconomie critcria
into their traditional military require-
menl studies, Advice based on purely
militar! judgment was uscless in his
eyes,

The Seerctary viewed the JCS as one
of the many resources available to him
1o be used on his terms. The Chicfls were
no more or no less important than any
of his other advisers, The ability of the
JCS to influence policy was dependent
upon the quality of their advice, nol
their position as his principal military
advisers,

MeNamara expected the Chiels Lo be
satislicd with the increased level of

Publid@fy PAACK o wiC ResE SAmIC IS s, 10-defense spending and 1o aceept hisy;
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innovations as “more rational” than
previous methods. Onee he had reached
a decision, the Seerelary expeeted the
Chicfs to support it, cven il they
opposed the rationale for the decision.
Those who did not would be treated
like other appointed subordinates.®”

By the 1960’ a new crop ol military
leaders were moving to the forelvonl,
The gladiators of World War H had for
the most part retired.®® This new crop
ol leaders were primarily stall men,
planners and administralors, morc al
home behind a desk than in the lield. As
a group they generally exhibiled two
characteristics. First, they viewed them-
sclves as prolessionals and werc very
serious about maintaining the integrity
of that professionalism.®? Sceond, they
felt that the primary responsibilily of
merubers of the JCS was more Loward
the corporate entily than the scrvice.®®

These leaders expected three things
from Lhe Scerctary: lirst, that he solicit
their military perspeclive on all impor-
tant decisions; sceond, that he transmil
or allow them Lo Lransmil that perspee-
tive to the adminisiration and the Con-
gress; and third, that he respecl the
imtegrity of their professionalism. The
Chicels felt that the lollowing types of
aclivitics represented allempls to under-
mine their professionalism: allempls to
persuade them Lo take cconomic and
polilical faclors into Lheir deliberations;
pressure to rubber stamp decisions that
the Chiels had no parl in making or
wilh which they disagreed; overruling
the JCS on military grounds; exacling
retributlion on a Chicel or his serviee lor
mainlaining a certain viewpoint; secking
o play one service off againsl another;
and mainlaining that the military can
Lave “whateyer is necessary™ and can be
justified as such, Lhere is no ceiling on
defense expenditures,®!

Within a short time afier McNamara
had become Scerclary of Delense, many
people were complaining that he had
upsel Lhe civilmilitay balance, These

military considerations were not playing
a sulficient part in the making of
defense  policy—that is, the eivilian
leadership in DOD was bypassing the
JCS on Loo many occasions, virtually
dictating military planning on others,
and preventing the Chicls from advising
the Congress.”

There is no doubt that the Seerctary-
JCS relations were anything bul har-
monious, The Chicfs felt that
McNamara was undermining their pro-
fessional integrity in nearly cvery con-
ceivable way. The Seerctary thought
that he was controlling the military and
making decisions in Lthe mosl rational,
scienlific, and unbiascd way possible,

However, it s dilficult to say Lhat
civil-military rclations were nnbalanced
under McNamara, Civilians made the
dcecisions and military advice was avail-
able, It was not that the administralion
did wvol know how the military [elt,
Rather, they chose to make deeigions on
other crileria,

Morcover, despile pressure  [rom
McNamara, the military leaders made
known their vicws to the Congress. In
the carly years of McNamara’s tenure,
Anderson sand LeMay made Congress
aware ol Lheir feclings about
McNamara’s method, and in the laller
parl ol his administration cyen the
Chairman of the JGS joined hig col-
leagues in opposing McNamara on cer-
Lain issucs,

Initially McNamara was able to capi-
lalize on splits within the JCS, bul
within a [ow ycars the Chiels had
remedicd that situation. AL the begin-
ning of his term, the Scerctary was able
to remove at least one Chicl, bul Con-
gress soon mandaled a fixed 4-year
term.?? In the end, MeNamara himsell
was removed, and whal was possibly his
mosl important decision, nol Lo deploy
the ABM, was reversed.

NIXON ADMINISTRATION

Melvin  Laird, who had obscrved

weople, elaimed th: {! : i . i a’s re i is s
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the [louse Subcommillee on Military
Appropriations, [elt that McNamara's
methods had led Lo overeentralization in
dccisionmﬂking.94 Accordingly, when
he became the 10th Scerclary of
Defense, Laird instituted ecerlain
changes in the delense budget process lo
redress Lhis silualion, The essence of
these changes was conlained in a
“treaty” signed by the Deputy Seere-
tary of Delense, the serviee Secretarics,
and the Chairman of the JCS. This
trealy, “‘negotialed™ soon atter Laird
assumed  the helm al the Pentagon,
provided that the Seeretary of Delense
would look to the services and the JCS
in the design of forces and thatl the
Systems Analysis Officc would limil
wsell to evaluation and review and nol
put forward independent proposals of
its own, In retarn for this coneession
the Seeretary of Delense expeeled the
services to work  within  the ever-
decreasing budgel ccilinga.gs

The Budget Process. The length of
the proeess is slill about 18 months, the
foundation is still the Five Year Delense
Plan, and il includes many of the saime
steps  as  MeNamara’s, but as the
- “trealy” indicates, lhe emphasis is dil-
ferent.®® The JCS inaugurate the plan-
ning cyele by producing volume 1 of the
JSOP, 1he aleategic asscssmenl, and
sending it to Laird. The Scerclary
reviews the JSOP and then issues a
coordinated, eomplete, and currenl
stralegic  guidance document for Lhe
entire delense communily, the Stralegic
Guidance Memorandum (8GM), This
document is cssenlially the JSOP with
some updating and enlargement and is
issucd in January, c.g., the SGM lor I'Y
FOT2 was issued in January F970,

In Jamuary the Seerctary also issucs a
lenlative Fiscal Guidanee Memorandum
(FGM), projecling dollar constraints tor
the next 5 years. While the clements of
DOD are reviewing the tentalive FGM,
the JCS complete the foree structure

orlion ol the JSOP, ie., volume 1L
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This is preparcd from a purely military
perspective, L.c,, wilhout regard to the
fiscal constraints of the lentative FGM,

The Scerelary reviews Lthe commenls
ou Lhe tentalive 'GM and volume 1l of
the JSOP and then completes the plan-
ning cycle by issuing a Fiscal Guidance
Memorandum (FGM) in March. The
IFGM sets definite eeilings on the tolal
budget and on cach service. In Laird’s
thrce budgets the FGM has sel a figure
of from $70 to 875 billion and split the
figure evenly among the three ser-
vices.”?

The ceilings for the FGM are a
product of the Detense Program Review
Commiltee (DPRC), a subcommitlee
within the National Sccurity Council
syslem composcd of the President’s
Assistanl for National Sccurily Aflairs,
the Deputy Scerelary of Delense, the
Underseerctary of State, the Chairman
of the JCS, the Dircclor of the Office of
Management and Budgel, and the Chair-
man of the President’s Couneil on Feo-
nomic Adviscrs. The task of this com-
miltee is lo anlicipale the political,
cconomic, and social implicalions resull-
ing [rom changes in delense spending,
budgeting, and foree levels,® ®

This body was created in Oclober
1969 and has beeome involved in the
1Y 1971 and 1972 budgels. The ceilings
that it produecs have been guided by a
desire Lo balance the budget und an
anticipation of how much Congress will
allocate tor defense. The ceiling Tor I'Y
1971 was %75 billion und for FY 1971
it was $70 billion.”®

The programing cycle beging in April
when the |CS draw up a Joinl Force
Memorandum  (JI'M),  which presents
the Chiels” recommendations oun loree
levels und support programs Lhat can be
provided within the fiscal constlraints of
the Fiscal Guidance Memorandum. The
JI'M also includes an assessmenl ol Lthe
risks in Lhese forees as measured against
the stralepy and objectives ol JSOP,
volume |, and a comparison ol the cosls
ol ils recommendations with the FYDP,

llege f)igital Commons, 1971
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Finally, the JFM highlights the major
foree issuce to be resolved during the
year, In 1969 and 1970 thesc issues
have included the B-1, ABM, and ship-
building.

In May cach scrvice submits lo the
Seerelary of Delense a Program Objee-
tive Memorandum (POM) for cach
major mission arca and support activity
in the defense budget, These memo-
randa express total program require-
menis in terms of forees, manpower,
and costs and musl provide a rationale
for devialions from the 'YDI' and the
JFM. The Seccrctary’s ollice no longer
issucs program documents.

In July, Laird compleles the pro-
gramiug cycle by issuing I'rogram Deci-
sion Memorauda (PT)M) [or cach budget
arca, Thesc are based npou the inputs of
the JSOP, Joint Force Memorandum,
and Program Objeclive Memorandum
and are then refleeted in the FYDID.
During July and Augnst the Scerctary
meets with the JCS to resolve any
disputes over the PDM, These disputes
have mainly centered around a man-
power-weapons tradeolf. The JCGS have
opted for dcercasing manpower and
putting the limited {fuuds into advaneed
weaponry. [n the FY 1971 and 1972
budget cvoluuons a compromisc has
been worked out.!

The budgetary eyele commences ou
30 September, when cach  serviee
submits ils budget Lo the Seeretary, The
budgets arc supposed Lo be based on the
approved programs resulting from the
various decision documculs. The serviee
submissions have come within 3 percent
of the established ceiling. In TY 1970
Congress authorized $77.5 billion for
defenze, and in FY 1971 the service
requests amounted to $77.3 billion.* ®*

After a review of Lhe budgel esti-
mates by the Scerelary’s stall, working
with 51 representatives ol the Office of
Manageuent and Budget, the budgel is
sent to the Delense Program Review
Committee (DPRC). This commitlee
1LwPClhc budgel in Novewmber and

Deeember. The DPRC made very few
changes lo the T'Y 1971 budget but in
December 1970 recommmended thal an
additional $6 hillion be added 1o the I'Y
1972 budgel to mainlain lroop levels in
[lurope aud the strength of Lhe 6th
I"leet, DOD wanted Lo reduce both of
these items lo stay within the $70
billion ceiling. President Nixon ratified
the deeision when he decided to have a
defieit budgel, 102

The Relationship. Laird saw a uced
to modify the active manager philos-
ophy ol MeNamara, He felt that his
predecessor’s approach had led to “over-
centralization in decisionmaking.” Sce-
retary Laird gives the services broad
guidclines aud reviews their implemeu-
tation.' 3

Laird views himsell as the Pentagon
spokesman  within the administration.
He is nol content merely io accept
guidclines from the White House and
transmit them Lo the military, The
Scerclary parlicipates in makiug admin-
itration policy and challenges thosc
policy assumplions which he feels mili-
tate ugumst lhc best inlerests of his
deparlment. !

Moreover, Laird adamanlly resists
the efforts of outside agencics to inter-
vene ju the internal alfairs of DOD. So
{ar, he has snecessfully kepl the Defense
Program Review Commillee from de-
ciding how DOD will spend its share of
the budgelary pie.'®®

Laird also sces himself as DOD’%s
advocate before the Conpress and the
publie. His public stateruents do not
cmphasize the waste and inefficicney in
the Pentagon. Rather, Laird pointq oul
thal present dcfcnsv spending is al

“rockbottom,”0¢

The Sceretury perceives the JCGS as
his primary military advisers in the
budgel process. He wanls Lo know what
their feeling is concerning the delense
needs and prioritics of the country,
Laird respeets their professionalism and
does not what them Lo merely rubber
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stamp decisions made oulside the JCS,
nor does e expect the Chiels not Lo
inform the White House or the Congress
when ey are  coneerned  about a
sceurity issuc.' °7 Indeed, Laird encour-
ages the JCS o Lake their case to the
Scerclary of Lhe Treasury, Lhe Defense
Program Review Committee, and the
Officc of Management and Budger,'®®

The present Seerclary is desirous of
achicving consensns wilhin the Deparl-
menl, especially with the JCS. There-
fore, he is willing Lo bargain, negoliale,
and compromise wilh the Chiels Lo
achicve their agreement,! 09

The JCS of 1970 arc willing lo
perform a8 team members, provided
their professionalism is respected. The
Chiels no longer desire Lo opl oul of Lthe
budgel process as soon as the service
estimales are submitied, The JCS want
their opinions considercd on every ilem
which they [fecl is important, They
recognize Lthat resources are declining
but desire thal the fiscal constraints be
made explicit at an carly stage in the
budget process. This enahles them Lo
know where they stand and lo sel
prioritics,! 10

The Chiels see the Scerclary as the
“defender of defense,” They expeel him
lo protecl their services (rom  the
onstaughts of those who want Lo reduce
delense spending drastically. The JCS
feel that Laird should present their
viewpoints lo  the  inlerdepartmental
commillees or the White House, when it
is neeessary, and allow them o do so
should lhu;v feel slrongly enough aboul
an issuc.' !

The Scerelary-JCS relationship under
Laird scems Lo be as harmonious as Lhe
relationship  under McNamara  was
bitter, I'rom all accounts, the Secretury-
JCS honeymoon is still going on.

The civil-military  relationship
appears  well  balanced. The  military
voice is heard within the administration
and belore the Congress, bul there is no
evidence thal militaey men or military
congiderations  dominate _Lhe émlic

ommons, 1
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process, I[ poor slrategic poliey does
resull, il may come as a consequence of
a conlinualion of the tripartite division
of the delense budgel. The chances ol
such a division producing a balimeed
force are infinilesimal.

CONCLUSION

The most salient aspect of the rela-
lionship  belween  the  Seeretary ol
Delense and the JOS is that iU s
continually  changing, Morcover, Lhe
nature of the relalionship does nol seem
Lo be progressing lincarly or changing in
any certain direclion, Ralher, the rela-
tionship vacillates in & number of dif-
ferent directions, For example, Laird’s
rclationship with the JCS is more like
that of F[Forrestal than that of
MeNamara. It secms Lhat al presenl the
expericnce of the late 1940% is more
relevant than the 1960%,

The prime determinant in the rela-
tionship appears Lo be the role pereep-
tions ol the Secrctary. Within certain
minimum  legal  conslraints' 2 and
wilhin cerlain paramelers, loleruted by
the White llouse,''3 the Secretary of
Delense is lree Lo determine how much
or how litle both he and the JCS will
do in the budget proecss. MeNamara
and  Laird  operated  wilth the same
Chiefs, within the same organizational
milica, and in a similar environment.
Yet their relationships with the JCS
were  quile  dilferenl,  Forrestal  and
Johnson even operated with the same
President, bul their relationships wers
very dissimilar,

The JCS role perceplions may make
them unhappy over the part Lhat Uhe
Sceretary eschews Lor himsell or that he
allots Lo them, bul there is littde that the
Chiels can do aboul the silualion, The
JCS may do somewhat less than the
Secrelary  desires, Dbul il 18 alnost
impossible for them Lo do more or Lo
alter the Seerelary’s acitivies, Morcover,
il the JCS behavior is completely out of
line with the Secretary’s expeclations or

971
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if the Chiefs complain too much ahout
their position vis-a-vis the Secretary,
there is a real possibility that the viola-
tors will be removed. When forced to
choose between a Secretary and a Chief,
the President invariably sides with the
former. Admirals Denfeld and Anderson
and General LeMay were  dismissed
when their behavior deviated too far
from the Secrctary’s norms.'”'* Eisen-
hower tolerated deviant behavior on the
part of the Chiefs, but he also permitted
this throughout his administration.''*

A secondary determinant  would
appear to be the environment, There is
no doubt that the activitics of the JCS
are influenced by the public and con-
gressional mood. In the 1950’ and early
1960%, when the public and Congress
favored higher levels of defense
spending, the JCS refused to operate
within administration ceilings, while i
the late 1940°s and late 19607, when
the public and congressional mood
opposed the level of defunse spending,
the JCS were more couoperative. How-
ever, the environment is not nearly as
important as the rol: perception of the
Secretary to the nature of the Secretary-
JCS relationship. Forrestal and Johnson
and McNamara and Laird operated in
similar environments.

Despite changing role conceptions
and a changing environment, the civil
and military elements, as reflected in
the Secretary-JCS relationship, have
remained well balanced. Although some
temporary aberrations have threatened
to upset the equilibrium, adjustments
by both sides have restored the balance.
Despite charges by pro and antimilitary
forces throughout the vears, there is no
evidence that cither element has domi-
nated the process for any significant
length of time.' !¢

A second important aspect of the
relationship is how little the quality of
the relationship has affected the “is” or
the “ought” dimension. The JCS had a
harmonious relationship with Forrestal
and a bitter one with Johnson. Yet they

cooperated much more with the latter,
The JCS had a high regard for Wilson
and were quite bitter about McNamara.
Yet they were at least as cooperative
with the latter as with the former.

What of the decade of the 1970%?
The decade will probably continue to
see a tight lid on defense expenditures.
The Tentative Fiscal Guidance Memo-
randum projections through 1977 are
somewhat below FY 1972 spending
levels.! ' 7 If inflation persists and the
administration continues to move
toward a voluntecr army, the amount
for weapons procurement will continue
to decline in absolute terms.' *®

Nevertheless, a revival of the inter-
service rivalry of the forties and fifties
among the JCS does not appear likely.
The men who will come to the Chiefs in
the 1970’s will be of a differcnt breed
than the World War II gladiators. Viet-
nam has not ereated any heroes, and the
Chiefs of the 1970’ should have neither
the stature nor the desire to repeat the
experiences of the forties and fifties,
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The [ure Chicls should Le highly
prolessional, with a  considerable
amounl of graduste cduecation. They
will have good fricnds i the other
serviees and will have had a considerable
number of joinl assignments. Their pro-
lessionalism and joinl serviee! *®  will
make it difficull for them Lo stoop Lo
the level of the immediate post-World
War 1l debates in publie,*2°

The big unknown will be the Scere-
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tary of Defense, The situation would be
very dilferent if a William Proxmire
ralther than a Ilenry Jackson should
succeed  Laied,  As  experience  has
demoustrated, there has been no consis-
lenl progression Loward any particular
Scerclary-JCS  relationship, We  can
hardly project the role to be played by
Tature Secrelarics of Delense withoul
lirst knowing Lhe personalily of the men
who will hold the office,
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Hlistory of Mititarism (New York: Meridian Books, 1058), p. 14,

2. Six of the 28 men served both as a service Chief and the Chairman. Of the seven
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To this writer, strateqy Iis the
comprehensive direction of power to
control situations and areas In order to
attain objectives, Unless one has an
understanding of the concepts of
strategy, the art of creating, distri-
buting, and applying military means to
fulfil the ends of policy will he
haphazard and, in some cases, disas-
trous— witness the British action in Suez
in 1956 and the U.S5. Bay of Pigs
episode in 1961,

43

STRATEGY:

THE ESSENCE OF
PROFESSIONALISM

An article

Rear Admiral Henry E. Eccles, U.S. Navy (Ret.)

Introduction. Stralegy can be dis
cussed [rom two perspeclives—that of
the student of stralegy, who is unham-
pered by deadlines and feee feom adher-
ence lo any particular formulation or
authorily other than than anposed hy
intellectual rigor; and that of the execu-
live authority, who must lormulate
specilic national and mililary stralegic
policies and plans. This lalter aclivity
musl always be done within a specilicd
time and musl always be both respon-
sible and authoritalive. For the purpose
of this article, T will discuss the [irst
point of view, emphasizing the nature
and slruclure ol stralegy while choosing
to omil both the methods and con-
siderations uscd in reaching strategie
decisions, and the eritique ol specific
stralegic policies and plans. Unless one
is willing Lo confine discussion of the
subjecl lo some specilic aspect of the
general concepl, discussion often lends
to dissolve into lamentations and con-
fusing speculative arguments rather than
construclive analysis,

In dealing with this subject, [ ask
that the reader bear in mind that when
one has execulive responsibility for the
formulation of an operative strategy,
little time or energy can be devoled Lo
developing consteuctive theory or con-
cepls. One must decide on the basis of
one’s hasic assumptions, one’s view ol
current facts, and on the indamental
concepls one has already  developee,
Assumptions and  current facts,  of
course, viey preally according Lo cir-
cumstances,  bul  coneepls, il well
thought out, have mueh greater endur-
amnee.

What Strategy ls. In his hook Strat-
egy, Liddell [art devoted Lhe last 440
pages Lo the theory ol stralegy and Lo
prand steategy, Tlere, in developing “a
new  dwelling-house  lor  stralegie
thought,” he discussed the ideas of
Clousewitz and  Moltke  and  then
wrole:!

We can now arrive al a shorter
definition of strategy as- “the arl
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of distributing and applying mili-
tary means to fulfill the ends of
policy.” For strategy is concerned
not merely with the movement of
forces—as its role is often defined
—but with the effect. When the
application of the military instru-
ment merges into actual fighting,
the disposition for and control of
such direct action are termed
“tactics.” The two categories, al-
though convenient for discussion,
can never be truly divided into
separate compartments because
each not only influences but
merges into the other.

As tactics is an application of
strategy on a lower plane, so
strategy is an application on a
lower plane of “grand strategy.”
While practically synonymous
with the policy which guides the
conduct of war, as distinct from
the more fundamental policy
which should govern its object,
the term “grand strategy” serves
to bring out the sense of “policy
in execution,” For the role of
grand strategy—higher strategy —is
to coordinate and direct all the
resources of a nation, or band of
nations, toward the political ob-
ject of the war—the goal defined
by fundamental policy.

This places strategy, grand strategy,
tactics, policy, and objectives in a clear
perspective.

The element of policy stressed by
Liddell Hart here and elsewhere was
clearly brought out in the Naval War
College publication Sound Military De-
cision which states:*

Understanding  between  the
civil representatives of the State
and the leaders of the armed
forces is manilestly essential to
the coordination ol
policy with the power to enforce
it. While military strategy may
determine whether the aims of
policy are possible of attainment,

national

policy may, beforehand, deter-
mine largely the success or failure
of military strategy. Therefore, it
behooves policy to ensure not
only that military strategy pursue
appropriate aims, but that the
work of strategy be allotted ade-
quate power, and be undertaken
under the most favorable condi-
tions.

These thoughts, together with the
Rosinski concept of strategy’s being the
art ol control, provide the foundation
for the conceptual unity and coherence
essential to military theory. Rosinski
wrote:?

... Strategy is the comprehensive

direction of power; Tactics is its

immediate application.
This definition requires the rec-
ognition that there is much more

to strategy than mere direction of

action. Tt is a type of direction

which takes into account the mul-
titude of possible enemy counter-

actions and thus it becomes a

means of control. It is this ele-

ment of control which is the
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essence of strategy: Control being
the element which diflerentiotes
Lrue strategic aclion from a hap-
hazard serics of unprovisalions,
Thus, stralegy in conlrast Lo
haphazard action, is that direction
of action which aims at Lhe con-
trol of a flield of activity be 1t
military, social, or, even inlel-
leclual, Tt must be comprehensive
in order Lo control every possible
counteraclion or factor. . . .*

Implications of the Concept of Sirat-
egy. Many discussions of stralegy sufler
from the semanlic conlusion arising
from the two commonly nsed meanings
of the word “strategie.” The first mean-
ing evolves (rom delining stralegy as the
art and science of using political, ceo-
nomic, psychological, and military
forces ol a nation Lo supporl national
policy. Thus, in this sense, “strategic”
refers Lo the plan or scheme lor such
use,

*This concepl of strategy as a comprehen-
sive control has Lhe advantage that il applies
cequally to the offensive and to the delensive.
On the offensive, the aim of siralegy is to
break down Lhe enemy’s control while simul-
lancously preventing him from interlering
with our altack. On the defensive, stralegy
gimilarly seeks to constrain the enemy attack
to such a form and degree Ihal, while the
defense may be forced back, it still maintains
control of its aclions and avoids collapse. As
long as it can manage to do so, us long as it
can continue to parry all decisive throsts of
the enemy, it may suffer a serics of defeats
bul it will stil)l be a coherent slrategy and
avoid wholeanle catastrophe,

In this sense a discussion of the strategy of
the three services ean best be analyzed in
terms of control, Control is casi in land
warfare, has always been more difficult in
naval stralegy, is still more difficult i the
ficld of air warfare, and is maost difficull in
that of the combined sirategy of all three
forees, . . .

Rosinski, “New Thonghls on
Unpublished  Paper, September

Ylerbert
Strategy,”
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The second meaning defines “stra-
Legic™ action as the physical destruclion
of an enemy’s warmaking capacily. This
steond meaning relers primaeily to cco-
nomic, agricultural, and military targels.
The fallacy that strategy and destrue-
[iU]l are Hy"()”ylnﬂuﬁ H".ll L'“T COnse-
quent development of a “wenpon siral-
cgy,” hoth come from the earcless use
ol the second meaning ol “stralegice.”

The Rosinski coneept o “compre-
hensive  control™ has cerlain specilie
inplications of tremendous importance.
In particular, it establishes the primacy
of strategy in the conduct of national
alfairs as opposed Lo emphasis on de-
struction that is implicit in any “weap-
om stealegy.” The idea that the weapon
should determine the strategy lo be
used is based on the implied assumplion
that strategy and destruction are syn-
onymous, This simply is nol true,
Naturally, strategy will be influenced by
the availability of weapons, but siralegy
should use destruclion only when there
is no other way of gaining or exercising
conlrol. The concentratlion of thought
on control naturally leads Lo a reexami-
nation and better understanding of the
objectives whose utlainment is Lthe pur-
pose ol the attempl Lo exercise coutrol,

The coneepl of conlinuing control
prepares the mind for shilting the em-
phasis rom weapon Lo weapen or [rom
Lool Lo Lool in accordance wilh changing
siluations or with the changing capabili-
ties or application ol Lthe weapon or
weapon  systems  involved. Thus, the
intellectual coneepl of strategy as “com-
prehensive control” naturally leads to
the intellectual concepl of (lexibility.
But “Mexibility” itsell must be under-
stood lesL it degenerale inlo mere hesi-
tancy, uncertainty, and vacillation, The
cssence ol true [lexibility lies in the
contlinuing ¢clear apprecialion ol the
aim, Lhe purposes, the objective,

Objeclives. Stralegy is always con-
cerned with objectives, Bul merely Lo

55,
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state the objective is not enough; the
objective must be analyzed. The mere
stalement of an objective ean casily
degenerate into a rigid and dangerous
slogan. The analysis should not only
clarily the purpose for which action is
to be taken, it must also show what
conslitules a salisfactory atlainment of
the oljective, Here we encounter one of
the chief problems of strategie thinking.
How arc the objectives influenced by
the course of cvents? How does one
distinguish stcadlast adherence to a firm
purpose from dogmalic pursuit of an
oulworn or irrclevant objeelive? In
modern conllict, objectives are multiple
and scem Lo have a hierarchy ol major
and minor, immediate and ultimate, The
chart “The Analysis of Objectives,” is a
grossly simplilied piclure ol an ex-
tremely complex and important analyLi-
cal process whieh ultimately provides
the necessary linkage between national
policy and eombat action,

But since plans, once prepared, (re-
quently  have great and  dangerous
momentum, the running catimate of the
situation must involve an alertness to
changes and particularly to the reactions
of the opponent which inllucnee one’s
own olyjectives. Both political objectives
and political control are cssential ele-
ments of all strategy. This brings us
squarely to the vital relation of strategy
and tactics.

Strategy, Interwoven with Tactics
and Logistics. Edward Lasker, the chess
grandmaster, made the lollowing per-
ceptive comment:*

++ . Strategy scts down the whole

ol the problems which must be

solved in war, in order to allain

the ultimate result aimed at; toc-
tics solve such problems in various
ways, and according to the condi-
tions prevailing in the particular
casc, Sound strategy, when sctling
the task, must never lose sight of

tactical practicability, and only a

thorousgh knowledge of tactical
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resources makes correet slrategy

possible,

This last description cxplains why
the term “strategic doetrine” is so [re-
quently a dangerous misnomer. Doe-
trine ariscs from repeated expericnee
and is usclut in dealing with recurring
situations. [ts purpose is to provide a
good solulion to the repeating problem
to be applied almost automatically
when a recognized situalion oceurs. It
saves Lime and achicves instant under-
standing between  unit  commanders
withoul the nccessity for consultation
or claborate communications, It simpli-
(ics decision and facilitates coordination
in action, It is an essential clement of
tactics, logistics, and communications,
but has little, il any, application to
strategy.

Bear in mind that most strategic
problems scldom recur in such a manner
that the tactical resources are so dis-
poscd as to make a doetrine applicable.
There is, however, room [or doctrine in
the arca of grand tactics.

Sound Military Decision again is usc-
ful in cexplaining fundamental  rcla-
tions:®

. Tacties, unguided by strategy,
might blindly make sacrilices
mercly Lo remain victor on a licld
of struggle. But strategy looks
beyond, in order to make the
gaing ol tactics aceord with the
stralegic aim. Strategy and tactics
are inscparable.

Lt is thus the duty of tactics to
ensurc that its results are ap-
propriate to the stralegic aim, and
the duty of strategy to plaec at
the disposal of tactics the power
gppropriatc to the results de-
manded.*

* . [The latler consideration imposes upon
strategy the requirement that the prescribed
aim be possible of attainmenl with the power
that ean be made available,

Consequently, while the altainment of the

Naval War College Digital Commons, 1971
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in mililary slralegy the interweaving
of logistical, lactical, and slrategic con-
giderations in Lhe mind of a single
responsible individual will always be an
intuitive process bascd on professional
expericnee and  judgmenl. Both the
logistical and laclical laclors conlain
many quanlitalive aspeels whose evalua.
tion is sabject to many modern analy Li-
cal Lechniques,

In moving from parely mililary steat-
cgy lo the level of national stralepy, we
have an increasing emphasis on cco-
nomic and polilical considerations,

Duncan Ballantine’s commenl on
logistics is instruelive: ®

... As the link between the war

front and the home front the

logislic process is al once the
military clemenl in the nalion’s
ceonomy and the cconomic cle-
menl in ils military operations,

And upon the coherence that

exisls within the process ilsell

depends the suecessful  arlicula-

tion of the productive and mili-

tary ¢lforls of a nation al war,

The understanding of the inlerweaving
of stralegy-cconomics-logislics i cn-
hanced by recognizing the two phases of
logiatics, producer and consumer.

Al the level of nalional strategy,
political factors, hoth internalional and
domeslie, are imporlanl. AL this lovel
slralegy, cconomics, and logislics Lend
Lo coalesee; wilth national and intlerna-
tional economics, ic., produccr logis-
tics, limiling the [orces one can ercale,
and operatienal logistics, Le., consumer
logistics, limiling the [orces one can
tactically employ. Stralegic  deploy-

aims ol strategy, generally depends upon the
results pained by lactics, strategy is initinlly
responsible for the suecess ol taclies, It is
therelore in the provinee of slralegy to ensure
thal the altainment of laclical objeclives
furthers, exclusively, the aims ol slralegy, and
also thal the taclical struggle be initintled
under conditions Tavorable for Lhe altainmenl

http(s):[//t lltg'.igacle_aygmlcd objectives
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ments involve both producer and con-
samer logistics, As an ¢xample, consider
the coneepls of preposilioning and cm-
ploymenl of a [asl deployment logisties
ship.

linally, the classic principle of mili-
lary decision found in Sound Military
Decision emphasizes Lhis interweaving
of integrated thought by testing cach
proposed course ol action {or:

® Suilability—Will il accomplish the
mission? Atlain the oljeclive? 'I'his in-
volves both strategy and polities,

® lcasibility—Can it be  accom-
plished with the means available? This

involves  Llactics, logistics, and eco-
nomics,
¢ Acceplability—Are  the  conse-

quences as Lo cosl acceplable? This
involves polilics, ceconomics, and logis-
Lics.

Conlrol and Deterrence. Delerrence
is cerlainly a very imporlant aspecl of
stralegy, bul il by no means js Lthe only
clementl. Bul since il is a negalive
clement, undue concentration on it may
casily delracl from the cssential posilive
aspecls of strategy. 1 believe, however,
that its full implications have not been
adequaltely understood,

Concepls ol slralegy and  conlrol
must be examined in Lwo major aspecls,
“Stralegy is the comprehensive diree-
tion ol power to control silualions and
areas in order lo allain objeclives,”
Thus, we can examine the nature of the
silualions amd arcas thal musl be con-
trolied in order Lo allain objeetives, and
the means and methods of the use ol
power in ils various forms by which
such control will be exercised,

We also musl examine Lthe means and
the methods by which the power which
is being used is itsell conlrolled. The
unconlrolled use of power can casily be
both self-defeating and disastrous, This
means stricl  political control of all
militavy  aclion  musl  be  exereised
H‘gugh the elabiorale worldwide com-
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mand conlrol system made possible by
modern cleelronic lechnology.

Bul the controlled use of lorce has a
further vital implication f{irst brought
oul by James E, King, Jr., in 1957:7

... We must, in shorl, ruarantee
that only ¢lfectively limited hos-
tilities can Dbe rationally under-
Laken,
Morcover, we must be prepared Lo
light limited aclions ourselves.
Otherwise we shall have made no
advance  beyond  “massive  re-
taliation,” which ticd our hands in
conllicls involving less than our
survival, And we must be prepared
o lose fimiled actions, No limila-
tions could survive our disposition
to clevale every conllicl in which
our inlercsls arc affected to the
level of total conllicl with survival
al stake.
Armed confliet can be limited
only il aimed al limited objectives
and lought with limited means. If
we or our enemy relax the limils
on cither objeclives or means,
survival will be al slake, whether
the issue is worth it or nol . ..

This, in effect, means that the fevel
ol tlactical defeal which in the past has
licen acceplable in pursuil ol a higher
stralegic objeelive has been raised. This
in turn places greater burdens on all
levels of command., Combal morale,
whieh is the single most imporlant
eloment ol combat elfectiveness ol Lthe
armed {orces, musl be maintained in
spile ol severe deleals sulfered while
relraining from the use of powerful und
available weapons. This, in Tact, is the
hidden and heretolore unmentionable
aspecl of delerrence,

Karl Dentseli in The Nerves of Gov-
ernment provides a puerceptive discus-
sion of the theory ol games, tis com-
ments on cerlain similarities belween
politics, strategy, and chess, particnlarly
as Lo the pressure of lime allowed for
making decisions, is parlicalardy  apl.
For instance:®
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The theory—as theory—assumes,
in shorl, that thinking or caleula-
ting ean be earried on withoul any
limitation ol time or cosl.

This  assumptlion scems un-
rcalistic in polities. IL scems even
unrealistic in such cases as chess.
According o an  unpublished
study by Dr. L.C. Haimson, Rus-
sian handbooks of championsghip
chess  have  advised  promising
players since the 1930% not to
follow a “strongest  position”
stralegy, bul rather Lo foree their
opponent o make some delinite
ecommilmentl on the board, even
at the cosl of some loss in posi-
tion Lo themselves, Once the Rus-
sian player has induced his adver-
sary lo commil his picees Lo a
particular position on the hoard,
and o cammil his mind Lo work-
ing oul the possibilitics ol a par-
ticular kind of stralegy, he is then
advised according Lo this theory
ol chess, Lo make a radical switch
in stralegy and Lo conlronl his
opponent with a new set of prob-
lems Lor which his picces are nol
cflectively disposed and for which
his mind is not prepared. A pos-
sible political parallel Lo these
tactics might be seen in the way in
which the Sovicl-initiated Berlin
blockade in 1948 engaged Uniled
States allention al a Lime when
the Chinese Communisls were
winuing Lhe civil war in mainland
China; and again the way in whieh
the Korcan War of 1950 forced
United States allention Lo the Far
Lasl, with a corresponding layg in
the consolidation of Weslern posi-
Lions in ather arcas,

In such silvalions the main
altack may well be directed at
lirst nol so much against the
principal material resources but
rather againsl the decisionmaking
capacily of the player, Through
conlronting his mind with a bue-
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den of decisions greater thaun he

can manage within the limits of

available time and intellectual re-
sources, the clficicucy of his de-
cisions, and only subsequently his

physical position, e to be im-

paired or disrupted.

... And il should be clecar what

the Russian theory ol chess play-

iug, as described by Dr. Haimson,
hopes to accomplish. It is aimed
at averloading the sccond or selee-
tion stage in the strategic thiuking
of its opponent. Onee this op-
ponent has been foreed into mak-
ing a commitment that scems ad-
vanlagcous to him when con-
sidered by ilsell, then his material
and intellectual capacity lor re-
sponding to radically new changes
may have beeu  overburdened.

From this point on, the player has

two enemies against him:  the

radically chinging strategics ol his
opponent and the ticking of the
clock.

His [ootnote is also helplul:*

In addition lo illustraling the inter-
weaving of strategy, taclics, command
and morale, the above discussion raises a
further point—this point being thal the
commonly used dislinclion between
stralegic and nonstrategic war is, in [ael,
a semanlic trap which can canse real
trouble. In recognition ol this, I would
like to raise the lollowing question: If

*This stralegy differs significanlly {rom
the familiar one of keeping one’s opponenl
“off balance.” To hkeep an adversary off
halance muy mean, among olher things, lo
prevent him from commitling himsell thor-
oughly to any course of action. The [tussian
chesa strategy, like the warfare of the ancient
Parthians, would on the contrary encourage
him Lo make sueh a commilment, in the hope
of turning lhis commilment later Lo his
{opponent’s) disadvantage. The latler strate-
gy, wulike Lhe foniner, can employ deliberate
pauscs of activily, as well as positive aclion.
The dilferenee between Lhe two slralegics
resembles Lhus, in some respects, the differ-
ence between boxing and jujitsu,

ouc attacks the core iudustries aud
power and transportation [acilitics of a
nation with high cxplosive rather than
nuelear weapons, docs thal constitule
“stralegic war™? Or docs the word
“strategie” war apply only Lo the wide-
spread use of atomie or thermonuclear
weapons?

I submitl that the use of the lerm
“strategic war” is dangerous and may
cagily confuse us,

Stratcgy—Morale and Valucs. The
understanding of power and foree and
their effeelive use i crilical Lo the
understanding ol stralegy. Agaiu, we
come Lo the basic problem of capabili-
tics and limitations and through these to
the problems of public, as well as
military, diseipline and morale. Disci-
pline and morale arc {requently taken
for granled or eclse ignored in the
writings of so-called military intellce-
tuals,

Strategy  becomes  most complex
when we Lry Lo relate conerete Langible
military violence to the abstract in-
tangible clements of natioual interests
and nalional valucs. This is a necessary,
if painlul, process, for a strategy which
is contrary to the values of the people
of the nation concerned will not be
suecesslul. A stralegy which does nol
serve Lhe nalional interest is self-
defeating. Yel, how do we define or
deseribe national inlereats and nalional
values in lerms whieh provide a firm
base lor a sound strategy”

Obvioasly, this is a highly intuitive
process which means that il is an indi-
vidua! matter in which opinions differ
strongly. Ilere we (ind the major sources
of those clements of paradox, contradie-
tion, and equivoeation which loday are
so apparcnl and so dislurbing.

IT our concepts of the natore and
struclure of stralegy and its relation Lo
the other clements of military thoughl
and aclion are vaguce or confused, we
will incvilably [urther componnd our
troubles, Plato’s Tament as expressed in
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The Republic, “Until philosophers are
kings,” cte., is still pertinent,

Conclusion, I have indicated the
complexity ol thought associated with
lbe use of the word “strategy.” ‘The
word “stralegy” can be properly used in
a great variety of levels and contexts, I
belicve thal in some conlexts it is
desirable to use a qualilying word or
phriase to maintain semantic clarity. [
helieve that when any policy or plan of
aclion, no matter how inconsequential,
is labclled “a stralegy™ rather than
simply a “policy” or a “plan,” the
meaning of the word “strategy”™ be-
comes degraded. | lurther suspeetl that
such usage may somectimes have its roots
in the user’s pretentiousness or sub-
conscious desire to inflate rather trivial
idcas by the use of a term which sounds
important,

While il is uscful and sommctimes
necessary to discuss slrategy in isolation
from its associatcd subjects in Lhe art of
war, such diseussion does not give one
an understanding of more than a small
part of the strategy. Strategy in its [ull
sense can be understood only when it is
considered as part ol an inlerwoven
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fabric: of cohcrent military thought and
theory. | belicve that such interweaving
and cohercuce are enhanced by the use
ol the description that:

Strategy is the Comprehensive
Direction of Power to Control
Situations and Areas in Order to
Attain Objectives.

[ also belicve that it is useful to
meditate on the words: Comprehensive,
Dircelion, Power, Control, Situalions,
Arcas, Objectives; and Lhal as we so
nmeditale, further ideas will occur.

Finally, 1 belicve that the general
quality ol military education and, ulti-
malely, military decision and actlion is
improved il the word “strategy™ is used
with respeet and semantic clarity. For if
the word is carclessly used, the rigor and
comprehensiveness of strategic thinking
will be unnecessarily degraded.

I anyone thinks thal this discussion
has been on a too abstract or theoretical
level, 1 will close by saying that the Lwo
grealest speeific political-military blun-
ders of our times—Lthe Brilish aclion in
Suez in 19560 and the U.S. Bay of Pigs
episnde w 1961—contain vivid illustra-
tions ol the importance ol the points
that | have discusscd.
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Students and advocates of Western-style liberal democracy have long believed they
understood the conditions necessary for a stable democratic system to flourish. The
most recent of these theories—the so-called “pluralist model” of democracy--has
been widsly accepted as the definitive description of how democracy works in both
the United States and Western Europe. However, this examination of the French
political scene, highlighting events since May 1968, challenges past assumptions of
what makes democracy work. It strongly suggests that relevant political interactions
be reexamined in the light of empirical data derived from countries other than
Britain and the United States—if we are ever to gain a more realistic understanding of

how democracy can function in alien political cultures.

FRANCE:

A POLITICAL CULTURE DIVIDED AGAINST ITSELF

An article prepared

by

Lieutenant (junior grade) William F. Averyt, Jr.
U.8. Naval Reserve

Introduction, On New Year’s Day,
1968, the President of the French Re-
public addressed the French nation on
the prospeets of the coming year. De
Gaulle was quile sanguine ahoul the
immediate (uture, and indeed he had
recason o be, In the field of foreign
policy, I'rance had reasserled her pri-
macy in the Common Markel through
her seeond veto of DBritish application
for membership, atlacked the Achilles’
beel of the world monclary system by
demanding American gold for the mass
ol dollars accumulating in her central
bank, and successfully continued her
policy-of rapprochement with the Bast-
ern bloc. Ou the domestic front the
general was no less oplimistic, lle him-
gclf was in his sccond 7-year term, his
parly had scemingly solved the problem
of the .Jhscncc ol a stable mujorily
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the Iourth Republic, and the cconomy
wus prospering,

I'ive months later France was in the
midst ol the worsl poslwar crisis ever
experienced by a Weslern nalion. Major
seelions of Paris were Dbarricaded, with
pitched hattles heing (ought in the
slrects; hall of Lthe labor lorce was on
strike; universities thronghoul the coun-
ey were seceding [rom the centralized
educational system; the state radio and
television network faced open revoll
and Llakeover by its own stall; subways,
buses, and railroads worked harely or
not at all; and De Gaulle himsell made a
seerel trip Lo the French Army head-
quarters in Baden Baden, Germany, Lo
aseerlain the military’s support for him
in the event that puhblic order should
collapse.

llow could this happen in a major

AL i sountry ol Western Burope, a “de-
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veloped™ nation supposedly immune Lo
the problems of political instability
which alflict the underdeveloped areas
ol the world? The answer to the events
in France of May 1968-1enlative
though they may be—invelve rethinking
of much convenlional wisdom aboul the
operation ol democratic regimes, elass
struclure, and the effecl of ceonomic
development on polilical behavior,

Furthermore, an understanding ol
the reasons for Prench political inata-
Libity is essential lo anyone inlerested in
Weslern Kuropean politics and seeurily
questions. Franee is of key importance
lo delense considerations in the North
Atlantic arca. She is also in a posilion Lo
profoundly inflluence the development
ol the Common Markel, which will
incrcasingly alfect American commer-
cial, monctary, mnd loreign paolicy in-
Lerests,

A Model of Pluralist Democracy.
Until recently most Anglo-American as
well as Furopean  political  scientisls
have, implicitly or explicitly, held cer-
lain pereeplions of democracy which
they ulilized in their consideration ol
Weslern regimes, In the past 5 years or
so, students of the subjeel have become
increasingly dissatislicd with this rather
slercotypical medel. The model, hased
ag il is on gencralizations drawn (rom
the Anglo-American experience, is quile
useless in understanding the demoeratic
regimes of countinenlol Furope.' The
author shall, therefore, examine the
salicnl fealures of the postwar I'rench
political system and, by conlronting the
Anglo-American model with the realities
ol the French expericnce, attempt Lo
develop an alternative model  which
would be of grealer use in sludying the
regimes ol continentlal Europe,

The longstanding model of pluralist
demoeracy  conlained  the  Tollowing
propositions: Men are the best judges of
their own inleresls, More accurale infor-
mation aboul reality helps them Lo act

pubf I hgee, Drdop of specch, o

FRANCE 53

freedom of press, Tull and open discus-
sion  of dillering views, cl eelera,
Through some agreed upon procedure,
men choose their own governors and
exercise control over themn while they
are in power. (The specilic process of
wiclding power could be one of a large
number of variations on the theme of
presidential  and/or  parliamentary
democracy.) 11 is necessary Lo mobilize
the population as much as possible, to
interest all ecitizens in the political sys-
temn, so that all views will be represented
and discussed, A varictly of intermediary
organizalions in which cilizens can par-
ticipate is essential lo a sense of civie
mvolvement and helps o ereale bonds
between  citizens o diverse  back-
grounds. (These voluntary organizations
which overlap the cleavages of soeicly
are considercd a vital parl of the plu-
ralist model) lndividual views on a
certain course ol aclion meet in a free
marketplace of ideas, and he resulting
decision repregents the common good.

Ilconomics was a bad word when
19th century liberals  developed  the
model of dernocracy sketched above. 1t
represented a domain ol aclivity sup-
posedly completely separate from poli-
tice. The 19th century liberals did not
lully realize how widespread poverty
rendered  their ideal scheme of democ-
racy [arcical. Ilowever, in the 20Lh
cenlury, under the attacks of Marxist
thought and the worldwide depression
ol the [930%, the original theory of
liberal democracy was expanded Lo Luke
into aceount the challenge of economic
developient,

Poverty was indeed bad, not only
Lecause of ils regretlable effects on the
liuman beings involved, but alsa because
il bred radical scntiments and revoln-
tionary potential which might wreck the
entire system. Therefore, through goy-
crnmenl policies of cconomic expau-
sion, full employment, and a minimuin
ol inflation, lower class poverly could
be assuaged and perhaps ended. The
workers could assure that this process
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wonld occur by expressing their views
and clecting representatives, Increasing
affluence would tesult in the lower
classes  abandoning their radicalism,
adopting a middle claes life style, and
being fully integrated inlo the system.

'This summary of the plaralist model
is, ol course, never duplicated in real
lile; it is based on gencralizations which
were Lhoughl Lo have a degree ol va-
lidity [or all Western democracics. But
are ils fundamental assumplions valid?
Docs it nol assume that the polily is
considered the end having primacy over
all olhers, e.g., over religious ends? Does
il nol assume that the political eulture is
hemogencous, i.c., Lthal cilizens share
common ideas, values, cxpeetations?
Tbal they share a common “congilive
map” ol the political universe? Doces il
not assume that there are no insoluble
problems? That economie developmenl
will lead to the adoplion of middle class
values and a decrease in radicalism?

The above questions are definitely
relevant Lo the French case, and they
apply o cnougb of the nations in
Weslern Purope so thal we should begin
the task ol rethinking the pluralist
model of democracy.

¥rench Political Culture, In dis-
cussing IFreneh inslabilily, one soon
tntns to Lhe question of hasie allitudes
toward authorily in general and political
authority in parlicular, The concepl of
political culture which has heen de-
veloped in the past decade is extremely
useful in discussing political atlitudes. A
political culture i3 the composile of
values, cmolions, and allitudes con-
cerning lhe palure of authorily in a
socicty, An  individual, through the
process of political socialization, learns
about the authorily patlerns by contact
with various groups and inslilutions,
heginning with the family and including
school, Lthe church, labor unions, politi-
cal partics, ct colera,

Il one thinks of political cullure

arraiging the letlers into words is
determined by Lhe process of
socializalion which the citizen has
undergone. The way a Frenchman
looks at political cvenls. . . has
much to do with the attiludes he
has observed and learned in both
the social and in the political
rcalms,?
With the coneepls of political culture
and political socialization as a [rame-
work, we may begin lo examine the
pattern of polilical aclivily in Franee.

The Revolution of 1789 is the great
fissure in French history, and its divisive
inflnence is fell to Lhis day. Unlike the
American Revolntion, which provided
the basis for a broad consensus for Lhe
future to build npon, the French Revo-
lution involved camps of cqual strength;
it was a sl ol wills which would
inevilably leave behind deep and abiding
haltreds among major scgments of the
sociely.

Amcrica never had a feudal aris-
tocracy, a monarchy, or an estublished
chureh  supporled by major social
groups; it merely had to throw ofl
British rule.® The vietorious colonies
also remoyed a polential source of
[uture opposilion when, in violation of
the Treaty of Paris of 1783 by which
their independence was recognized, they
confliscaled Lhe praperty of the Loyal-
ists (aboul one-third of the population)
and expelled them. Thus the new nalion
could proceed with a [aifly homo-
gencous middle class population (minus,
of course, Lhe slaves). France, on Lhe
other hand, was not quite as successful
in disposing of polential sources ol
fulure opposition. After the defcat ol
Napolcon in 1814, the monarchy re-
turned Lo Paris logelher wilh Lhe exiled
nobility and proceeded Lo reeslablish
the old regime, 'he parlics favoring
monarchy and republic were so evenly
balanced that the question of france’s
regime was nol laid Lo test until the last
decades of the [9th century. By that
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Prance had already experienced one
constilutional monarchy, three repub-
lics, and two empires.

The role of the ¢hurch in [Prench Life
was also closely bound up with these
conllicts, P'urthermore, jusl as the re-
publican Torm of government was taking
rool in the 1880°, the Third Republic
had (o face the problems posed by a
new andustrial  proletarial. Socialism
enlered the arena just as the monarchy
made ils departure,

Thus the French nation was divided
not only on questions ol policy—this
was true of cevery nalion [laecing Lhe
secomd induostrial revolution al the end
ol the 191 ¢entury—hbut it was divided
concerning Lhe very basis ol its goyern-
menl. In America no sane politician
would eampaign on a platform ol hos-
tility to the Declaration of Tudepen-
denee; in France politicians uol only
could, but actually did the equivalent of
this right up Lo the postwar period. The
very symbaols of nationhood—the flag,
anthem, aud motlo were not rellec-
tions of consensus bul sources ol di-
visiveness  emanating {rom the  frag-
menLed nature ol French society.?

French Pelitical Participation. The
historical
Franee go back very lar indeed. The
exact nature ol these divisions in post-
war France has prompled muoch investi-
gation. istorical and political rescarch
has often laid such stress ou the unique
ad perplexing characteristics of French
life that the broader underlying Torees
are obscured. Instead ol examining the
rools of such confusing phenomena as
the apparently high ideological conlent
of French politics allied with a seeming
apithy  loward the oulcome of the
political  process, writers have merely
presented these phenomena as “para-
doxes™ and left it at that.® The state-
ments below represent the resulis of
recent efforts to comprehend  certain
trails of French political life; it will be
that the Freuch voler does not

roots ol social divisions in

sCen
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belong to a fundamentally  dilferent
gpecies from his American counlerpart.

® The average Prenchman exhibits
lower inlerest in political parties and
lower parly allegiance than e average
American, When asked Lo specity the
party of their choice, if they had one,
only 45 percent of the Frenclimen
intervicwed did so, in contrast o 75
pereent of  Americans polled.®  This
lower degree of involvement i the
political process and lack of knowledge
aboul the way il operates can probably
he traced back Lo the carlicst socializa-
lion proeesses, There is a lack of com-
prehensive dala aboul this most impor-
tanl aspect of the political system, but
available cvidenee indicates a socializa-
tion process which is less complete than
the American one. Yor example, a re-
cenl study ol Freneh schoolehildren
shows that a surprising 30 percent of
pupils 11 years of age could not give
any answer Lo the question “What do
political parties do?” In contrast, only 5
pereent of American schoolehildren 10
years of age were unable to reply Lo a
simifar question,”

® Contrary o popular beliel, the
rapid anccession of cabinets during the
Fourth Republic (1940-1958) was notl
the result of a eynical parliamentary
game o which  aspiring  ministers
schemed Lo bring about the fall of the
Governmenl so that they themselves
could assume olfice in the next cabinet,
On the conlrary, these ministrables (1he
French term for a deputy in Parliament
who was a potential candidate for minis-
lery were among the staunchesl sup-
porters of cabinets, Sinee many of them
had already served in a previous cahinel,
they realized the difficulties involved in
governing the nation. This analysis re-
futes the acensation made so lrequently
against the ministrables by De Ganlle (as
well as by political  scienbisls), who
never ceased Lo condenim and ridienle
the “paiamentary ganie™ of cabinel
tirnoyer,

® The I'rench eleclorate has demon-
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slrated no crratic shifting of support
during the Fourth or Filth Republies. In
the Fourth Republic the major parlics
were the Communisls, drawing support
from the workers and alienated [armers;
the Socialists, supported by the civil
servants; the MRP (Mouvement Republi-
cain Populaire), which was formed by
progressive Catholics interesled in social
wellare programs; and the Radieals,
backed by those members of the middle
class favoriug an old style, laissez-lairc
ceconomy. These parlics  maintained
their share of the popular vote from
1946 to 1958, the only exceplions
being three “flash™ movements drawing
support from wide sections of the popn-
lation: the Ganllist RPF (Rassemble-
ment dn Peuple Francaisy, 1947-1953;
Mendcés-France’s movementl to reform
the representative system, 1954-1957;
and the Poujadist movement of dis
gennlled small shopkeepers, 1954-1956.
Voles were suddenly transferred Lo
these movements [rom Lhe main parties,
only Lo relurn to the older pattern
shortly afterward.® In the Vifth Re-
public the Gaullists have calen inlo the
hases of Commnunist and MRP supporl,
bnt there has been no erratic, inex-
plicabte shift of votes.'® Thus, during
the past 25 years, the Freneb political
scene manilested a pattern of broad
cvolution and development.

This finding, linked with the evi-
dence for the [lirsl proposition con-
cerning the Frenchman’s low degree of
parly allegianee, suggesls the reluctance
to hecome overly involved wilh political
groups, (We shall see below thal sus-
picion and distinsl of Lhe slate is wide-
spread in French sociely.) Although the
French voter has shown consisteney in
parly supporl during the pasl Lwo
decades, he is al the same Lime hesilant
to asserl thal ke hears allegiance to Lhe
parlty lor which he voles. There is
another lactor which may have a hear-
ing on this particular point: Mosl
Vrench volers have dilficulty under-
s'Lf}ld.din the cmrﬂvn\!icz led ideological
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programs ol their partics, which may
help Lo explain the low degree of parly
identification.

This distance that the average
I'renchman maintains between himsclf
and his party may be traced back lo Iis
carliest political socialization, i.c., whal
he learns about politics in the lamily
cnvironment, Amcrican  sludies  uni-
formly show thal a persen’s political
prelerence correlales most closely with
his [ather’s parly. This is also lrue of
France. Whal accounts for the dil-
ferenee in degree of parly involvemenl
is the low degree of polilical communi-
cation in the French family, The French
father does nol easily discuss and debale
enrrenl  polilical  issues  wilhin  the
family, Althongh the majority of Ameri-
can volers can casily recall their (ather’s
party alfiliation or preference, the ma-
jority of I'rench voters cannot, Their
reply to this lype of qguestion is fre-
quently that their [ather did nol discuss
his party choice wilh the family. llence,
it is nol surprising thal so many Prench
voters are ambiguous ahont Lheir own
party preference,’! This, and other
evidence, indicales Lhe scerelivencss
which the I'rench family maintains nol
only in its relations with Lhe ontside
world, bul among ils own members, as
well as ils exlreme telnelanee Lo distnrh
the aulonomy of cach individual. Dis-
trust and seercey mark the Frenchman’s
view ol polilical and social issues.' *

Il these three proposilions aboul the
nalure ol political parlicipalion in
Vrance are, in [acl, trne, then the nature
of Vranee’s political problems is con-
siderably different from whal has been
popularly assumed. We see a system in
which hislorical parlics conlinue Lo
exisl and receive substanlial shares of
the vote, but which lack lollowers with
a strong sense of allegianee, The parly
clites conlinue Lo speak in rigid ideologi-
cal lerms and thus are unable Lo make
the [requent compromises necessilaled
by the everyday political realilies. 'L'here
q/g)ood evidence available that the party o
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clites al the top are prevented (rom
making these neecessary compromises
beeause of lower level parly militanls
wilhin their parly who are al the same
time more radical and less in conlacl
with the actual problems of wiclding
power: ““|Cenlralization] deprives | the
parly militant] of nearby objeelives; il
forbids him any partial cxperienee of
governmenl; il places him in a sorl of
exile. The life of the militant is directed
toward the center, whenee come the
news, passwords, lectures. ., ! T This
centralization ol Lthe political system in
France permits almost no political ymh—
lem solving al the grassroots level.!

The question of the role of the party
militants is espeeially interesling, since
their apparently high involvement and
lervor arc al varianee with what we have
said aboul the gencral population. In
the Fourth Republic, given the hoslility
of both extremes (the Communists and
the Gaullists) who often attained almost
hall the popnlar vole, the parlics of the
center (Socialists, MRP, Raliculs, and
Moderates) were lell with very little
room [or mancuver in forming coalilion
governmenls, Furthermore, the old his-
torical quarrels continually returned Lo
plague  them when  cooperation  was
necessary,!S A briel look al the way in
which intraparly quarrels impinged on
relations among Lhe parlics will ilbumi-
nate Lhe role ol the parly militants.

The Socialist Parly, of course, traces
its origin back 1o the classical Marxisl
working class partics. In the postwar
period, bowever, only 20 pereent ol the
Socialisl cleclorate were workers; Lhe
majority were middle class civil servants,
while collar, cl celera. The parly mili-
tants consisted of the old-line parly
activists, who tried o keep the party
from backsliding inte maoderate re-
formism, and the intellectuals running
the party’s journal, the Revue Socinliste,
who lried Lo maintain doetrinal rigor
among parly leaders,! ¢

The MRP was the creation ol Catho-
lics who tried Lo apply Lhe church’s new
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doctrines of social justice to the French
gituation. The parly was conlinually
torn by cquarrels between those parly
members ciphasizging social and eco-
nomic reforms and those Catholic mem-
bers who saw properly threatened
whenever  social  welfare  was  dis-
cusscd.!?

The: third important center party, the
Radicals, was a loose amalgam of local
nolables adhering lo a laisses-laire phi-
losophy in the social and economic
rcalms. Their philosophy of anarchic
individualism rendered coneerted action
impossible,!®

We  therefore face a silualion in
which the average Freneh voler was

somewhal less involved in politics than
the American voler, while the middle
level parly aclivists were more ideologi-
cal in Lheir approach thun their Ameri-
can counlerparls:
.. -aside [rom the surge move-
ments, the general publie played a
rather passive role in the Assem-
bly’s conflicts. arly aclivists or
militants, however, especially
among the Socialists and MRP,
seemed Lo pull the parlics away
[rom one another; they perpelu-
aled these partics’ inlernal divi-
sions in Lhe Assembly and height-
encd Lhe dissension in Socialist
congresses, ' ®
Among these middle level parly mili-
tants, historical divisions i the French
hody politic continuced Lo exist, and Lhe
militunts in turn greatly influenced the
parlies al the natjional level,

Attitudes Toward the Political Sys-
tem. Wilh these three characleristics of
French political participation as a back-
ground, we can now cexamine lhe
proeess by which inputs into Lhe system
(demands) are processed into oulpuls
(policies),

The extreme cenlralization of the
French syslem has made il impossible
(or local organs of government Lo decide
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even the most insignificant issues. 1{ a
villagc wants to build a school, pave a
road, or lay new scwage pipes, an
appropriatc ministry in Paris or the
prefect must give its approval. There is
no decisionmaking nor contacl wilh
power on the local level, Power cma-
nates from a distant center, from some
remote entity called “the state.” Tyen
at the carly stages ol political socializa-
tion, i.c., in the schools, this is evident.
There are no civic courscs, noe inslruc-
tion in the actual operation of the
regime,?

Together with the remoteness of the
stale, onc finds a conception of the
state as a potentially hostile, dangerous,
and unlrustworthy instilution [rom
which it is necessory to remain aloof, In
the cycs of the Frenchman, the state is
“not a releree, but a player—and proba-
bly a dirty player.”®! This type of
atlitude also characterizes Lhe French
labor movement. Whercas Lnglish or
German labor has traditionally worked
in close cooperalion with the Socialist
Party, indced, been dirccted by the
party, French labor from the heginning
looked with suspicion upon the political
system, cven upon the Socialist Party.
Political action could only involve the
laber movement with the doubledealing
of politicians; the best course of aclion
was thal which lay outside political
channcls—the general strike being the
layorile laclic of French lahor to exert
pressure on the Government.?? (Re-
coursc to Lhe general strike and sus
picion of the party which is tradition-
ully the workers’ party, ic., the Com-
munist Parly, were well manilested in
the cvents of May 1968.)

Thus, specilic historical faclors haye
resulled in a downgrading of Parliament.
Also, the complex influcnee of I'rench
patterns of polilical parlicipation had
alrcady crcated before World War 11 a
siluation in which the slate scemed
remole and hostile to the interests ol
the ordinary I'renchman, who was iso-
lated from his fellow eitizens as well by

the decp divisions in French sociely,

Menlion has already been made of
the highly divided political culture of
France. This has ils roots in greal and
deep social divisions: Catholic vs. anli-
Catholic, cmployer vs. worker, share-
cropper vs. rich farmer, and small slore-
owner vs. big husincssman.?? One fac-
tor which could coneccivably override
such deep social divisions would be the
volunlary organizalions whose member-
ships overlap Lhe cleavages, i.c., a ncigh-
borhood self-improvement association
which might include homeowners,
lenants, landlords, husincssmen, local
officials, ¢l cetera. In France, however,
existing voluntary organizations do not
have memberships which overlup social
eleavages; rather, they reinlorce Lhem.
For example, a TFrench worker may
helong to a Communist union, read a
Communist newspaper, attend a Com-
munist night school, ¢l celera; whereas
an Amecrican worker may belong Lo a
pro-Democralic union; read a righlwing
ncwspaper; belong Lo o PTA including
upper, middle, and lower class cilizens,
Catholics, Prolestants, and Jews, ct
ccetera. Furthermore, civie associalions
with a political goal were (and are) rave
in France. What purpose would Lhey
serve when all political decisions are
made in Paris? H an organization docs
happen Lo be polilical in nalure, it
merely lorwards cilizens’ demands Lo
Paris s0 thal the political clites arc laced
with raw, unprocessed, “unaggregaled”
demands, making compromise among
rigid alternatives al! the more difli-
cult.24

The elites in Pacliament during the
Fourth Republic also faced specilic his-
lorical circumslances which rendered
the problem of governing more dilficull,
In the carly years of the Fourth Repub-
lie, 1947-1951, the regime faced a dead-
lock. The Communisls on the left and
the Gaullists on Lhe righl had withdrawn
their support for the parliamentary re-
gime, and hy 1951 almost one-hall ol all
votes cast were for these Lwo parlics

https://digital-commons.usnwc.edu/nwc-review/vol24/iss10/10

62



War College: Decemeber 1971 Review

which had sworn to keep the regime
from working.?*

The IMifth Republic was designed Lo
avoid the pitlalls of the Fourth, It
eslablished a presidential, as opposed Lo
a parliamentary, regime, but the con-
fusing constilulional questions of the
Fifth Republic may be omilled here.
The basic dilemma was guite simple—
how is it possible Lo inslilulionalize a
regime which is constructed around onc
man? ‘The problem was cerlainly agpra-
valed by De Gaulle’s praclice of dealing
semilegally with his own Conslitulion
when il suited his purposes, One cx-
ample: in order lo aimend the Conslilu-
lion Lo permil direel, popular eleelion
of Lhe President ol the Republic, De
Gaulle did not use arlicle 89 of Lhe
Conslitntion, which preseribes  Lhe
amendment proecdure, bul used instead
article 11, which authorizes a popular
referendum on proposed laws concern-
ing “the organization of the public
powers.” This mancuver was crilicized
as a blatanL allempl lo avoid the more
complicaled proeedurcs ecatled for by
the Conaslitulion (and the hoslility of
the Senale, which would have Lo con-
sider the proposed law). The nancuver
was condemned by mosl junsls, Lhe
Conseil d’Etat, and the Conseil Conali-
tutionnel, and Parliament overthrew Lhe
Government on this issuc on 9 October
1962, Yet e Gaulle proceeded Lo hold
the relerendum, which resulted in the
approval of the law.?®

The years of De Gaulle’s rule saw
many cxamples of this arbitrary wicld-
ing of power, which only aggravaled the
problem ol institutionalizing the regime.
Sinee De Gaulle’s departure Lhe party
systern has shown signs of developing
into a loosc biparly syslemn, in which
the Gaullists and their allies forin the
majorily bloc and the center-lell parties,
in loose alliance with the Communisls,
form the opposition, 1L is impossible Lo
gpeculate on the Inture evolntion ol the
parly system, however.
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Traits of the French System, We thus
have a centralized polilical system in
which ehannels ol communication he-
tween elites and masses are poor. The
clites musl compromise bul are attacked
by theit own party militants for doing
so. 'The citizenry is alienated [rom the
central Government and has no expecta-
Lions ol fairness in dealing with it.

It is necessary at this poinl lo gain
some perspeelive on the problem, We
need Lo compare Lhe allribules of Lhe
Freneh system with other European
counlrics which possess wore slable
regimes while posscssing, at the same
time, many ol the altribules of French
socicly, We may thus discover which
specilic factors are responsible for the
peculiar instability of the Freneh politi-
cal syslem.

We know Lhal stable democracy can
be achieved with a mulliparly syslem:
Austria, the Netherlands, Wesl Ger-
many, Denmark, Sweden, Norway, Tin-
lund, and Switzerland arc all evidence of
this, Furthcrmore, a multiparty system
docs nol necessarily imply apalhy on
the part of the volers; Norway, [lor
cxample, has six political partics, and
party attachments are as widespread as
in the Enited States.?”

Stable democracy can also exisl in a
highly divided socicly; wilness Auslria,
the Netherlands, and Swilzerland. The
casc of Lhe Netherlands is especially
inleresting because it, like France, con-
tradicls in so many ways Lhe model of
pluralist demoeracy. One linds in the
Nethelands a multitude of voluntary
organizalions  which reinloree  social
cleavages, wideapread apathy among e
cilizenry, government by clites in the
almosphere ol scereey, and a highly
divided socicly {(Calvinist, Catholic,
liberal sccular, and working class sccu-
lar). Yel there are several crueial differ-
ences  between Lhe Netherlands and
France. There is the narrow bul strongly
held consensug aceepled by all Thuich
social groups that the nation should
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continue W be a monarchy (the House
of Orange provides an important symbol
of unity). Cilizens give delerenee Lo the
Government because Lhey haye {aith
that it will treal them fairly, Finally, the
clitcs arc able to reach compromises at
the highesl levels ol the polilical system
beeause of the particular mixlure ol
deference and sccrcey characteristic of
Dutch politics,®

The Duleh case suggesls that the
idcal modecl of pluralist democracy docs
net even remolely apply to many na-
tions of continental Kurope; indeed, it
should be seen mercly as an Anglo-
American systern wril large, 1L is there-
forc necessary Lo construcl an allerna-
live model which may prove useful in
explaining many conlinenial European
political systems.

Economic  Development and the
French System. Rapid cconomic change
had especially marked cffects on the
two groups in Freneh socicty which
played an imporlanl parl in Lhe evenls
of May 1968: the studenls and the
workers, Ilerc il is imporlant lo nole
the failure of the Government and ils
cconomic plans evern on  their own
terms, ic., lhe wmodcrnizalion of
I'rance.??  According to the Anglo-
American model, cconomic  develop-
menl should go hand in hand wilh
belter education [or studenls in order Lo
enable them lo become skilled, produe-
tive members of socicly. Eeconomie
development  should  also mean  in-
creasing alfluenee for workers, thereby
reducing radicalism, rendering polilical
debates less ideological, and making a
middle class life slyle available 1o the
working class,

Keeping in mind this ideal Lype of
development, let us confront the reali-
ties ol the I'rench case. 'T'he population
explosion after World War Il meant a
greally expanded universily populalion
Ly the 1960°s, In 19538 there were
170,000 university sludenls in France;
[0 years later there were 600,000,

Despite a university population increase
ol over 300 pereent in 10 years’ lime,
the Governmenl ook inadequale sleps
to prepare for such an influx of stu-
dents, In faet, the mosl apparent step
talien by Paris in responsc lo the crisis
in higher education was merely Lo {ire
geven Minislers of DKducation in a
decade. Rather than address the hard
queslions involved in universily reform,
the Governmenl chose lo pursue the
sterile exercise of sctling up and subse-
quently knocling down a scries of
scapegoals.® ® The rigid centralizalion of
the political syslem only aggravaled the
problem:

Centralization mcanl Lhat when

the stodenls Leok on the univer-

sily authoritics Lhey dircelly chal-
lenged the authority ol Lhe Slale,

It meant that the universily an-

thorilics eould muke no real con-

cessions withoul eonsulting Lhe

Minister [eof liducation], a man

wheo in May 1968 had been silling

for 15 months on a file full of
incomplete reforms for lear of
conlroversy which mighl upscl
the Generat and compromise his
own political future.?’
The university was failing to provide
opportunilics for an education leading
to a viable and produclive carcer, More-
aver, the cconomy could nol absorb the
large number ol graduates leaving Lhe
universily cach year, Henee lhe Lwo-
pronged and contradiclory accusalion
leveled by Lhe sludents againslt the
“establishment™: On the one hand, Lhey
condemned  Lhe  enlire  ncocapilalisl
slruclure and called {or ils utler destrue-
ion; on Lhe olher hand, they com-
plained that they conld nol find jobs
wilhin Lhis structlore.*?

With regard Lo Lhe workers, the
evolulion of the rench situation di-
verged  considerably  from  Lthe  ideal
model sketched above. Far from re-
ducing radicalism, cconomic develop-
menl in the French case actually scemed
to increase it
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As modernizalion inereased in rural
arcas, larm laborers left rural regions
and scttled in urban industrial cenlers.
This abundant supply ol industrial labor
helped to keep wages [rom rising Loo
{ast: in 1968 the French laborer’s wages
were Lhe second lowest in the Common
Market,>® More gencrally the workers
had, Lo a large exlenl, been paying for
the cconomic development of the entire
nation, with little voice concerning the
direclion the process was taking, The
Governmenl’s cconomic plan was drawn
up in councils in which big business and
the Governmenl ministrics cxereiscd
preponderant  influence.>®  The  ceo-
nomic plan for the mid-1960% raiscd
the profit margin for business entrepre-
neurs, held down wage raises lor
workers, and neglecled the development
of public services.?® Control ol infla-
tion, which alc into Lthe meager wage
increases pained by labor, was blocked
by powerlul cconomic inlerests who
were big borrowers and who therelore
had no desire Lo sce the inflation end.? ¢
I"'urthermore, Lthe Government reduced
social sccurily benelits in 1967.37 The
unions also lacked lormal recognilion
by employers of the lype guaraniced Lo
U.S. workers by the Wagner Acl.?® All
ol these developments lefl the workers
feeling that their interesls were nol
heing Laiely represented and that there
was no tegular channel through which
they could make their prolests heard
and receive adequate consideration for
their posilion,

The democratic pluralist model that
we have been considering Lhroughoul
this essay asserts that afflucnee leads Lo
integration ol workers within the sys-
tem and a conscquent decline ol radical-
isin, The data Tor France in the 1950
seetm Lo show that this view needs
scrious revision, and the 1968 oulhreaks
probably prove that there has been no
significaut change in the 1960, A
recent study by Hamilton®® represents
an incisive analysis ol the thesis that
“afllucnee means conservalism and mid-
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dle class life styles.” Ile argues that, on
the contrary, afflucnee in the French
case increases radicalism by making
available more reeruits for Communist
indoctrination.

Hamilton shows that 'rench indus-
trialization has drawn labor from rural
arcas into medium-sive, industrial tlowns
where Communisl trade wiions and Lhe
Communist Parly are strong. These
young workers are reeeplive Lo Commu-
nist idcology, sinee they have alrcady
been socialized in an arca ol agrarian
radicalism, i.e., central-southern France,
The radicalism ol this centrat-southern
region owes ils origins to Lthe persislence
ol sharccropping tenancy, which has a
high conflict potential between landlord
and tenanl in comparison with other
forms of lTarming. In addition, the aris-
toeratic and clenical leaders who might
have excreised a dampening inflluence
on opinions have long sinee moved
away, These rural laborers, therelore,
are alrcady radical when lh(:]y leave the
farms Lo move Lo the cities.*

When Lthese workers migrale to indus-
trial arcas, they merely expand the
number of workers suaceptible Lo the
inflluence of strong Communisl Lrade
unions, Fvidence shows that il the
wages of these workers do increase, Lhey
still do not change their life style or
lone down their radicalism. They main-
Lain a working class cullure; Lo adopt
middle class habils would mcan ostra-
cism, and they have little desire Lo
change their way of life in any case. The
example of skilled workers is revealing.
Iven when their salaries equal those of
while collar workers, they conlinue Lo
identify  with  the poorer, unskilled
workers and nol wilh their while collar
counterparts who may be making as
much moncy as they do. This, alter all,
is nol so sutprising; men do nol aller
their habits merely because an ceconomic
index has changed by a few percentage
points. Rather, their aclions are guided
by the influence of peer groups--their
neighbors, their Tamily, their Tellow
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workers, all of whom participate in a
working class culture.? !

Iamilton thus proves that aflluence
need nol tead to Lthe decline of radical-
ism; indecd, under certain eondilions il
may actually inercase it. {These find-
ings, published in 1967, were amply
conlirmed in 1968.)

We must now apply Hamilton’s find-
ings Lo our previous couclusions about
the natlure ol political parlicipalion in
I'rance. Tt was found that French volers
did not have a sirong identification with
political parties. The party elites scemed
remole and excessively ideological; too
many parlics exisled; and they wasted
their Lime splilling hairs, aceording Lo
the volers. Under Lhese coudilions, in-
creasing  radicalism  {osteved by  ecco-
nomic developmenl would seek an oul-
lel oulside ol the regular channels of the
political syslem. The parlies were in-
capable of providing an adequate outlet
for dealing with the disconlent ol the
workers,

During May and June 1968, wildeat
strikes swepl across I'rance, perhaps
stunning  the Communist Parly more
than the Governmenl. Although the
party was devoled Lo Lhe same revolu-
tionary vheloric which it had been
mouthing for decades, il was now pain-
(ully trying Lo inlegrale itsell inlo Lhe
political syslemn, claiming that il advo-
cated a scizure of power through peace-
[ul means while cooperaling increasingly
wilh the non-Communist Partics ol the
left. The parly tricd Lo conlrol the
workers’ rebellion by splitling the work-
crs (rom Llhe sludenl movemcent, bul
with little suceess. Aller the CG'T (the
Communist-controlled labor union) andl
other unions had negotiated  the so-
called Grenelle accords with employers
to end the sirike, lhe workers rejected
them  decsively. They also relalialed
against the Communist Party [or its
conservalism by delecting  massively
during the June 1968 legislalive elec-
Lions, causing the Communists Lo lose
hall their seals in Parliament.* 2

The rebellion of May 1968 is of greatl
interest 1o students of I'rench politics
l[or ul lcasl twe reasons, IMirsl, whal
many obscrvers had suspected was now
made quite clear: the Communist Party
was being ouldistanced by the workers,
who were willing Lo go Lo great lengths
Lo achicve betler trealment, The Com-
munist Parly, in ils desire Lo presentl
itsell’ to the French public al large us a
respeelable participant in the political
process, alienated many ol ils sup-
porters  while failing lo gain other
sources of supporl. Second, though they
began from diflerent premises, the stu-
dent movement and the workers loand
common ground for aclion againsl a
system which bolh groups condemned
for its uller unwillingness Lo discuss ils
policics with the very pgroups which
would be most influenced by them.,

A Divided Polity Model, The pluralist
model of democracy Lells us nothing
about socielics which are deeply divided
and which lack a slrong, hroad con-
sensus aboul the nature of the political
system,  [eccause ol ils  assumplions
aboul a concerned cilizenry, ample op-
portunitics Lo influence and control the
governing clites, and [ree and vigorous
discussion of issnes, il s ol no use in
discussions of sociclics which have none
of these atlyibules, Lel us now try Lo
presenl some gencral characleristics of
an alternative model, based on the
French and Duteh cases, which may be
more uselul in examining the many
conlinental  fiuropcan  democracies
which posscss few ol the chavacleristios
ol a pluralist democracy.

We will agsume thal the country
under discussion s rigorously divided
wilh respect Lo social class and/or reli-
gion. Because of ils politieal eullure, the
population is apathetic about politices
und does nol possess direcl controls on
the governing cliles, Under which con-
ditions is il possible for this political
systemn Lo survive while mainlaining a
stable democeralic regime?
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® At the very minimum there must
be a consensus that al groups profit
more from remaining within the present
system than by destroying it. This con-
sensus may find powerful symbolic sup-
port from the existence of a respected
monarchy, a love for the fatherland, or
a realization of the necessity of co-
hesion because of external enemies. The
ease with which French regimes have
been destroyed seems to demonstrate
that powerful groups often feel that
they can benefit more by the creation
of a new system than by remaining
within the present one.

® The distance which the mass of
the populace feels between itself and
the centers of political power must be
balanced by a feeling that those clites
who occupy the centers of power sin-
cerely seek the common good. The
cynicism and distrust prevailing
throughout the French political culture
obviously make this impossible in the
near future.

e The political leaders must feel the
necessity to make compromises, If the
second condition is fulfilled, ie., if
voters have conflidence in their leaders,
it will obviously be easier for these
leaders to make political compromises.

In summary, if the polity exhibits
these characteristics, the parliamentary
process will not consist of a conflict
between Government and opposition
but, instead, will involve a continual
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process of compromise and accommoda-
tion joined with a genuine will to find a
workable solution.

The above model is substantially
different from the modei of plurahist
democracy, yet it provides the possi-
bility of stability and democracy. When
it is applied to postwar France, one may
conclude that the French political sys-
tem has indeed been condermned for the
wrong reasons. This essay cannot con-
clude on an optimistie note with regard
to the future of the French system.
While it is prevented from operating in a
manner similar to that described by the
pluralist model, it is also prevented from
imitating the divided polity model be-
cause it lacks the essential qualitics of
consensus, deference, and compromise.
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SOVIET CIVILMILITARY RELATIONS:
CONFLICT AND COLLABORATION AMONG COMRADES

The concept of continuing institutional conflict between the Communist Party
and the armed forces can lead to entirely inaccurate conclusions about the relations
hetween the civilian leaders and career military officers in the U.S8.5.R. The top
figures in both groups are all political professionals, and most of the so-called
conflicts—both of historic and contemporary genre—transcend normal institutional
lines, Although the peculiar Soviet version of the classic Great Russian
politico-military model is characterized by an inherent potential for discord, it also
includes unique provisions for perpetuating the present political system and for
sustaining the thrust of the country’s national and strategic objectives.

A research paper prepared
by
Lieutenant Commander Gerald C. Caron, Jr., U.S, Navy
College of Naval Command and Staff

INTRODUCTION In fact, the concept of conlinuing
“instability, tension and conflict™ he-
tween  the Communist Party of the
Soviet Union (CPSU) and the Ied
army®  remains alive and well today,
having been nourished by a substantial
amounl of Western literature on the
subject and by the vivid profile of
Soviet military leaders on the interna-
tional scene in recenl years. Their

If the ruling class, the prole-
tariat, wants to hold power, it
must, therefore, prove its ability
to do so by its military organiza-
tion.—V.1. Lenin.!

Background. In 1957, al the height
ol the post-Stalin struggle [or political
power in the Soviet Union, Allen Dulles
suggested that the Soviet military offi-

eers were participating in the seleclion
ol a new national leader and that they
might eveu seize power Lhemselves and
cslablish their own Lype ol diclalor-
ship.? Although the events which Dulles
alluded 1o did not develop as he pre-
dicted, the prospect of a military Lake-
aover ol the Sovicl Government ap-
parently seemed plausible at the Lime,

*The Soviel armed forces were known
officially as the “Workers’” and Peasants’” Red
Army,” or Red Army, from L1918 until 194,
when the designation was changed to Soviet
Army. The Red IFleet and the Military Air
Fleet, although occasionally independent in
theory, have nearly always been subordinated
in fact to the Sovicl ground forces. For
simplicily, the term “‘Red army” will he used
throughout this paper to signity the cntire
Soviel mililary establishment,
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presenee in Crechoslovakia and Egypt,
at crucial limes, comes Lo mind.

Fmbodied in the idea of coulinuing
conflict is the notion that the Soviel
military establishmenl torms some sort
of opposition [orce—normally  sub-
merged, but sometimes visible—to the
leadership of the CPSU and thus, by
inference, constitutes  “a  perennial
threat to the political stability of the
Soviel state.”™

That the entente cordiale hetween
the CPSU and the Red army has nol
always cxisted is recognized as a histori-
cat faet on both sides ol the lron
Curtain. Bul, aside from the manilest
truth that in cvery country there is
some essential incompatibility belween
professional politicians and  carcer
soldiers, it is also a [act of life Lhal
virlually every identifiable pillar of the
Soviel stale—the Government apparatus,
the industrial managers, the state police,
the literary clite, and the armed forees,
ct ectera—is continuatly in some form of
real or pereeived confliet with the
party.* Yet, organically, all of these
interest groups arc composcd of card-
carrying parly members,’

The Problem, Thus, the study of

Sovict civil-military affarrs involves a
scarch for Lhe answers lo lwo key
questions:  First, arc there, in  lact,
genuine and Jasting  institutional dis-
agreements  between  the Communist
Party and the Soviet military establish-
menl? Sceond, what cflect does the
civil-mililary relationship, whatever ils
nature, have on Lhe overall Soviet politi-
cal system?

The conflict/instability  thesis s
usually supported by such premises as
the problem of political interference in
operational military matters, military
resentment of the party’s penchant for
periodie purges, the party’s denial of a
professional identity for the military
cstablishment, the parly’s fear of mili-
lary participalion in succcssion slrug-
gles, and perennial eoneeen over the rote

ol the military in policy lormulation.
The author proposes to review these
premises Lo determine il sullicient evi-
denee existls Lo supporl a dilferent
hypothesis which would deseribe the
general Soviel civil-military situation as
being not only a mutually satisfying
relationship for both groups, bul also a
carclully designed and generally stable
institutional arrangeruent for carrying
oul the aims of a major power in the
arcna of international political-military
competition.

POLITICAL INTERFERENCE
IN OPERATIONAL MATTERS

Evolntion of the Political Control
Systemn. The first duty of all revolu-
lionarics who come lo power 8 Lo
stabilize their authority, by whatever
means available. The problem of build-
ing a loyal and cfficient military estah-
lishment is part of this task, and it boils
down to a conflicl between professional
cxeellence and political reliability. To
obtain cfficicney, the leaders of the
revolulion must equip and prolcssional-
ize their foree. To insure loyalty, they
must develop a satisfaclory control
syalem,

For the Bolsheviks, engaged in a
desperate struggle for survival against
foreign intervention and internal coun-
lerrevolution (rom 1918 1o 1920, this
problem was particularly acute. Coming
to power in 1917 with a deep sense of
hostility 1o the military establishment,
they saw il--rightly so—as onc ol the
key instraments ol stale oppression, and
they were deternimined Lo destroy it. But
in 1918 they were forced Lo create a
Red army. In need of professional mili-
lary cxpertise, the new Soviet Govern-
ment was forced Lo rely on the com-
mand and stall level Lalent of the old
Imperial Russian Army. Consequently,
several hundred thonsand former Crarist
officers and noncommissioned officers
were reeruited or cocreed inlo service.®
This was a remarkable tour de loree
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since these sume officers and NCO’s had
been o prime largel for prerevolution
rhelorical abuse Irom the Bolsheviks,

Although the former Crarist officers
and NCO'’s were used, in mosl cases
they were nol lrusled. The ecircum-
slances of Tighting on 21 ironls, over
enormous arcas, and against a broad
speetrum ol opposition virlually foreed
the beleaguercd Bolsheviks Lo devise o
comprehensive system lor overall conr-
mand and control. The system which
evolved comsisled of a triple network ot
conlrols:  political commissars, parly
cells, and security police. The names
have changed over the years, but the
basic administralive format which the
Bolsheviks construeted during the Civil
War remains the same. The commissars,
who were originally civilians assigned to
the various military units, are now
regular officers with military rank and
with the Dbillet title of political deputy
Lo the commander, or Zampolit.” Morc-
over, in every mililary unil there is a
parly cell headed by a parly scerelary
whose jobi is Lo assist Lhe Zampolil in his
political cducation work,

Securitly police personnel are also in
the military, but they report separately
lo the KGB organization, which spreads
down Lo company level. Kach regiment
and separate hattalion has two or three
olficers ol eounterintelligenee assigned
Lo il, cach with his own nelwork ol
agents and informers. Military intelli-
gence, as distinel [rom counterintelli-
gence, is i separale service, reslricled
prineipally to the collection of strategie
or lactical military intelligenee in for-
eign countrics, Fven the highest ol ficers
ol the military’s own Intelligenee Dirce-
torale, the GRU, are always under KGB
surveillance. In this regard, however, Lhe
military cstablislmentl s not different
from the rest ol Soviel society. The
sceurily police keep an eye on everyone,
regrardless of  their position, Lite, or
professional afliliation.

The  political  deputies
lhrough anindependent

Y

operate
chain  of

command, which extends from the
squadl level up through all higher eche-
lons Lo the Main Political Administra-
tion (MPAY. The MPA is technically
within the Ministry of Defense, bul
aclually it reports direetly Lo the Cen-
tral Commitlee of the Communist
Parly.

In theory, the authorily of the com-
missar, or polilical depuly, has never
exlended 1o operationa) military mal-
ters; but this has often been more
formula than facl. As we know [rom
conlemporary expericnee, Lhe border-
line  hetween political  guidance  and
aperational control is, al best, nebulous
lo civilian leaders enamored by Lhe
myslique ol military  command  and
templed lo parlicipate in deeisions in-
volving purely laclical malters.

Operationat  Conflicts. During  the
Civil War and World War I, there were
some instimees of conflict over Laclical
malters belween military  commanders
andl Lheir political commissars, However,
the most serious dispules usually in-
volved commissars againsl olher com-
missars (or other civilian polilieal lead-
ers) and commanders against other mili-
tary olficers, i.c., within inslitulional
boundarics. The most notable  case
during the Givil War was that of Stalin,
who was lemporarily relieved of his
dutics® and publicly denounced Ly
Trotsky, the leader of the Red army, for
interfering with military operations at
Tsarilsyn (later Stalingrad).®

The disagreement between Trolsky
and Stalin, both of whom were essen-
tally “civiliang,” illustrates one of the
many curious eross-lhreads  running
throughout the fabric of the Soviel
civil-military relations; lensions are by
no means conflined Lo inlergroup con-
Mlicts. The most severe  political in-
lighting, over the years, has usually been
wilhin institutional boundaries, whercas
many firm political alliances have tran-
scended  normal  institutional  boun-
daries,
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Numecrous intragroup sguabhles and
intergroup alignments which originated
during the period of the Civil War were
Lo haye a lasting elfect on Soviel eivil-
military relations, The Red army s olfi-
eer corpz al that lime was by no means
a homogencous foree, being composed
of three distinct social calegories: the
revolutionary “Red  Commanders™
(graduales ol 3-4 month  training
courses), drawn (rom the indnstrial
workers:'® the ¢x-NCO’% and ensigns ol
the old lmperial Army, primarily from
the peasant class; and the aristocralic
former ficld and stall officers of the old
[mperial Army. A prolessional rivalry
incvitably emerged between  the ex-
officers and ex-NCO% of the Tmperial
Runssian Army, parlienlarly as the talter
waore cascd inlo lower command billels,
In addition, there were bad relalions
between the Red Commanders and the
ex-Crarisl  officers, The Red Com-
manders—many of whom had served
the Imperial Army as enlisted men—
vicwed their former Czarist officers with
guspicion and distrust. The ex-Crarist
of(icers seolled at the professional ahili-
lics of the Red Commanders, who were
teaingd in the new military  schools
hastily organized during the war.'!

The politico-military leuds reached
Ltheie preatest intensily during the strug-
gle with Poland in 1920, When he
ill-Tated Warsaw operalion was under-
taken, afler some early vacillation and
bickering among  the high Bolshevik
teaders, the plan of projecting the Com-
munist revolulion into Weslern Furope
on Lhe bayonels of the Red army (ailed
ignominiously, due 1o military inLer-
command disagreements and shamelul
insubordination to higher level staffs!?
Stalin, howeyer, although eriticized hy
both civilian and military leaders Tor
obstrueting  the  taclical  operations,

gained long-term political capital out of

Lhe episode by gatheriug nnder his wing
a loyal coleric of young Red Com-
manders, ineluding ¥oroshilov  and
Budenny.

Historians offer many reasons why
the Bolsheviks eventually  triumphed
over Lheir combined foes in the Civil
War period. The classic explanalions-.
raw peasanl manpower, youthlul en-
thusiasm and courage, professional ex-
pertise ol the ex-Crarist stafl oflicers, a
superior Lerror machine, gross incompe-
ieney of the opposition, et celera--only
obseure the main point, The lact is that
in apite of—or perhaps because ol—the
highly centralized politico-military lead-
crship, the Red army was translformed
inlo a lormidable lighting lorce, Viewed
in perspeclive, the party’s control pro-
cedures over Lthe Red army were nol
nnreasonable nnder the circumstances.
Indeed, it is very likely that the Red
army would not have survived as o
viable lorce without this firm guidance.
Lenin acknowledged  this during  the
war:

Tlundreds and hundreds of mili-
lary experls are belraying us and
will heteay us; we will cateh them
and shoot them, bat thousands
and lens of thousands of mililary
experts have been working for us
gystemalically and for a long lime,
and withoul them we could have
nol formed the Red Army.!?

Developmenl of Unity of Command.
In 1924 the Central Commiltee of the
Parly approved the imtroduction of a
new “unity of command™ program. In
[act, whal was established was stll a
dual form of command, hut there was a
difference in the division of responsibili-
ties, Nonparly commanders received full
admimstralive  and  operational  au-
tonomy, while the commissars remained
responsible for political instruction and
morale,  Meanwhile, a  parly-member
commander could serve as a combined

commander-commissar,  allending Lo

both the military and political work of

the umit, with only « political officer
(politruk) Lo assist him. The new regula-
tons clarified the situation somewhal,
but not entirely. Althongh in theory all
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commands were ordained unified, in
practice some were obyviously more unt-
ficd than athers,

Thus, the sceds were planted for the
growth ol a new rivaley, between party
and nonparly commanders, By 1934,
however, almost 70 pereent of the
olficer ranks were parly members. In
the higher command echelons, party
saluration was even more impressive. As
the percenlage of parly members among
the officer ranks increased over Lhe
years, Lthe position of the political com-
missars became somewhal anomalous,
The commissars, now relegated Lo the
position ol political depulies, lagged
behind the professional military in edu-
cation and technical efliciency, As a
resull, many, voluntarily or involun-
Larily, lcll under the soldiers” inlluence,
During Stalin’a ruthless collectivization
programs, the professionals  Lecame
alarmed over the morale of the peasant
goldicrs. Some ol the more inflaential
ilitary leaders were able Lo persuade
Stalin 10 make concessions in favor of
the pepsanl lroops under their com-
inand and of their families. The political
deputics, many ol whom were of peas-
anl origin themselves, supported  Lhe
professional military leaders.

The purge of the military high com-
mand in Lhe late Lhirties was followed
by a restoration ol the authority of the
political commissars, A parly decree, in
August ol 1937, made the commissars
coequal with the professional officers in
military and political allairs. The dual
command system had obwvious military
disadvantages  which  were  quickly
brought o light during the carly stages
of the Russo-Finnish  war, Conse-
quently, a parcly decree of 12 Augnst
LO40 again abolished the political com-
missars’  hillels and  returned to the
gyslem of political deputies.

After the Nazi nvasion in June of
1941, the posilion ol commissar was
reinstituled, and 45,000 ol the high-
and  middle-level party  officials were
senl into the armed forces (o luke aver

as political commissars,'® This action
was taken after large-seale surrenders
during the carly days of the war threat-
ened a total collapse ol resistanee. The
response ol the parly Lo the crisis was Lo
strengthen Lthe will of the officers and
culisled men Lo resist. “Death is preler-
able to caplure™ became the motlo.

When the Lide of battle turned, the
parly reverled Lo the unily of command
principle. By October ol 1942 the pro-
lessional officer corpa had elearly estab-
lished in combat its loyally lo Lhe
regime. The post of political connmissar
was  abolished again, and the party
political organs in the armed lvrees were
subordinated 1o the military  com-
manders.

In recent years, in line with the unity
of command concepl, a crossflow ol
mititary and politicul training lor all
olficers has been emphasized. The most
capable olficers are rolated  through
commanid, political, teehnical, stafl, and
rear service posts,'S Marshal M.V, Zak-
harov, Chiel of the Soviel General Stall,
has wrillen: “a Soviel wilitary lead-
er. .. is personally responsible [o the
party and the Government] .. . for the
conslant combal mobilization readiness,
for high military discipline, and for the
political and meoral state and education
ol the gronp . .. entrusled to him .. ..
The: Soviel Commander is both a mili-
tary and a political leader ., '8

Party Activity in the Military. During
World War 1V the Red army was inlused
with lindeeds ol thousands of loyal
Communist Party members, By the end
of 1941 the Red army had about 1.3
million Communists. In 1942 the num-
ber of parly members in the anned
forces was increased o more than 2
million and by the end of the war abont
JA million, or almost 50 percent of the
entire parly membership. In addition,
during  the  first  days ol the war,
000,000 Komsomol members entered
the armed lorees, 7

In the postwar years the parly’s
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political aclivitics in the mililary have
lended to become more pervasive bul—
from the commander’s poinl ol view—
less of a muisance. Over the years the
professional military  oflficers  have
learned to live with the syslem. In [acl,
the situation is not without advantage
for the commander, The parly con-
Llinues Lo sapportl the prineiple ol one-
man leadership.'® and commanders arc
specilically exempled from criticism by
other parly members in the military.
Marshal V.D. Sokoloveky, a presligious
military ligurc, has staled:

The Communist Pavty . . . in its
activities  syslematically  carries
oul work in strengthening the
onc-man command, viewing il as
the mosl important condition of
high military discipline ol Lhe
personnel and of combal readiness
of the Armed Forees....The
question  aboul  one-man  com-
mand and ils strengthening should
always he Lhe cenler of altention
of commanders, polilical organs
and parly organizations,"”

This policy is undoubledly not con-
gidered Lo be in conflict with the pro-
gram ol the CPSU, which clearly states
that “party leadership ol Lhe armed
lorces, and Lhe inercased role and em-
phasis of the parly organizalions in the
army and navy arc the bedrock of
military development.”®® Indecd, the
program is implemented by the broad
seope ol activilics of the polilical con-
trol organs, which includes such tasks as
transmitlal of information concerning
unil activilica Lo higher levels within the
apparatus; supervision ol political cdu-
calion and indoctrination; regulation of
advauccment of officers so Lhal only
those who are desirable (rom Lhe parly’s
poinl ol view are promoled Lo positions
ol authorily; and maintecnance of gen-
cral loyalty to the regime through extra-
legal means such as inlimidalion, threals
ol dismissal, public humiliation, or oul-
right coercion. The Zampolil prepares
filness reporls on  the polilical reli-
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abilily —promotion polential—ol  the
commander and all other oflicers, In
some cascs Lhis has resulted in slrained
relations, bul generally speaking, the ill
feelings created by Lhis sitnation are
iinor cotnpared Lo Lhe universal hatred
and distrust ol the KGB agents. The
KGEB agenls walch both the regular and
political officers, in search ol devialions
from the general party line,

The parly charges the military politi-
cal organizations with the speeilic dutly
of cducating “...all Soviet sol-
dicrs. .. in Lhe spirit of unqualified
loyally Lo Lthe people, Lo the Communist
canse, of readiness Lo spare no cllorl
and, if neeessary, Lo give Lheir lives in
the defense ol their Socialist coun-
r .5521

In addition Lo the political instrue-
Lion programs, the central organizalion
of the MPA also edits and publishes
cducational malerials and supervises the
cslahlishmenl and mainlenance ol ser-
vice clnbs, mavie houses, and librarics,
Thousands of military commanders and
stall officers are also drawn inlo “com-
mand aclivilics,” under parly auspices,
conlribuling volunleer service of a po-
litical lype, e.g., delivering propaganda
Lalks, investigatling the quality ol per-
foomauce of a Governmenlal or parly
ageney, of scrving as a parl-lime auxili-
ary inalrnclor for a polilical depart-
ment. The steady routine of political
indoclrinalion succecds Lo u surprising
extenl, particularly as a disciplinary Lool
and as a morale-molivalion deviee,

There are indicalions in Lthe Soviel
military press of occasional disagree-
ments, even Loday, belween the regular
and the political olficers, usally over
whether Leaining Lime should be devoled
lo prolessional military subjecls or Lo
political dialeetics. This s more Lhe
exceplion than the rule, however, and
nearly always aceurs al the lower com-
mand leyels. T'ensions have also been
reported belween Lhe political officers
and officers who resenl heing forced Lo
take parl in Lthe extracurricular polilical
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activities. This  reluelance, especially
among younger lechnical officers, Lo
participate in party work has generated
ill-fecling among the political workers
and also some of the other professional
offieers. The latter vesent the Tact that
they themselves must submit to indoce-
trination and political work, while the
lechnocerals, who cnjoy greater carcer
seeurily and preferential treatment, arc

allowed o remain alool [rom such
timewasling aclivities.?
Such incidents should not  over-

shadow (he Tact that, as a maller of
institutional policy, the Lop parly and
military leaders are in basic agreement
on the overall benelicial effcets of the

centralized  politico-military — conlrol
machincry.z:1 Marshal Zakharov has

staled that “party organizalions struggle
to improve Lthe combal readiness of Lhe
troops, Lo steengthen military diseipline,
and to improve military and political
training in the armed lorees.”* Simi-
larly, Marshal Sokolovsky is on record
with (he view that “Political agencies
and party organizations . . . should con-
ecntrate  all  their party-
political work teward the successiul
[uliillment of our main Lask—a lurther
improvement it the combatl prepared-
ness and combat capability of the armed
forces ol the Soviet Union.”™2% Marshal
R.Y. Malinovsky, in numerons speeches
and writings during his lenure as Minis-
ter of Delense from 19537 o 1967,
expoundled the view that “the leader-
ship ol the partly is the deeisive source
of slrcnglh and might ol our Armed
Forces,”™* ¢

elforts in

THE EFFECT OF PARTY PURGES

Early Personnel Reductions. There
have heen five periods in the histery of
the Soviel Armed Forces when, lor one
reason or another, major “purges” were
aimed at the military establishment. At
least that is the way Lhese reduclions in
force are usually described by most
Kremlinologists. A close look at the

circumstances of cach period suggests il
15 a misleading  oversimplification to
deseribe  all  of  these  cuthacks  as
“purges.”

The fivst so-called “purge,” which
oveurred in the carly 1920%, was in
reality a massive demobilization, Fol-
lowing the Civil War the Red army
numbered over live million men. 11 was
clearly a matler of cconomie necessily
o reduce the size of the military estab-
lishiment, Three million men were de-
mobilized in 1021, 800,000 in 1922,
and 140,000 more in 1924,

Naturally, the first o go were the
least rebable individuals among the old
imperial officers and NCO's, Many po-
litical commissars also lost their jobs
during this period. This reduetion oc-
cirred al a time when the party leaders
were arguimy amongst themselves over
the form and future of the peacetime
Red army.

The dispule over stralegic doctrine
was nol resolved until the midtwenties,
when the Soviels Ginally settled upon a
mixed militia and regalar Toree, This, in
turn, provoked another turnover of per-
gonnel, The reduction in loree in the

lale lwenlies was more on the basis of

professional (ualificalions and political
orthodoxy, although not necessarily
party membership, Class origin - was,
however, taken into consideration, as
the party made a deliberale effort 1o
instill a proletarian image 1o the armed
forces. In 1929 an ape restriclion lor
certain hillets {a limit of 306 years for
company commanders, 40 for regi-
mental commanders, and 45 (or gen-
crals) was instituled to rejuvenate the
command struclure with the young [ted
Commanders,

The Great Purges. The ruthless purge
of top Red army leaders in the late
1930°s forms a vital premise of the
thesis of continuing conflict hetween
the party and the military, This narrow
mlerpretation of the ovents of thal
period v a good example of the sort of
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historiography of which Lhe Soviets
themselves are [requently  accused, i.c.,
explaining the events of yesterday in the
light of the political realitics ol today,

The officers of the Red army were
initially outside the scope ol the wide-
spread purges which Stalin initiated in
the midthirties to tame the parly ap-
paratus. Although the political adminis-
tratiorr and the slale seeurily conlrols
were slill presenl, military officers were
immune [rom arrest by civil authorilics.

The seeret police assaull on  the
mililary began in late aulumn of 1936,
with the discreet “demobilizalion™ of
several Red army officers. As civilians,
the ex-oflicers were now subjecl to
arrest by the scerel police. This was the
payofl lor bitter disagreements in Spain
between army offieers aud secrcl police
officers.2?  Crilicism of sceret police
tactics in Spain by various army leaders
was interpreled as disloyally lo the
regime. Additionally, down al the work-
ing level it was a much casier malter lor
the secret police lo construct a casc
against officers who had trayeled abroad
and sssociated wilh foreigners, including
non-Communisl  parlicipants  in  Lhe
Spanish Civil War,

The irony of this situalion is that it
was the lop lalent which sulfered. So-
viet officers who fought in the Civil War
in Spaiu in 19306-38 under orders of the
Soviel Governmenl were usually wel-
comed back Lo the Sovicl Union with
wartn congralulations and high decora-
tions rom Lhe Commigsar of Delense,
Marshal Vorashiloy, followed by an inter-
rogation by the Soviet secret police,2®

In addition, many commanders and
commissars were  seriously  concerned
ahout the appalling ellect on the morale
of their troops caused by Stalin’s rulh-
less collectivization policy. Although
there were rome prolesls and com-
plaints, there s no cvidence Lo suggesl
the exislenee of any sorl of organized
opposilion or conspiracy wilhin the
military.?®

[n May ol 1937 Stlin

Was |-

suaded, on the basis of false documenls
originaled by the NKVD in collusion
with the Gestapo and relayed through
Czechoslovakia Lo his personal scere-
larial, Lo strike down the top ligures in
the Red army.?? Marshal Tukha-
chevsky, the Red army’s most promi-
nent leader, and six of his top comman-
ders were arrested on charges of Lreason-
able conduct and Trotskyile activily,
Aflter a seercl courl-marlial, they were
convicled of conspiracy with the Ger-
man General Stall and promplly exe-
culed. Although the documentary evi-
denec against the Lop marshals was lalse,
il was very conviucing. From the Lop
marshals on down the chain ol com-
mand, il was casy to build cascs against
many olber officers on Lhe basis of
prolessional associa tion.??

AL a lime when the Red army was
rapidly increasing in enlisled manpower
and striving to inlroduce new weapon
gyslems, Lhe blood purge of the officer
corps was an incredibly senseless and
shortsighted policy which resulted in
the virtual climination of the Lop cche-
lons of the command structure. TL was
nol uncommon for the commanding
officer, commissar, ehiel ol stall, and
the scrvice chicfs of an entire command
to be purged. One-third of the Red
army olflicer corps was cxceuled, im-
prisoned, or dismissed {rom aclive ser-
vice, including Lhree of live Soviet Mar-
shals, all 11 Deputy People’s Commis-
gars ol Delense, 13 of 15 Generals of
the Army, and 75 oul of 80 members of
the Military Soviel. I'ifty-seven ol 85
commanders, aboul hall of all regimen-
tal commanders, and all bul one flect
commander were purged, il nol shot.3?
However, mosl of the oflicers below Lhe
rank of colonel were imprisoned rather
than execuled.?? The purge reached the
political officers as much as the military
commanders, Gamarnik, the chief of the
MPA, commilled suicide as Lhe scerel
police were on the verge ol arresting
him. As Khrushchevy poinled oul later,
“...during this time |[1937-41] the
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cadre of leaders who had gained military
expericnee in Spain and in the Far Fasl
was almost complelely liquidalcd.”a4

Bul il is wrong lo suggesl, as some
political analysts are wonl, lhat the
purges produced a generation ol meds-
ocre Sovicel leaders. Many of the carly
promotions proved highly suecessful, A
brilianl  young division commander
named  Georgi K. Zhukov  advaneed
within J years Lo the posilion ol Chicf
of the Soviel General Stafl, However,
some of the “decp selectees™ who were
found Lo be incompelenl were later
purzed,

In the process of molding a new
officer ecorps, Stalin also restored the
influcnee of the new paolitical commis-
sars over the military commanders, An
important task for the new commissars
was Lo cnsure Lhat the younger olficers,
including the new commanders, were
carcfully indoctrinated with the beliet
that the purge was only dirceled against
specilic  political  eriminals who  were
clearly identificd as *‘enemics ol Lhe
people.” As a resnlt, the survivors of
this period, including many who were
sacked bul nol shot, atltribuled their
very exislence Lo the benevolenee of the
party, it general, and 1o Stalin, in
particular. All of the deep selectees
owed their early promotions Lo Stalin,

Only later, when the full horror of
Stalin’s crimes was revealed at the 20th
Party Congress in 1950, did it become
known that this was a blood purge
dirccted against every clement ol Soviet
society, All of the piltars of the ruling
elite—including, for a lime, the scerel
police themsclves—were viclimized by
Stalin.

Thus, the remarkable thing aboult the
purges is thatl they were never pereeived,
cither at the time or later, by the
emerging  generalion ol political  and
military leaders as being a deliberate,
illegal attack on the Red army by the
party.®® Khrushehev touched on this
poinl years laler when he said, “The
exlernuination ol the Old Guard of the

army wai for a long time considered a
credil to the men responsible rather
than a crime lor which they should have
been  punished.”™®  The memoits of
some ol the survivors tend Lo corrobo-
rate Lhis, The manner in which many
officers were climinated, c.g., Lthrough
administrative orders and secrel  Lri-
bunals, contributed greatly to the wide-
spread ignorance of the enormily of the
purge. Many officers were apprehended
by the seerct police while in transit to
new duty stations. Thus, the old and
new commands were only vagaely aware
of the officer’s disappearance, let alone
his arresl. The secret police, of course,
arranged all ol the transfer orders as
well as whatlever Tollowup cover slory
was necessary Lo account for the olfi
cer’s  disappearance  or  reassignment
while en route.

I fact, il anything, the purges lorced
the members of both the parly appa-
ralus anel the military  establishment
closer Logether inlo a common, undying
hatred of the seerel police organizalion,

Significantly, none of the purged
generals were pul on display at the
infamous public show-trials in Moscow.
They were tried and exceuted in secrel,
This may have been due to recognition
hy the secret police that the rugged old
catupaign veterans could not be coereed
into humiliating themselves in an orgy
ol sellvililication, Lo which the purged
civilian politicans were foreed to sub-
mil, Thus, the Soviel Armed Forees
emerged [rom this period with whal
might be deseribed, in capitatist puliic
relations Lerms, as a “elean image,” in
contrast Lo the malevolent shadow cast
by the secrel police. Although  this
might scem somewhat bke a Pyrrhic
victory, even in a totalitarian state there
are some distinet political advantoges (as
we shall see later) Tor an institulion
which enjoys strong popular support.

Postwar Demobilization. The next
so-called purge oceurred between 1943
and 1948, Some authors have deseribed
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this as a small-scale repetition ol the
blood purges of the late thirlics, In
reality no blood was shed, although
scveral earcers were terminaled
abruptly., The objeel was to ensure the
hegemony ol Stalin, by prevenling the
lormation of cliques around popnlar
military leaders. Marshal Zhukov, Mar-
shal A.A. Novikov, and Flect Adm, N.G.
Kuznetsov, the top ligures in Lhe army,
air [orce, and navy, respectively, were
all demoted. (Stalin later reealled Zhu-
kov and Kuznclsov to respectable posi-
Llions.)

The 1945-48 period was also an era
ol massive demobilization, from
11,365,000 men in the armed lorces in
May of 1945 lo 2,874,000 men in
1948.27 Tor those who wished to make
the service a carcer, it obviously helped
lo have good marks in both prolessional
performance and political reliability. Lo
this regard, however, Lhe Sovicl political
leaders were nol exactly pioncering
gome new innovation in the lield of
civilb-military relations, The requirement
ol rigid parly linc conlormity is some-
thing which all military men have to
(ace, espeeially dnring periods of severe
personnel reductions, Aside from this
fact, Lhe Soviet political lcaders were
faced with a scrious postwar inlernal
crisis, resulting from Stalin’s warlime
relaxation of eivil controls. The political
snhordination process taking place in
the Red army was jusl another nspeet of
the regime’s overall program lor reeslab-
lishing control over the whole of Sovict
socicly,

Khrushchev's Reductions. The [iflh
“so-called™ purge oceurred during the
period 1950-01, under Khirushehey, This
was  unquestionably a  reduction  in
(orce, molivaled by cconomic con-
sidcrations bnl with slrategic overlones,
Manpower was reduced from 5,723,000
in 1935 w 3,623,000 in January of
1900. Plans called for a further redue-
tion to 2,423,000 by the end of 1961,

(This plan was allered, however, in the

middle of 1961, and the military man-
power levels were subsequently raised.)
In financial terms, the Defense Minis-
try’s share ol the budgel dropped from
19,9 pereent in 1955 to 12.9 percent in
1960. The cutbacks involved the forced
relirement ol aboutl 130,000 career offi-
cers,>® The altrition was particularly
high among those officers who lacked
technical qualifications.

Again, this was during a period of
major conllicl between the lop leaders
regarding what stralegic doctrine the
Sovict Union should develop, As in so
many previous disputes, the conflicl was
generally  within  institulional boun-
daries, The harsh impact of a changing
technology and the modernization of
the Soviet armed lorces caused consider-
able division within the oflicer corps.
Large numbers of tradition minded (i.c.,
gronnd-force orienled) olficers were re-
placed by wechnieally qualificd olficers
ag Lhe Sovict Union moved into Lhe
stralegie missile cra,®®

When  Khrushehev  proclaimed  his
new doetrine, the older generation of
oflicers was divided into two categories
—those whose ideas were out ol date
and those who were stll capable ol
rendering uselul service. Those whose
names were nol renowned in baltle and
who did not oceupy the very highest
positions in the armed [orces were
removed. 'The promotion of 4534 gen-
erals in 1900 is clear evidence of the
clevation ol a new cadre ol olficers to
major leadership positions in the mili-
tary.*® Many ol those who were re-
leased were the same individuals who
had been deep selected in the late
thirties and enjoyed major commands
dnring World War 11 bul, by the late
[iltics-carly sixties period, had Lallen oul
ol step with the new Lechnology.

Where polilical consideralions made
it necessary Lo retain some of the senior
marzhals and generals, they were—with a
few mnolable exceplions—virtually re-
moved [rom posilions ol responsibility
and decisive authority. New posilions
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were, in [act, created lor them, An
informal group known as the “gencral
inspeclors”—a kind ol old marshals’®
corps—came into being,

By 1965, barely one-quarter ol the
marshals of the Soviet Union (i.c., the
officers of the highest rank) and only
aboul one-third of the marshals in the
technical arms had taken parl in actively
promoling or writing about the revolu-
tion in military techniques and tech-
nology.*!

The inmportant peint here is Lo draw
a distinetion between the feelings of the
members of Lhe older generation, who
were  understandably  unhappy  about
being passed over and pul out lo pas-
ture, and the overall attitude of the
group which remained in the serviee in
positions ol responsibility, Through a
political decision a new generalion of
military leaders evolved, owing  their
suceess to the party,

* ¥ N ® R

It is well Lo remember that the Soviet
political system [eeds itself on purges, [t
has always done so, and there is no
reason 1o doubt that it will continue to
do so in the future. By and barge,
however, the armed [orces have suflered
less fromn purges over the years than any
olher of the major pillars of the ruling
clite. The period of the kate 1930 is
the only one which could be categorized
ag o genuine purge ol the military, And
Stalin personally, rather than the Com-
munist Parly, has been bltamed for the
events ol thal unhappy era. The other
so-called purges—in the carly twenties,
the late twenties, the late lorties, and
the late [ifties——were not political re-
prisals and, in the long run, usually
benelited the Soviel armed forees,

It is highly probable, however, that
in duc course a new generation of
military lcaders will cmerge Lo replace
the “Class of 19607 at the op of the
armed forees, It will not be a sudden
and drastie turnover, though, because

literally hundreds of Lhe more senior
ollicers have alrcady died from natural
causes in reeent years, When the replace-
menl process is completed, many West-
ern Kremlinologists will probably hasten
to recognize Lhe elfect as a draslic new
purge, adding lurther luel to the lires of
conlinuing conilict between the CPSU
and the Red army.,

THE PARTY'S DENIAL OF A
PROFESSIONAL IDENTITY
FOR THE MILITARY

Background. The allegation that the
Comnunist  Parly  has  consistenlly
denied the Soviet military establishment
any sort ol prolessional identity is
another major premise of the theory of
continuing conilict,*?

There is some basis in (act [or this
chuarge. In general, the historical len-
dency ol the Soviel system itself las
been Lo suppress the emergence of
antonomous inlerest groups ol any kind
thal might develop a life of their own
and challenge the leadership monopoly
ol the party. Strong political pressure to
completely  emasculate  the  military
establishment was applicd, in particular,
alter the Civil War, A rank structure was
not introduced until the midthirties,
Alter World War 1l Stalin claimed all the
credit  Tor the achievements of  the
Soviel armed lorces during the war,

Conversely, there s considerable evi-
denee to suggest that the opposile con-
clusion can also be drawn, viz., that the
civilian political leaders have carelully
lostered the development of a unique
professional idenlity Tor the military’s
ollicer corps,

The Militia Dispute, In order Lo Tully
comprehend the development of profes-
sionalism in e Soviet armed forees, il
is necessary Lo have an understanding of
the politico-military events of the post-
Civil War peviod. From 1920 10 1925
there were wany bitter disputes within
the parly over o varicty ol issues,
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including the problem of devising a
permanent form and funetion for Lhe
Sovict armed forces. This was due, in
part, to the simple facl that the Bolshe-
viks had no elear concept of what the
permanent mililary arm ol a socialist
slale should be like. As Lenin said, *We
proceeded from experiment to experi-
ment; we endeavored Lo ercale a volun-
teer army, feeling our way, testing the
gronnd and experimenting to find a
solution Lo the problem,*?

The debales on the organization of

the armed lorces were [urther complhi-
cated by the fact that the overall stra-
legic rtole of the wmilitaty in Soviel
exlernal policy was also being discussed,
The Soviel stale had emerged [rom its
Civil War totally isolated and sur-
rounded by a hostile world. The Bolshe-
viks were laced with the need lo main-
Lain sufficicnl military strength Lo cope
with a scrious foreign relalions situs-
tion, In Lenin’s words,

We arc living nol merely in a stale,

but in a syslem ol slales, and it is

inconceivable for the Soviet Re-
public lo cxist alongside of the
imperialist stales [or any length of
time. One or the other must tri-
umph in the end. And before that

end comes, Lhere will have Lo be a

serics ol [rightMl collisions be-

tween the Soviel Republic and the
bourgeois states.**

Mecanwhile, on the home front, a
rising spiril of dissatislaction among the
peasants, which culminaled in open
rehellion in several arcas, presented the
Red army with problems of military
pacification and punilive operations,

The ensuing conflict within the po-
litical hicrarchy was hetween the pro-
ponents of a looscly organized and
locally controlled ecitizen militia lorce
and the advocates of a strong, profes
gional military foree. Trolsky, the leader
of the Red army during the Civil War,
became the leading advocale of the
cilizen militia lorces. e envisaged a

gradual two-stage development for Lhe
Red army. After the initial period,
during which as a matler of warlime
expedicney the Red army was foreed Lo
operate in accordance with traditional
military concepls, he preferred Lrans
forming the armed forces into a deeen-
tralized militia organization. Nol only
was the mililia concepl cconomically
morc feasible for Lhe Sovicls, hul also
more ncarly in accord with Lraditional
pacifist-socialist principles, and—hope-
fnlly—more casily controllable by local
civilian party cells,%*

With their professional sceurily al
stake, the members of the military
hicrarchy attacked the militia idea on
the grounds of inefficiency. As Lhe idea
of a mixed military establishmenl—part
militia and part cadre army®® —emerged
as a possible and workahle system, Lhe
opposilion to Trolsky gradually shilted
ils atlack [rom the organizalion of the
Red army Lo discussions of Llaclical
doctrine, The notion beecame popular
that a pewly developed proletarian mili-
tary Lechnigne (essentially guerrilla war-
fare procedures, using cavalry forces)
accounled for the snceess of the Red
army dnring the Givil War. The Red
Commaudurs, targely sell-trained in the
heat of balde, took credit for deviging
this new nilitary doclrine which they
cousidered unique iu the hislory of
warlarc. Aside (rom the polilical aspeels
of the situation, this was lhe first case
ol prolessional pride for the young Red
Commanders, aud it revealed a strong
streak of personal ambitlion as well as
sincere faith in the future of the new
Red army.

In lawe 1923 and carly 1924, several
invesligaling connmissions, represenling
the Central Commillee, examined the
military/material stalus of the Red ariny
and submilled reporls  which  were
highly critical, by implication, ol Trot-
sky’s policics. By mid-1924 Stalin had
achieved an irrclricvable grasp on the
political apparatus of the military and,
as a result, Trotsky had been effectively
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replaced in the I{:adcrshi[’) of the Red
army by Mikhail Frunze,?

Under IFrunze a unilicd slructure and
a unified tactical doclrine were imposed
on the Red army. The militury organiza-
tion as a whole was modernized and
stabilized. Staff and adininistrative lune-
lions were clearly delinealed, new lile
was pumped into the naval and aviation
branches, and emphasis was placed on
improving the overall Lechnical compe-
tenee of the armed forees, Parly mem-
bers were infused into the military
machine, and regulalions were revised Lo
permil a younger age distribution on the
major slalfs. Frunze’s basic slogan,
“make way for the Red Commanders,”
heralded the politicat debul of a new
generalion of military leaders, headed
by Stalin’s old cohorts from the Tsaril-
syn opcralions and the Polish campaign:
Yegorov, Budenny, Voroshilov, el al
During this period of military reform, a
new slyle of palitical soldier emerged—
typically an ex-cnlisled man or prole-
tarian who posscased only a rudimen-
lary military cducation, a superficial
understanding of Marxisl phrases, and a
ruthless ability for making decisions in
terms of narrow political chauvinism,

The most noleworthy aspect  of
Frunze’s regime, however, was the new
political and psychological spiril which
he instilled in the armed (orees, To
Frunze the gerious business of modern
warfare required the complele subordi-
nation ol all aspects of socicly, in-
cluding in particular the officer corps of
the militery cstublishment, Lo Lhe strong
lcadership ol a single, clile, nalional
policymaking organization, ie,, the
Communist Parly, This is Lhe basie
philosophy which the civilian political
leaders have pushed ever sinee, and [our
generalions of  Soviel  olficers  now
aceepl il and helicve in il as a way of
life,

Building the Base. Ag Stalin gradually
eaged inlo control of the Soviel political
syslem in Lhe midtwenties, the Red

army cnlered a new cpoch. An carly
clie Lo one dimension ol this cra was
revealed in Lthe slyle and subslance ol a
speech Lo the Central Commillee on 19
January 1925, in which Stalin loreelully
supporled addilional delense expendi-
wres Lor the Soviel Armed Forees,

By 1928 Stalin was sufficiently in
command of both the party and the
governmenl apparalus Lo instilute the
Soviet Union’s first Five-Year Plan for
econtomie  development, which was a
conscious allempl o creale Lhe indus-
trial base needed Lo support a modern
mililary establishment. A najor objee.
tive of the plan was Lo raise the combal
capabilitics of the Red army Lo match
those of its polential enemices in Furope
and Asja*?

As a result of the rapid growth in
heavy industry, the Red army soon
began Lo inerease bolh Lhe quantity and
qualily ol ils armaments and military
technology.*® Unlike the Western de-
moeracies, who were lulled by the spirit
of pacilism in the thirlies into a penuri-
ous allitude loward spending Tor na-
lional securily, the Soviel Union openly
pushed for military preparedness. Not
only war industry mobilized for military
production, bul the populace was
psychologically conditioned for war,
Young people were Laught in numerous
paramilitary  organizalions, voluntlary
sporls associalions, small arms courses,
aero clubs, and evening nursing courses
that their primary dutly was lo prepare
for the defense of the Soviel homeland
from loreign invaders,

Significant emphasis was also placed
on providing the officer corps with
Lraining in new military Lechmology and
operational procedures. By 1938 over
50 pereent of the corps commanders
were graduates of command-stalt tevel
coutses (some of 2-3 years duralion), As
a tesull ol the refresher courses and
training in Lhe academies, this genera-
tion of officers received, albeil rather
late, a lairly complete military educa-
Lion. A thorough polilical educalion was
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also stressed so that by 1938, 959
pereenl ol the corps commanders and
87 percenl of the regimental com-
manders belonged to the parly. Good
Communists and hard workers, they
were ... excellent excentors ol or-
ders, stubborn, consciculious, and in-
eapable of discouragement.”™® liven-
tually they were Lo deleat the German
generals,

Althougly many of the officers of Lhis
gencralion look no part in the Civil War,
they were all brought up on legends
abont its heroism, Their lormalive ycars
were colored by works such as N,
Oswovsky’s How Steel Was Hardened,
As young officers Lhey were bencath the
scope of Lhe purges in the lale thirlics,

Thus, in additlion to sabstantial ma-
Lerial improvements in the Red army
during the 1930%, o broad base of
politically loyal and technically pro-
ficicnl young oflicers was carelnlly
groomed [or higher command.

The Wartime Generation, In Lhe
1940 the Sovict military establishment
added a new generalion of professional
officcrs. This is Lhe generation Lhal
fought the Great Patriotic War in the
trenches at Stalingrad, in the tanks at
Kursk, and in the great rolling oflensive
across the broad steppes ol Fastern
Europe. As yonng officers in the best
years of their lives, they were inspired
by the words and music ol [Russian
nationalism.

Thus, the wartime generalion of olfi-
cers is professionally and psychological-
ly quite distinet from the preceding and
succeeding  generations in the Soviet
armed forees.’ ! For many, their meri-
torious scrvice in World War IL resnlled
in carly poslwar promotlions to bat-
lalion and regimental command. o
these positions of responsibility they
oblained the neecssary  professional
qualifications and political “visibility”
to move higher, The members of this
generalion, many of whom arc now fag
oflicers, arc now scrving on high-level

stalfs or in command of divisions or
corps.

{bviously, the warlime generalion of
officers perecives itsell as being  the
hard-ecorc cadre of a professional mili-
tary lorce. Al the same time their
ideological commilmenl to the parly
and the regime is qnile impressive, This
makes sense only il one understands the
weird perspeclive of Lwo carcers lived
jointly by the same man, livery Sovict
oflicial of any standing has a profes-
gional carcer and a carcer in the parly;
his performance in cach constanily al-
feets his promotion prospecls in the
other,

The Postwar Professivnals. In the
postwar years Lhe Soviel armed forees
have added iwo new gencralions of
oflicers, with each group possessing
dillerent but perfectly valid reasons lor
making a carcer out of the mililary
prolession.

The middle management level of
olficers is composed largely of captains,
majors, and colonels belween Lhe ages
of 35 lo 45, Fxeepl for some of the
older oncs, this gencration did not
parlicipale in the Great Patriotic War,
Their ages ranged from 3 Lo 15 al the
outbreak of the war; all of them grew
up in warlime in an atmosphere of
intense  and enthusiaslic  paltriolism.
Their fathers, nneles, and older brothers
all served in the armed Torces. Mosl of
the members of Lhis generation lost
gome known relative. Tu many cases
both parents were losl during Lhese
years, Their fist really vivid impressions
were derived from the patriolic upsurge
dnring  the war, which produced in
many a youthflal desire Lo commit some
fcat of heroism such as the “gallant,
fcarless knights™ at the (ront were per-
forming.*? During the war the older
oncs worked in munilions [aclorics
while the younger ones wenl Lo school,
From 1943 on many orphans entered
special homes or altended one of the
newly created Suvorov cadel schools,
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The concept ol dedicated service Lo Lhe
regimne became decply implanted. hus,
many of the young men in Lhis genera-
tion remained in the army alter enlist-
ment and attained commissioned  or
noncommissioned rank. In  addition,
they have been able Lo actively parlici-
pate in the growlh in sive, sophistica-
tion, and striking power of Lhe Soviel
armedl Torces in the past two decades. L
would be unrcasonable Lo even suggest
that this group harbors (eelings of pro-
fessional inferiorily.

The youngest generalion of officers
in the Soviel armed forces is composed
ol these individuals who were the war
and immediale postwar babics, For
them the Stalin period and the war
belong in the past. Many ol them, as
children, did nol experience e patri-
olic upsurpe of Lthe older generalions.
Thus, in some respeets Lhe members of
this generation are more independent
minded han their elders, who matured
under different social conditions. Bul
their ideological commilment Lo the
regime s based on a commonly held
beliel that they have reecived the hest
pessible  cducation  and  prolessional
training, In particular, they have been
privileged Lo play major roles in Lhe
modern Lechnical revolution within the
Soviel armed
thermonuelear  weaponry  and  missile
technology, they have the training and
operational expericnee o nuclear
physics, rocketry, electronics, and com-
puler systers, And they also prasp the
modern language of industrial manage-
ment and mathematical manipulation,
From the standpoint of military proles
sionalism, Lhey cnjoy cerlain preroga-
tives denied others, and they have the
sittislaction ol kuowing that the Soviel
high command recognizes thae L, Lo
sueh  officerspecialists — belongs — Lhe
future of our armed lorees,”?

X W WX A

The Toregoing discussion of the evo-

forces. In the age of

officers suggesls that the eivilian politi-
cal leaders have deliberately fostesed the
development of a high degree of profes-
sionalism in the Soviel armed forees.
The process has involved some growing
pains, In general, however, in return for
the finest equipment and training Lhat
rultes can buy, the regime has created a
loyal and thoroughly professional mili-
Lary establishment,

By developing a highly professional
force, with all subordinate levels sub-
missive Lo the lop echelons, and then
winning over the top military leaders,
the parly has accomplished ils objective
ol complele contral of the organization,
Adequate loyalty al the lop is ensured
by a lifetime of ideological indoctrin-
ion, plus the tangible rewards which
come with rank and high pay, The
aspiring young Sovicl military oflicer
looks forward not simply Lo being a
greal general or admiral, but lo be-
coming a llag officer with a good parly
record and good parly connections.

THE SPECTER OF “BONAPARTISM™”

Background. The specter ol “Bona-
partisin,” & counterrevolulionary conp
by a strong military figure, has haunted
the Communist Parly™s leaders  ever
sinee they came Lo power in Russia.

There are valid Russian  historical
precedents for the Bolsheviks o fear a
muliny {rom within, Fven under the
Czars the malter of succession was often
a problem. A change of rulers was ollen
brought aboul by murder, intrigue, and
revoll, On several occasions the regime’s
own Practovian puard sided with the
opposition,®?

The First Suecession Siruggle, The
first Sovicl conlrontation wilh the prob-
e of succession came with Lenin’s
passing Trom power. Trotsky, the War
Commissar and leader of the Red army,
wis widely feared as n polentinl Bona-
parle, ic., a creature of the Revolution

publintieny 8, faun RereMgIs g Wil 1o, ho  might become its - subverter.
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Despite his influence among the upper
ranks of the Red army, Trotsky was
unable to make good use of his supporlL.

However, it Trolsky was unable—or
unwilling—to ulilize the Red Army as a
power base, his opponents were nol
nearly so squeamish. In the poslwar
years the amorphous alliances which
were created during combal gradually
evolved into the shadowy form of a
political bloc within the military. Al-
though for several years the members of
this group were neither [ully eoherent in
their views nor completely consolidated
in their relationships, they were one ol
several political stalking horses used by
Stulin in his ellorts Lo oust Trotsky
from control of the armed forees.
Stalin’s military supporters included of-
ficers ol  nolable }n‘cstigc such  us
Frunze, Voroshilov,’® and Budenny,®$

The terrilorial reorganizalion con-
cepl pushed by Trotsky in the post-Givil
War period alicnated those military offi-
eers who realized that there would be
no room for professional carcers in the
militia setup. However, nol all of Trol-
sky’s opponcenls were molivaled hy sell-
serving interesls. Many ol them were
alarmed and (rustraled by an apparenl
irend toward doctlrinaire mililary con-
scrvalism,

The newly developed  proletarian
military doctrine was opposed by the
older ex-impevial olficers, on profes-
sional grounds, and by Trotsky as being
bad Marxism, i.c., a lruc MarxisL ap-
proach should be based on Lhe avoid-
ance ol blind supporl lor a doctrinaire
military  science. As Lhe conlroversy
continued, Trotsky was gradually made
o appear o be the champion of “re-
aclionary™ policics. The facl that the
ex-Crarist offlicers now supported him
was laken as prool of his deliberale
sland againsl Lhe “progressivisin® of the
Red commanders, The efleetive power
of Trowsky was so flar reduced by
mid-1924 that he was nol allowed Lo
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1925 he had been ousted from the War
Commissarial,

Thus the military was decply, albeit
indircetly, involved in the laleflul fracas
for leadership at the top which cnsucd
during Lenin’s lingering illness from
May 1922 until his subsequenl death in
January 1924, This biller suceession
struggle was played oul against a turbu-
lent backdrop ol widespread social un-
resl, narrow political intrigue, and stum-
bling statesmanship. Although the Red
army wag nol prepared Lo parlicipale as
an aclive political force in Lhis power
struggle, neither could it remain isolaled
and immune from the sitnalion,

The Zhukov Affair. The oscillulions
ol Marshal G.K. Zhukov’s carcer afler
World War Il form another vital premise
lo the theory ol continuing conflicl
belween the parly organization and Lhe
military cslablishmenl,

During the war Zhukoy direcled the
first major Sovicl success in Lhe delense
ol Moscow, wrned the German tide al
the Battle of Stalingead, lifted the sicge
ol Leningrad, and led the Russian ad-
vance Lo Berlin. For sheer operational
brillianee, his exploils were unsurpassed
in the Sovicl nilitary high command,

With his outstanding war record, he
became the country’s most famous and
popular soldier. There are indicalions,
however, Lthal Zhukov was neither well
liked personally nor well respectled pro-
fessionally by his peers in the military.
On the purely human level, this may
have been a reaclion to the opporlun-
islic manner in which Zhukov clawed
his way Lo the top during the prewar
period or Lo the arrogant and harsh
manner wilh  which
treated his subordinates.® 7 Also, lrom a
“service repulation” slandpoint, Zhu-
kov was never [ully exonerated from
complicity in the Sovict lailure lo pro-
vide Lhe industrial wherewithal, steategic
plinming, and Laclical lraining necessary
o forestall the carly operational ad-

vances of the Germans, 3
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Alter the war Stalin banished Zln-
kov lo a series ol obscure billets. It is
uncertain whether this was duc Lo politi-
cal envy or prolessiona jealousy. Most
likely Stalin was molivaled by a mixture
of the wwo sentiments. Stalin obviously
resenled Zhukov’s grassrools popularily.
AL the same time, Stalin was embarking
on a deliberate cllorl Lo portray he
bumbling cfforts of the Soviets during
the carly warlime mouths as parl of a
preconeeived  “Stalinist  military  doe-
trine.”” This elfort was bound o bring
some sorl of noisy rchultal from a man
ol Zhukov’s temperament and immense
proflessional ability,>?

Alter a tour as Commander of the
Odessa Military District, Zhukov was
translerred Lo the command of the Ural
Military Dislricl. In the midst of his
political exile, in 1958, he attended the
provineial parly conlerence al Sverd-
lovsk (Zhukov had been a parly member
sinee  1920) and delivered o shorl
speech. The delegates applauded him Tor
5 minules, against the orders ol their
party scerelarics. This little index of
Zhukov’s political sex appeal annoyed
Stalin profloundly, and the marshal was
forbidden Lo altend any large meclings
in the luture.®®

In 1931 Zhukov was recalled from
obscurity for a mission lo East Ger
many, and in 1952 he was clecled a
Candidate Member ol the Central Com-
mittee. This may have been done Lo
bolster the military as a counter Lo any
polilical aspirations the seerel police
might have had.

Stalin’s death in March of 1953 lefl a
iremendous void al the apex of lhe
Soviel governing hierarchy. In the lead-
ership erisis which lollowed, Zhukov
lined up the support of the armed lorces
Lehind the parly organizalion, in com-
mon  opposition o he secret police
organization led by Beria. For this he
was rewirded wille full membership in
the Central Commillee. Later, as a
Khrushehev supporter in the middle

publish iU RensmeRasb i thsigMivigken gl 10,4 roup, ™

Delense and even became the Tirst mibi-
tary man lo be voted into the inner
circle of the ruling clite, the Presidium.

Exactly when Zhukov moved beyond
the pale of normal civil-military rcla-
Lions is ancerlain. The aclions taken by
Zhukov in June ol 1957 Lo supporl one
political elique aguinsl anotlier raised
doubts in the minds of many political
and military leaders.®? Shortly here-
alter he showed “bad form™ in a public
gpeech, presenting himself us spokestnan
for the armed forecs and picturing the
latler as a popular Torce prepared Lo
deal with political cliques (which did
nol serve Zhukov’s view of the national
interest). With the supporl of many
military leaders, Khrushchev  quickly
engincered the removal of Zhukov as a
threal to eivilian political authority. The
old warhorse was pul oul 1o puasture
amdl trealed as a nonperson for several
years,

In Khrushehev’s behall, it should be
noted that he was simply laking the
same aclion which President Haery Tru-
man was [(orced lo lake with an in-
subordinate U.S, general 6 years carlier.
As Khrushchev noted later, “le | Zhu-
kov| didn’t correetly understand  his
role as Minister ol Defense, and we were
compelled lo take aclion against him in
order o prevent  him  from  going
throngh with certain schemes which he
had concocted,™?

The widespread, high-level military
supporl for Khrushehev’s demotion of
Zhukov indicales more than the wsual
clement ol Soviel orthodoxy. Although
Zlwkov was the senior military officer
in botl the armed forees and the parly
political hierarchy, he apparently owed
no speeial allegiance o cither organiza-
tion, Morcover, his opponents covered
both sides of the fence. Zhukov dug his
own political grave by his arrogant
behavior; when he was pushed into it by
parly officials, it was across Lthe oul-
slretched ankles of many ol his (ellow
military olficers. The  “Stalingrad
consisling ol inlluential,
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officers such as Marshals Malinovsky,
Grechko, Chuikov, Zakharov, Moska-
lenko, Bagramian, Krylov, Biriuzov,
Sudets, Eremenko, Golikov, and Rol-
mistrov, whom Krushchey had associ
ated with o some exlenl during the
sicge of Stalingrad, all distiked Zhu-
kov.53

The poinl here is that as the mis
deeds of Stalin were nol represenlalive
of the party’s views, as a whole, neither
is Zhukov’s “DBonaparlist” behavior
characteristic of the military organiza-
tion. Zhukov was his own man.

The Palace Revolution. Afler Khru-
shchev  was dethroned in October of
1964, many Western Kremlinologists
immediately fingered the lop Sovicl
military leaders as prime suspects in the
allair. The combination of Zhukov’s
[lirtation with power polilics and well-
known mililary objections to Khru-
shehey’s ceconomie and slrategic policics
was dredged up to form a circum-
stantial, il somewhat shallow, case
against the military cstablishment,

Although longstanding  diffcrences
with Khrushchey undoubledly helped
pul the military leaders in a frame of
mind receplive to Lhe suggestion ol
ousting Khrushchev, there is no real
evidence o sngpesl Lhal the mililacy
cither initiated or participated in the
palace revolulion. Whatever role the
military played—if any—evidenUy il was
minor, The least that ean be said,
however, is that the top mililary lcaders
made no allempl Lo use the resources al
their digposal to save Khrushehey from
his fate.

Ry the fall of 1964 there was general
opposition to Khrushehev’s policies and
leadership slyle from virlually cvery
clement within the Soviet power struc-
inre. e wos brought down by a coali-
tion of his political peers rather loosely
grouped around a common desire Lo
maintain the Sovicl Union’s traditional
commilment o the predominance of
heavy industry, One of the lirsl acts of

the new leadership was to make il elear
that there would be no change in
ceconamic prioritics, Le., no shilt in
resource allocalions [rom Lhe deflense
sector, ‘The new leadership would pro-
mole consumer wellare, to be sure, but
nol at the expense of the mililary’s
purse, as Khrushchey had advocated.
The mosl signilicant aspeet of this
cnlire siluation is the notable restraint
which the mililary high command dis-
played during a period ol [(ragmenited
parly leadership. This would have been
a prime situalion for a slrong mililary
fignre  with legitimate, longstanding
parly credentials to slep in ind scize
power. A nomber of lop  military
figurces, such as Marshals Konev, Mali-
novsky, Grechko, Golikov, Vershinin,
Zakharov, cl al., were well qualified on
both professional and political prounds
lo lake over the top job.%? None,
apparently, felt disposed Lo do so.

The Sustained Succession Struggle.
Since the day Khrushehey was dis-
migsed, on 14 Oclober 1964, it has heen
widely questioned in the Wesl whether
the colleetive leadership would endure
or everlnally be dissolved and replaced
by a single strong man.

In part, this specolation was due Lo
the apparcnt inability of the eolleetive
leadership Leam to cope wilth a con-
linuing serics of domeslic and inlerna-
tional problems, e, an ideological re-
volulion in Czechoslovakia, border
clashes with China, the Lailnre of agri-
enltural  policies, space  program
slippages, a drop in the industeial
growlh rale, restiveness among Lhe in-
tellectuals, disalfeclion among youlh,
and aceceleraled disinlegration of he
world Communisl movemenl, ¢l celera.

In addition, the complex siructire of
the Soviel syslem, nol Lo menlion
several hnndred years ol Rnssian his-
lory, haedly indicates that colleetive
rule is workable, Power lends Lo Tlow
into the hands of a single, ruthiess
individual. A dictalorship requires a
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dictator, and, in the inlerim period
between  dictalors, the slruggle  for
power continues behind the seenes.

The classic Communist snecession
struggle involves three phases: initial
“collective leadership,” for purcly ad-
ministrative stabilization; lollowed hy a
period of licree  backyard lactional
struggle; and, finally, complete consoli-
dation and control by the new leader.

The collective leadership which re-
placed Khrushchev at [lirst sought Lo
return to Lhe Lorms preseribed in parly
statutes, They held frequent Central
Commiltee meetings in 1965 and
managed o hold the 23d Party Congress
in March of 1966. The Parly Congress
revamped the Palithuro, Secretarial, and
Central Commillee in conformity with
the new leadership. By 1967 Brezhney
was  more-or-less  the  “lirst  among
equals” of the collective leadership,
with Premier Alexi Kosygin and Presi-
dent Nikolai Podgorny remaining as
represenlational ligures in what seemed
Lo be an informal triumvirate or troika,

The traumatie expericnee ol the
Czechoslovak crisis shatlered the neal
image ol the new ruling oligarchy, As
the crisis developed and climaxed with
the invasion of 20 August 1908, signs
began to appear ol bolh a vacuum of
power and a slruggle for power at the
top, with effective inflnence lrequently
appearing Lo pass into the hands of
either the marshals of the Soviet Army
ot the shadowy agents of the KGI3,

Among all the various lfeaders, fac-
lions, palronage groups, and rival ma-
chines involved in the power atruggle,
the malevolent presence of the seeret
police organization constilutes Lhe big-
gest theeat 1o all other contenders,

Conversely, the army is the only
potentially  “popular”  organizalion in
the compelition, The Soviet people do
not casily identify with the CPSU and
seercl police machines, whieh have en-
slaved and terrorized them lor over a
hatl a eentury, The armed lorees, how-

ever, enjoy a repulation lor loyal service
U'!S.’I/\Iaval X

to the people, in defense of the home-
land against forcign invaders,

Thus, during the prolonged inner
struggle phase until Brezhnev’s eventual
trivmph as the single supreme fligure in
1971, there was freqouent speculation
that the military high command repre-
senled the real ruling authority. Ifor
instance, in a speech in London on 25
September 1969, Charles 15, Bollen,
former  Ambassador Lo the Soviet
Union, expressed the belief that the
present Soviel political system would
soon {within a decade) disappear. 1le
foresaw cither a military takeover or a
BeiZLFC nl's]mwur Iy disgruntled young
Russiuns.®

Anatole Shub, veleran Washington
Post  correspondent 1o Moscow, ob-
served in 1909,

The Politburo leaders and  the

Party machine have yiclded con-

sidderable power. .. to the army

and the KGB, neither of which is
under quite the Tirm control that

Khrushchev  seemed to exercise

over  both  belween 19538 and

1963, ... The real authotily of

the top leaders, individually and

collectively, is thus considerably
circumscribed. . .. Most - Moscow

Kremlinolopgists  suspect  that

Brezhney has retained power as

long as he has mainly through the

support of the military-industrial

complex . . .. 6

The results of the 24th Party Con-
gress, which clearly estallished  Bresh-
nev as ficmly in control of the Soviet
Union in April ol 1971, may be inler-
preted as a viclory ol sorls for Lhe
armed lorees, Brezlney has always been
kuown as a heavy industry man and, as
such, a lavorite ol the military hier-
archy. Although the new namber Lwo
man, Nikolai Podgorny, pgenerally,
favors consumer poods production at
the expense ol defense necds, his pro-
molion to the second spol in the Krem-
lin lineup is probably more ol a payofl
for his long career as a parly apparat-
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chik and his strong Ukrainian support,
rather than an indicalion ol a major
shilt in ceonomic priorilies, In any case,
at bis advanced age (68), it is doublful if
lie can be considercd a scrions con-
tender for the role of heir apparent.

* X w K N

The author’s conyiction is that Lhe
military never has attempted and will
neyer atlempl to take over the throne
itscll, Yet, the evidence would appear Lo
eonfirm Lhat Lhe military has never been
on the losing side during a sueccssion
strnggle. The Soviet offlicer corps has a
vested interest in preserving the existing
political order, which cven a Lemporary
pulsch would destroy. The military
leaders are indebled Lo the system for
the lofly posilions they oceupy and lor
the overall status of the armed forces in
the Soviel socicty, Indeed, their up-
bringing and scnre of tradition has
conditioned them Lo reject any alterna-
tive system, While they are not reluclant
to express divergent views on various
party policies, they have never revealed
any desire to become an indepeudent
political foree which would rival the
party itsell,

The evidence suggests, however, that
any civilian political leader with serious
expeclations for Lhe lop job in the
Kremlin must cstablish a good working
relationship with the lop military [fig
ures, 1f nolbing clse, the military con-
trols, behind the regular parly workers
and Government admiuistralors, the
third largest Moc of scats in the Central
Committee {14 f[ull/20 alternales in
]9()()).” Also, by conscrvalive cali-
male, approximalely 60 pereent of the
Soviel industry works dircctly to sup-
port the military ®®

ROLE OF THE MILITARY
IN POLICY FORMULATION

Policy Dehates. A detailed analysis of
Soviet  politico-military  policymaking

procedures is beyond the scope of this
sludy, However, inasmuch as policy
conflicls are somelimes apparent he-
tween Sovicl political and  military
leaders, the author will allempt Lo give a
broad interpretation of the effect of
these disagrcemenls on the overall po-
litico-military relationship.

During the pasl decade there has
been frequent evidence in the Soviel
military press ol independent military
vicws on Lhe allocalion of resonrees and
lorcign policy, as well as the more
lechnical mililary questions ol [orce
size, composilion, doclrine, and nuclear
testing,

The focal poiut of all policy dispules
belween Soviet mililary and  political
lcaders has always been the problem of
rcsource  allocation. In allocaling re-
sources, the regime must decide what
compromiscs to make hetween three
pressing sels of requirements: light in-
dustry and consumer nceds; heavy in-
dustry and military-defense claims; and
overall cconomic growth, Khrushehey’s
altempls Lo drastically rednee arma-
menls and manpower were vigorously
and sucecsslully opposed by the mili-
tary lcaders. 1L should be noted thal
mauy civilian political leaders also op-
posed Khrushchev on this issue.

In the carly years of the Brezhnev-
Kosygin period, the civil-military com-
petilion for rubles continued. The new
military bmdget for 1965, annouuced in
lale 1964, called for a reduclion in
defense spending of 500 million rubles,
suggesting a  continualion of Khru-
shehev’s emphasis on sirategic missile
forces al the expensc of convenlional
forces.5®

A scrics ol arlicles in the mililary
press Look issuc wilth the cutbacks and
with the onc-sided emphasis on deter-
rence.”® Civilian leaders continned the
debale on resouree priorilies al Lthe Lop
polilical cchelons in 1965, By late 1965
the defense-oricnted people appeared to
have won their case, The 1966 military
budget was inercased 5 pereent to 13.4
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billion rubles, The defense budget was
further increased to 14.5 billion for
1967, and 16.7 billion for 1968, and
17.7 biltion for 1969,

The elfect of this spending was Lo
transform the U.S.S.R. from an cssen-
lially continental military power into a
trnly pglobal superpower, with a bal-
anced lineup of forees composed of
slralegic atlack and delerrence systems,
a [ormidable blue-water Oeel, and con-
ventional pround troops supporled by
modernized amphibions and airlilt capa-
bilitics. The massive military  buitdap
enables the USSR civilian political
leaders Lo maneuver in the foreign
policy arena in a climale of recognized
Soviel power.

Policy Formulation. In theory, Lhe
mililary’s position on the national
poliey making level ranks far below that
ol the civilian political leaders. A clear
stalemienl of the civilian leaders” au-
thorily is contained in Marshal Sokolov-
sky’s authoritative Military Strategy:
“Coneentrations of the leadership of the
country and its Armed Forees in the
hands of the highest political ageney of
government control, as during the years
of the lasl war, is a decisive condilion
for the viclorious waging ol a
war, ... 772

In the Khrushchev era the military
was represenled on the higher military
council,  which  Tunctioned  dircetly
under Lthe Presidium of the Central
Commiltee,”® In the carly Brezliney-
Koaygin period, this inslitulion appears
Lo have been disbanded, possibly be-
cause Lhe colleclive leaders were relue-
lanl lo allow a single person Lo wicld
the power which chairmanship of such a
body would bestow. Curiously, the
refercnce Lo a ... possible organiza-
tion of a higher ageney of leadership of
the country and the Armed
Forees...,” conlained in the post-
Khrushchev revision ol Military
Strategy, omilted the words * ... and

will be_headed by the 1"irslS(:(:r(:la|r ol

ar College Digital Confmons, 1971

the Central Commitice of the CPSU and
the head of the government, o whom
the functions of the Supreme Com-
mander-in-Chief of all the Armed Forees
may also be entrusted.”™®

A serics ol articles in the miliLary
professional press in 1965-67 added Lo
the ambiguily over mililary access Lo
the apex ol politico-military policy-
making, Marshal M.V, Zakharov, in an
arlicle in Red Stor in I'ebruary of 1965,
slressed the importanee ol professional
military expertise in the formulation of
defense policy. As Chiel of the Soviel
General Stalf, e also caulioned against
the errors of subjeclivism, superlicial
judgments, et celera,”®

In an arlicle in the January 1966
issue of Military Thonght, Col. Gen, N,
Lomov called for the ereation of a
“single military political organ which
wonld unite the political and strategic
leaulershir in warlime as well as in Limes
ol peace.™ Lomov argued Lhat the eom-
Mexity of modern warlare and the new
weapons developed as a tesult of Lhe
Llechnological revolution liad raised the
premiun on professional military exper-
Lise in any command amrangement over
the armed forees. Lomov pointed oul
that “recomanendations™ of the higher
military command as a “highly qualificd
adviser™ on military problems *“cannol
he ignored by the deciding political
levels.” Marshal Sokolovsky also spoke
oul for more proflessional mililary in-
fluence upon  the stralegic  planning
process in April of 19606.

Other military  leaders upheld  the
political leadership. In an article in Red
Star, Maj, Gen. V. Zemskov stated that
solution of the complex tasks ol mod-
ern war “falls complelely within the
compelence ol the political  leader-
ship.”7¢  Although Zemskov rebutted
the contention that military profes
stonals should have greater access Lo the
wp level ol strategie planning, he also
pointed out thal there was need in Lhe
Sowviel Union lor peacelime crealion of
a  single  “supreme mililury-polilit:zll89
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organ,” through which the political

leadership would excreise its role.”?
"This was an oblique admission Lhat the
Soviet Union lacked adequate mstito-
tional arrangements for Lop-level co-
ordination helween the political and
military leadership.

Further evidenee of Lhe military’s
coneern for a fair share ol the decision-
making process can be seen in the
flowering tribules in Military Strategy
o the cxpertise ol the “many talented
officers and generals® and in a blunt
reference to the fact that * ... there are
no examples where an army not having
a delinile organizalion and led by an
inexperienced military leader success-
(ully waged war with an army headed
by ‘an cxpericneed military leader,”?®
The {lurry of memoirs which scnior
Sovict military offiecrs rushed inlo print
with, in the post-Khrushchev cra, re-
flecled the same erilical view of the
political leadership ol Lhe armed lorees
during World War [1.7°

The marshals conlinued Lo assert
themselves. In March ol 1967 they
succeeded in preventing Lthe appoint-
ment of a civilian Lo the job of Delense
Minister. When the incumbent, Marshal
Malinovsky, died, parly spokesmen
spread Lhe word Lo (oreign newsmen
that his replacement would be Dmitr
Ustinov, a parly civilian with a long
carcer in the management of defense
industry. After a week ol (actional
struggle, Marshal Andrei A, Grechiko
emerged as Lthe new Defense Minister.°

Later in 1967 the Soviel military
leaders were accused ol preeipilating the
Middle Ilast crisis. Subsequently, the
Sovicl mililary moved advisers, inslruc-
lors, warships, and hardware into Lhe
arca on an unprecedenled seale,

The Czeeh Crisis and Tts Aftermath.
The Czechoslovakian crisis in 1968-69
represented a conlinuing display ol mili-
lary asserliveness in the ficld of major
[orcign policy {or the Kremlin, Aller
initial vacillation by the lop civilian

political lcaders, Lhe marshals exeried
sufficient pressare Lo forec a well-
excculed military  solulion  to  the
Crechoslovak problem.®! Later, when
the civilian leaders bungled the political
aspeels of Lhe invasion, the mililary
professionals were foreed Lo assume an
even more active politico-mililary role
during the subscquenl occupation
period. The wenith point for the Soviel
military lcaders came in April 1969,
when Marshal Greehko personally [ew
lo Praguc Lo force the lop Cacch party
leaders [rom office and install a new
administration [avorable to the Krem-
lin.®? Sending the Minister of Delense
to diclale lo a loreign Communist Party
was not mercly a flailure Lo observe
diptomatic [orm, for il also raised Lhe
scrious question ol whether the party
wag using the army lo earry oul its
orders or viee versa,

Party officials, disturbed by the
rising influence of the military, re-
bounded with a symbolic reminder of
the primacy ol civilian political leader-
ship. The traditional May Day military
parade through Red Squarc was
abruplly canccled, and, lor the [irst
time in the Soviet cra, Lhe Minister of
Defense  was  denied  the honor of
making the major speech of Lhe day.
However, al Lthe purely civilian demon-
stration which was aranged, a con-
spicuous cluster ol bemedaled marshals
and generals shared the reviewing sland
with the lop civilian pelitical ligurcs,

In reeenl years the military press has
conlinued Lo publish articles which re-
flect hard-line criticism of the polilical
leadership’s judgmenl on matlers such
as negoliating with the United States
and slowing down the arms race.®® The
olficial position of Lhe parly is thal
struggles Delween socialist and capitalist
counirics “are and must be carried oul
hy peacelul means—ceonomie, political,
ideological, but not military.”™®* The
general thrust of the military s aggument
is Lthat as long as any lorm of eluss
stenggle coutinues, “the coneept of war
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as armed conflict in the name of defi-
nite political aims remains in force even
in the present era.”®® Ergo, the need
remains for continued reliance on a high
level of national security based on a
“steady strengthening of the military
might of the Soviet Union and of the
entire Socialist camp by development of
production forces and continuous
growth of its material-technical founda-
tion,”3®

It is, ol course, impossible to know
precisely and to what extent factional
pressures and professional grievances in-
fluence the overall decisionmaking
process in the Soviet Union. After all, it
is not easy to establish and weigh
pressure group influence in our own
society, where access to relevant data is
more open than in the U.S.S.R. How-
ever, some general observations can be
ventured.

First, the influence of the military
high command on general policy has
grown immensely in the post-Stalin era,
largely because of the critical impor-
tance of the Soviet armed forces in
foreign affairs considerations and do-
mestic economic issues. The fact that
most major issues are usually resolved to
the satisfaction of the marshals indicates
that some {orm of institutional arrange-
ment exists for a clear-channel trans
mission of military inputs to the de-
cisionmaking process.

Second, the evidence hardly supports
the proposition that the Soviet marshals
have successfully usurped the ultimate
authority and policy making prerogatives
of the party leaders or that they even
aspire to do so. No military leader since
Zhukov has been admitted to the Polit-
buro, which is the elite ruling body of
the regime.

Third, the question of who—ie.,
party or military leaders—exerts the
most influence on major policy deci-
sions is largely immaterial. The

significant factor is that the really vital
issues are resolved promptly and by the
responsible  politico-military  profes-
sionals at the top. The Soviets can
respond to slrategic issues very
rapidly.27 In contrast to the United
States tortured and drawn-out decision-
making process, e.g., irresponsible pub-
lic debate by ungualified and poorly
informed amateurs over a missile de-
fense system, SST  development,
management of the Indochina war,
NATO force posture, et cetera.

Fourth, the fact that politico-mili-
tary policy disagreements do crop up in
the Soviet political system periodically
indicates the existence of a healthy
relationship among the top leaders. The
fact that the military officers do voice
their candid opinions, in public speeches
and on the pages of professional jour-
nals, indicates lack of fear of reprisal.
Even the civilian political leadership
itself does not always agree on some of
the matters at issuc. Disputes over
policy and conflict on the question of
who should make policy decisions per-
vade the Soviet political system.®®
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Moreover, the civilian lcaders are obyi-
ously intelligent enough Lo realize Lhal
the military leaders are only doing their
duty in lobbying lor increcased national
securily. (In this regard, il appears thal
the Soviet military leaders were able Lo
state Lheir case more [freely during the
crucial decade of the 1960’ than 1.5,
military men were,)®®

Fifth, with the apparent approval of
the civilian leaders, the serviec chicls
appear Lo enjoy unreslricled “‘deeision-
making power within their own sphere
ol proflegsional inleresl,” when Lhe in-
ternalional situation calls for specilic
operalional military action.”®  Khru-
shchey was the last civilian leader with
any legitimale credentials as a pseudo-
commander, bascd on actual warlime
operational experiences.

CONCLUSIONS

Eternal peace lasts only until
the next war.
—Russian Proverb®!

On the Question of Lasting Disagree-
ments Between the CPSU and the Soviet
Military Establishment. Are there, in
lact, genuine and lasling instilulional
disagrcements between the CPSU and
the Soviet mititary establishment? The
answer Lo this queslion must be pre-
[aced with the reminder that the politi-
cal cohesiveness of a particular govern-
mental system in any major country is
downright dilficull—il’ not impossible—
to measure with clectronie precision,
Factional dispntes and group liaisons, as
well as certain basic Lrends and pre-
vailing problems, can all be identified.
Yeu, in politics the whole iz not always
cqual to the sum ol the parts. Noncthe-
less, a negative answer to the preceding
queslion s supporlable when the fol-
lowing poinls arc considered.

First, the Commnnist Party’s politi-
cal control over the armed (orees in Lhe

neOVIsG o S Jue uated Sreatly i o isgapingless. Many of the major Soviet

degree and cffeeliveness over the years,
Bul the civilian political control has
never been so oppressive ag Lo translorm
the military establishment into an angry
aud earnivorous beast cstranged [rom
the mainstream of the Soviet political
system. On lhe contrary, the military
has always led a moderately aclive,
although inconspicuous, political lite,
The Sovicl eivilian leadership has always
enconraged a sensc of polilical parlicipa-
tion and development among Lhe proles-
sional officer corps, That this was done
for reasons of sclf-preservation in no
way detracts [rom Lhe situation. Many
of the Lop military leaders even sil on
the party’s Central Commitice. How-
ever, Lhe Soviet political syslem is in no
danger of becoming a stralocracy.

Second, it is important to realize that
the effecl of the parly’s cenlralized
polilico-military control syslem  is
perceived dillevently al various strale
within the military. Al the operalional
levels, for instance, the party’s elforls
have been—and, no doubt, will remain—
a source of some (riclion and frustration
to many prolessional olficers, Similarly,
but [or diflerent reasons, officers in Lthe
command hicrarchy conlinue Lo express
various complaints, hul these are in no
way cxlraordinary in scopc or in ju-
tensity of feeling, Overall, the rouline
inconvenicnces caused by parly inter-
ferences are shared by all clements of
the sociely, and mosl Sovicl cilizens
learn to live with them, The sitnation is
somewhal analogous Lo a persistent, bul
tolerable, head cold; certainly it is no-
where near us debililaling as, say, a
terminal case of cancer. One must be
carclul Lo nol conluse & myriad numher
of minor complainls wilth an aceurale
representation of the overall atlitude of
the majorily.

Third, with regard lo Lhe major
Soviet politico-military  disputes, c.g.,
over mallers such as national securily
and the domeslic ceonomic silualion, il
is obvious thal inslitulional labels arc
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politico-military disputes, (e.g., slrategic
doctrines, employment ol forces, ol
ectera) have bLeen of an intra-institu-
tional nature, rather than across party-
military lines. While the professional
soldicrs consistently argue Lor a greater
allocation of resources for national
sccurily, al the top they are all party
members. All of the leading civilian and
military leaders are in basic agreement
that no cconomic program will Le un-
dertaken  which might impair Soviet
gecurity. In nearly every ease the so-
called major historical “conflicls™ have
heen resolved to the satisfaction and
long-term advantage of the military
cstablishment. Moreover, the Soviet
military leadership has always welcomed
the party’s efforts toward intensive in-
dustrialization, systematic control of
the sources. of food and raw materials,
and imposition of discipline on the
Masses.

Finally, there is the matter of ideo-
logical oricntation. The military is even
“more ideologically oriented than is the
Party,”™? The Soviet politico-military
leadership really docs believe that peace
is only the interval between conflicts, In
addition to the basic Marxist-Leninist
viewpoint on this subject, there ia the
factor of a scarred psychological leri-
tage, resulting [rom centuries of foreign
invasions on Russian soil. The military’s
tics to the Soviet state are rooted as
much in national pride as in parly
ideology, and the party has skillfully
managed 1o eapitalize on this aspect by
identilying itsclf with the objectives
imposed by Great Russian geopolitical
determinism. 1 nothing else, the histori-
cal dircction of Mother Ruasia is elear to
hoth civilian and military leaders,

Effect of Soviet Civil-Military Rela-
tions. The overall cffect of the political-
military institutional arrangement on
the Sovict political system {8 one of
gtabilization. The ruling clite enjoys the
unqualilied support of the over-
whelining majority of the Soviet mili-

tary cstablishment, which would will-
ingly assist in suppressing domestie dis-
orders or a modern-day revolt from
within the ranks—suech as the Streltsi,
Dekabrist, and Kronstadt uprisings, The
Soviet nilitary establishment has, in
elfeet, replaced the scerct police ap-
paratus as the principal pillar of the
regime,

The manifold dimensions of this fact
are of direct coneern lo the West, ic.,
the West cannol expect future Soviel
internal  developments to lessen the
threat to 11.8. sccurity. For the foresee-
able future, the Soviet Union will con-
tinue to Lecome a stronger and more
formidable opponent.

The evolution ol Soviet politico-
military relations into an clficient work-
ing model greatly improves the
U.S.5.R.s capacily to press the contest
with the West, In return for their
support of the system, the lop Soviel
military leaders are in a position lo
exert an aggressive influence on the
overall thrust of Soviet foreign policy.
Yet, the Soviel leaders’ emphiasis on the
ultimate political determination of mili-
tary policy is [ully accepted by the
military. This is in line with their
Mirxist view ol the cssenlially political
nature of war and in consonance with
Lenin’s doctrine of tight control by an
clite elique.

The extreme eentralization of Soviet
political, cconomic, and military leader-
ship provides the USS.R. with a
notable strategic advanlage over the
West, A small group of leaders posscases
the power to make prolound policy
decisions; henee, the system is geared to
gencrate vital decisions much faster than
Western governments are able to, The
speedy buildup of the Sovict’s strategic
missilery, their “new”™ navy, and the
blitzkricg of Czechoslovakia are painful
examples ol this capability,

While the cnormons  burcaucracy
Lelow is used Lo govern and control, the
rcal decisionmaking power remains in
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the hands of a very few leaders at the o thal group. They are, in effcet, part
top. The Sovict military leaders belong  of the “ruling elite.”
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W

That the soldier is but the servant of the statesman, as war is
but an instrument of diplomacy, no educated soldier will
deny. Politics must always exercise an extreme influence on
strategy; but it cannot be gainsaid that interference with the
commanders in the field is fraught with the gravest danger.,

G.F.R. Henderson: Stonewall Jackson, 1898
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THE BAROMETER

{After reading Professor Andrew Patlerson’s
excellent work “Mining: a Naval Strategy™ in
the May issue, the writer was provoked into
investigating Sovicl mine warlare eapabililies
and sirategy. Following arc the fruits of his
rescarch, laken from Soviel literature, de-
sertbing lhe slale of eontemporary mine
warfare in the Sovicl Navy, Ld.)

SOVIET MINE WARFARE

In rceent years mine warfare appears
Lo have heen deemphasized in the Soviel
Navy, but Moscow almost certaiuly still
maintains a considerable capability Lo
lay defensive mine barricrs in the ap-
proaches to the Soviet coasl and for
olfensive opcrations in  the slrategic
narrows through which NATO ships and
submarines must pass, Sovicl naval in-
tercst in the past few ycars apparently
has been focused on snch Llopics as
ASW, new missile sysicmns, new Llypes of
nuclear submarines, and clectronics, The
relative merits of these systems rather
than mine war{are are being disenssed in
the Soviet journals. Nor can any greal
Sovict innovations in mine warlare be
inferred  throngh  a review ol open
source press accounls ol recent Soviel
naval excrcises and ship deployments,

A recent Soviet book in last year’s
worldwide naval exereige “Okean,” {or
instance, made only onc mention of
mine warfare and that was an acconnt
of how sappers with Lhe atlacking lorees
removed a defensive mincfield in the
amphibious landing arca ol the Mur-
mansk coast.! A detailed review of
available Sovicl literature on the snbject
suggests that the Soviet Navy has a mine
warfave capability similar Lo that al-

war, that there is little command inler-
est in Lthe subject, that Soviet ships
seldom excercise in minclaying and mine-
sweeping, and that most of the newer
classes ol Sovict surlace combatants and
submarines arc not being eqoipped for
mine warlare,

This is a significant departure from
Soviet naval (raditions, According lo
Sovicl sources, the [irst combat use of
mines was by the Russiau Navy olf
Kromnsladt in 1855, and there has been a
glorious history of developing new Lypes
of mines, mining taclics, and sweeping
techniques since then.?

Russian miniug of the Baltic and
Black Seas during the First World War
was cllcelive against German naval
forces, but the Sovicls apparently ex-
pended litte effort in the development
ol new equipment and Lacties during the
next decade or s0 and were ill-prepared
for the Nazi use of several new Lypes of
influcnce mines—such as the pressure
minc—during World War 117 Although
there were individual acts of heroism by
Soviel minemen involved in the clearing
of German mines, Soviel surlace ships
and submarines were virtually bottled
np in their ports by the German mine-
fields i the Baltic. German mining of
key inland walerways sach as (he
Danube River also cosl the Soviels
many vesscls, and their vilal cargoes
were delayed. A lew Soviel submarines
did manage Lo make their way Lo sea in
the Baltic, bul were nol very elfective in
their operalions againsl Gerraan ship-
ping. One of the factors almost certainly
mfluencing the Soviel submarines was
the psychologieal impact of operating in

neeginggihe Mo doness dusing the Jeomsun s wits s known Lo be mine infestod,
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A Soviet accounl ol Lhis period slales
that the Germans and tieir allies laid
247,000 mines, many of them by air-
erafl, during the war, bul also claims
that the Nazis lost T08 ships Lo Soviel
mincs.? The removal of these minea
alter the war was an arduous Lask.
Clearing operations started in 1944, hut
it was nol until 1953 thal mosl of the
major regions were cssentially elear. In
the process of cleaving some 15,000
squarc miles of the Baltic, the Soviels
destroyed 6,850 mines.® With the les-
sons of World War 1l fresh in their
memory, mine warlare was in the vogue
among the officers of the Soviel high
command during the 1950’

In the decade followmg World War
I, the Soviels appeared Lo be laking a
great interest in the development ol
aircraft- and submarine-laid mines as a
method ol protecting the Soviet coast
against intruding naval forces. Most of
the German lechnology developed dur-
ing the war was available to them, and
the large Soviet submarine force ap-
peared to be parlicularly suitable for
mining operations. With the develop-
ment of submarine-launched  ballistic
missiles, cruisc missile-cquipped subma-
rines, aireralt and surlace ships, nuclear
submarines, and long-range allack air-
cralt by the carly 1960°s, Soviel inlerest
appearcd o swing [rom deiensive
measures such as mine warlare Lo the
new stralegic altack systems, TL was
during thig period that the Commander
in Chief of the Soviet Navy, Admiral
Gorshkov, gave his [amous order
sending the flect to sea” and set the goal
of transforming the Soviet Navy into
the world’s number one  maritime
power.

The dearth of information makes il
very dilficult to assess presenl Soviel
capabilitics in mine warflare. Most ol the
Sovict surlace combatanls and allack
submarines are  sGll believed Lo be
capable ol laying niines. There is no
cvidence, however, that mines are car-
ricd on any ol the 40-odd Soviel unils
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normally  deployed 1o the Mediter-
rancan, but Soviet ships and aireraft
could cllectlively mine such areas as the
walers south of Crele and Strait of
Sicily. Defensive mining measures, using
mines stored in Egypt, could be imple-
mented on shorl notice, Offensive min-
ing in arcas frequented by NATO ships
(Mediterrancan, Sea of  Japan, Nor-
wegian Sea, Caribbean) could be accom.
plished by Soviet aircrafll and subma-
rines, ‘The Sovicls almosl certainly
would mine wilh greal care, recognizing
a very important drawback; no mine is
known Lo exisl which can distinguish
friend from loe.

Mine counlermeasures likewise are
not recciving a greal amount of atlen-
tion in the Soviet Nayy. Several mine-
sweeping-lype  vessels  [requently  are
present in the Mediterranean, bul these
units appear to be used primarily for
patrol and escort dutics. The small
wooden hull Vanya class mincsweepers
appear Lo be equipped Lo funclion as
wminchunters, and acouslic counter-
mcasures gear has been observed on the
tdlecks of several classes of Sovicl ships.
Again, a review of recenl Soviel exer-
cises and literature on mine counter-
measures rellects little command inter-
est in the subjeet.

All of the foregaing docs nol neees-
sarily mean that the Soviets have [allen
into the same Lrap they did between the
two World Wars, Research and develop-
menl in mine warfare almost cerlainly
continues i the USSR, There is no
reason why Lhe Soviets, like the United
States, are nol working on mines similar
to the Captor, which can be laid co-
vertly by aircrafl or submarines to wait
in stealth for au enemy submarine, The
development ol such a mine would
obviously be a top scerel program in the
USSR, but a recent slip in a Soviel
publication strongly suggests that they
may be developing an clectrical field
mine.® This urticle, which purports to
deseribe 1S, proximity (or inluence)
mines, enumerales Lour lypes: hydro-
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dynamie, aeouslic, electrical, and mag-
nelic. Since Weslern navies have no
clectrical mines, the author almosl cer-
tainly was deseribing a Sovict system.

A final consideration is the value of
the threat of mine warfare to reduce the
frcedom of operation of cnemy naval
unils in the waters off Lhe Sovict coast.

If the Sovicls were known te have an
up-to-date  mining arsenal and an-
nounced that they had mined an arca
such as the Norwegian Sca or cuslern

The fuzing syslem of an clectrical mine
consists of a serics of moored clectrodes
which deteet discreet changes in Lhe
electrical field caused by the electrolysis
between the various types of metal ina  Mediterrancan, U.8. surlace combatants
ship’s hull. The approach is somewhat  and submarines operaling in  those
similar Lo that used in a magnelic  waters would have to tread carcfully,
il{ﬂl‘JCIICC mine, but probably is more JOHN CIIOMEAU

difficult to counter and could be used Central Intelligence Ageney
againsl submarines. Student, College of Naval Warfare

FOOTNOTES
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The mine issues no official communigques.

Adm, William V. Pratt, USN: In “Newsweek"
magazine, 5 October 1942
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RESEARCH IN THE
MAHAN LIBRARY

A LONG LOST FARRAGUT LETTER IS REDISCOVERED
Lieutenant John B. Hattendorf, USN

In his biography of Admiral Farragut
published i 1892, Alfred Thayer
Mahan noted: “Farragut was cssenlially
and unaflcetedly a religious man. The
thoughtlulness and care with which he
prepared {or his greater undertakings,
the courage and fixed determination Lo
succeed with which he went into battle,
were lempered with grace by a pro-
found submission to the almighty will,”
This insight into the characler of Amer-
ica’s first admiral is clearly revealed ina
letter which he wrole Lo his wile just a
[ew days before the Batlle of Mobile
Bay. Used by Mahan as a souree lor his
biography, the letter was lost o later
Farragut scholars and only recently was
rediscovered  among  a collection  of
Mahan papers which were presenled Lo
the Naval War College by Alfred Thayer
Mahan 1, the historian’s grandson, The
Mahan documents will appear in the
U.S. Naval Institute’s forthcoming Let-
ters and Papers of Alfred Thayer Mahan,
cdited by Dr, Roberl Seager 11,

By the summer of 1863, the firsl
greal slralegic objeetives of Lthe North in
the Civil War had been achieved, The
fall ol Porl Iludson, Vieksburg, and
New Orleans brought the Mississippi
River almost entirely under control. The
Confederacy had  been  severed;  Lhe
sceeded Stales Lo the west isolaled,
Federal forces now coneentraled their
chicl cfforls Lo the cast. Roscerans,
Grant, and Sherman began a drive aimed
al creating another division, this Lime

Published by U.S. Naval War College Digital Commons, 1971

from Naghville to the sea. Leaving com-
mand of the Mississippi Lo Rear Admiral
David Dixon Porler, Marragut underlook
lo Lighten the grip on the South by
closing the remaining pull ports,

With the cvacualion of Pensacola and
the fall of New Orleans, Mobile became
the last important Confederale gull
porl. Tt was connceled to the major
collon producing arcas by rail lines and
by mumerous tribularics of the two large
rivers which emplicd into its bay. The
town was also an industrial center, I
was there that the ironclads Tennesscee,
Tuscaloosa, and Huntsville were filled
oul and the submarine H. L. Hunley was
built. With the ¢losing of other ports,
Mobile Look on a special signilicance Lo
the Southern cause and, also, Lo the
Union Navy which viewed il as an
altractive objeclive,

Farragul nade his [irst reconnais.
sunce of the coastal delenses and naval
lorces in January 1864, At that lime he
reported Lo the Secrelary of the Navy
that ironclads would be essential for a
successlul atlack. In addition lo the
guns ol Fort Morgan, Forl Gaines, and
Fort Powell, the shallow walers al Lhe
entrance o the bay were guarded by a
squadron of ships which included the
powerful, ironclad Tennessce,
Buchanan’s lNagship. The main chaunel,
meanwhile, was sown with mines (al
that time known as Lorpedoes), Mobile’s
delenses were commanded by Admiral
I'ranklin - Buchanan, former  caplain,
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U.8. Navy, who had “gone Sonth™ when
it appeared as though his native Mary-
land wonld sceede. He was promoted to
admiral in recognition of his outstand-
ing service while in command of the
James River naval defenses in 1862, It
was his flagship, the ironelad U.S.8.
Virginia |Merrimac| which sank the
U.8.8. Cumberland and the U.S.8. Con-
gress at Ilampton Roads on 8 March
1862 and whieh fought the U,S.5. Moni-
tor the following day.

The main attack did nol occur until
6 months later. On 12 [uly 1864 Farra-
gut issued General Order Ne. 10 in
which hLe told his sgnadron com-
manders: “Strip your vessels and pre-
pare for the conflicl,” After ontlining
the specific tactics to be used, he
awaited the arrival of the Army trans
ports which carried troops for the land-
ing aud the ironelad monitors 1o be the
principal weapons in the cngagement.
These Degan to arrive toward the end of
the month, Scnsing the ncarncss of
battle, he wrole Lo his gon on 31 July:

The monitors have all arrived,

except Tecumseh, and she is at

Pensacola and T hope will be here

in two days. The Confederaics at

My dearcst Wife,

Fort Morgan are making great
preparations Lo receive ns. That
concerns me bul litde. T know
Bnchanan, and Page;, who com-
mands the forl, will do all in their
power Lo destroy us, and we will
reciprocate  the compliment, 1
hope to give them a fair fighe, if I
once get inside. 1 expeel nothing
from them but that they will iry
to blow up if they can. . ..
With such a mother, you conld
nol fail lo have proper sentimenls
of religion and virtne, 1 fecl that I
have done my duty by you both,
as far as the weakness of my
nature would atlow. [ have becen
devoled Lo yon both, and when it
pleases God to lake me henee, 1
shall feel that T have donc my
duty. I am nol conscious of cver
having wronged anyone, and have
tricd to do as much good as 1
could . ...
In the recently acquired letter of the
same date Lo bis wile, Farragul does not
go into the details of the forthcoming
eonflict, but he does express the same
faith, The letter is reproduced here in its
enlirely,

U.S. Flag Ship Harlford

West Gulf Squadron
Off Mobile, July 31st 1864

My monitors are all here now, so that 1 begin Lo feel that T am the one to allack, and no
longer expect to be atlacked by Hnchanan, although I really wish he had made the etfort
lo test Lhe question—When I shall altack T know nol, as | am waiting on lhe Army as they
say—I hope for the best resulls as I am always hopeful [sie] pul my shoulder to the wheel
with my besl judgement and trusl to God for the rest, he has thus far been gracious
beyond my descrts-, but should he think proper lo wilhdraw thal protection and decide
thal T have done cnough mischict in the world and cul me off in the midst of my sins-
know nothing to say, but thal 1 am rcady Lo submit to his wish-My dcar sister sent me a
holy Virgin like the one llose gave. She suid il was Dlessed by the Archbishop—that he said
I was good to ail the Pricst-[sic] L only tell you this to show you that they did not sueceed
in impressing the Bishop that I had robbed the ehurch at Point Coupce—

Give my love to your dear mother and sister and Roberl and Newlon and Ashe
May God bless and protect you all, ever prays your devoted husband

To, Mrs, D.G. Varragut
I [astings on the Hudson,
N.Y.

D.G. Farragut

https://digital-commons.usnwc.edu/nwc-review/vol24/iss10/10
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Though obviously a decply religious
person, Farragut did not belong Lo any
established church until late in life. Tle
was raised as a Roman Catholie, and his
immediate family  were still of that
persuasion. Mrs, Farragul, however, was
an Episcopalian, and he regularly at-
lended church with her, When he died
in 1870, he was buried wilth Fpiscopa-
lian rites. The letler tells of the gift of a
representation of Lthe Holy Virgin from
a sister, Mps, Naney Fareagut Gurlie,
who was then at Biloxi, Miss., and had
tricd Lo sce him bul was unable Lo do so
because of the impending haltle, IL was,
¢ noled, similar Lo that given Lo him by
Rose ughes, a devoted maid of the
Farragut family and an ardent Catholic,
Farragul was especially pleased when
informed that the representation had
been blessed by an archbishop who had
remarked that the Admiral had heen
kind 1o Catholic pricsts, During the
operation on the Mississippi the pre-
vious yecar, he and his men had been
falscly accused of slealing  private
properly and robbing the church al
Point Coupée near Port Hudson.

The Battle of Mobile Bay [ought on
5 Augusl was a Dbrilliant Union naval
vicloty and the crowning achievement
ol Farragul’s carcer, Ilis determination
and daring overcame the formidable
obslacles whieh would have causcd a
lesser mind Lo hesilate and Lurn aside, A
concise bul accurale asscssmenl of Lhis
feal was made by Scerelary of the Navy
Gidecon Welles when he remarked in a
letter of congratulations: “Iln the suc-
cess which has attended your operalions
you have illustrated the efficiency and
irresistable power of a naval (orec led by
a hold and vigorous mimd.” Never the
one Lo slight his strong conviction that
God controls the destiny of men and
affairs, Farragul published on 7 Aupust
a briel general order which declared:
“The Admiral desires the (leet to return
thanka to Almighty God lor he signal
viclory over the enemy on the morning
of the Sth instant,”
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Gifts and Acquisitions

Two original journals ol the success
[ul American privaleer Yankee of the
War of 1812 have come [rom Mr,
William Veazie Pratt, Jr. The Yankee
salled from Dristol, R.L., and was com-
manded by Capt. Oliver Wilson. The
journals are lor the [lirst and sceond
cruiscs  and  eover the period  July
1812-February 1813, Mr. Pratl pre-
senled the volumes through the Naval
War College Foundation. Papers of L.
Cyrus W, Breed, USN, were also de-
posiled in the college by the founda-
tion, Breed, a nalive of Toledo, Ohio,
graduated (rom the Naval Academy in
1865, while il was al Newporl, RL, lle
subsequently served ahoard Lhe U.S.S,
Swatara, 1867-1869, on the Luropean
stalion and the US8.S. Nantusket,
18691872, in the Caribbean  Sea.
Included in the papers are letters con-
cerning  expericnces and  observalions
while in Furopean waters, a diary of a
cruise Lo Sanlo Domingo in 1872 in
conneclion with a revolulionary oul-
break, navigational calculations, and
saiting schedules, Professor Dirk Ballen-
dorl presented  copics of  documents
relating 1o the life and carcer of Col.
Earl ancock EFllis, USMC, Naval War
College  studenl  and  stuflf  member,
19111913, Ellis [oresaw the rapid rise
of Japanese strength in the Pacific while
al the Naval War College and later
pressed [or the strong delense of Amer-
ica’s island posscssions. An enigmalie
characler in the annals of Marine Corps

BIOGRAPHIC SUMMARY

Li. John B. llattendorf, t].S. Navy, holds a
B.A. from Kenyon College, an M.A, from
Brown Universily, and a certificate from the
Munson Institule of American Marilime Tlis-
tory. Ile served on the staffe of the Office of
Naval History and the Naval llistorical Collec-
tion of the Naval War College.
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higtory, he dicd under myslerious condi-
tions in 1921 in the Japancse mandate
islands.

Glass negalives of views of American
naval ships, eirca 1910, were presented
by Dr. John B, Ells, 0.B.E,, through

Captain Jacobs of the Cenler for War
Gaming, Twoe old U.S. naval unilorms
(circa 1910), were preacnted for the
college muscum collection by Professor
Tuleja, former King Chair occupant, and
Mr, Robert Hanna,

—

[ think Carlyle’s saying that the true university is a collection
of books is of greater force today than when the Sage of

Chelsea uttered it.

I have an unshaken conviction that

democracy can never be undermined if we maintain our
library resources and a national intelligence capable of

utilizing them,

Franklin D. Roosevelt: To Herbert Putnam,

1953; Bookburners

https://digital-commons.usnwc.edu/nwc-review/vol24/iss10/10
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PROFESSIONAL
READING

Professor Scolt and his associates
have addressed the complex, often over-
simplified, subjects of insurgeney and
counterinsurgency  in - an extremely
scholarly and analytical manner. The
book views an insnrgeney as a system of
inputs and oulpuls regulated Dy
numerous variable control mechanisims,
The end result ol this systems analysis
approach is a dynamic model of insur-
geney based not on historical precedent,
but on [lexible input variables. Thus
cach msurgency and its parallel counler-
insurgent effort should be analyzed as a
separate enlily, examining in detail the
unigue polilical, sociological, psycho-
logical, economie, and military Tactors
imvolved, This analytical approach to
the study of imsurgency and counter-
insurgency movements, coupled with a
basic understanding of the probable
inicractions among participants, should
prove o be a most elflcetive ool for the
practitioner a8 well as the student of
insurgencies and their suppression.

The strategy and taclies involved in
the nsurgenl and  counlerinsurgent
movements are discussed leidly, with
cemphagis  placed on  the innovalive
rather than the dogmatic approach to a
particular problem,

In light of this Nation’s bitler experi-
ence in Vietnan, the increasing number
ol ongoing insurpencics throughout the
Third World, and the domestic turmoil
germinating  the  sceds  of  insurgent
actions in tiis country, Insurgeney is

and im mrL.ml It is highly

both timel
Publisped bty }\(P’ﬁﬂ vﬁ{( ! F%?]Pﬂﬁ‘tﬂlggfmi‘i‘l’ﬂs 1974 yalers,

cers  aclively  involved  in counter-
imsurgency operational planning and
Lraining,

J.HL. BOSTICK
Commander, U.S, Navy

Trewhitt, Henry 1., MceNamara. New
York: Harper & Row, 1971. 307p.,
index,

For whal is essentially a biography,
MeNamarg reads with a novel-like lapei-
nation, Whatever one’s fcelings may be
aboul this most controyersial and encer-
getic man during his tenure as Scerelary
ol Defense, both critic and admirer can
expecl a rewarding reading experience.
The admirer will come to better under-
stand the whole man, and the critic will
gel a hearlwarming recxamination of
the old-lashioned virtues of patriotism,
devotion o duty, and loyalty, What is
umique in the “MeNamara Monarchy ™ is
Lthat Mr. McNamara presumed automatie
loyalty from below (or quit) in his
mlense desire W provide loyalty upward
Lo the two Presidents he served.

For the studenl of strategy or top-
level managenient and decisionmaking,
this hook goes deeply into the develop-
ment of the doctrine of Hexible re-
and the transition [rom  the
Foster Dulles” coneept ol “massive retal-
tution.” Considering both were based on
the domino theory (the latter by intent,
the former by application), it is hittle
wonder that the storm ol controversy
broke although the makers of bolh

concepls anticipated calm seas and quict
105
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