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The omnipresence of Muo Tse-tung pervades the
People's Republic of China like the irradiating
moon in an uncient Chinese landscape. And s
it continues even into Chairman Muo’s ninth
decade despite the wicissitudes of the past few
years, which Dr. Kenneth R Whiting elucidates
for us in “The Role of the Chinese People’s
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THE ROLE OF

THE CHINESE PEOPLE’S
LIBERATION ARMY

IN THE LAST DECADE

DRr. KENNETH R. WHITING



AO TSE-TUNG'S famous aphorismn,
M quoted ad nauseam in the last

quarter of a century, that power
flows from the barrel of a gun but that the
party must control the gun, seemed more
or less reversed in the last part of Cultural
Revolution and its immediate aftermath.
Even today, after the Tenth Party Congress
in August 1973, the extent of the political
power still in the hands of the People's
Liberation Army (pra), which holds the
¢un, is one of the more intriguing mysteries
hegullmg China watchers. This article is
an attempt to provide a background for
the present drama being played out in the
People’s Republic of China (prc).

By the autumn of 1965, Mao began to
lay the groundwork for the Great Pro-
letarian Cultural Revolution, which was to
push China to the brink of chaos. In
August 1966, using the pLa to provide the
trammg and logistics, Mao assembled the
first contingents of the Red Guards in
Peking, gave them his benediction, and
dispatched them throughout China to at-
tack the entrenched bureaucracies in the
educational, economic, and party sectors.
By Januarv 1967, it was apparent to Mao
that his “little generals™ were not capable
of carrying out their task without help.
so he called on Lin Piao and the pLA to
lend them assistance. The bewildered
soldiers, neither by training nor by dis-
position inclined to aid and abet anarchy,
tended either to stand aside or to favor
the so-called “entrenched”™ bureaucrats.
Ergo, the confusion grew apace. By 1968
the pLa was given the job. df bringing the
Cultural Revolution to ar end and of re-
storing order, a task more to its liking.

By the time of the Ninth Party Congress
in April 1969, the pLa commanders of the
military regions and districts had sup-
planted the party bureaucracy and were
apparently enjoying their new powers. The
next five years witnessed Mao’s efforts to
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bring the military back under civilian con-
trol, a task that is still under way and
still not fully accomplished. The politiciza-
tion of the pLA during the Cultural Revolu-
tion and the attempts to de-politicize it
since the Ninth Party Congress are of con-
tinuing interest to the United States and
to many another nation of the Western
world.

origins of the Cultural Revolution
and the events of 1965 and 1966

The reasons given for the Great Proletarian
Cultural Revolution are about as numerous
as the China watchers writing on the sub-
ject. They range from those who see it as
caused by a semideified Mao, striving to
eradicate greedy bureaucrats, to those who
see the whole thing as a power struggle
among the power-hungry autocrats both in
Peking and in the semiautonomous hinter-
lands. Others see the root cause in Mao’s
attempt to transform China into a modern
industrial nation, on the one hand, and on
the other his almost fanatical determina-
tion to prevent the consolidation of a
bureaucratic-managerial class @ la Russe.

There seems to be some agreement,
however, that the seeds of the Cultural
Revolution were planted by Minister of
Defense P'eng Teh-huai's attack on Mao’s
policies at the Lushan Plenum of the Cen-
tral Committee in August 1959 and the
Central Committee’s demonstration of a
lack of confidence in Mao’s leadership
when it replaced him as head of state,
the job going to Liu Shao-ch’i. For the
next few years Mao's authority, except in
the PLA, Was in semieclipse. The “‘moder-
ates,” using such un-Maoist mechanisms
as material incentives, brought production
back to the levels prevailing before the
Great Leap and even allowed the com-
munes to decentralize to a considerable
degree.

Mao fought back. At the Tenth Plenum



of the Central Committee in September
1962 he launched a “socialist education
movement” to counteract what he regarded
as a newly fledged “bourgeois elite,” made
up of bureaucrats who put their profes-
sional interests above revolutionary goals.
Their new god was “expertise,” and Mao
saw this as a move away from contact
with the masses. The “socialist education
movement,” however, was far less than an
outstanding success, thus further embitter-
ing Mao. He was convinced—and he was
probably right—that it had been sabotaged
by the party and government bureaucracies.

Furthermore, as early as 1964, Mao be-
came alarmed at the trends in the cul-
tural field. Not only were the artists and
writers aping Western forms but some were
even aiming their barbs at Mao himself.
For example, Wu Han, a deputy and close
associate of P’eng Chen, the first secretary
of the party committee in Peking, had
published a play entitled “The Dismissal
of Hai Jui,” in which he described how a
Ming emperor fired an honest and coura-
geous official at the urging of some syco-
phants in the roval court. The analogy was
obvious—Mao’s cashiering of the honest
and courageous P'eng Teh-huai. Teng T'o,
another of P'eng Chen’s deputies in the
Peking party machine, wrote a series of
essays under the general title of “Evening
Chats at Yenshan.” and in one of them
he satirized Mao’s “the East Wind prevails
over the West Wind~ as “Great Empty
Talk.” ! Mao called upon the Central Com-
mittee in September 1965 to condemn the
intellectuals who were going astray so
outrageously, but his appeal fell on deaf
ears.

In October 1965, claiming that the party
apparatus in Peking was controlled bv his
enemies, Mao left the capital and went to
Shanghai, where the political climate was
more congenial. In November a member
of the Shanghai Party Committee, one Yao
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Wen-yuan, apparently under the guidance
of Mao's wife, Chiang Ch'ing, wrote an
article criticizing Wu Han’s play. The
article got national circulation when
published by the pLA’s Liberation Army
Daily and is usually regarded as the open-
ing shot in the Great Proletarian Cultural
Revolution.

P'eng Chen, realizing that the attack
on his deputy, Wu Han, was really aimed
at himself. tried to see Mao to mend his
fences. In late December 1965, he was
summoned to Shanghai for a three-day
conference with Mao; Ch'en Po-ta, Mao's
ex-secretary and then editor of Red Flag;
K’ang Sheng, a security type sometimes
called China’s Beria; and Yang Ch’eng-wu,
deputy chief of the prLa General Staff.
This pro-Maoist group instructed P'eng to
demand “‘self-criticisms” from Wu Han
and other offending intellectuals.

Mao then began the undoing of the chief
of the pLa General Staff. Lo Jui-ch'ing,
who had been in eclipse since November
1965. In early 1966 the accusations against
Lo Jui-ching became more and more
severe. His main heresy, it seems, was his
advocacy of a modernized pLa and the
industrial buildup needed to supply the
wherewithal to accomplish that. Both
would require the patching of relations
with the Soviet Union. Mao, however, saw
China as strong in manpower, thus having
to fight any invader in a “people’s war”—
a sea of people engulfing the invader as he
advanced. You do not attempt to fight a
technologically superior enemy with his
own weapons and strategy, maintained
Mao; you pit your strengths against his
weaknesses. The outcome was the fall of
Lo Jui-ch'ing—literally the “fall,” since he
attempted unsuccessfully to commit suicide
by jumping out of a window in March
1966.

This Mao versus Lo Jui-ch'ing clash in
the winter of 1965-66 was more than



Mao Tse-tung and Chou En-lai at the Tenth Congress of the Communist Party of China in August 1973




theoretical to Mao, since at that time he
was convinced that China was about to
be invaded. He told a delegation of Japa-
nese Communists, visiting China in Febru-

. 1966, that a war between China and

merica was inevitable in the next year

r two and that Russia, using the Sino-

oviet defense pact as a pretext, would

Iso invade China. Thus China would be

invaded from the south and the coast by
Americans and from the north by Rus-
sians. The Japanese returned home con-
vinced that Mao was a bit neurotic on the
subject of invasions. ?

In the meanwhile the Maoist group was
intensifying the attack on P’'eng Chen and,
by implication, on his superiors, Teng
Hsiao-p’ing, the general secretary of the
Chinese Communist Party, and Liu Shao-
ch’i, the head of state. Why Liu Shao-ch’i
picked April 1966 to go on a state tour of
Pakistan, Afghanistan, and Burma is hard
to fathom, but when he got back, he found
himself outgunned in the Standing Com-
mittee of the Politburo. Furthermore, in
mid-April an editorial in the Liberation
Army Daily stated that the armed forces
were the chief instrument of the dictator-
ship of the proletariat, that Mao was the
creator of the pLa, and that the pLa should
be obedient to his instructions. As one
author puts it: “The barrel of the gun,
from which political power grows, had been
openly invoked in support of Mao Tse-
tung.”3 By June, P’eng Chen had been re-
placed, as had Wu Han and Teng T'o, in
the Peking Party Committee. Lu Ting-yi,
the Director of Propaganda, was out, and
Lo Jui-ch’ing had been officially dumped.
Since Lo, P'eng, and Lu were all full mem-
bers of the Secretariat, the Maoists were
seizing effective levers of power in the
ccp’s central apparatus.

At this point Mao, on 16 May, established
a Cultural Revolution group with Liu
Shao-ch’i in charge. Liu created “work
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teams” to go to government offices, schools,
and communes to carry out a rectification
campaign. But Mao simultaneously set out
to make Liu's “work teams™ ineffective
and use that ineffectiveness as a club with
which to beat Liu. A woman on the staff
of Peking University, Nieh Yuan-tsu, put
up a large-character poster bearing the
injunction: “Bombard the Headquarters!!”
She called for support for Mao and the
Cultural Revolution and stated that there
was hanky-panky going on in Peking Uni-
versity. Since it was just before exams, the
students were in a mood to let off steam.
Mao had found his “little generals.”

By July 1966 Mao, having the pLa firmly
on his side, having destroyed the opposi-
tion in the Peking Party Committee, and
being in control of the Secretariat, decided
it was time to return to Peking. To offset
rumors that he was in bad health, he made
his famous swim, on 16 July, in the Yangtze
near Hankow—some 15 kilometers in 65
minutes! On returning to Peking on 18
July, he found the students at the various
schools in a proper ferment and many of
them already on the rampage. Many were
the recruits for the first covert Red Guards,
organized in May and June. Liu Shao-ch'i,
immediately recognizing the Red Guards
as aimed at him and his colleagues, de-
clared them illegal. But it was too late,
since his power at the center had already
been too badly eroded.

Mao then set about the convening of a
plenum of the Central Committee, the
first since 1962. It met on the first of
August, and it was no coincidence that
the date was also Army Day, the celebra-
tion of the founding of the Red Army in
1927. By 8 August, with the help of pLa
officers and radical students, Mao was able
to intimidate the Central Committee into
approving his 16-point program, the guide-
lines for the Cultural Revolution. On 18
August, Mao presided over a gigantic rally
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of tens of thousands of Red Guards attired
in uniforms provided by the pLa. The
rally was run along the lines of the Nurem-
berg Nazi get-togethers—cheer leaders
leading the youthful Red Guards in rhyth-
mic paeans of praise for Chairman Mao.
The rally unleashed a two-month-long
reign of terror, during which the young
fanatics destroyed cultural treasures, raided
educational institutions, and beat up
thousands of suspected “capitalist roaders,”
the term given to anyone not acceptable
to the Maoist zealots. Soon millions of
Red Guards were pouring into Peking to
be indoctrinated. By the end of November,
Mao had blessed over eleven million of his
young “warriors  at eight rallies. They
were instructed to attack and destroy
“those within the party who are power-
holders taking the capitalist road.”*

In October 1966 a new Cultural Revolu-
tionary group was created to push the
movement forward. The director of the
new group was Ch’en Po-ta, Chiang Ch’ing
was the deputy director. and K'ang Sheng
an adviser; it also included two members
of the Shanghai Party Committee: Chang
Ch'un-ch'iao and Yao Wen-vuan. This
group, especially Chiang Ch'ing, was to
dominate events and determine the tone
of the Cultural Revolution over the next
two vears. Its main task was to bring down
Liu Shao-ch'i and Teng Hsiao-p’ing, the
top party leaders in Peking, and to destroy
the party apparatus in the provinces. The
first task was easily accomplished; but the
second, the extension of the revolution
to the provinces, was to be the reef upon
which the movement ultimately foundered.

During November and December, Chiang
Ch'ing and her colleagues on the Cultural
Revolutionary group went ape. P'eng Chen,
Lu Ting-yi, Lo Jui-ch’ing, and P’eng Teh-
huai were “arrested” by Chiang Ch’ing’s
favorite Red Guard contingent and publicly
abused. They even lured Wang Kuang-

mei, Liu Shao-ch’i’s wife, out of the safet

of the official compound by phoning he

that her daughter was in the hospital:
The group was riding high at the end of
1966.

But it was becoming obvious to Maa
that the Red Guards in the provinces were
not doing as well. The local party leadersjl
were creating their own Red Guard con-
tingents to protect them from the invaders
from Peking, and in some cases they were
backed by the local military units. Many
of the natural leaders of the Red Guards,
those from the families of the party bureau-
crats, began to lose their enthusiasm for
the movement when it was focused on
their own families, and some shifted sides.
The last of the Red Guard rallies in Peking
was held on 25 November, and the word
went out shortly afterwards that the wan-
dering Red Guards were all to return home
by 20 December and that there would be
no more free train rides or free food after
21 December. It was high time the “little
generals™ stopped clogging the rail lines.
One estimate is that 50 million Red Guards
had been shuttled by rail around China
between August and December 1966.°

the intercention of the PLA in 1967-1968

On 21 January 1967 a central directive
ordered the prLa to support the revolu-
tionary left in its efforts to smash the party
committees in the provinces and cities of
China. This job of supporting the Red
Guards was probably given to the regional
forces, one of the two broad divisions into
which the pLa was divided. The regional
forces were made up of the border troops,
the independent divisions and regiments,
and the garrisons in the cities, under the
command of the 13 region and 23 military
district commanders. The main forces,
under the direct command of the head-
quarters in Peking, were composed of some
36 corps (sometimes called “‘armies™), each



made up of three divisions and some sup-
port units, about 45,000 men in all. Fur-
thermore, the Air Force and the Navy
were under the direct command of pLa
headquarters in Peking. The region and
district commanders had no control over
the 36 corps of the main forces or over
the Air Force and Navy units in their
areas. But they did have a good deal of
autonomy in the handling of the regional
forces.®

I The provincial military district head-
quarters were the key organizational link
between the party and military bureaucra-
cies, and many of the first secretaries of
the provincial party committees were also
the first political commissars of their re-
spective military districts. On the eve of
the Cultural Revolution, 18 of the 23 mili-
tary districts had party secretaries con-
currently serving as first political com-
missars, as did 11 of the 13 military
regions.” The ties between the regional
military district forces and the party ap-
paratus in the military district were very
close, even interlocking. Thus when the
word came down that the military com-
manders were to assist the radicals in the
destruction of the local party apparatuses,
the military commanders were bewildered.
As Nelson comments: “The regional forces
were as distant from the revolutionary
rebels as they were close to the local Party
apparatus. . . . No wonder so few military
districts and garrisons supported the left
wholeheartedly.”® To make matters worse,
how was the military commander to de-
termine which of the contending groups
was the truly revolutionary one? If he made
the wrong decision, he had Peking down on
him, and he might also be attacked by
the group against which he had decided—
a potent factor in angering many a mili-
tary commander. Peking, aware of the
tendency of the district commander either
to drag his feet or even to side with the
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party apparatchiki being attacked, began
to use the main forces to take over in
trouble spots. Over 20 of the 36 corps
were involved at one time or another dur-
ing the Cultural Revolution in support of
the revolutionary rebels.®

In June 1967 an organization of indus-
trial workers, known as the “Million
Heroes,” had been formed in Wuhan to
oppose the Red Guards, and the Wuhan
Military Region command was involved
on the side of new organization. On 14
Julv Hsieh Fu-shih, Minister of Public
Security, and Wang Li, a fellow-member
of the Cultural Revolution Group, arrived
in Wuhan at the head of a delegation to
survey the situation. The region commander,
Ch’en Tsai-tao, tried to get the delegation
to look at both sides of the imbroglio, but
Wang Li, acting as spokesman for the
delegation, came out solidly on the side
of the Red Guards. Early in the morning
of 20 July, Ch’en Tsai-tao’s troops began
to occupy key points in the city, and a
mob of “Million Heroes” grabbed Hsieh
Fu-shih and Wang Li, roughing them up
in the process. Ch'en Tsai-tao rescued
them and carted them off to military head-
quarters. Peking was outraged—the Minis-
ter of Public Security beat up and then
arrested!

Lin Piao during the last ten days of July
moved naval units up the Yangtze to
Wuhan and dispatched airborne units to
the city. Tseng Ssu-yu replaced Ch'en
Tsai-tao as commander of the Wuhan Mili-
tary Region, and the two abused emissaries
were returned to Peking. But the whole
affair had jolted the military command in
Peking and what was left of the govern-
ment, since neither relished the idea of
conflict between the regional and main
forces of the pLa. Furthermore, although
centrally controlled corps units had been
put in charge of some military districts
and even smaller administrative areas, it
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was a dangerous gambit. This tended to
politicize main force commanders and
weaken their ties with headquarters in
Peking.!" The use of centrally controlled
forces of the pLA was Mao's final trump
card in carrying out the Cultural Revolu-
tion. As flare-ups between the regional
and main forces in the ensuing months
persisted, there was the danger that the
main forces, the ultimate base of national

political power and national defense, would
be severely weakened.

In the meanwhile, it was necessary to
create something in the provinces to re-
place the wrecked party apparatuses and
government bureaucracies. As early as
January 1967 a Revolutionary Committee
was established in the Heilungkiang Mili-
tary District. The ideal arrangement as-
pired to in the creation of the Revolu-



Men and militia of the People’s Liberation Army
practice counterattack (opposite). . . . Trainees

cross a turbulent stream and negotiate a difficult
climb as part of their preparation for combat.

tionary Committees was the bringing
together of the military command, the
“pro-Maoist” party cadres, and the repre-
sentatives of the revolutionary masses (i.e.,
the revolutionary rebels) into three-headed
committees, or, as the blueprint of the
Maoist group in Peking read, the forming
of a “Revolutionary Triple-Alliance™ con-
sisting of “revolutionary mass organiza-
tions,” the local pLa forces, and the “revo-
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lutionary cadres”™ (i.e., pro-Maoist party
officials who had seen the light).!! Early
in the game, however, the military leaders
and party cadres dominated the commit-
tees, with the military on top. For ex-
ample, the four-man Standing Committee
of the Heilungkiang Revolutionary Com-
mittee was composed of two military men,
an old party cadre, and a representative of
the revolutionary masses.'? The leading
role of the military in the Revolutionary
Committees, as they were created in one
province after another, was almost in-
evitable. Once the pLa had been instructed
to intervene in the Cultural Revolution
in January 1967, military units moved in
to run industrial plants in the cities, began
to administer civil aviation, and took over
the police and security organs. The re-
sponsibility for maintaining a minimum
of public order and some production tended
to push the local military leaders to the
fore in the new administrative organs in
the provinces, the Revolutionary Com-
mittees.

During the period from 31 January 1967,
when the first Revolutionary Committee
was created in Heilungkiang, to 5 Sep-
tember 1968, when the last of the 29
Revolutionary Committees was estab-
lished—a long and arduous process char-
acterized by much factional in-fighting—
the military came to dominate the com-
mittees. Of the 476 Standing Committee
members in the 29 Revolutionary Com-
mittees, 235, or 49 percent, were military
men, 109 were veteran party cadres, and
only 132 represented the revolutionary
mass organizations. Of the 29 chairmen,
22 were military men (13 commanders and
9 commissars).!?® It was altogether obvious
by mid-1968 that the pLA had become the
dominant administrative authority in the
provinces.

In Peking by June 1968, both Lin Piao
and Chou En-lai realized that, if the pLa
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were to survive as a unified force, various
military units would have to cease back-
ing opi)osixlg armed factions at the local
level, for otherwise the pLA would disin-
tegrate as a viable military organization.
In July representatives of contending fac-
tions from many of the provinces were
called to Peking to work out agreements,
but little agreement seemed to come out
of the meetings. Finally, on 28 July, at
0300, Mao called in a number of Red Guard
leaders and scolded them vehemently.
This was the death knell of the Red Guards.
They were rapidly cleared out of the
various institutions they had taken over
during the Cultural Revolution. For ex-
ample, by the end of 1968, two-thirds of
the 15,000 students in Peking’s Tsingua
University had been sent to the country-
side to learn from the peasants, a trip that
was scarcely voluntary on their part.!*

In a review of the role of the pLa dur-
ing the Cultural Revolution, two dates
stand out: 23 January and 5 September.
1967. On the first of those dates, the pLA
was instructed to intervene in the Cultural
Revolution and thereby involve itself in
the political maelstrom then raging
throughout China. On the second date,
the army was ordered to restore order and
use force if needed. As one authority
points out, “. . . this was the beginning of
the end of the Cultural Revolution.” '®> The
pLA was more than willing to use force,
lots of force, by September, since in the
aftermath of the Wuhan Incident in July
the radicals in Peking had been urging
the Red Guards “to drag out the handful
of power-holders in the army,” i.e., to
attack the district and regional pLa head-
quarters. Apparently the army’s reaction
to this line led to the 5 September order

PRC party line. In Chairman Mac'’s China, all instruction and inspiration emanate from the
.. PLA and mili-
. fighters starting their shift.

thought of Mao Tse-tung, whether it be the militia learning military skills .
. herdsmen in from the fields . .

tiaqwomen conferring . .




authorizing force. Although the Cultural
Revolution sputtered along wuntil early
1969, with first the radicals and then the
moderates on top in Peking, the ultimate
power belonged to the pLa after September
1967.

In retrospect, the pLA became the
dominant force in the Cultural Revolution
malgré lui. It was initially brought in, re-
luctantly, by the civilian leadership to aid
the Maoist group in an intraparty conflict.
Contrary to the expectations of the Cul-
tural Revolution Group, however, the
army tended to favor the moderate ele-
ments, both in the provinces and at the
center; it tended to act as a moderating
force, especially in the conflicts raging
between contending elements at the local
level. The military commanders were given
the impossible task of simultaneously re-
storing order and aiding the Red Guards,
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an unsolvable paradox. They had to opt
for one or the other of these contradictory
alternatives, and by natural bent and long
training they preferred order to the Red
Guard anarchy. Forced to enter the po-
litical arena, the pLa in spite of itself was
the dominant political and administrative
force in the provinces by the end of the
Cultural Revolution. ¢

the role of the PLA in the immediate
aftermath of the Cultural Revolution, 1969-1971

On the eve of the Cultural Revolution,
China’s foreign relations were deteriorat-
ing badly. The Chinese had worked as-
siduously in the first half of the 1960s to
build a strong position in Asia and Africa,
had quarreled bitterly with the Soviets at
a succession of Afro-Asian People’s Soli-
darity Organization (AAapso) conferences,
and in Indonesia had won over both the
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Communist Party (pki) and President
Sukarno to their side. On the eve of the
Cultural Revolution, however, the whole
elaborate policy had disintegrated: rela-
tions with aapso got so bad that the
Chinese quit the organization, and the
disastrous attempted coup in Indonesia in
September-October 1965 led to the destruc-
tion of the px1 and the political castration
of Sukarno.

During the Cultural Revolution, Peking’s
relations with the outside world fell into
even more disarray. For example, for most
of the period there was only one ambas-
sador still at his post, Huang Hua in Cairo;
the rest had been recalled for reindoctrina-
tion in the “Thoughts of Mao,” a process
that lasted out the Cultural Revolution.
The Red Guards at one point took over
the Ministry of Foreign Affairs, scattered
secret documents about, and carted off
the Minister, Ch’en Yi, to subject him to
long and arduous public “struggle” sessions.
They periodically harassed the Soviet and
British embassies, and the latter was even
burned down. In Hong Kong, the local
Red Guards rampaged, killing constables
and fostering a bus strike, and Peking for
a while cut off food and water to the city.
Even Ne Win of Burma, who had tried so
hard to get along with his big neighbor,
had to break off relations when the Red
Guards in Rangoon carried on so outra-
geously that a Burmese mob burned out
the Chinese diplomatic compound and
raided the Chinese section of the city.

All these events, however, paled into
insignificance when compared to the rise
in tensions between Moscow and Peking.
A succession of events in the early 1960s,
such as the Soviet ambivalence in the
Sino-Indian quarrels, the complete cutoff
of Soviet technical and economic assistance
to China, the Soviet stance on the Indian-
Pakistani War in 1965 and the subsequent
Soviet mediation of the war at Tashkent in

January 1966—all served to irritate the Chi-
nese more and more. The insults exchanged
between Moscow and Peking grew ever more
vehement and also more frequent. Finally,
the Soviet invasion of Czechoslovakia in
August 1968 and the subsequent enuncia-
tion of the so-called Brezhnev Doctrine
caused extreme alarm in Peking. If, as the
new Soviet doctrine asserted, socialist states
have the right, or even the duty, to intervene
in other socialist states where there is either
a domestic or foreign-inspired threat to so-
cialism (a rationalization for the interven-
tion in Czechoslovakia), who would be more
vulnerable to the use of such a doctrine
than China? Surely, if Moscow is to define
“socialism,” then Mao’s China is the acme
of heresy in Russian eyes.

In the spring of 1969, tensions along the
Sino-Soviet border had built up to the dan-
ger point. Border incidents had been occur-
ring with great frequency after 1960, and a
rather severe flare-up took place in January
1967 along the Ussuri River. According to
the Chinese, the Soviets had provoked a total
of 4189 border incidents between October
1964 and March 1969.17 Mao, in his July
1964 conversation with some Japanese so-
cialists, had poured oil on an already raging
fire when he pointed out that tsarist Russia
had obtained vast tracts of Chinese territory
east of the Ussuri, north of the Amur, and
in what is now Soviet Central Asia, by pres-
suring a beleaguered Ch’ing dynasty into
“unequal treaties.” He added that China

had not yet presented her account.
The Soviets, alarmed by the rising cre-

scendo of border incidents, seriously began to
augment their forces along the Sino-Soviet
border in 1967 and simultaneously signed a
20-year defense pact with the People’s Re-
public of Mongolia. The Chinese, with 14
divisions in the Shenyang Military Region,
five in Inner Mongolia, and five in Sinkiang,
had about half a million soldiers in the bor-
der areas. This was the setting when on 2



March 1969 open warfare began on Daman-
sky (or Chen Pao) Island in the Ussuri River.

Damansky is one of the many disputed is-
lands in the Amur and Ussuri rivers, is un-
inhabited, and would seem to be a most un-
likely spot to begin a major international
incident. Just how the fire fight began, who
was to blame, and how much the event was
being manipulated in either Peking or Mos-
cow are still puzzles. Most accounts have
the Chinese bushwhacking a Soviet patrol
and shooting it up rather badly, the Soviets
claiming 31 casualties. Two weeks later, on
16 March, following a buildup on both sides,
the battle was resumed, and this time the
Soviets let it be known that it could escalate
into a really serious conflict if the Chinese
persisted in their belligerent activities. Pe-
king got the message, and the hostilities
ceased—at least in that area.’®

The March incidents along the Ussuri
signaled an accelerated Soviet military
buildup along the entire Sino-Soviet border,
and this in turn triggered a Chinese counter
buildup. Both countries used the clash over
the island to inflame national hatreds, and
Western observers began to talk and write
about the imminence of a major Sino-Soviet
conflict. Imminent or not, the danger of such
a war could not be ignored by Peking, and
there was general agreement that it was high
time to put a stop to the domestic shenani-
gans that had characterized the Cultural
Revolution.

The gunsmoke along the Ussuri had hardly
cleared when the Ninth Party Congress was
convened in Peking on 1 April. It was at this
congress that the pLA consolidated its posi-
tion at the center in addition to its power
in the provinces. In the new Politburo, with
its 21 full and 4 alternate members, the mili-
tary got about half the slots: Lin Piao; Yeh
Chun, his wife, in charge of the administra-
tion of the Military Affairs Committee
(Mac); Ch'en Hsi-lien, commander of the
Shenyang Military Region; Ch'iu Hui-tso,
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head of pLA Rear Services; Hsu Shih-yu, com-
mander of the Nanking Military Region;
Huang Yung-sheng, chief of the general staff;
Li Tso-p’ing, political commissar of the Navy;
Wu Fa-hsien, head of the Air Force; Yeh
Chien-ying, to become acting chief of staff
in late 1971; and Li Teh-sheng, commander
of the Anhwei Military District—all were
actively engaged in military work. In addi-
tion, two of the Old Guard, Chu Teh and
Liu Po-ch’eng, were soldiers and on the
Politburo. Of the 170 full members of the
Central Committee elected at the Ninth
Party Congress, slightly more than half were
military men (68 commanders and 19 com-
missars).!® Furthermore, the Minister of
Defense and “Chief” of mac, Lin Piao, was
officially named Mao’s successor and his
deputy in just about everything. It looked
as though Lin and the pLA were in an im-
pregnable political position. With military
men sitting in the top slot in 22 of the 29
Revolutionary Committees and holding half
the positions in the Politburo and the Central
Committee, it would seem that Lin would
be able to make his succession stick.

But the Great Helmsman was about to
make another of his notorious 180-degree
ideological shifts. He had used Lin Piao to
back his leftist policy that unhinged Liu
Shao-ch'i and company, and he was now
about to go into an alliance with Chou En-
lai in a rightist swing to unseat Lin Piao.
As Lin was reputed to have said in 1971,
when Mao’s intrigues became obvious to
him: “Once he [Mao] thinks someone is his
enemy, he won't stop until the victim is
put to death; once you offend him, he’ll per-
sist to the end—passing all blame on to the
victim, held responsible for crimes com-
mitted by himself.” 29 Actually the Cultural
Revolution ended in a three-way conflict:
Lin and the prLa, Chou En-lai and the rem-
nants of the government, and the survivors
in the Cultural Revolution Group. Chou
and the remnants of the Cultural Revolution
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Group had no other option than to unite
with Mao in an effort to undercut Lin Piao.
For the next 28 months (April 1969 to Sep-
tember 1971) this group of strange bedfel-
lows worked at the ruination of Lin Piao,
and it was eventually successful. How this
was done can be seen in broad outline al-
though the dirty details are still murky.

At the outset it looked as though Lin and
the military were steadily gaining in politi-
cal strength. The attempt to shift political
power back to civilians in the party by re-
constructing the Provincial Party Commit-
tees boomeranged. The first reconstructed
Provincial Party Committee came into be-
ing in December 1970, and the process was
not completed until August 1971. But of the
29 First Secretaries, 22 were military men;
and of the 158 Committee secretaries, 62
percent were military. “Only Shanghai, the
cradle of the Cultural Revolution and the
citadel of radicalism throughout its develop-

ment, retained a predominantly nonmilitary
leadership.” 2! Apparently, judging from
subsequent events, the unity of the pLaA in its
new power position was more fagade than
reality.

It would seem in retrospect that Lin Piao
and his staunch supporters on the General
Staff were in conflict with many of the mili-
tary leaders in the military regions and dis-
tricts. Some of these could not forgive or for-
get the indignities they had suffered during
the Cultural Revolution when Lin and his
pals at the center were pushing them to aid
and abet the Red Guards and the revolu-
tionary left. It was during that period of the
Cultural Revolution that some of the regional
commanders came to look upon Chou En-lai
as the voice of moderation, the man striving
to keep the ship of state afloat in a sea of
anarchy. The cracks in the army’s unity that
had appeared during the Cultural Revolu-
tion tended to widen as the army became

17
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even more deeply involved in politics in the
aftermath of the revolution. The main split
appears to have been between Lin and some
of the most powerful of the military region
commanders.

Mao, seemingly somewhat amazed that
his Cultural Revolution had brought forth
not a victory for the radicals but a militari-
zation of the party, began to call for a return
to civilian control even before the end of the
Cultural Revolution. The military went
right ahead, though, in their seizure of the
top slots in the reconstructed Provincial
Party Committees and a goodly share of pow-
er in the central organs such as the Politburo
and the Central Committee. Mao, backed by
Chou En-lai and his moderates as well as by
the remnants of the greatly weakened Cul-
tural Revolution Group, then began under-
mining Lin Piaoin earnest. The struggle came
out in the open at the Lushan Plenum of the
Central Committee in August 1970 when
Lin, supported by Ch'en Po-ta, criticized
those who had drafted a projected state con-

Woman's place is—

in the militia, engaging in production
. marching . . . and marksmanship.

stitution (Chou En-lai had been the chiefi
architect), which deleted the position of
State Chairman of the prc (Liu Shao-ch’i’s
old job). It is somewhat uncertain who Lin
and Ch’en had in mind for State Chairman:
some writers think it was Mao, to keep the
chair warm for his heir apparent; others
think Ch’en Po-ta was the claimant; and
some think Lin wanted to step into the job
immediately. The main objective, however,
of the gambit was to retain the position so
that it would mean someone was immediate-
ly over Chou En-lai, either Lin or Ch’en pref-
erably.?? Mao was adamantly opposed to
the retention of the position and reminded
Lin that he had told him on six previous oc-
casions that there was no need for a State
Chairman.

With the battle lines more or less openly
drawn, Mao then proceeded with his cam-
paign to get rid of his appointed successor.
In January 1971 the commander and the sec-
ond political commissar of the Peking Mili-
tary Region, both Lin supporters, were re-
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lieved of their duties; and the 38th Army,
also pro-Lin, was transferred to another area.
Mao also succeeded in inserting some of his
adherents into the mac, thus diluting the au-
thority of Lin and his wife, Yeh Chun, head
of the administrative office. At the Central
Committee Work Conference in April 1971,
it was disclosed that several Politburo mem-
bers who had supported Lin at the Lushan
Plenum had subsequently come forth with
“self-criticisms.” By the early spring of 1971,
it was evident to Lin Piao that his position
was being seriously undermined.

the fall of Lin Piao, 1971

In August and early September 1971, Mao
went on an inspection trip through the Can-
ton and Nanking Military Regions, where
he talked with regional and district com-
manders about the necessity of the prLA’s
giving up control of the party machinery.
He, apparently, also asked for their support
in the coming showdown with Lin Piao. He
seems to have gained that support, and the
day after his return to Peking, on 12 Sep-
tember, an aircraft belonging to the Chinese
Air Force, a British-built Trident, crashed
in Outer Mongolia and Lin Piao was heard
from no more. Just what happened is still a
mystery. Although there were rumors that
Lin had died in that air crash, there was no
word from Peking authenticating the ru-
mors. It was not until 28 July 1972 that Wang
Hai-jung, a young lady close to Mao and an
Assistant Foreign Minister, confirmed a Chi-
nese Embassy statement issued in Algiers as
true: Lin Piao, according to that statement,
had died in the plane crash in Mongolia
while attempting to escape after failure of
a plot to oust Chairman Mao.?? Mao, it seems,
had revealed the same information earlier
to Mrs. Bandaranaike, Prime Minister of
Sri Lanka (formerly Ceylon), and to Maurice
Schumann, Foreign Minister of France.
Since then there have been several docu-

ments emanating from China, not to speak
of the plethora of rumors and weird tales.
In 1973 and 1974 the Chinese have gone
after Lin Piao and his colleagues with a
vengeance, and his crimes are multiplying
by the day, including purported plans to
assassinate Mao.

The main outline of the story being fed to
the party faithful in China is as follows: Lin
Piao and a number of high-ranking officers
plotted a coup d’état; the plot entailed the
assassination of Mao; when the plot was dis-
covered, Lin panicked and tried to escape
to the Soviet Union in a Trident but left in
such a hurry that it was insufficiently fueled
and without a navigator, ergo the crash. The
Lin Piao plot, or at least an outline of it,
has been circulated in China under the title
“QOutline of the ‘371 Project.” ” 2* Garbled
and weird though it is, it attempts to show
Lin, on the outs with Mao in late 1970, plot-
ting with some fellow officers on the General
Staff, especially Air Force leaders, to take
over from old “B-52." the code name for Mao.
Lin Piao’s son, Lin Li-kuo, is portraved as
running about in Hangchow, Shanghai, and
Peking trying to coordinate the plot.

In another account, “Document No. 24 of
the ccp Central Committee.” issued in June
1972, a much more detailed account of the
Lin Piao plot is given. According to this ver-
sion Lin and his colleagues attempted in
September 1971 to assassinate Mao when he
was touring the south on his inspection trip.
They were unsuccessful, and the death of
Lin is described as follows:

Seeing that his scheme had been exposed
and that his last day was coming, Lin Piao hur-
riedly took his wife and son and a few diehard
cohorts to escape to the enemy, betraying the
Party and the state. In the early morning hour
of 2:30, September 13, 1971, the Trident jet
No. 256 carrying them crashed in the vicinity
of Ondor Han in Mongolia. Lin Piao, Yeh Chun,
Lin Li-kuo. and all other renegades and traitors
aboard were burned to death. Their death,



however, could not expiate all their crimes.
After Lin Piao’s unsuccessful betrayal and de-
fection, Huang \ung—sheng, Wu Fa-hsien, Li
Tso-p'eng, and Ch’iu Hui-tso destroyed many
of the evidences to cover up their own crimi-
nal acts.?®

Those who went down with Lin Piao com-
prised a relatively high percentage of the top
command of the pLa in Peking. The officers
accused of being in on the Lin Piao plot
were mostly chiefs and deputy chiefs of vari-
ous segments of the General Staff, a number
of top Air Force officers, and quite a few from
the Navy and General Logistics Department.
The most highly placed of those purged were
Yeh Chun, Lin’s wife and director of admin-
istration in Mac; Huang Yung-sheng, chief
of the General Staff; Wu Fa-hsien, head of
the Air Force; Li Tso-p’eng, st political
commissar of the Navy; Ch'iu Hui-tso, head
of the General Logistics Department; Yen
Chung-ch’uan, deputy chief of the General
Staff; and Liang Hsing-ch’u, commander of
the Chengtu Military Region. More than
thirty other high-ranking officers were in-
volved in the purge. Five of the victims were
on the Politburo, ten were members of the
Central Committee, and others were secre-
taries or deputy secretaries in provincial
party organizations in addition to their mili-
tary positions. In the military structure per
se, five were from the General Staff, five from
Logistics, four from the Navy, and ten from
the Air Force. The strong representation
from the Air Force may account for the fact
that all aircraft were grounded from 13 to
16 September 1971. The anti-Lin Piao group
must have feared that the Air Force might
attempt to help the plotters escape. The
usual celebration of the anniversary of the
founding of the People’s Republic of China
on 1 October was called off, probably be-
cause of the confused state of affairs in
Peking following the ouster of Lin and his
colleagues.

The Lin Piao affair, with heads rolling
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thick and fast at the top levels, left the rrLA as
a whole decapitated. Apparently there was
no agreement as to which of the survivors
should get which job. Top slots such as the
chief of the General Staff, head of the Air
Force, and other heads of departments were
left in the hands of temporary appointees
whose titles carried the adjective “acting”
to designate the transitory nature of their
assignments. The Lin Piao affair, with its
wholesale purge of top military personnel,
is reminiscent of the wholesale slaughter of
top Soviet officers during the Stalinist Great
Purge of 1936-39.

the military in the current phase
of Chinese politics, 1971-1974

Although those close to Lin Piao at the Gen-
eral Staff and Departinent levels were purged
immediately, Mao was much more careful
in his handling of the Military Region and
Military District commanders and their
political commissars. After all, those people
controlled the provincial party machinery
by virtue of their positions as chairmen of
the Revolutionary Committees and secre-
taries of the provincial party committees.
The purge of suspected pro-Lin people in
the provinces would have to be carried out
with patience and a good deal of finesse.
One of the tactics used by Mao and his
entourage was to so blacken Lin Piao’s name
that anyone with former connections could
be regarded as “guilty by association”—
hardly a cornerstone of English common
law but a rather widely used technique in
Communist-ruled countries. Lin was accused
of plotting to assassinate the Great Helms-
man, of seeking the return of capitalism in
the People’s Republic, of trying to sabotage
the détente with the United States, and of
dealing with the Russians for assistance in
dumping Mao. Just as Stalin was never sat-
isfied with merely eliminating an opponent,
or even potential opponent, but sought also
to destroy his reputation utterly, so Mao has
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dealt with his enemies. Liu Shao-ch’i was
not simply a political rival who lost; he
had to become a black villain, a “capitalist
roader,” ““China’s Khrushchev,” etc. Now
it was Lin Piao’s turn to get the treatment.
His military exploits, dating back to the late
1920s, were now downgraded and ridiculed.
He was now a man who had long aspired to
bring back capitalism and imperialistic ex-
ploitation to China, and he had even con-
spired with the Russians to return China to
the subservient position it had held in the
early 1950s. With the pushing of Lin’s crim-
inal activities back into the past, his earlier
military associates became vulnerable.

The only difficulty with the whole strata-
gem was how to keep Mao himself from
looking like a damn fool. After all, he had
made Lin Piao his closest comrade-in-arms,
his heir apparent, and had picked him to
succeed P'eng Teh-huai as Minister of De-
fense in 1959. If the Great Helmsman him-
self had been fooled by Lin all those years,
why blame lesser folk for failing to realize
what a scoundrel he was? One attempt to
offset this potential criticism of Mao was the
circulation of a letter from Mao to his wife,
Chiang Ch’ing, supposedly written on 8 July
1968. In this letter Mao comments ruefully
on his elevation to the rank of “genius™ by
Lin Piao and on the latter’s characterization
of Mao’s booklets as having “‘so much super-
natural power.” He was tempted to speak
out against such adulation but feared that
his words would help the “rightists” and hurt
the “leftists™ in the Cultural Revolution. He
consoled himself, however, with the thought
that: “We shall launch another movement
for sweeping up the ghosts and monsters af-
ter seven or eight years, and will launch more
of the movement later.” 26 Although there is
general agreement that the letter was written
by Mao, it is also generally agreed that it was
written subsequent to Lin’s downfall or that

it was revised to include the anti-Lin com-
ments.

By the summer of 1973 the Mao-Chou
Chiang Ch'ing alliance had gained enoug
control over the party apparatus to conven
another Party Congress, and the 10th Part
Congress met between 24 and 28 Augus
1973. It was notable for the shortness of the
meeting and the secrecy in which it was
held. There were 1249 delegates, 263 fewer
than those in attendance at the 9th Party
Congress in April 1969. The Congress elected
195 full and 124 alternate members to the
new Central Committee, or 319 in all, some
40 more than the membership of the pre-
ceding Central Committee. Of the 319 Cen-
tral Committee members, 100, or 31 per-
cent, were military; 91, or 29 percent, were
veteran party cadres; and 104, or 32 per-
cent, represented the Cultural Revolution
faction. The allegiance of 24 members can-
not be ascertained. The military, therefore,
lost ground, since there had been about 50
percent military men in the 9th Central Com-
mittee. The Central Committee during its
first plenary session at the end of the Congress
approved a new Politburo of 21 full and 4
candidate members. Of the 25 members of
the Politburo, only seven were military men;
and two of those, Chu Teh and Liu Po-ch’eng,
were Old Guard decorative members. As
Rice points out, the 10th Party Congress re-
flected the “civilianization™ of the ccp.?’

On New Year’s Day 1974, Peking re-
vealed that nine of the eleven commanders
of military regions had been reshuffled,
thereby removing them from their “moun-
taintops,” i.e., from the regions in which
they had built up intimate and long-stand-
ing political, economic, and governmental
ties. Ch’en Hsi-lien, who had been in com-
mand of the Shenyang Military Region (the
three provinces of Manchuria) since 1959,
was transferred to command the Peking
Military Region. Hsu Shih-yu, in command
of the Nanking Military Region since 1954,
a region controlling about 40 percent of
China’s industrial output, was sent to head




In earlier times of comradeship-in-arms,
Chairman Mao and Vice Chairman Lin Piao
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Guards and revolutionary masses from all
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the Canton Military Region. Seven other
military regions got new commanders. The
light touch was again revealed, however,
since the commanders merely swapped as-
signments and thus found it difficult to plead
demotion.

Military Commander Commander
Region in 1973 in 1974
Shenyang  Ch’en Hsi'lien Li Teh-sheng
Peking Ch’en Hsi'lien
Canton T'ing Sheng Hsu Shih-yu
Nanking Hsu Shih-yu T’ing Sheng
Chengtu Ch'iu Chi-wei Ch'iu Chi-wei®
Lanchow Pi Tung-chun Han Hsien-chu
Foochow Han Hsien-chu Pi Tung-chun
Tsinan Yang Teh-chih Tseng Ssu-yu
Wuhan Tseng Ssu-yu Tang Teh-chih
Kunming Wang Pi-cheng Wang Pi-cheng®
Sinkiang Yang Yung

“ Ch'iu Chi-wei and Wang Pi-cheng had only been assigned to their respec-
tive posts in May 1973, so they hardly had time to establish “mountaintops™
before the New Year's Day shuffle.

Notes

1. Excerpts fram Wu Han's play and Teng T'o's essays can be found in Jack
Gray and Patrick Cavendish. Chinese Communism in Crisis: Maoism and the
Cultural Revolution (New York. Praeger. 19681, pp. 153-58 and 1686-71.

2. Kikuzo Ita and Minoru Shibata, “The Dilemma of Mao Tse-tung.” in
China Quarterly, No. 35 (July-September 19681, p. 67

i. Edward E. Rice. Mau’s Way (Berkelev: University of California Press,
1972), p. 240.

4. Ibid.. pp. 257-59.

5. Ihid.. p. 293.

8. For details, see Harvey Nelson, “Militarv Forces in the Cultural Revo-
lution, " China Quarterly, No. 51 (Julv-September 1972), pp. 444-47

7. Ibid., pp. 449-50.

8. Ibid., p. 453.

9. Hind.. p. 455.

10. Ibid.. p 438.

11. Jargen Domes, "The Role of the Military in the Formation of Revolu-
tionary inmittees. 1967-688." China Quarterly, No. 44 {October-December
1970), p. 113

12. Ibid.

13. Jurgen Domes. “Party Politics and the Cultural Revolution.” in Frank N.
Traeger and William Henderson, editars. Communist China. 1949-1969: A
Twenty-Year Appraisul (New York: New York Universitv Press. 1970), p. 90.

14. Rice. pp. 454-55.

15 Ellis Joffe. “The Chinese Army after the Cultural Revalution: The Ef-
fects of Intervention.” China Quarterly, No. 55 (July-September 19731, p. 455.

16 For an excellent discussion of the role of the PLA in Cultural Revolu-
tion, see Jofte, pp. 450-36.

IT. Colonel D. M Marks, “The Ussuri River Incident as a Factor in Chi-
nese Foreiyn Policy,” Air University Review. XXII. 5 (Julv-August 1971,
p 3

By the late spring of 1974 it looked as
though Mao and the party were again in com-
mand of the gun. But it may be too early
to make such a judgment, since the local
military commanders are still powerful in
the hinterlands while the regime in Peking
seems rent with dissensions. Madame Chiang
Ch’ing and her radical friends, Chou En-lai
and his government colleagues, and the half-
dozen military chiefs make a rather uneasy
alliance in the Politburo. Each faction has to
keep itself in the good graces of the Great
Helmsman, and he—unless the law of mor-
tality has been revoked for him—is tottering
on the brink of the grave. His passing will
probably bring on a resounding power strug-
gle, and the military may again have to keep
the ship of state afloat.

Maxwell Air Force Base, Alabama

18. Harrison Salisbury, War between Russia and China (New York: Norton,
1969:, pp. 180-82: Marks. p. 58. For the Chinese view or case, see Neville Max-
well. “The Chinese Account of the 1969 Fighting at Chenpao,” China Quar-
terly, No. 56 {October-December 1973). pp. 730-39.

19. Joffe. p. 457

20. “Outline of the ‘571 Project.” ™ Issues and Studics, May 1972, p. 81
quoted in Philip Bridgham, “The Fall of Lin Piao,” Chinu Quarterly, No. 55
{July-Septembher 1973), p. 439.

21. Joffe. p. 466.

22. Details are in Bridghum, pp 434 fi. und in E. E Rice. “Leadership,
Party. and Army in Future China,~ Pacific C y. V.2 ry 1971).
pp. 176-77: Mua's side of the story in “Muo Tse-tung's Talks to Responsible
Comrades in Nanking and Shanghai Areas during His Inspection of the Troops.”
Issues und Studies. VI, 10 iJune 19721, pp. 95-97.

23. New York Times, 29 Julv 1972,

24. A tramslation of the text is availuble in Issues and Studics (Taipeit, VI,
8 May 19721 pp. 78-53. under the title "The Struggle of Smashing the
Counter-revolutionary Coup of the Lin-Chen Anti-Party Clique.”

25. Issurs and Studics, 1IN, 3 (December 1972), p 95.

26. A translation of this letter is in Issues and Studies, IX. 4 (January 1974),
pp- 94-96.

27. E. E Rice, "Leadership, Party and Army in Future Chinu,” Pacific Com~
munity, V. 2 (January 1974), p. 182.

Photographs and captions are adapted from China
Pictorial.



B T S

SALT AND THE §
BLUE-WATER STRATEGY

CovroneL Crinton H. WINNE, |R.




VER the past few years, there has
O been increasing discussion of a so-

called “Blue-Water  Strategy.”
Several articles have appeared in the gen-
eral press as well as in Service-oriented
magazines concerning the subject. This
article will examine one feature of the pro-
posed strategy—moving our nuclear deter-
rent to sea—to determine how it is affected
by the recently concluded Arms Limitation
agreements.

An article that appeared in The Nation
in November 1970 discussed “the adoption
of the ‘Blue-Water’ option, which would
rely solely on sea-based missiles and elimi-
nate vulnerable land-based ICBMs and
manned bombers.” ! In the April 1971
issue of United States Naval Institute Pro-
ceedings an article advocated “increasing
the movement of the strategic deterrent
to sea while there is still time.” Why?
“Because the inexorable advance of tech-
nology in both the United States and the
Soviet Union is making all fixed, land-based
deterrent systems vulnerable, obsolete and
highly risky and tempting for pre-emptive
attack.” 2 The author further recommended
immediate deployment of between 300 and
400 Minuteman missiles at sea aboard
specially designed or modified missile ships.
He also recommended the phase-out of
land-based strategic bombers and an in-
crease in the strategic delivery capability
of attack aircraft carriers. Then, in the
December 1971 issue of Sea Power, Rear
Admiral George H. Miller proposed a new
national strategy that stressed movement of
more of our nuclear deterrent, as well as
general purpose military power, to sea.3

These authors are proposing that the
“blue-water™ strategy or option be applied
both to general purpose forces and to the
nuclear deterrent at sea. This article, how-
ever, will deal only with the latter aspect
of the blue-water strategy, since it is more
directly related to the agreements under
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the Strategic Arms Limitation Talks (saLT).
Although saLT may eventually have an in-
direct impact on planning general purpose
forces, possibly as in such matters as freeing
some money that would otherwise have
been spent on strategic forces, the extent
of the impact is not evident at this time.

Credibility of the
Blue-Water Strategy

It is evident that, even prior to the saLt
agreements, most defense planners did not
accept a strategy that would place com-
plete reliance on only one element of our
nuclear deterrent. Most students of defense
planning also saw the obvious flaws in this
strategy of placing ‘‘all our eggs in one
basket.” Air Force Magazine, in a March
1972 editorial, exposed the dangers of this
strategy very well.* It is not the purpose
here to reiterate these arguments. However,
it is evident that we must maintain the
strength of all three elements of our stra-
tegic deterrent: land-based missiles, sea-
based missiles, and bombers. In his Annual
Defense Department Report FY 1973, Secre-
tary of Defense Melvin Laird stated:

Turning to specifics in our planning, al-
though each element of our strategic offensive
forces at the present time possesses a substan-
tial capability in its own right, we plan to
maintain a combination of land and sea-
based missiles and manned bombers during
the program period. This will enable us to
take advantage of the unique capabilities
inherent in these different systems, to pro-
vide a hedge against enemy technological
breakthroughs or unforeseen operational
failures, either of which might adversely
affect our deterrent, and to complicate Soviet
and prc [People’s Republic of China] offen-
sive and defensive strategic planning.”

The Chairman of the Joint Chiefs of
Staff. Admiral Thomas H. Moorer, in his
Military Posture Report for FY 1973, lent



further support to the need for a mix of
strategic offensive forces with this state-
ment: “In this connection, I want to state
once again the firm conviction of the Joint
Chiefs of Staff that an appropriate mix of
mutually supporting strategic forces is still
essential to the maintenance of our
deterrent.” 6

Programs to continue this strategic mix,
including an option to increase the num-
bers of Minuteman III in the intercon-
tinental ballistic missile (1cBMm) force, were
advanced by the Administration in Fy 74
budget requests.’

In spite of arguments against relying
solely on a sea-based nuclear deterrent, it
is unlikely that we have heard the last of
these proposals. For one thing, some critics
of Defense spending see the blue-water
strategy as an opportunity to cut Defense
budgets drasticallv. For another, there are
those who still believe in the “assured
destruction” theorv of the early 1960s, i.e.,
that the capability to cause fatalities to a
quarter or a third of the population of the
Soviet Union is all that is required for
deterrence.

SALT Agreements

Therefore, let’s look at the saLT agree-
ments to see if they support or nullify the
arguments made by the advocates of a blue-
water strategy.

The saLT agreements consist of two
principal parts: the Anti-Ballistic Missile
(aBM) Treaty and the Interim Offensive
Agreement.® The aBum Treaty is of unlimited
duration and prohibits either the Soviet
Union or the United States from deploying
a nationwide aBM defense or a base for such
a defense. Each side is permitted to deploy
a limited defense of two areas—the national
capital and one 1cBM complex. No more
than one hundred aBm launchers and inter-
ceptors are permitted at each site. The
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Interim Offensive Agreement lasts for five
years and permits each side to keep any
fixed land-based 1cBm launchers currently
operational or under construction. Addition-
ally, neither side may convert any other
iceM launchers to modern large ballistic
missile launchers. Each side may keep
any submarine-launched ballistic missile
(sLBM) launchers operational or under con-
struction. Also, newer sLBM launchers may
be built as replacements for older sLBMm
launchers or for older heavy 1cBm launchers.
The Soviet Union is limited to 950 sLBM
launchers and 62 modern ballistic missile
submarines. The United States is limited to
710 sLBm’s and 44 modern ballistic missile
submarines. Bombers are not included in
the agreement.

One immediately evident impact of saLT
is a freeze on the present balance of U.S.
icBM's and sLBM’s, except that the 54 Titan
II i1cem’s (the only heavy U.S. missile and
our only “older type deployed prior to
1964”) could be phased out in favor of 54
additional sLBM's. Any reduction of the
Minuteman force could not, under terms
of the Protocol to the Interim Agreement,
open the way for additional U.S. sLBM's.

Survivability

Since the vulnerability of land-based
missiles and bombers has been cited as the
primary reason for moving the nuclear
deterrent to sea, let's look at the effect of
the saLT agreements on the survivability
of each of the three elements.

A potential threat to the survivability of
the Minuteman force could be posed by an
increase in the numbers, yield, and accuracy
of multiple independently targetable re-
entry vehicle (Mirv) warheads on SS-9 or
SS-9-type 1cBm’s. Admiral Moorer noted
this potential threat as follows:

If these new or modified ICBMs also turn
out to be MIRVed systems with significantly
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improved CEPs, the potential threat to our
MiNUTEMAN force, which has been of such
great concern to us over the last few years,
could become a reality. The severity of the
threat, however, would depend on the num-
ber, accuracy, and yield of the RVs carried
by the new missiles.

" Let me hasten to add that this assessment
is not meant to be a forecast. It is simply
one of the more likely possibilities which
must now be taken into account, particularly
in the absence of a meaningful agreement to
limit the deployment of missiles.”

Although the agreement does not limit
the accuracy or yield of the re-entry vehicles
(rv), it does limit the number of cem and
seM launchers and the dimensions of 1cBM
launchers, and hence it indirectly limits
the payload that could be deployed for a
given level of technology (which remains
unconstrained). Therefore, while the num-
ber of rv's allowable can be said to be in-
directly limited, neither side has yet real-
ized its full potential. Thus the Interim
Offensive Agreement impact on the po-
tential threat to Minuteman appears now
to be marked by Soviet technological de-
velopments. In testifving before the House
Armed Services Committee in July 1972,
Admiral Moorer provided the following
information:

With respect to our research and develop-
ment efforts, while analyses conducted within
poD using Soviet force levels comparable to
those constrained by saL indicate that suf-
ficient MINUTEMAN missiles would survive
to accomplish a retaliatory mission, it is still
necessary to maintain a hedge against pos-
sible Soviet qualitative improvements or abro-
gation of the agreement.!® (Emphasis added.)

The hedge referred to in the testimony
was the site defense research and develop-
ment program. From the above information,
it would appear that, under saLr, the land-
based 1cBMm force is still a viable part of our
deterrent. Even complete vulnerability of




On 20 July 1960, along the Atlantic Missile Range, two Polaris Al-X mis-
siles were successfully fired from the nuclear sub USS Ceorge Wash-
ington while she was at a depth of about 90 feet—a major advancement.
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the Minuteman force, unlikely as that is,
would not eliminate Minuteman'’s deterrent
value. Its destruction would require an
enemy to expend heavily from his constrained
forces, after which he would face the pros-
pect of retaliation from surviving U.S.
strategic force elements. Minuteman would
continue to have deterrent value.

Turning now to the next element of our
strategic nuclear deterrent, the submarine-
Jaunched ballistic missiles, what effect does
saLT have on the survivability of this sys-
tem? At first glance, the answer seems to
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be none, since Soviet antisubmarine war-
fare improvements pose the primary threat
to our sLBMm's and asw systems are not
included in the saLT agreements. There is
an indirect effect on sLBM survivability,
however, in that 1ceBm’s could be used to

attack ballistic missile submarines if their
location were known. The saLT agreement

limits the total number of Soviet 1cBM'S
and, therefore, could affect the desirability
of using them for this purpose. A counter to
this argument is evident in the large num-
ber of 1cBM’s the Soviets are permitted

A Poseidon missile (left) was launched during the first shakedown and demonstration, on 23 Octo-
ber 1970, from the nuclear-powered fleet ballistic missile submarine USS James Madison, the
first submarine scheduled for retrofit. . . . At sea and under way—the USS Henry Clay (SSBN-625).
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under saLT—in the neighborhood of 1500.
Another factor is the omission of limita-
tions on bombers. The Soviets have a large
number of Badger medium bombers as-
signed to their naval forces. A technological
breakthrough in submarine localization
could facilitate the use of these Badgers
against our sLBM forces. It should be noted,
however. that solutions to the localization
problem will not come easily.

What about the impact of saLT on the
survivability of our land-based bombers?
Here again, the threat is a postulated one
and consists of Soviet sLBm’s launched
against bomber bases with insufficient
warning time to permit safe escape of the
alert bombers.!! The Interim Offensive
Agreement limits the number of sLBM
launchers the Soviets may deploy but, be-
cause of the relatively large numbers per-
mitted, does little to limit this postulated
threat. However, other measures are being
taken which will greatly reduce the threat
to bomber bases from sLBM’s, and these
measures outweigh the limitations on the
numbers of Soviet sLBm's. These measures
were described by Secretary Laird in his
FY 1973 Defense Report and include: (1)
dispersing the alert aircraft over a greater
number of bases, generally farther inland
than in the past: and (2) deployment of a
new satellite early-warning system that
will greatly improve the overall capability
of our warning network, especially against
sLBM launches. 12

In summary, then, the Interim Offensive
Agreement will probably have a favorable
impact on the survivability of all three
elements of our strategic deterrent.

One final point should be mentioned con-
cerning survivability. The threats that have
been postulated against Minuteman and
the bomber force have usually been con-
sidered in isolation against each component,
rather than as part of a carefully considered
overall plan. It is unlikely that a prudent

Soviet planner would target all of his most
efficient weapons in this manner. In other
words, the presence of the other two ele-
ments of the deterrent must be considered,
as well as other potential targets that must
be struck. The saLT agreement makes it
even less likely that the Soviet planners
would use their saLT-constrained forces to
attack only one or two elements of a com-
prehensive target system.

Flexibility and Effectiveness

Even though the advocates of a blue-
water strategy focus their attention only on
the vulnerability aspects of land-based
iceM's and bombers, we should not neglect
the other characteristics that are essential
to deterrence. Not only must our strategid
forces survive, they must be effectively
employed. Furthermore, they must possess
the flexibility to permit their employment
across the spectrum of nuclear warfare.
The saLT agreements have given tacit
recognition to the fact that the United
States and the Soviet Union are now in a
position of parity with respect to strategic
forces. The parity position has given rise
to the President’s use of “sufficiency” in
prescribing our planning goals for strategic
forces. It has also led to the statement by
the President that he must have strategic
options other than simple “assured destruc-
tion.” The President has said:

A simple “assured destruction” doctrine
does not meet our present requirements for
a flexible range of strategic options. No
President should be left with only one
strategic course of action, particularly that
of ordering the mass destruction of enemy
civilians and facilities.’® (Emphasis added.)
How can this flexibility and range of
options be provided? An obvious require-
ment is to insure that we have the com-
mand and control and communications
systems to permit carefully controlled em-
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A Soviet “N"-class nuclear-powered submarine apparently was in dis-
tress when found surfaced on the Atlantic Ocean in April of 1970.
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ployment of parts or all of our strategic
forces. A second requirement is that these
forces be capable of attacking a wide variety
of targets, both hard and soft, minimizing
collateral damage to population and civilian
facilities when required.

Now, what is the impact of saLT on these
requirements? First, since the aBm Treaty
precludes an area aABM defense, fewer of
our offensive warheads will be required to
penetrate and neutralize that defense. This
means that a greater number of our weapons
could be targeted against other targets,
providing greater flexibility of employment.
How does this consideration affect the
“blue-water” options? The bombers with
their recall, strike assessment, and recon-
stitution capability, provide the greatest
flexibility. However, one drawback is the
longer time they require to reach their
targets. For attacking time-sensitive targets,
then, missiles must be used. The Minute-
man systems, because of their accuracy
and yield combinations, have greater em-
ployment flexibility than do the submarine-
launched ballistic missiles. An interesting
aspect of the aBm Treaty is its effect on
the employment of Poseidon, in particular.
As the Chairman of the Joint Chiefs of
Staff has noted, the Poseidon, with its
many MIRv's, was specifically developed to
penetrate a sophisticated Soviet aBm de-
fense, relying upon the exhaustion of inter-
ceptors rather than upon penetration aids.
Neither our current sLBM's nor our 1CBM’s
were designed to have a hard target kill
capability, as the Chairman told a Con-
gressional Committee last year.!* For this
purpose, the manned bomber remains pre-
eminent.

The survivable submarine-launched sys-
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the substance of the work that the Third
United Nations Law of the Sea Confer-
ence will tackle over the next vear or so.
The conference formally opened at U.N.
Headquarters in New York in December
1973. Delegations did not get down to
grappling with substantive differences,
however, until the first working session,
which opened in Caracas in the summer of
1974. The negotiations are expected to con-
tinue over a period of months, perhaps as
long as two years.

From a national security point of view,
the question of transit through and over
international straits is probably the most
important single issue to come before the
conference. International straits have long
been recognized as critical choke points
in the flow of intermational trade and in
the deployment of military power. More
recently they have assumed increasing sig-
nificance in terms of the regular supply
of the oil essential to fuel a modern econ-
omy. More important, they are crucial to
the deployment of national air and naval
forces into the basins they connect. For
example, our only easy and unrestricted
access into the Mediterranean basin, and to
the Middle East beyond, is through or over
the Strait of Gibraltar.

innocent passage, free transit,
and territorial seas

An international strait, according to the
doctrine laid down in 1949 by the Inter-
national Court of Justice in the Corfu
Channel case and subsequently codified in
the 1958 Geneva Convention on the Ter-
ritorial Sea and the Contiguous Zone, is
any strait connecting two portions of the
high seas. That the right of innocent pas-
sage through such bodies of water extends

to warships as well as merchant vessels
was established by the Court in the same
decision, and this appears to be taken for
granted in the 1958 Geneva Convention.!
This right is generally seen as a necessary
consequence and extension of the freedom
of the high seas, which freedom would be
significantly curtailed if international straits
could be closed more or less at will by the
coastal state or states. The International
Court further held in the Corfu Channel
decision that it is geography rather than
actual use which determines whether or
not a strait is such an international high-
way. It does not matter whether the terri-
tory on both sides of the strait is possessed
by a single state or by two or more na-
tions, nor does it matter whether the ter-
ritorial waters meet somewhere in the
middle.?

At present, a majority of the nations of
the world claim a twelve-mile territorial
sea; but a substantial minority, which in-
cludes most of the major maritime nations
(except the U.S.S.R.), recognize only three
miles. The significance of this difference
is that, were the emerging consensus on
the twelve-mile limit to become a formal,
universally recognized legal norm, upwards
of one hundred international straits that
are traversed by a high seas corridor under
the present three-mile concept would,
under a twelve-mile regime, be completely
overlapped by the territorial waters of the
adjacent coastal state or states. Unless some
special provision were made for interna-
tional straits, transits through and over
these important passages would thus come
substantially under the control of the coastal
states, subject only to a provision for inno-
cent passage of naval vessels. This is ba-
sically the position being pushed by most
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coastal states not having substantial fleets
of their own. These hundred-odd straits
that are more than six but less than 24
miles wide include the English Channel
at Dover. Gibraltar, Malacca, and many
of the other major straits of the world.

In contrast to this trend, the United
States has consistently insisted that recog-
nition of a twelve-mile limit in place of
the traditional three miles must be coupled
with some provision that would retain the
right of free transit (as opposed to innocent
passage) through and over such vital world
waterways. The difference between free
transit and innocent passage is a critical
one from the security point of view. Under
the regime of innocent passage codified in
Section III of the 1958 Geneva Convention,
the rule is established that transit is inno-
cent only “so long as it is not prejudicial
to the peace, good order or security of the
coastal state.” The last section of the arti-
cle also requires that submarines exercising
the right of innocent passage navigate on
the surface, showing their flag. In Article
16 a coastal state is given the right to “take
the necessary steps in its territorial sea to
prevent passage which is not innocent.”
This phraseology is nebulous enough as it
stands; furthermore, the use of the word
“prejudicial” suggests that an actual injury
to peace, good order, or security need not
be taking place for the passage to be deemed
no longer innocent. If a reasonable chance
exists that such injury may be in the offing,
the coastal state would be in a strong posi-
tion to decide that the passage is not inno-
cent and exclude the vessel from its terri-
torial waters.

Though the 1958 Geneva Convention
prohibits the suspension of innocent pas-
sage in international straits, it does not
thus prohibit states from deciding that a
given transit—or, more important, class of
transits—is noninnocent and taking pre-
ventive steps. While under current inter-

national law and practice the coastal state
appears to be able to make this decision
unilaterally, if the decision were applied
so as to preclude what another power re-
garded as a vital transit right, it is unlikely
that the flag state would quietly acquiesce.
For example, as the Chairman of the pop
Advisory Group on the Law of the Sea,
Leigh Ratiner, has written:

. . . thus is can be assumed that if Spain were
to close the Strait of Gibraltar to all war-
ships, and efforts to change the Spanish posi-
tion through negotiation were to fail, some
state would nevertheless exercise its right to
transit the Strait of Gibraltar.?

It is equally likely that the United States
would challenge any coastal state’s asser-
tion that nuclear-powered warships were
by their very nature too hazardous to be
accepted as innocent, and that Japan would
not quietly acquiesce in an Indonesian
decision that the passage of supertankers
through various Indonesian-claimed straits
posed too great a risk of a super oil spill
to be permitted.

The degree to which other nations take
sides in what could quickly degenerate
into an international shouting match (or
worse) would probably depend more on
political factors than, strictly speaking, on
any clear reading of international law,
though no doubt everyone would point
with great righteousness to one rule or
another to prove his case. Nor would it
be realistic to suggest that political factors
would play no part in the coastal state’s
original contention.

International law of the air does not
recognize any right for aircraft overflight
comparable to innocent passage for vessels.
In maritime law, as mentioned earlier, in-
nocent passage is derived as a necessary
consequence of freedom of navigation on
the high seas, a reflection of the geographi-
cal and physical constraints that limit the



movement of ships. No such constraints
l;‘;'pply to aircraft, which can overfly the
barriers of geography, so there is no pro-
vision for “innocent overflight” in inter-
national law. The Chicago Convention on
International Civil Aviation (1944), which
sets the basic pattern for signatories’ over-
flight and landing rights, applies only to
commercial aircraft. Decisions on military
overflight are thus within the sole com-
petence of each country for its own air-
space. Article 2 of the Chicago Convention
also recognizes the “complete and exclu-
sive sovereignty” of a state in the airspace
over its territorial sea.

The extent of a state’s territorial sea
thus becomes a critical question with re-
spect to the free navigation and overflight
of straits. Extending the width of the ter-
ritorial sea to a twelve-mile limit would
put a powerful new political lever into the
hands of coastal states, not all of which are
friendly to the United States. Even among
those governments associated with U.S.
security objectives, it would be unrealistic
not to expect them to use this leverage in
support of their own objectives vis-a-vis
the U.S. government.

In view of this fact, one might wonder
whether the U.S. has any interest in recog-
nizing a twelve-mile limit, even if most
other countries are urging it. Unfortunately,
the matter is not that easy to resolve. Not
surprisingly, the width of the territorial
sea has been one of the most sensitive is-
sues in maritime law. Despite at least two
close attempts, the world community has
not so far been able to agree on a generally
accepted limit, either in the 1958 Conven-
tion or elsewhere. That convention did at
least succeed in setting a theoretical maxi-
mum limit: Article 24 states that the
contiguous zone, adjacent but external to
the territorial sea, shall not extend beyond
twelve miles from the baseline from which
the territorial sea itself is also measured,
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thus indirectly and tacitly limiting the
maximum breadth of the territorial sea to
twelve miles.*

The lack of an explicit consensus and the
variety of state practices, however, have
encouraged some states to advance more
extensive claims in recent years. Brazil,
for instance, has proclaimed a 200-mile
territorial sea, which sweeps out across an
enormous area of the South Atlantic. Cer-
tain archipelago states, notably Indonesia
and the Philippines, have declared vast
areas of formerly open sea to be their in-
ternal waters by the simple device of draw-
ing the baselines from the projecting capes
and headlands of their outermost islands and
measuring outwards from there. Unless this
tendency towards proliferating claims be-
yond a twelve-mile limit can quickly be
brought under control through international
agreement, the tendency to stake out exten-
sive national maritime claims will degener-
ate into a veritable scramble. It could con-
ceivably end in denying the U.S. important
operating freedoms in large sectors of for-
merly open air and sea space or at least
requiring us to pay for them—nor would
the price be limited to money.

U.S. oceans policy

Within the United States government, the
Inter-Agency Task Force on the Law of
the Sea is the main body in which the U.S.
negotiating position is hammered out. This
group includes high-level representatives
of the Departments of State, Defense, In-
terior, Commerce, Justice, and Transporta-
tion and representatives of the National
Security Council Staff, the National Sci-
ence Foundation, and the National Council
on Marine Resources and Engineering De-
velopment.® Though the committee is nor-
mally chaired by State, the Defense view
generally seems to have been the most
weighty in formulating the overall U.S.
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osition. As Mr. Ratiner has written con-
cerning the thinking behind the American
position on the straits issue:

Nations which depend on their merchant
marine and navies for economic and national
security . . . can be strangled by having ac-
cess to oceans limited or delaved when pass-
ing through narrow international straits. Sub-
merged passage of submarines, overflight of
aircraft, and freedom from restrictions gen-
erally would disappear . . . [or] depend on
the good graces of the coastal state or states
bordering the strait in question. Such a re-
sult would be unacceptable to any country
with global interests, a global foreign policy,
a large merchant marine, and a large navy
and air force. It is principally for this reason
that the United States has opposed territorial
sea extensions beyond 3 miles.®

Clearly what he terms the “vital national
security interests” prevail in the overall
U.S. position, reflecting Navy and Air Force
concern to preserve maximum freedom of
navigation and overflight. Were the U.S.
to be denied free access through the Strait
of Gibraltar, for instance, the utility of the
large naval base just a few miles to the
west at Rota, a key point for the deployment
of U.S. nuclear-powered submarines carry-
ing a significant portion of the American
strategic deterrent, would be greatly re-
duced.

Even within the security community, how-
ever, not all Western strategists share the
official U.S. view that continued unre-
stricted access through international straits
is central to the Western security position.
To quote one recent analyst, Friedhelm
Kruger-Sprengel:

. as most of the coastal states in the
North Atlantic area are NaTo countries, a
broader territorial sea can generally be re-
garded as not a threat to the mobility of
NATO naval forces. On the contrary, a broader
territorial sea gives NaTo states additional
opportunities of keeping foreign warships

farther from their coasts, should security in-
terests make such a step necessary. . . . From
the point of view of the NaTO states in
Europe, there is no necessity to strengthen
the right of passage in the seas around Eu-
rope, for such a measure would only favor
the navies of the Soviet Union and other
Warsaw Pact states.”

In light of the fact that approximately half
of the Soviet military shipbuilding capacity
is in the Baltic area and Leningrad is the
U.S.S.R’s most important port, he argues
that a twelve-mile territorial sea, at least
in the Baltic area, would on balance serve
Western interests better than those of the
Soviets. Where necessary in given strategic
straits, according to this view, the West
could ensure its rights by negotiating spe-
cific bilateral agreements, a task that might
be easier than persuading the whole inter-
national community to accede to the U.S.
position in the forthcoming negotiations.

There are in fact some indications that
the U.S. government is reacting to the grow-
ing pressure against an unyielding American
position on the straits issue and, rather than
seeking for a universalistic rule covering
all hundred-odd straits, is concentrating
its attention on the sixteen designated
“Straits of Major Importance” listed by the
Geographer of the Department of State.®
If the U.S. does in fact fall back to some
such position, it may well prove to be the
one step backward that makes possible the
two steps forward to an agreement.

other national views

Among the major maritime powers. Russia
alone presently claims a twelve-mile ter-
ritorial sea, a position that goes back to
Lenin himself. This traditional claim pro-
vides the technical basis for the apparent
double standard the U.S.S.R. has adopted
with respect to navigation of international
straits. The Soviets demand free transit



only through those straits that would be

ected by expanding the present terri-
torial sea to twelve miles; those already
under a twelve-mile regime, which includes
all those in Soviet waters, thus would not

included. The Soviets do not recognize
the right of innocent passage through their
territorial sea. The United States, the
United Kingdom, and Japan all currently
recognize only a three-mile territorial sea,
but all three have formally stated they
would be willing to accept a twelve-mile
limit as part of a satisfactory overall settle-
ment.

Nor should one overlook the degree to
which the old patterns of international
politics have eroded, at least in this one
area. The Soviets have publicly endorsed
the U.S. “‘free transit” approach, while the
American delegate has scrupulously re-
frained from attacking or even mentioning
the double standard implicit in the Soviet
reservations. Spain, though tied to Western
security interests through the broad-ranging
1970 Agreement of Friendship and Coopera-
tion with the United States, has been lead-
ing the attack on the position the U.S.
government feels is “‘vital” to its global
strategic security responsibilities. In this,
Spain has had the strong support of the
Latin Americans, who, with no immediate
stake in straits navigation, are probably
more influenced by the chances of Spanish
support on the fisheries question than by
the much-vaunted ties of a common cultural
heritage. Some NaTo thinkers likewise seem
to discount any real danger to the security
of the West, and many in NaTO are prob-
ably more bothered by the possibility of a
Soviet-American rapprochement that would
to some extent freeze them out than by
the specter of restricted navigation through
international straits.

In East Asia, the Japanese, though still
trying to preserve as low a profile as pos-
sible in international politics, are being
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inevitably pushed to center stage. At some
point, however, they will have to choose
between accepting the greater degree of
coastal state control over their access to
vital energy supplies implicit in a twelve-
mile territorial sea, on the one hand, and,
on the other, by their opposition to a twelve-
mile limit, antagonizing South Asian neigh-
bors whose goodwill they have been dili-
gently cultivating for some years.

In matters of the law of the sea, as in
most questions, each nation perceives its
national interests differently. The U.S. seeks
to preserve its global strategic advantage,
an important component of which is the
ability to project American air and naval
forces through and over the Strait of Gibral-
tar into the Mediterranean basin and the
Middle East area. The Soviets, with exten-
sive oil supplies within their own sphere,
likewise appear more concerned with the
strategic aspects of free transit than with
the economic aspects, especially since their
access by submarine between the Black Sea
and the Mediterranean is currently restricted
by the Montreux Convention. The Japanese,
on the other hand, are primarily concerned
with continued access through Malacca and
other Indonesian-claimed straits to the Mid-
dle East oil supplies essential to their
economy. The British have both extensive
trade and security interests; their position
is in addition complicated by particular
historical connections with Gibraltar, Singa-
pore, the Channel, etc. But generally, these
states, as major maritime powers, favor as
liberal a regime for international states as
possible.

By contrast, most coastal states perceive
their advantage to lie in as restrictive a
regime as possible. This in part stems from
a genuine desire to protect their shores,
populations, and fisheries from pollution or
nuclear accident. The memory of the Palo-
mares incident is still a factor in Spanish
policy, and the Torrey Canyon disaster has
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been cited by the Malaysian delegate in
past debates. But beyond these legitimate
concerns, coastal states would also no doubt
like to increase their leverage in interna-
tional affairs, and they see increased control
over vital waterways as an effective means
to that end.

the negotiating climate

How can all the various political, institu-
tional, strategic, and even physical factors
that cluster around the straits issue be ac-
commodated, to say nothing of the question
of trade-offs between the straits issue and
others, such as conservation of fisheries or
control over natural resources exploitation?

As another commentator, Louis Henkin,
has pointed out, “Law is shaped by the
interplay of a variety of national interests
in a complicated political process.” ® The
important word here is “political.” The
ultimate resolution of the matter will
evolve from hard bargaining based on sev-
eral sets of competing national interests
between straits states and user states, mari-
time industrial countries and underdeveloped
countries, conservative and radical govern-
ments, land-locked and coastal states, etc.

In view of the variety of interests in-
volved, it is not to be wondered at that
the negotiating process to date has been
difficult and often uncompromising. The
preponderance of intensely nationalist
states among the less-developed countries,
many of which played no part in negotiat-
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MANAGING THE BOSSES

Aspects of the Proposed Defense Officer
Personnel Management System

Major faves K. Everrs, Ju.. USA

PPROPRIATE phrases to desceribe the continuing calls for

A modernization of the basic structure ol defense
personncel policies are “increasingly frequent™ and

“ever more strident.” ! Continued reliance on policies preseribed by
laws adopted tor the military of another cra is perceived varionsly: by
erities ay anachronistic. wastefal, nnjust, cnmbersome. detrimental to a
volunteer lorce, conspiratorial. or some combination of all: these
pejoratives. Ironically, some of the most vociferous critics may be
surprised to discover that the Department of Defense views the
sitvation in much the same wav, Faced with Iargu-scalg deervases in
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force levels and particularly serious fluctua-
tions in the population of commissioned
officers, personnel managers at the De-
partment of Defense are perhaps more
acutely aware of the problems relating to
current personnel policies than some of
their Congressional critics.

It is, of course, the Constitutional re-
sponsibility of the Congress to provide the
armed forces such flexible and efficient
management tools as are required to
administer  appointments,  promotions,
separations, and retirements of all mem-
bers of the armed services.? However,
since World War II the manner in which
Congress has discharged its responsibility
and the way in which the services have
interpreted and applied the laws have led
to a veritable patchwork quilt of personnel
legislation and policy, particularly in areas
relating to the administration of officers.

It is the patchwork quilt of defense
officer personnel policies that this article
addresses in three steps. First, it will de-
scribe some current defense officer person-
nel laws and policies with a view toward
evaluating their usefulness in today’s armed
forces. Next, the proposals made by the
Department of Defense to render the poli-
cies uniformly understandable to its mem-
bers and to the Congress will be examined.
Finally, observations will be offered on a
few of the facets of the proposals that may
influence the probability of their eventual
adoption. It is hoped that, armed with the
information presented, the reader will be
better able to judge for himself whether
this portion of the proposed Defense Offi-
cer Personnel Management System (popus),
which was submitted to Congress in Jan-
uary 1974, promises a bright new era of
administration for commissioned officers
or an attempt to gain too much at once.

inconsistencies of current law and policy

It might appear reasonable to assume that

creation of the Department of Defense in
1947 would have made standard such
matters of fundamental importance as the
promotion of officers of the three military
departments. Yet, for reasons valid at the
time of their adoption, the managerial
needs of the three services dictated over
several years different systems for selection
for temporary and permanent promotion.

For example, permanent promotions—
those that govern an officer’s tenure—were
prescribed by the Officer Personnel Act
of 1947 Temporary promotions—those
that allow an officer to assume higher
rank, receive increased pay and allow-
ances, and fill positions of greater re-
sponsibility—were and are made within
restrictions specified by the Officer Grade
Limitation Act of 1954.* Not surprisingly,
legislation enacted at different times, to
provide for particular situations here or
peculiar occurrences there, spawned varying
policies on promotion. In the Army and
Air Force the two legislative acts were
interpreted as requiring that an officer be
selected by separate promotion boards on
separate occasions for advancement to
the same visible rank—once for temporary
or insignia-change promotion and a second
time for permanent (regular) promotion
relating to tenure. Conversely, law and
policy as they pertain to the advancement
of officers of the Navy and Marine Corps
provide for but a single selection for pro-
motion to both temporary and permanent
grade as vacancies occur within respective
statutory limitations.® Thus grade, pay, and
tenure of these officers are governed by
single selections for promotion throughout
their careers.

Another patch in the quilt relates to the
differences in retirement and separation
criteria as they are prescribed by Con-
gressional direction. Mandatory separation
or retirement of regular officers after cer-
tain lengths of commissioned service is



required by law. Even so, depending upon
the rank attained, statutory tenure differs
among the services. To illustrate the point,
the cases of two officers can be hypothe-
sized. A Navy officer whose permanent
rank is that of commander has failed on
two successive occasions to be selected by
promotion boards for advancement to
regular Navy captain. An Army lieutenant
colonel has likewise failed of selection on
two successive occasions for promotion to
regular colonel. The Navy officer will be
involuntarily retired upon completion of
26 years of commissioned service, but his
colleague in the Army may not be in-
voluntarily retired until he has completed
28 years of commissioned service. The
apparent inequity might have been com-
pounded if the hypothetical incidents had
occurred in the early 1960s. At that time
Congress authorized the Navy officer up
to $2000 in extra compensation while his
Army colleague was not authorized extra
separation pay.® Whether up to $2000 in
extra compensation offsets the deficit of
two years active duty in the mind of the
Navy commander will remain unexplored.
The point is that if the cited variations in
officer personnel administration defy the
logic of the reader, they may transcend
logic to produce displeasure, annoyance,
suspicion, and confusion for the legislator
who attempts to discharge his Constitutional
responsibility of making ‘“rules for the
government and regulation of the land and
naval forces.” 7

remedies proposed by
Department of Defense

In response to Congressional demand and
its own discomfiture with the unwieldy
system in existence, the Department of
Defense formed a study group in 1972, the
findings and conclusions of which formed
the basis for a report to Congress entitled
Report on Officer Grade Limitations.® In
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the report the Secretary of Defense made
proposals that, if enacted in legislative
form, would significantly modify both the
Officer Personnel Act of 1947 and the
Officer Grade Limitation Act of 1954.
According to the Secretary, the ends
sought were those of

—allowing the services to meet require-
ments for officers in the various grades at
ages conducive to effective performance,

—providing career opportunities that
effectively attract and retain the number
of high caliber officers required, and

—making consistent among the services
the career opportunities afforded.”

These ends, the Secretary stated, would
be best served if the Congress were to
provide flexible and effective management
tools to the Department of Defense and to
the armed services. Specifically, the Secre-
tary of Defense asked that the Congress
take action to

—establish new permanent statutory
limitations on the numbers of officers who
may serve in certain grades,

—provide common rules for the appoint-
ment of regular officers and for the active
duty service of reserve officers,

—enact uniform provisions of law for
the promotion of officers, eliminating the
existing system of temporary promotions,
and

—establish universally applicable statutes
governing tenure and mandatory separation
or retirement for reasons other than phys-
ical disability.!”

If considered superficially, the goals
sought appeared little different from the
objectives of both of the previous officer
personnel management acts. However,
beneath the surface the proposals contained
some provisions that, if enacted, would
represent major changes in current policy
and law.

In the first place, the proposals relating
to statutory grade limitations would apply
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to all officers between the ranks of first
lieutenant (Navy lieutenant, junior grade)
and colonel (Navy captain). A feature of
the proposal relating to grade limitation
that bears noting is that officers in the
ranks mentioned who are recalled to active
duty in emergencies would not be in-
cluded in computations for specified grades
for two years following their recall.!!

Provisions for a single standardized pro-
motion system for each service, with pro-
motions made on a permanent basis as
vacancies occur within the grade limita-
tions discussed previously, represent the
second major change included in the pro-
posed legislation. The need for Army and
Air Force officers to undergo two separate
selections for promotion to a given rank
has long been questionable. The temporary
promotion system determines the active
duty rank of the vast majority of officers
in those two services, and temporary pro-
motion currently precedes permanent pro-
motion by several years. If the proposed
plan is enacted by Congress, promotion
timing and opportunities would be as
follows:

Commissioned Survivors of

Service in Grade 100 Career Promotion
Years Achieved Officers Opportunity
0 Second Lieu- 100 -
tenant/Ensign
2 First Lieu- 96 Fully
tenant/ Qualified
Lieutenant |jc)
4 Captain/ 87 95%
Lieutenant
10-11 Major/Lieu- 65 80%
tenant Cmdr
16-17 Lt Col/ 41 70%
Commander
22-23 Colonel/ 18 50%
Captain

The declining number of survivors is
attributed to several factors other than
voluntary resignation. Attrition resulting
from death or disability accounts for some

of the decline, but a greater role in attri-
tion would be played by the forced res-
ignation or retirement of those officers
who twice failed to be selected for pro-
motion. 2

In addition to providing for the in-
voluntary separation or mandatory retire-
ment (if eligible) of officers in the grades
of captain (Navy lieutenant) or below
who twice fail of selection for promotion,
the proposed statute would authorize the
Secretaries of the Army, Navy, and Air
Force to convene boards to weigh the
desirability of retaining those officers in
the grades of major (Navy lieutenant com-
mander) and lieutenant colonel (Navy
commander) who have failed on two suc-
cessive occasions to be selected for pro-
motion. Similarly, continuation. boards for
officers who have served as colonels or
Navy captains for at least four years would
be convened by the Secretaries, and those
not selected for continuation on active
duty would be involuntarily separated or
retired. In both the latter cases, a mini-
mum of 70 percent of the officers con-
sidered would continue on active duty.?

urgency and the Air Force

The proposal for altering existing statutory
guarantees of tenure appears to be of
fundamental importance to the accom-
plishment of the goals of the Defense
Department’s officer personnel manage-
ment system. A significant item in the
Secretary’s proposals would provide that
in each service’s corps of officers those
with more than eleven years’ commissioned
service would be regulars.’* Hence if the
respective services are to remain within
prescribed grade ceilings, particularly
during periods of rapidly declining officer
strength, removal or substantial modifica-
tion of existing guarantees of tenure will
be imperative. An example of the impor-



tance of changing the existing statutory
provisions relating to tenure may be
drawn from the current ar predicament.

The Officer Grade Limitation Act of
1954 specified lower ceilings for the num-
bers of lieutenant colonels and colonels
in the Air Force than for the Army and
Navy. Although the Congress accepted the
stipulation of the younger (in terms of
years of active service) officer population
of the Air Force in 1954, the legislators
recognized that, as the Air Force officer
population “matured,” the ceilings on
lieutenant colonels and colonels would
have to be adjusted.’® Since 1959 the Con-
gress has had to grant the Air Force relief
from strict adherence to the law no less
than six times in order to keep Air Force
career opportunities comparable to those
of the other services.!® Given the current
mood of Congress toward what some per-
ceive as “‘top-heaviness” in the services
and the fact that the latest relief granted
the Air Force from the ceilings on lieu-
tenant colonels and colonels expires on
30 September 1974, the ability to weed
out less productive officers in these two
grades takes on added significance. The
repugnant alternatives might be for the
Air Force to stop promoting entirely or
revert to the provisions of the Act of
1954, with accompanying severe debilita-
tion of the Air Force to attract and retain
high-caliber young officers for years to
come.’

some unfavorable reaction

Notwithstanding the closely reasoned
arguments for new officer grade limita-
tion ceilings, the Secretary’s proposals
regarding tenure have generated a certain
amount of controversy and criticism. Rea-
soned criticism centers around the inequi-
ties of adopting an “up or out” administra-
tive system whose purpose is perceived
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as that of sacrificing experience and
skill for the purpose of allowing promisin
younger officers to advance in grade.?
Rising costs associated with military retire-
ment programs are seen by other critics as
attributable to the services’ mandating
separation or retirement of their members
at early ages. The argument made by both
critical groups is that money, skill, and
experience are forfeited simply because
certain officers reach their limits of poten-
tial for advancement in rank.!® One reac-
tion to the legislative proposals cites the
provisions for recalling to active duty cer-
tain involuntarily retired officers as a
means of conserving the human resources
otherwise lost through implementation of
the proposals. Recalled on the basis of their
individual abilities, such officers would
serve in an unpromotable status outside the
career stream of those who compete for
continued advancement.?? It appears that
such a procedure would have to be em-
ployed in numerous cases to offset signifi-
cantly the human and financial problems
created by changed tenure and grade
limitation laws. Whether the Congress
would approve of the exercise of such an
option on a broad basis appears questionable.

Legislative proposals related to officer
personnel management may generate even
greater emotional heat and controversy
when they are deliberated in conjunction
with separate proposals for a modernized
retirement act and an act regulating special
pay. The Department of Defense is hope-
ful that its proposals will be considered
by the second session of the 93d Congress
so that grade imbalances aggravated by
recent force reductions can be corrected,
but there are several stumbling blocks to
be overcome.??

prospects for success

The legislative proposals made by the
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Department of Defense were predicated on
the assumption that active duty forces
would remain at the authorized strengths
rojected in the Administration’s fiscal
year 1974 budget. However, in its first
session the 93d Congress may have signaled
that it demands even harsher measures to
force attrition of officers.?? If similar de-
creases in service strength are prescribed
as the Congress considers the ry 1975
budget, the Department of Defense may
be forced to alter its legislative recom-
mendations to provide for some even
more drastic means of coping with over-
ages in officer strength.

Retirement costs, a subject about which
members of Congress are, with increasing
frequency, declaring their astonishment
and concern, may emerge as a very signifi-
cant criterion on which the Congress bases
its decisions regarding officer strengths. If
consciousness of the high costs of military
retirement programs does become pre-
dominant, the present legislative proposals
may be less than warmly received by the
Congress simply because the proposed
statutes do not promise substantial near-
term reductions in the costs of military
manpower.

Historical precedent appears not to be
on the side of recommendations for far-
reaching reform in the administration and
management of officers in the armed forces.
The fate of the all-encompassing proposals
of the Bolte Program of 1960 may have
served as a warning to those charged with
shepherding the current proposals through
Congress. The Bolte Program, formally
entitled the Department of Defense ad hoc
Committee to Study and Revise the Officer
Personnel Act of 1947, languished and died
largely because it represented such a major
departure from existing law and policy.

Although it differed fundamentally from
the Bolte Program, submission of the pro-
posed Defense Officer Personnel Manage-

ment System in its entirety to the Con-
gress in early 1974 elicited a similar
legislative response. Three months after
the bill was introduced, Senator John
Stennis, Chairman of the Senate Armed
Services Committee, foresaw little chance
of the measure’s receiving prompt Con-
gressional attention. Moreover, the Senator
added that he had *. .. learned enough
about it to know that [he did] not think
it will be satisfactory to the committee.” 23

Prospects for adoption of at least parts
of the total Defense Department proposal
may be brightened if two other bills suc-
cessfully negotiate the Congressional pro-
cess. The two bills, essentially interim
measures dealing with tenure for regular
colonels, lieutenant colonels, and Army
captains, were introduced earlier than the
bill proposing the Defense Officer Personnel
Management System.?* In certain respects,
they ofter the Congress opportunities to
modify on a narrower basis current law and
policy as they pertain to officer personnel
management. However, their prospects for
legislative adoption appear as uncertain
as those of the broader bill. On a more
optimistic note, success in obtaining ap-
proval of interim measures which comple-
ment the entire system could spawn addi-
tional piecemeal submission of bits and
parts of the whole legislative package. In
this way the risks of overwhelming the
Congress with seemingly massive and in-
tricate recommendations for reform might
be lowered, and the Department of Defense
and the services would gain the manage-
ment tools they need.

Whatever strategy the Department of
Defense adopts as the 2d session of the
93d Congress proceeds, the emphasis will
necessarily be on time. In an era marked
by the cyclical expansion and contraction
of the armed forces at intervals of from ten
to fifteen vyears, to delayv further the
modernization of the basic structure of



‘defense officer personnel policies means
only that the Department of Defense and
the military departments will continue to
improvise on the patchwork quilt. Stop-
gap measures taken in an atmosphere of
crisis-management are no longer adequate
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HE UNITED STATES,” according to
T Admiral Thomas H. Moorer, when
Chairman of the Joint Chiefs of
Staff, “is now committed to the lowest
military force in strength since 1950.” The

“all-volunteer force™ will have significant
impact in the military and will require
rapid and revolutionary changes in the

nature and extent of our training, education,
and management. Changes are necessary
because many of the volunteers will be
entering the military from disadvantaged
backgrounds. While a number of “people-
oriented” programs have been inaugurated,
we must continue to examine other man-
agement and training developments thor-
oughly for new ideas.

The developments to which I refer are
those used by industry in employing people
from disadvantaged backgrounds and those
by which industry has transformed its ob-
jectives into productive training. Super-
vision of persons with disadvantaged back-
grounds in the military, just as in industry,
requires a better understanding of handicaps,
capabilities, and attitudes of the disad-
vantaged and could be a significant step in
“getting the job done with less.” This
article, based on the experience of more
than twenty companies, will discuss their
various programs and what lessons Air
Force managers and supervisors can learn
from their approaches.

In our society, there are a number of
nonproductive people. The most obvious
are the very young, the very old, those who
by reason of age are not able to contribute,
the physically handicapped, etc. In the
past few years we have recognized another
large body of nonproductive individuals:
the uneducated, the untrained, and those
who are capable but have been screened
out by hiring and promotion procedures.

In this article, this group will be referred
to as the disadvantaged. The Department
of Labor defines a disadvantaged individual
as:

One at the poverty level of income, who is

partially or completely unemployed, and has

one or more of the following additional
characteristics: a school dropout, a member of

a racial minority, less than 22 or over 45

years of age, and physically, mentally and

emotionally handicapped.!
Approximately 13,000,000 Americans are
encompassed by this definition. They con-
stitute the tail end of the employment queue.
Many of them have abandoned the search
for work.

During the past ten years, companies
have become subject to the provisions of
the Equal Pay Act of 1963, Title VII of the
Civil Rights Act of 1964, the Equal Em-
ployment Opportunity Act of 1972, and
Executive Order 11246. This has resulted
in a revolutionary change in hiring and
training procedures Now the challenge is
how to “screen in” a number of those
who have been considered disadvantaged.
This has required the replacement of many
of the current concepts and methods of
training with new ones designed to meet
this challenge of change and continue to
produce at a profit. These changes did not
come about immediately. For example, the
Civil Rights Act was passed in 1964, but
it was not until 1968 that federal non-
discrimination regulations had any impact
on most businesses. During the 1970s,
after companies had spent hundreds of
thousands of dollars on nondiscrimination
cases in the courts, changes in hiring
practices were implemented.?

What was learned by industry about
the disadvantaged? Prior to the late 1960s
very little was known about the disad-
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vantaged. Except for an occasional esoteric
article appearing in learned journals, they
were not a topic of discussion. Today’s

ersonnel and training officials realize they
are the “ugly poor.” They are seen as peo-
ple with few or no marketable skills, under-
or overweight, unshaven or with hair too
long, clothed unconventionally, using slang,
wearing sunglasses, maybe with poor hy-
giene.® Mr. Jack Mulkey, Director, Woman's
Job Corps Center, Guthrie, Oklahoma, de-
scribed them as people who have never
seen a dentist and never used a handker-
chief. The average age of incoming corps-
women is 18 years; average reading level
is 5.8 years; average math level is 4.6 years.
The chances of their achieving anything
in a society made up of “institutions of
exclusion, not inclusion” are remote. In
spite of the tendency to generalize, it was
also discovered that the disadvantaged con-
stitute a large and diverse group with
widely differing degrees of hardships and
handicaps. It is not a monolith with identical
characteristics. The disadvantaged still had
to be treated as individuals and could not
be stereotyped; programs for their improve-
ment had to be shaped to the individual.

Industry soon realized that to cope in
their environment the disadvantaged need
intelligence and certain skills. Industrial
officials found that the handicaps of the
disadvantaged did not necessarily lie in
any lack of intelligence but in environ-
mental problems. Their handicaps result
from having a different set of ““coping skills,”
skills that are effective in their own environ-
ment but a handicap in another. Edward
Chave, second vice president of Equitable
Life, stated his company’s test showed that
one-fifth of his company’s hard-core hirees
had 10’s of 120 or more, a percentage higher
than that found among the normal U.S.
population.*

An effort to transfer the skills of the
disadvantaged into meaningful employment

is essential. Consideration must be given
to the socially unacceptable individual.
This includes the third-generation welfare
recipient, the pimp, the prostitute, and the
pusher because these individuals, to an
important degree, are the natural-born
entrepreneurs of their culture.®> Some ex-
amples to illustrate this point were re-
cently cited by Edward L. Field, vice
president for Employee Relations, Federated
Department Stores, Inc. In a speech be-
fore the American Bar Association he, by
a few vignettes from his experience, con-
vinced disbelievers that the disadvantaged
are in fact employable. He told of an
itinerant trumpet player with a sordid
police record who is now in his second
year as one of the top record salesmen in
Los Angeles; of a tough. hostile high school
dropout who was a member of a hate
“whitey” group and who today is em-
ployed as the assistant to a Milwaukee
coordinator of minority affairs; of a group
of twelve women whose common de-
nominators were having children out of
wedlock and never having been gainfully
employed—yet six of the group are satis-
factorily holding customer contact jobs in
Cincinnati.® Obviously, these success sto-
ries are the exception rather than the rule.
They do, however, prove an important
point: if positive efforts are made to alter
the courses of poverty, crime, and unem-
ployment, and if appropriate training and
opportunity are provided. success can be
realized.

Efforts in these areas may not be as dif-
ficult as they appear to be. We in the
military recognize the need—the obliga-
tion—to intensify efforts to manage per-
sonnel resources effectively. The Air Force,
for example, is making a great effort to
meet the tough social challenges posed by
the difficult vears ahead. We spend mil-
lions on training and personnel planning.
But will our efforts be blocked? Would



quality be sacrificed if we were forced to
take on a disproportionate number of
disadvantaged recruits? What would the
alternatives be? Industry almost unani-
mously agrees that skill training is not
enough. It found that to make the dis-
advantaged individual employable, he must
be taught certain skills that were funda-
mental to members of the majority groups.
Many of their recruits did not have a
basic enough knowledge of reading, lan-

age, and arithmetic—even though many
had completed 12th grade—to understand
direction signs, safety signs, or verbal and
written instructions. It was necessary to
provide instruction in the three R’s before
job training could begin.

Because of the traditional values and
family organization in the urban ghettos,
the disadvantaged lacked orientation-to-
work discipline. They became bored easily
and did not stay at their desk or the as-
sembly line for the required periods of
time. For them, time had no significance,
and many had no clocks at home. In one
project 25 percent of the trainees could not
tell time; many could not deal with per-
sonal problems, and this affected their
work habits. They needed help in dealing
with credit, transportation, and even health
and nutrition problems. Kodak found that
many of its trainees did not know the
procedures for cashing or depositing checks.
Philco-Ford Job Training Center discovered
that many of its girls did not eat regular
meals; as a result, even when the tem-
perature was 80 or 85 degrees, some of
them complained of being cold. Hiring
and training the disadvantaged reveal that
such problems, unless recognized, can be
frustrating to a supervisor, cause com-
munications to break down. and hamper
success in both training and supervision.
Companies like Kodak, Martin-Marietta,
Ford, and Samsonite realized that you
cannot simply hire disadvantaged workers
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and leave it at that. As one executive
put it: “We hired them like they were so
many Cinderellas who only needed invita-
tions to the ball. We forgot they didn't
have any fairy godmothers to get them
dressed in time and onto the right bus.”’

After some pre-job training, companies
could begin technical or job training. There
appeared to be no set way of providing
for the variety of training demands, but
this was necessary in that training was
tailored to individual needs. Once the
trainee was able to get to and from work,
understand simple instructions, and read
safety signs, skill training was initiated.
Almost from the day the disadvantaged
trainee was born, his educational de-
velopment had been based on those things
necessary for survival. In many instances,
to change this pattern proved to be fatal;
therefore, new goals were sought and in-
stituted. Redefining basic education targets,
for example, meant that a clerical train-
ing course that included English, arith-
metic, and perhaps history now teaches
only secretarial English; or if the trainee
is being taught a technical trade, the
secretarial English and history courses are
eliminated, and shop mathematics and
blueprint-reading are taught. Overall,
training had to be relevant; training be-
came relevant when the trainee was hired
and not just promised a job. A few com-
panies have instituted “exploratory pro-
grams, which enable the trainee, while
taking shop mathematics, to explore vari-
ous technical areas until he finds the field
he is interested in. When a trainee ex-
presses an interest in a specific area,
training is then oriented toward that par-
ticular job. Even when he selects a field
incompatible with his capabilities, he is
persuaded by the instructor that he has
not failed. Dr. Yamahiro of the Martin
Company succinctly states that “per-
functory programs are meaningless, an
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individual will succeed only if the com-
pany wants him to be successful.”

Since the trainees, in most cases, are
high school dropouts and have already
related their classroom experience with
failure, on-the-job and work-study train-

ing has proven to be more motivating,
Instructors take a distinctly adult approach
to the disadvantaged trainees. They are
addressed as “Mr.” or “Miss” or “Mrs.”
The trainees are reminded that they are
being trained not just for a certain job

On ghetto streets, the disadvantaged often encounter the hustler and other purveyors of vice.




but “for promotability as well as for more
responsibility.” As one instructor explained
to me: “I constantly tell my students that
he or she is ‘good’ and that eventually my
job will not be secure.”

How does industry deal with the historic
background of these problems? Experts in
the field of training and management
recognize that training alone is an attempt
to cure chronic long-term problems by
dealing with symptoms and not causes.
Many company officials, seeking to deal
with causes, have launched a number of
innovative programs designed to upgrade
the disadvantaged while they are still in
their schools and communities. Because
most of these company programs are re-
medial, it is necessary to get to the dis-
advantaged child before he is eligible for
employment. One way of doing this is to
help the school. Dr. E. Grant Venn, As-
sociate U.S. Commissioner of Education,
puts this idea in historical perspective:

I would suggest that we begin thinking about
doing the same thing for the kids in the city
that, two generations ago, we did for the
farm child. At that time, we took a national
look at the farm problem, decided that the
disadvantaged were on the farms, as they
were. It's time we begin to mount such
programs for the disadvantaged youngster
in the city and give him the same kind of
pertinent education.®

Today industrial representatives are visiting
schools not just during the recruiting sea-
son but throughout the entire school year.
There are attempts to strengthen public
education now and for years to come.
Companies are providing funds and as-
sistance for purposes such as counselors,
technical education, teachers, tours to
cultural facilities and college campuses,
etc. One industry conducted a charm
course for tenth-grade girls;~and another
established a model employment office to
prepare students in the procedures in-

MANAGEMENT OF THE DISADVANTAGED 55

volved in looking for and finding a job.
Others have instituted teacher-manager
interchange programs and factory-schools
in the communities.®

Education and training of management
can be as difficult as training and edu-
cating the disadvantaged. Dr. Anthony
C. Campbell, assistant to the president of
Responsive  Environments Corporation,
made this comment:

. . . I never met anybody who was hardcore
until I met social scientists, teachers, per-
sonnel directors, “manpower specialists” who
are really hardcore—fa<ns1:XMLFault xmlns:ns1="http://cxf.apache.org/bindings/xformat"><ns1:faultstring xmlns:ns1="http://cxf.apache.org/bindings/xformat">java.lang.OutOfMemoryError: Java heap space</ns1:faultstring></ns1:XMLFault>