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Prefatory Note

This is-a working paper of the DD/I Research Staff.
It is @ reconsmtruction of the Soviet missile base venture
in Cuba in 19682 (reflecting information available through
December 1863), with an Appendix which discusses the back-
ground of the venture in 1961 and early 1963, ’

The conception of fbo missile base venture, in our

view, was radically defective, and the execution of it was

in some respects astonishingly inept., We have tried above
all to discover why Khrushchev believed--throughout the
course of the venture, from conception to retraction--that
his conduct was rational, i.e., why he concluded at least
until September that the United States would very probably
acquiesce, why he concluded until late October that the
venture could be managed to his profit even if the United
States did not acquiesce, and why he msnaged the venture .
as he did ‘during the week of the crisis in late October.

In preparing this etudy, we have not asked others
to contribute directly to our paper, but we have taken
much profit from their wor

°
nmunity outside CIA:
in the early stages of our study, a paper prepared during
the crisis by the Policy Planning Council of the Department
of State, snother prepared shortly thereafter by IRA of the

-

menmber
wve found particularly useful,




Department of Defense, and various articles appearing in
the Department of State's monthly Sino-Soviet Affairs.

It seems to us impossible to write a definitive
atudy of the missile base venture--one which would be
generally accepted as supplying the final answers to the
many questions presented by the venture. With respect to

almost sll questions of Soviet motivation, calculation, and \

interpretation, two or more opinions are possible. Ve

" have been struck, however, by the extent of agresment that
there 1is among:  those who have been iavolved most heavily
in the examination of the venture--including those who
have been working from different directions.

In this connection, we commend to our readers the
staf? study--just published--prepared by the Military Pro-
gramming Branch of the Office of Research and Reports,

Cuba, 1863: Khrushchev's Misoaloulated Risk. The two

scuss such matters as
Soviet objectives, the estimates of risks, the timing of
various decisions, and the reasons for retreat; and they
reach similar conclusions about these matters. However,

the two atudies are focused very differently. The ORR
study collates and studiea the hard facts of the build-up,
which it presents in great detail, and it draws its prin-
cipal conclusions from those facts. Our ovn paper sets

the venture in the context of Soviet foreign policy, espe-
cially the record of Soviet confrontations with the United
States, and it emphasizes the Soviet reading of the American
antagonist throughout the course of the venture. In other
words, the two stugies consider muoh the sams range of
questions, but they concentrate on different bodies of
evidence., Thus we regard the papers as complementary, each’
offering additional materisl to the reader of the other, :
a?d :Ach giving additional reasons for their similar con-
clusions.

¥e have incorporated in this paper corrections and
-ugcoltlouu from many sources, However, no one has been
asked for his formal comcurrence in our paper, and no one
except ourselves can be held to account.

The DDI/RS would welcome additional comment on this
paper, addressed in this inatance to either the Chief or
the Deputy Chief of the staft,
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THE SOVIET MISSILE BASE VENTURE IN CUBA
Summay

This i8 a lengthy asummary of (1) the sllure of the
Cuban mismile -base venture, as of early 1962, (2) Khru-
shchev's assessment at that time of the chances of success,
(3) the progress of the venture during the spring and sum-
mer of 1962, (¢) the management of the venture in September
and early October 1962, the period in wvhich the strategic

missiles were being deployed and in which Khrushchev changed

his mind about the probable U.S, response, and (8) develop-
ments during the critical week of 32-28 October.

The Allure of the Bases: Early 1063

When the missile base venture wvas being considered
in early 1963, by far the most importsnt advantage seen by
Khrushchev in a successful ven ture was to be the effect of
the bases in altering the balance of power between East and
West--partially redressing the imbalance in a military
sense, and perhaps more thas redressing it in a political

.mense. The two sets of considerations--military and poli--

tical--were bound together; the USSR would gain in both
senses or in neither. _

As for the Btrategic considerations, even if no more
than 40 launchers were to he installed in Cuba, the USSR
would be incressing by more than 80 percent its strategic
missile capability againat the United States. Moreover,
this capability could be achisved much more quickly through
the nissile bases in Cuba than through the slow ICBM pro-
gram in the USBSR. Purther, the missiles in Cuba would make
more dramatic the threat of sudden death to American cities.
Pinally, 12 the firat inatallment of missiles were not suc-
cessfully challenged, many additional launchers could be
installed 1if desired, along with large numbers of madium- -
range bombera and submarines. '




I2 the change in the military balance of power to
be produced by the installatian of 40 or more launchers
4n Cuba was not sufficient in itself to make the venture .
attractive, the addition of political gains vould make &
very powerful case. lf the United States wers too obtuse,
faint-hearted, or indecisive to repsl the challenge o?
Soviet missile bases in Cuba, the Soviet assertion of moral
and political superiority and the Boviet confidence in an.
eventual triumpi would seem to be justified, MNoreover, if
the Soviet claim to such supsriority vere to seem justified,
there would in faot be a shift in the politicil balance of
pover: the United 8¥ates itsel? would be incressingly
deterred from making effective responses elasvhere; the
genuine allies of the United States, vhether governments or
individuals, would be greatly disheartened, and the nominal :
allies would move to a position of neutrality; the few pro-
Soviet regimes in the underdeveloped areas would become '
more 80, and at least some of the unaligned nations would
shift to a pro-BSoviet posmition; and existing pro-Soviet and
leftint extremist forces in all countries ol the non-Com-
munist world would be greatly augmented and emboldened.

With respect to particular East-West issues, of

eatest immediate importance, smong the advantages of the

ases, Vis the ’siu to be made, through thrests or barter,
on the status of the GDR and Berlin. 02 probably lesser
but considerable importance, over a longsr tern, vas the
potential of the bases as 8 bargaining oounter in negotia- .
tions on either "general and complete disarmament" or
partial measures, and on overseas bases; the Cuban bases
would dramatically focus attention on this latter ilssue, and,
i2 U.8. bases were nototilblo under Soviet pressure, then
the United States would no longer be regarded as a reliable
ally. There wbuld be other important gains with respect
to the underdeveloped aress, in that the bases would demon-
atrate the USaR's willingneas to protect such countries and
to help them to achieve their goals. TFurther, the bases
might well help to control Cuba--in the sense of making
Castro more responsive to Soviet wishes; and, if the venture
succeeded, the bases would help to protect Cuba. TFinally,
of !rolt importance was the advantage to be gained by de-
flating the Chinese challenge, both immediately and over
the long tera, '

e il -




The Chances of Success: Early 1962

"In the firat year of the Kennedy Administration,
there were several aspects of ‘U,S, behavior--in response
to Communist challenges--which apparently served to en-
courage Khrushchev's thinking about a missile base venture
in Cuba: The most important were: the U,S, self-denial

.in the Bay of pigs affair in April 1961; the U.S. accept-
ince--partly owing to Allied disunity--of the Berlin Wall
in August 196); the U,S, reluctance to intervene in Laos
in the same period; the limited character of the U.8, inter- -
vention in Vietnam in October 18681; and the inability of the
United States, demonstrated in early 1962, to gain the sup-
port of the most important Latin American states for a
hard policy toward Cuba. : '

By early 1963, in Khrushchev's presumed view, the
United States had shown itself to be in general reluctant
to employ armed force, to be vulnerable to pressure from
its allies, and to be disposed both to accept accomplished
facts and to make responses which could be contained. VWith
respect to Cuba in particular, the United States had made
only a feeble effort to alter the accomplished fact of
Castro's Cuba; it had shown itself to be sensitive about
appearing to be an aggressor against Cuba; and it had had
digtoroncol with the major Latin American states about
Cuba. '

The President in the first year or so of his Admin-
istration had alsp made a number of statements meant to
discourage such initiatives as the missile base venture-- -
his warnings in April 1861 about intervention in the West-
ern hemisphere by s foreign power, his warnings in the
Vienna talks about the dangers of miscaloculation, his warn-
ings in July 1861 along the same lines, and his reaffirma-
tions in March 1963 that the United States might take the
initiative in some circumstances in using nuclear weapons
againat the USSR. However, Khrushchev and his comrades
thought they had reason to discount these waranings--which
were in general terms, and which, with respect to Cuba,
were in effect cancelled by American inaction and by the
failure to issue a specific warning sbout Cuba. ZXven a

- 144 -




strong specific warning about Cuba might not have deterred

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

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

The conception of the venture probably called for

all componenfs of the program--both defensive and offensive-- .

. £o become operational about mid-November (although, as it
turned out, there was a lag in the IRBM portion of the S
program).  .The USSR apparently did not foresee 8 high risk--..
of an attack on Cuba or the USSR--at any point in the ven-.
ture. While some risk was probably recognized, and thus
Khrushchev would probably have preferred to keep the build-
up secret until the program was complete (in order to con-
front the U.8, with an accomplished fact), it was apparently
Judged infeasible to camouflage the large IRBU sites against
U.S. aerial reconnaissance. Thus Khrushchev decided to do
what he could to deceive the United States--without count-
ing on it--by good security and through misleading state-
nents of Soviet intentions.. In this connection, the weapons
were to be described as having a defensive purpose, a formula
which might help to decsive the United States Euf which,

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

The United States was indeed expected to acquiesce
in the build-up, at whatever time dimcovered. 1If this
estimate proved wrong, hovever, and the United States were
to send 2 signal of alarm, the USSR could turn to its various
means (not including military means) of preventing effective
intervention, It was apparently the Soviet calculation that
the United States, even if alarmed, would not attack either
the USSR or Cuba, would at most impomse 8 blockade, and could
probably be tied up in negotiations, during which the build-
up could perhaps be completed-~-thus increasing the Soviet
deterrent to action sgainst the bases--or in which the USSR
could obtain large concessions. [f this estimate also proved
wrong, and the USSR had to withdraw the strategic missiles,
at least Cuba itself could very probably be saved.

Khrushchev was, of course, mistaken in his basic

ostimate, as the United Stateas credibly threatened to use
whatever degree of torco’val necessary and proved to be

-4y -




unwilling to let itself be tied up in negotiations or to
give him substantial concessions. Of the various factors
which may have contributed to Khrushchev's miscalculation,
we see wishful thinking as the most important. While the
American Tecord as of early 1862 suggested a marginal pos-
sibility of success for a missile base venture, it was -
wishful thinkiag which converted that possibility into an
estimate.of probable success, Khrushchev seens in particu-
lar not to have seen that, if Soviet gains from a success-
ful ‘missile base venture were to be so great, it was prob-
sble that the United States would recognize what was at .
stake and therefore probable that the United States would .
act to deny such gains to its principal antagonist--just .
as the President had told Khrushchev, in effect, on meveral
occasions. Morsover, the venture was not thought through,
in the sense of recognizing the consequences of the possi-
ble failure--namely, that failure would make most of Khru-
shchev's problems worse than they wers before.

The Progress of the Vontufo, April-August 1962

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

In this period of spring 1962, developments out-
side Cuba confirmed Khrushchev's judgment that he needed
the Cuban missile baues, American spokesmen continued to
express confidence that the balance of power favored and
would continue to favor the United States, and Khrushchev




publicly reiterated his complaint that the West was continu-
ing to act from "positions of strength" and would not give
him what he wanted. The Soviet hope or even expectation of
a Berlin settlement was disappointed, and there was no pro-
gress on disarmament. Khrushchev in this period expressed
in strong terms his disappointment with the results of his
earlier policy toward the underdeveloped countries, and
Moscow's receht decision to emphasize military rather than:
economic aid to 'such countries was expressed spectacularly
in a nev military aid agreement with Jndonesia, which pro--
vided equipment and Soviet crews which could be used for -
an invasion of West New Guinea. And the Sino-Soviet rela-

- tionship continued to deteriorate. ' '

: Throughout the spring of 1662 Soviet spokesmen ex-
pressed concern that the United States intended to take
military action against Cuba, but Khrushchev's real con-
cern seemed to be over the President's statements (of March)
that the United States might in some circumstances take
the initiative in using nuclear weapons. Khrushchev may
have been having some second thoughts on the question of
vhether the risks were low in the Cuban venture. 1If so,
he may have been encouraged again by the U.S, response to
fresh operations by pro-~Communist forces in Laos, a response
which could be read as acceptance of another accomplished
fact. He may also have been reassured to some degree by
‘Washington's presentation of an American counter-force strat-
ogy; he did not, at least, show the same concern over this
'no cities' doctrine that he had shown over the President's

statements of March,. ‘
. v

Raul Castro's trip to Moscow in the early summer of
1962 was probabdbly related to the administration of the mis-
sile base venture, and he may again have tried and failed
to get » formal Soviet commitment to Cuba's defense. IKhru-
shchev at the same tine reiterated his concern about Ameri--
can readiness to employ nuclear weapons, and the reported.
Boviet incitement of the Indonesians to use Soviet weapons
and crews against West New Guinea may have reflected a wish
'to test American intentions in this area before going ahead
with the build-up in Cuba. In any case, and despite his
probable knovledge by July that Americsn U-3s were overfly-
ing Cuba, EKhruahchev went ahead with it; shipments of '
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unidentifiable material to Cuba soon increased sharply.
While Raul Castro in Moscow publicly boasted that his
negotiations with the Russians had changed the balance of
power in the world, Soviet spokesmen did not even roaffirm
Khrushchov's admission that “"wonpons'" were being. sent.

By the end of August, SAMs were deployed in Western

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

While the build-up was underway in late July and
August, and particularly in late August, Soviet spokesmen
renewed charges that the United States was preparing to
attack Cuba, and Moscow renewed its cautious expressions
of support for Cuba in such an svent. Moscow did not seem
really to believe, however, as of late Auguat, that the
U.S. was about to attack Cuba.

Deployment of the Missiles, September-October 1862

As this ltldQ of the missile base venture began, the
stage in which some of the atrategic missiles were to be
deployed, the USSR admitted that its cargoes to Cuba in-
cluded military equipment and technicians, and said that
Cuba was taking neasures to 'ensure its security." Soviet
" propaganda at the time both asserted differences and drew
parallels between the ‘merican position in Turkey and the
Soviet position in Cuba. :
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With the Preaident's statement of warning on 4 Sep-
tember, Khrushchev lost some of his confideace, we think,
and now recognized a good posaibility that the United States
would not acquiesce in the build-up in Cuba. Thus, with
an increased Soviet interest in delaying American discovery
of the bases as long as possible (so that the USSR would be .
in the strongest -possible military and political position.

when discovery~came), Khrushchev's ambassador on 6 Septombor-”

made & serioualy misleading statement (still short of a
f1at lie) about Soviet intentions in Cuba., This statement,
an assertion af the "defensive'" character of Soviet actions
in Cuba, which came immediately after the President's dis-
tinction between offensive and defensive capabilities, pre- .
ceded Dy s few days the USSR's public introduction ol the
concept of the defensive purpose of the weapons--a formula .
which was to smerve, if doLopEIon failed, as the form of :
the Soviet invitation to the United States to acquiesce,.

On 11 September, the USSR issusd an elaborate state-
ment introducing the half-revealing formula of defensive .
purpose, while including s quite misleading formulatiom.
The statement was designed also to deter the United States
from imposing a blockade if the U,S, did not acquiesce in
the build-up, and to deter the United States from attacking
Cuba if the U.8., were tempted to take any military action
against Cuba heyond a blockade; in this connection, .the
statement vaguely foreshadowed Khrushchev's final fallback’
position of a withdrawal for a no-invasion pledge. Also,
it invited the United States to belisve that Boviet polécy
toward Germany and Berlin would reflect U.8. policy toward
Cuba. BSeveral Boviet commentaries on the. 1l September state-
ment underlined the point about the defensive purpose in
Cuba, but aome were more misleading. _

. That the United States continued to be unaware of
the character and scope of the missile base venture was
made evident by President Kennedy on 13 September. The
President warned the USSR in strong terms, however, against

. deploying strategioc missiles in Cubs or establishing there

any capability to take action against the United States.
This warning, we think, caused another and larger change
in Khrushchev's expectations: he now judged it probable
that the U.8, would not acquiesce. (We judge thgi’lisi‘
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his earlier response to a specific warning of this type on
Berlin, from his soon-expressed fear of an American block-
ade of Cuba and hia threats to use military force against
it, and from his soon-to-be-taken decision to tell a flat '
lie about his intentiona in Cuba.) From this point, we
think, he expected only his second best case: American non-
acquiescence, expressed as willingness to impose a block-
ade, but unwillingness to go beyond a blockade, along with
willingness to undertake negotiations, so that (in Khru- -
shchev's view) the venture.could still be managed to the ' :

USSR's proiit. -

During Sept ember, the USSR moved steadily ahead with
the build-up., Additional SAM units were deployed, work on
the MRBM siter procesded, MRBMS began to &rrive (all or al-
most all after 13 September); one or two of the MRBM sites
.may have achieved some degree of operstional capability, =~
and work continued or began on three IRBM sites. The peri-
pheral flights conducted in this period observed nothing -
of this except the SAMs.

In the last two weeks of September, Moscow took ad-
ditional political measures to prepare for the day of dis-
covery. Khrushchev, apparently fearing an early blockade -
of Cuba, threatened privately to use military force to en-
force the right of passage and hinted at (without clearly
threatening) retaliation elsewhere. Gromyko pointed pub-
licly to militant features of earlier Soviet statements on
Cuba, and also made & new disarmament proposal which, Mos-
cow may have thought, would be attractive to Washington ‘
later in the light ©f the Cuban bases or at least would
strengthen the probability (as Xhrushchev saw it) that the
U.S, would not go beyond & blockade, Gromyko at this time
(21 September) failed to reiterate the half-revealing formila
of the defensive purpose of the weapons in Cuba; perhaps
Khruashchev had nlgiiSF'HQctdod to employ the flat lie in
order to delay the discovery of the missile bases.

By the end of September or the beginning of October,
at the latest, Khrushchev had made this decision to employ
a 2lat 1ie. IExpecting that American discovery of the bases
would lead to a blockade, he sought by the lie to halt the
reconnaissance, to get into Cuba the remaining elements of

-u-




his program, to be able to present the U,S, with the accom-
plished fact of the basea--s0 that the United States would
either accept them or give large concessions to get rid of
them. KXhrushchev apparently saw the change in the pattern
of U,S, reconnaissance of Cuba as indicating e possible re-
treat from a confrontation, a possible willingness to halt
reconnaissance i¢ assured--as the flat lie was to promise--
that the USSK.would not send weapons to Cuba capable of
reaching targets in the United States. This seems to have
: been the same kind of wishful thinking that went into the
original conception of the missile base venture, and to have
been an instance too of failure to act 1ogically even in
terms of his own estimate.

VWhile the actual date of delivery of the flat lie
to American officials is uncertain, there is no reason to
doubt that Khrushchev meant it to be delivered in the first
wveok of October., Moreaover, on 13 October the Soviet ambas-
sador described the weapons in Cuba in terms even more mis-
leading than his remarks of 6 September. Strongly implying
that he understood and was using the President's distinction
between offensive and defensive capabilities, Dobrynin
insisted that the USSR was not louagnc offenaive weapons
to Cuba. In possible contrast, Gromyko: and-the Cubans may
%avo been preparing for American discovery of the missile

ases. o

The f1lights over inland Cuba were resumed on 14
October, and within a few days Khrushchev was almost cer-
tainly able to judge that the U.S8. had discovered or vas
about to discover the miasile bases. In two conversations
in mid-October, Khrushchev discussed the possibility of an
American blockade and appealed for a '"responsible” attitude.

Within a few days, the general design of the build-
up was clear. There were novw 34 SAM sites, Soviet armored
groups were in encampments, and, of greateat importance,
MRBMas had been deployed at several sites, and work was un-
der way on three IRBM sites. In talking with the President
on 18 October, Gromyko may or may not have been attempting
to deceive the President (depending opn how much Khrushchev
knew at that.time about the resumed flights over inland
Cuba). It seems possible that Gromyko thought of himself




as extending a final invitation to the United States to
acquiesce; if so, he got the message: No.

" The Week of the cusis, '22-28 October 1962

On 22'0ctober. the President revealed his knowledge
zhat, contrary to the burden of several seriously mislead-

ing Soviet statements, strategic missiles were being deployed

in Cuba. He reminded Moscow of his implicit and explicit
warnings against ventures of this kind and against this
particular venture, announced an imminent quarantine of

Cuba, stated that further action would be taken if the build-

‘up continued, threatened retaliation against the USSR if

‘missiles were launched from Cuba, called on Khrushchev to
- withdraw "all offensive weapons," and warned the USSR -
against hostile action elsewhere.

The USSR replied publicly on 23 October with 2 state-
ment designed to put the United States on the defensive,
so that the USSR could gain time for the purpose of involv-
ing theUnited States in negotiations aimed at gaining yet
more time or some large concession.. In this statement, the
USSR neither admitted nor explicitly denied the deployment
ia Cuba of strategic missiles, adhered to the formila of
defensive purpose, and presented the dispute as being really
between the UEIfed States and Cudba. The statement denied
the right of the U.S., to forbid a military build-up in Cuba
(or elsewhere) or to impose a quarantine, warned of the
dangerous consequefices of American actions, took no note
of the threat to the USSR, and asserted that the USSR would
try to keep the peace while looking to its military readi-
ness. On the same day, Khrushchev ordered his ships carry-
ing military cargoes to Cuba to turn back. These ships were
believed to be carrying some if not all of the renalning
elements of the progran 1n Cuba. ‘

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

- xi'-_-




October letter failed to reaffirm that Eosition and ip-
- stead proposed a settlement more favorable to the USSR,

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

*in Cuba and Turkey. And he made. preparations for a fast

backdown if necessary, a backdown in the form of a proposal
for the withdrawal of offensive weapons in exchange for a
no-invasion pledge. ,

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

Without waiting for a raply, Xhrushchev in a 27

namely the mutual dismantling of bases in Cuba and Turkey.
This letter apparently reflected a fresh calculation of

his position. The attack on Cuba which he had feared on
the previous day had not taken place; and he now estimated.
that he still had a 1ittle time--perhaps as he said, two or
three days--in which to work; and his 27 October letter,
l1ike the earlier threat to defy the quarantine, was a

last effort to induce the United States to change its mind,
which, this failing, simply served to put the Soviet posi-
tion on the record.
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On the evening of 27 October, the President, impos-

- ing an order on the apparent confusion in Moscow, made

explicit the proposal implicit in Khrushchev's 26 October
letter and attributed it to Khrushchev. Within about 10
hours of his receipt of this letter, Khrushchev capitulated.
He was almost .certainly helped to this decision--reached

by the early afternoon of 28 October, Moscow time--by addi-

tional indicators received between the afternoon of 27
October and the morning of 28 October that the deadline

“might be either 28 October or 29 October, and by those
' passages in the Presideant’'s 27 October letter (received
" in the morning of 28 October) which suggested the possi-

bility of a 29 October deadline and which in any case em-

- phasized the urgency of an early agreement. Just as Khru-

shchev had ordered his ships to turn back as soon as he.
recognized that the United States was serious about the
quarantine, and just as he had written his 28 October let-
ter when he first feared an attack on Cuba, so he accepted

"as his own the proposal attributed to him by the President

as soon as he was brought to believe that his time was
indeed up. .

At least in the short run, Khrushchev had lost heavily.

He had been shown up as a liar (even if a half-hearted and
clumsy liar), as being willing to sacrifice an ally (and
without even consulting that ally), and as a much less cool
and capable man in a crisis than his principal adversary.’
Most of the problems which he had thought to solve with the
missile base venture were now worse than they had been be-
fore. He had not changed the balance of power, and the
inferior Soviet pesition in this balance was now plain for

~all to see. Ho had now no hope of getting something for

pothing in negotiations, and had weakened his position in
any négotiations. 'He had "lost ground with the -underdevel-
oped countries. BHe had exposed himself to Chinese ridicule
and had strengthened the Chinese case against his leader-
ship. He had exacerbated his problems in attempting to
control Castro. He had broken even in only one respect:

he still had his "socialist” Cuba, his foothold in the
Western Bemisphere; and even here it was made clear that
this .foothold could be maintained only on American suffer-
ance, Thus, from an American point of view, if the Bay of
Pigs misadventure in April 1961 had been properly described
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as a "'perfect failure," then the week of 22-.28 October
1962 could properly be regarded as a dazzling success.

How much Khrushchev. would lose in the long run was
another question. Some observers, seeing the failure of
the venture as the extinction of Khrushchev's last hope of
attaining a poSition from which he could make rapid advances,
have expected a new era, in which Khrushchev would learn
' to-live comfortably with the unfavorable balance of power,
would provoke fewer and less serious crises, and in negotia-
tions with the United States would aim less at taking pro-
fit from crises which he himself had provoked and more at
reaching mutually beneficial agreements. Even if this con-
" clusion is sound, it is still open to Khrushchev to attempt
to change the balance of power by less spectacular means:
to try to achieve & recognized military parity, for example,
by agreements on limited measures of arms control, together
with a greater effort im research on advanced weapons. In
this connection, he may regard the test-ban agreement itself
as evidence that he can still get more out of negotiations
than the West can (i.e., it may be his judgment that the
test-ban will damage American more than Soviet military
development). VWith respect to the related problems which
he had sought to answer with the missile base venture, he
may still hope to reduce his Chinese problem through changes
in the Chinese leadership combined with fresh Soviet induce-
ments; he may expect to gain much from American troubles’
with the underdeveloped countries; and he may believe that
Cuba's situation can be stabilized by Cuban efforts to re-
duce tensions, exploiting an American reluctance to inter-

vene.

In sum: Khrushchev's immediate losses were great;
his long-term losses, beyond the loss of tina, remain
uncertain. _
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I. The Allure of the Bases, Early 1962

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

The Problems in the Background

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

After January 1961, the problem of the balance of
power in all respects grew worse. The balance, which even
in January 1961 had been favorable to the United States,
became more so. By autumn 1961 it was apparent to the USSR
that American leaders knew that the balance was consider-
ably in their favor, were determined to make this fact
generally known, and were determined also to increase the
gap. By mid-January 1962, according to a reliadble Soviet
source, Xhrushchev was so concerned over the imbalance of
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power that he decided to do his best to redress it by the
end of 1962--a goal which he could not achieve, in this
period, with his ICBM program in the USSR

The Kennedy Administration from the first disap-
pointed Khrushchev's hope of making important gains in
nozotiations. “After threatening to conclude a peace treaty
with East Gerfiany by the end of 1961, and taking the stop-

.g£ap measure of building the Berlin Wall in August, Khru-

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

“1ar1y, there was no significant progress on disarmament.

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

As for controlling Cuba, Castro from the start had
seemed an imperfect instrument for Soviet purposes; and the
Cuban Communists, while making progress,. were still a long
way from having the Castroites. underc:their -complete control.
As for defending Cuba, there was really no answer to the

. problem of protecting an island so close to a large hostile_

power.

The Soviet party s relationship with the Chinese
party continued to deteriorate through 1961 and early 1962.
In October 1961, Khrushchev, trying to recoup his losses
since 1960 to the CCP and to isolate the Chinese party in
the movement, used his Soviet party congress for a system-
atic attack on Chinese positions and Chinese supporters.
After a winter of polemics with the Chinese, including So-
viet threats to disregard the Soviet commitment to Chinese
defense and even to break relations with the Chinese party,
by early 1962 the Chinese challenge was being seen by Moscow
as 50 serious that the Russians were trying to induce Pei-
ping simply to cease its public attacks.
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‘The Military Change: '

The change in the military balance of power to be
effected as a result of the Cuban missile base venture was
certainly a basic consideration in Khrushchev's thinking. -

-~ As of spring 1962, around the time of the decision
to go ahead with the: nissile base veanture, the USSR was
éstimated to have fewer than 50 operational launchers (all
in the USSR), while the USSR probably credited the United
States with a total of 110 to 125 ICBMs on launchers and
Polarises on station (along with much greater striking power
in other categories of strategic forces). Assuming that
the USSR intended to install no morc than 40 launchers in
Cuba by the end of November or December 1962, the USSR
would have at that time an estimated 60 to 70 ICBMs in the
Soviet Union plus those 40 launchers in Cuba, against an
American total of something like 130 to 150 ICBMs on laun-
cher and Polarises on station (plus IRBMs in Europe). If
the figures were projected to mid-1963, the USSR would have
an estimated 125 to 175 ICBMs in the USSR plus those 40
launchers in Cuba, against perhbaps 350 American ICBMs and
Polarises. (In addition, the USSR possessed more than 100
submarine-launched ballistic missiles, but, in the absence
0f any well-established pattern of patrol activity within
range of U.S. targets, Khrushchev probably was not in a .
positio? to consider these as adding greatly to his active
threat.

Even if it were assumed that no more than 40 launch-
ers were to be installed in Cuba, the increase in Soviet
capabilities would be impressive, in terms of the number
of targets the USSR could reach with strategic missiles.
Because the Cuban-based missiles (including the IRBMs of
2200-mile range) could reach most American cities, a