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      viiPreface

      This study seeks to demonstrate that the leaders of the Communist Party of the Soviet Union (CPSU) were engaged in a constant debate over the proper relationship between the apparat of full time party officials who held no position in the Soviet state (there were some important exceptions during Stalin’s reign) and the Communists who manned the state headed by the Council of Ministers of the USSR. It also attempts to show that this conflict was the driving force behind the periodic efforts to reform the bureaucratic institutions of both party and state.

      Our research led to a number of interesting new findings. (1) the secretive Bureau (Presidium) of the Council of Ministers of the USSR enjoyed immense responsibilities for the administration of the economy; (2) N. S. Khrushchev explicitly endorsed Zhdanov’s definitions of officials’ priorities in his address to the Ukranian Communist party in 1949 and in his report on changes in the rules of the party to the 19th Congress of the CPSU in October 1952; (3) the party and state officials who addressed the periodic Congresses of the CPSU presented a wide variety of opinions on officials’ priorities; (4) N. A. Bulganin, who served as Chairman of the Council of Ministers from 1955 until 1958 was a vigorous defender of the Council’s prerogatives during his tenure; (5) Khrushchev’s decision to become Chairman of the Council of Ministers in 1958 had a massive impact on the governance of the system; (6) Khrushchev attempted to reform major state institutions at the same time he reformed the party’s apparat but his failure to define the proper relationship between party and state officials produced immense administrative confusion; (7) there was a surge of public support for Zhdanov’s definitions of officials’ priorities in the last months before Khrushchev’s ouster in October 1964.

      viiiIn order to demonstrate the frequent shifts, contradictions, and confusions in both the discussion of officials’ priorities and the reforms of the bureaucracy, the following survey is often quite detailed. Unfortunately, the rigidity of the formulations used in official discourse probably produces more repetition than may seem warranted. To clarify the significance of these details, each chapter begins with a summary of the major shifts and developments in each period.

      This study builds on the vast existing Western, Soviet, and more recent Russian scholarship on the period under review and I am deeply indebted to the authors of the monographs listed in the bibliography. Some of the classic works of Western scholarship produced in the 1950s and 1960s proved to be particularly helpful in reconstructing the political context that surrounded the dispute. I am also deeply indebted to the referees for Lexington Books who provided extremely useful suggestions for the improvement of the original manuscript and to Brian Hill of Lexington Books for his support for the entire project.

    

  
    
      

    

  
    

  
    
      1Introduction

      The political system of the USSR was composed of two immense bureaucratic structures, the CPSU headed by the General (first Secretary) of the CC/CPSU and the Soviet state headed by the Chairman of the Council of Ministers. The leaders of both bodies—the Secretaries of the CC/CPSU and the leading ministers of the Council were brought together in the Politburo (Presidium after 1952) of the CC/CPSU—met separately in the Presidium of the Council of Ministers.

      The considerable overlap in the membership of the party and state has produced considerable disagreement among Western scholars about the nature of the system. Some studies disregarded the overlap and referred to” “party-state relations” as if they were totally separate entities and others defined the political system as a “party-state” as if the overlap was complete. The study of the political system was also complicated by scholars’ treatment of the relative authority of these institutions. The majority of Western studies focused on the dominant position of the CPSU and tended to underestimate the role of the Soviet state while the few studies that gave more attention to the Soviet state tended to do the opposite.

      This study attempts to provide a more balanced conception of the political system by examining the relationship between the two pillars of the system that did not overlap—the apparatus of full time party officials who held no positions in the Soviet state and the state structure manned by Communists and headed by the Council of Ministers of the USSR. This study argues (1) that the leadership of the CPSU was engaged in a near constant debate about the nature of this relationship (2) that this conflict was the driving force behind the periodic efforts to reform the bureaucratic institutions of both party and state.

      2The study of this conflict has been hampered by Western scholars’ widespread acceptance of the Soviet leaders’ claims that “the party” led the Soviet state. This study argues that it was not the “party” but the far smaller apparat of full time party officials who attempted to fulfill this function. They believed that “the party apparat should lead the state as the most important instrument of the party”1 and used the term “party leadership” to both signal and disguise their efforts to control the Communists who manned the state headed by the Council of Ministers of the USSR. The apparat attempted to carry out the functions provided by elected officials and judicial bodies in democratic political systems—to exercise political guidance for the vast bureaucratic structure of the state.

      Scholars who concluded that “the party” led the state generally ignored the difference between the apparat of full time officials and the CPSU as a whole. This distinction was made by Merle Fainsod’s How Russia Is Ruled and specialized studies of the apparat such as Jerry Hough’s The Soviet Prefect and Peter Rutland’s The Politics of Economic Stagnation in the USSR but many excellent and influential studies of the USSR did not. For example, Leonard Schapiro’s The Communist Party of the Soviet Union asserted that “the influence of the party” had declined after World War II2 and Carl Linden’s path breaking study of Khrushchev’s reign concluded that “he succeeded in restoring the political supremacy of the party within the Soviet system” and had “attempted to give it the key role in economic management.”3 Archie Brown’s study of Gorbachev declared that once he had decided on a market economy “he needed to deny the Communist party its economic functions and controls. Yet he still needed the Communist Party as an instrument of implementation in the absence of any executive organs other than the economic ministries.”4 In each instance, the replacement of the word “party” with the term “party apparat” would have produced more accurate conclusions. In particular, the relative influence of the apparat did decline after World War II, Khrushchev did attempt to give the apparat a key role in economic management (although he shifted his position once he became Chairman of the Council of Ministers) and Gorbachev did need the apparat as an instrument of implementation other than the economic ministries.

      This study has also been hampered by Western scholars’ tendency to underestimate the role of the Soviet state in the political system. Stalin had repeatedly declared that the Soviet state, which he headed as Chairman of the Council of Peoples Commissars from 1941 until 1946 and Chairman of the Council of Ministers from 1946 until his death in 1953, was the “main weapon” of defense against the “imperialist” West and the “main instrument of socialist construction.” Most important, Western scholars did not recognize that the Council of Ministers headed by its Bureau (later Presidium) which included its leading ministers was a major source of direction in its own right 3during the last years of Stalin’s reign. Yoram Girlizki and Oleg Khlevniuk’s Cold Peace: Stalin and the Soviet Ruling Circle, 1945–1953 has conclusively demonstrated that in 1946 Stalin gave the Bureau (Presidium) of the Council of Ministers primary responsibility for the management of the economy while the Politburo dealt with other issues. The documentary collection Politbiuro TsK VKP(B) I sovet ministrov provides ample evidence of its vast authority.

      Stalin’s obsession with the strengthening of the state directly influenced his definitions of the proper relationship between the apparat and the Communists who manned the state. Most important, these definitions provided the framework and the terminology for all subsequent discussion by his subordinates and his successors During the 1930s Stalin differentiated between party officials’ “party political work” and their “economic work.” “Party political work” (sometimes referred to as “internal work” or abbreviated as “political work”) included the recruitment, training and assignment of personnel (“work with cadres’) the education of party members in Marxism-Leninism, the mobilization of workers to fulfill the five year plan, the verification of fulfillment of previous orders of party and state, and the coordination of the activity of various state bodies. “Economic work” referred to party officials’ intervention in various ways in the process of production in factories and collective farms.5

      These distinctions provided the basis for Stalin’s organization of the apparat subordinate to the General Secretary and the Secretariat of the CC/CPSU. Stalin had originally constructed the apparat in the 1920s to direct and control the members of the party in the hostile political and economic environment produced by the New Economic Policy (1921–1928). During this period he gave priority to party officials’ “party political work,” and established departments of the Central Committee under the control of the Secretariat for the management of personnel, ideological education, and the verification of the fulfillment of party decisions. The departments dealing with economic matters were far less developed.

      With the development of the five year plan after 1928 the state bureaucracy expanded in size and complexity and Stalin explicitly stressed the authority of the Council of Peoples’ Commissars over the development of industry. In his report on behalf of the Central Committee to the 16th Congress of the VKP(B) in 1930 Stalin called for a massive extension of state power on the grounds that the “dictatorship of the proletariat-the mightiest state that ever existed” would have to be strengthened to the fullest before it could begin to “wither away” and he vigorously defended the authority of factory directors based on the principle of one-man management against the incursions of trade unions and primary party organizations. In 1931 he sharply increased the number of members of the Politburo with positions in the Council of People’s Commissars (Sovnarkom) and he repeatedly stressed the government’s 4overriding responsibilities for the administration of industry. From that point onward the Sovnarkom issued hundreds of directives in its own name on questions of planning, governmental reorganization, the allocation of resources between regions of the country and sectors of the economy.

      But at the 17th Congress of the VKP(B) in 1934 Stalin briefly shifted his orientation. Evidently dissatisfied with the pace and quality of production under the leadership of the Sovnarkom, he explicitly ordered party officials at all levels of the system to give far more attention to problems of production. He ordered the establishment of central and local departments of industry and transport to achieve this objective and urged party officials to give priority to their “economic work.” Stalin briefly confused the issue by insisting that party political and economic work were “inseparable” but this did not last long. During the massive purges of the party in the late thirties Stalin became obsessed with the loyalty of its members, declared that “party political work” was the basis for the success of the economy, and launched an aggressive campaign to restore party officials’ management of personnel and the ideological education of party members. In 1938 the Short History of the VKP(B) (Kratkii kurs) was published and became the obligatory text for the program of ideological education for members of the party until Stalin’s death in 1953.

      The campaign for the primacy of party political work culminated in Stalin’s extraordinary report to the 18th Congress of the VKP(B) in March 1939. He declared that the ideological education of party members was the absolute key to their success in every practical field and that any lapse would undermine their perspectives and lead invariably to failure or worse. He also charged that many members of the party had vastly underestimated the importance of the Soviet state for the defense of the USSR and the construction of socialism and he reiterated his earlier declaration that the state had to be strengthened to its utmost before it could “wither away.” He abolished the industrial/transport departments and established new central directorates for agitprop and personnel management to assure that party officials would focus on their “party political work.”

      Stalin named A. Zhdanov the head of agitprop and G.M. Malenkov head of the directorate for cadres in 1939. This established the bureaucratic framework for the subsequent conflict between them until Zhdanov’s untimely death in 1948. Zhdanov presented his views in his report to the 18th Congress on changes in the rules of the party. While he regarded all elements of “party political work” as important, he clearly regarded the ideological education of party members as paramount. Zhdanov evidently believed that if all members of the party “mastered Marxism-Leninism” as embodied in the Kratkii kurs the party’s officials could lead the Communists who manned the state through personnel management and verification of fulfillment. If these functions were fulfilled, there would be no need for party officials to “usurp” or “supplant” 5the responsibilities of the Communists who staffed the state and who were directly responsible for the fulfillment of the five year plans. Freed from concern with the “petty details” of industrial production, party officials would provide “political leadership”—the coordination and supervision of a wide range of local institutions and their activities.

      Zhdanov feared that party officials’ preoccupation with the immediate tasks of the five year plan would blur the critical distinction between themselves and the Communists who manned the state and undermine the “vision” necessary to provide leadership. He feared that party officials who concentrated on the search for supplies of equipment, labor, and material would become “narrow minded practicalists” who ignored their own ideological education and the other elements of party political work essential to retain their “leading role” within the party as a whole. As a result, Zhdanov generally supported considerable autonomy for the Sovnarkom and its subordinate commissariats in the administration of the five year plans. This was reflected in his alliance with N. A. Voznesenskii, the head of Gosplan, who clearly favored such autonomy.

      In essence, the conflict revolved around the assessment of the state’s capacity to fulfill its role as the “main instrument” in the construction of socialism. The proponents of party political work argued that the Council of Ministers and its subordinate ministries could fulfill the five year plans with relatively little intervention by party officials. Those who gave priority to officials’ economic work had far less faith in the state’s capacity to do its job and regarded direct intervention in the production process as essential to assure that the plans were fulfilled. They often implied that assuring this objective was more important than the study of any particular texts.

      Shortly after the 18th Congress Stalin signed the Nazi-Soviet pact that guaranteed the USSR’s neutrality in the event of war, allowed the Nazi regime to invade Poland and to divide it with its partner in 1939. During the following two years the leaders of the USSR became increasingly anxious about the possibility of war and pressed party officials to give more attention to their economic work. This became explicit at the 18th Conference of the VKP(B) in February 1941where Malenkov made a bristling attack on the peoples’ commissariats for their bureaucratic methods, their failure to introduce modern technology with sufficient speed, and called for the restoration of industrial/transport departments at the local level. From this point onward Malenkov made it clear that he regarded party officials’ “economic work” as the basis for their leadership of the Communists who manned the state. He had no qualms about blurring the lines between them and believed that party officials should forcefully intervene in the state’s implementation of the five year plans. He expressed little sympathy for the ideological education of party members (until much later in his career) and favored the inculcation of 6Soviet patriotism and mass work in support of the five year plan instead. In May 1941 Stalin assumed direct control of the Soviet state by naming himself Chairman of the Sovnarkom. Shortly after the Nazi invasion, he established the State Defense Committee to direct the war effort. He appointed Malenkov to that body while Zhdanov remained in Leningrad as the head of its party organization for most of the war.

      From 1941 until 1943 the number of industrial departments in local party organs increased dramatically and worked assiduously with the state officials to meet the ever growing needs of the war effort. At the same time the agitprop departments were mobilized to support the war effort and the ideological education of party members was subordinated to the cultivation of Soviet patriotism. But in 1943 when the tide of war began to turn, the stress on party officials’ economic work was reduced and the ideological education of party members and personnel management were increasingly represented as essential in order to restore the party’s authority in the regions of the USSR that had been occupied by the Nazis since 1941 and to cope with the massive influx of new members of the party from 1944 until 1946.

      In the immediate postwar period, Stalin seemed to favor the division of labor that he had endorsed at the 18th Congress of the VKP(B) in which party officials gave priority to their party political work and the government would administer the economy without much interference by party officials. Stalin dramatized the vast authority of the government by changing its name to the Council of Ministers of the USSR, appointing a new Politburo that was dominated by leading ministers and a bureau of the Council that included its deputy ministers that directed and monitored the various specialized ministries and played the central role in the management of the economy. At the time Bol’shevik portrayed the Council of Ministers as the essential element of the Soviet state and claimed that its name reflected Stalin’s definition of the role of the state in his report to the 18th Congress of the VKP(B) Indeed, N.S. Khrushchev was dismayed by the dominance of the Council of Ministers and complained that party officials did little else than carry out its decisions in the last years of Stalin’s reign.6

      The revival of emphasis on party officials’ party political work was dramatized by Stalin’s reappointment of Zhdanov as the director of the agitprop directorate, the incorporation of his views on party officials’ priorities into a number of important decrees of the CC/CPSU and Stalin’s decision to fire Malenkov from his position as a Secretary of the CC/CPSU in May 1946 and to transfer him to important positions in the Council of Ministers of the USSR. In August 1946 Malenkov was named a deputy chairman of the Council of Ministers responsible for supervising a number of ministries and became a member of the Council’s bureau. In February 1947 he was 7assigned responsibility for the supervision of the major ministries responsible for agriculture.
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