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The documents in this section were selected to reflect different kinds of
products, including analytic memoranda as well as research studies, assessments, and
estimates. Unfortunately absent is any product by analysts at the Foreign Broadcast
Information Service, who produced some of the finest analysis on Soviet politics and
policies.

In the wake of Stalin’s death in 1953, CIA sought to understand Nikita
Khrushchev’s rise to power and the USSR’s less rigid policies. NIE 11-4-54, the first of
the comprehensive annual Soviet estimates supporting the regularized NSC policy
process of the Eisenhower era, was safely wary: the USSR was being conciliatory “for
the time being” but remained expansionist. In 1956, a Senior Research Staff on
International Communism report found much to discuss regarding the startling 20™
congress of the ruling Communist Party. In late 1961, Board of National Estimates
chairman Sherman Kent covered the highlights of CIA’s views on Soviet matters—
including the critical issue of Sino-Soviet differences—in an analytic memorandum
prepared for a new Director of Central Intelligence, John McCone.

The next two documents are broad estimates of Soviet policy that captured
CIA’s view of the period of Brezhnev’s ascendancy as East-West “détente” began to
flower. NIE 11-69 was done as President Richard Nixon was taking office, and NIE 11-
72 as he was about to depart for his summit meeting in Moscow at which the initial
SALT accords were signed.

As America began to view détente more skeptically by the mid-1970s, CIA
expended much analytic effort trying to divine Soviet intentions. One CIA study of
Soviet perceptions from this period depicted a more confident and powerful USSR
conflicted between simultaneous desires for stability and for change. Another political
analysis written in 1978 looked at the problems that the election of a Polish pope might
cause for the USSR.

With new and disturbing Soviet actions in Afghanistan and elsewhere
influencing American thinking, and with the advent of the Reagan administration, a
different tone entered CIA’s analysis of Soviet policy. One estimate selected from the
early 1980s took up concerns about Soviet support for international terrorism (a
particular concern of new Director of Central Intelligence William Casey). The last two
documents of CIA political analyses in this volume were efforts to interpret what
Mikhail Gorbachev and his policies meant for the United States. The first was an
estimate done just before President Reagan’s meeting in Reykjavik with the Soviet
leader, and the other tried to foresee how Gorbachev’s policy initiatives would affect the
Soviet system and Soviet foreign policy. They demonstrate a timeless theme of CIA’s
analysis of the USSR: the struggle to understand and depict change in a country whose
leaders could not themselves foresee the consequences of their decisions.
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CONCLUSIONS

SOVIET CAPABILITIES AND PROBABLE COURSES
OF ACTION THROUGH MID-1959

THE PROBLEM

To estimate Soviet capabilities and probable courses of action through mid-1959.

CONCLUSIONS

General

1. We believe that the stability and au-
thority 'of the Soviet regime will not be
significantly affected during the period of
this estimate by conflicts for power or dif-
ferences respecting policy within the
ruling group. Any internal conflicts
arising out of such developments would
probably be resolved within the confines
of the ruling group and the higher eche-
lons of the Communist Party and would
not lead to civil wars or disturbances of
major proportions.

~
2. The appearance of new leadership in
Moscow has had no apparent effect on the
character of relations between the USSR
and its Satellite states in Eastern Europe.
We believe that Soviet authority over the
Satellite regimes will remain intact dur-
ing the period of this estimate. :

3. Communist China is more an ally than

a Satellite of the USSR. It possesses some
capability for independent action, possi-

bly even for action which the USSR might .

disapprove but which it would find diffi-
cult to repudiate. We believe that de-
spite potential sources of friction between

the two powers arising from occasional

conflicts of national interests, the cohe-
sive forces in the relationship will be far
greater than the divisive forces through-
out the period of this estimate.

Economic

4, The rate of growth of the Soviet econ-
omy has declined in the past five years
from the very high rate of the immediate
postwar period. We estimate that during
the next two years Soviet gross national
product (GNP) will increase by about 6
or 7 percent, and in 1956-1959 by about
5 or 6 percent, per year. If US GNP
should increase during the period of this
estimate at its long-range annual average
of 3 percent, Soviet GNP would at the end
of the period be about two-fifths of US,
as compared with about one-third in
1953.

§. The pattern of resource a.ilocation in
the Soviet economy in 1953 showed about

. 14 percent devoted to defense, 28 percent

to investment, and 56 percent to con-.
sumption. Current economic programs
indicate that for at least the next two
years the amount of expenditure on de-
fense, instead of continuing the rapid in-
crease that prevailed in 1950-1952, will
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remain about the same, while expendi-
ture on investment and consumption will
increase. We believe the chances are
better than even that the Kremlin will
continue its policies along these lines
throughout the period of this estimate.
The chief emophasis will almost certainly
continue to be on further development of
heavy industry.

6. The chief weakness of the Soviet econ-
omy as a whole has been in agricultural
production, which has remained since
1950 at approximately the prewar level,
though the population is now about 10
percent greafer than in 1940, Soviet
leaders appear to have recognized that
continuation of the serious lag in agricul-
fure would ultimately make it difficult to
meet the food requirements of the grow-
ing urban population, the raw material
requirements of the expanding industrial’
economy, and the export requirements of
Soviet foreign trade, in which agriculture
plays a major role. To remedy the situ-
ation the regime has embarked on a
vigorous program, with the aim of a-
chieving by 1956 a 50 percent increase in
agricultural production over 1950. We

- believe that this goal will not be met, and
that even in 1959 agricultural production

. will be no more than 15 to 20 percent
higher than in 1950. Even this increase,
however, would be sufficient to achieve a
moderate increase in the per capita avail-
ability of foodstuffs and textiles.

Military

7. We believe that, generally speaking,
the size of Soviet armed forces-in-being .

will remain approximately constant dur-
ing the period of this estimate. However,
the over-all effectiveness of these forces

will increase, mainly because of the fol-
lowing factors:

a. A great increase in numbers of nu-
clear weapons, and in the range of yields
derived from these weapons;

b. An increase in the number of all-
weather fighters and jet medium bombers,

‘and the introduction of jet heavy bombers

in 1957;

c. A great increase in the number of
long-range submarines;

d. An increase in combat effectiveness
of Soviet ground forces, primarily due to
improved weapons, equipment and organ-
ization, and to changes in doctrine and
tactics designed to increase their capabil-
ities for nuclear warfare.

8. The principal limitations of Bloc
armed forces during the period of this
estimate will be: deficiencies in experi-
ence, training, and equipment for long-
range air operations and air defense; lack
of capability to conduct long-range am-
phibious and naval operations; and the
logistic problems, especially for opera-
tions in the Far East, arising from the

-size of Bloc territory and the relatively

inadequate road and rail network and
merchant fleet. The questionable politi-
cal reliability of the Satellite armies
places a significant limitation upon theit
military usefulness.

Probable Courses of Action

9. We believe that during the period of
this estimate the Kremlin will fry to
avoid courses of action, and to deter Com-
munist China from courses of action,
which in its judgment would clearly in-
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volve substantial risk of general war.!
However, the USSR. or one of the Bloc
countries might take action creating a
situation in which the US or its allies,
rather than yield an important position,
would decide to take counteraction in-
volving substantial risk of general war
with the USSR. We believe, moreover,
that the Kremlin would not be deterred
by the risk of general war from taking
counteraction against a Western action
which it considered an imminent threat
to Soviet security. Thus general war
might occur during the period of this esti-
mate as the climax of a series of actions
and counteractions, initiated by either
side, which neither side originally in-
{ended to lead to general war.

10. The progress being made by the USSR
in the development of nuclear weapons,
and the increasing Soviet capability to
deliver these weapons, are changing the
world power situation in important re-
spects. Soviet leaders almost certainly

*The Assistant Chief of Staff, G-2, and the Direc-
tor of Intelligence, USAF, belfeve that the fol-
lowing should be substitutéd for the first sen-
tence of paragraph 9: “Aithough the Kremlin
will probably try to avold courses of action and
to deter Communist China from courses of
action that entall substantial risk of involving
the USSR in general war, {t may be more willing
to support courses of action that would involve
risk of a localized war between the US and Com-
munist China. The support given such courses
of action would depend largely on Boviet judg-
ment as to the probable outcome of the war. If
the Soviet leaders belleved that It would result
in a severe defeat to Communism, or the full-
scale participation of the USSR in general war,
they would probably exert pressure on the Chi-
nese to avold courses of action which would
precipitate hostilities. On the other hand, 1f
they estimated that the confllct could be Um-
ited to war localized In the Far East, and that it
would result In greater relative damage to US
strengths than to Communist strengths, they
probably would support more adventurous
courses of action on the part of the Chinese
Communists.”

believe that as Soviet nuclear capabilities:
increase, the unwillingness of the US, and.
particularly of its allies, to risk general
war will correspondingly increase, -and:
that the Kremlin will therefore have.
greater freedom of action to promote its
objectives without running substantial
risk of general war. In any case, the
USSR will probably be increasingly ready
to apply heavy pressure on the non-Com-
munist world upon any signs of major
dissension or weakness among the US and
its allies. Nevertheless, we believe that
the Kremlin will be extremely reluctant

‘to precipitate a contest in which the

USSR would expect to be subjected te
nuclear attack. The extent to which the
Kremlin uses its increasing freedom of
action will depend primarily on the de-
termination, strength, and cohesiveness
of the non-Communist world.

11. We believe that the USSR will con-
tinue to pursue its expansionist objectives
and to seek and exploit opportunities for
enlarging the area of Communist control.
It will be unswerving in its determination
to retain the initietive in international
affairs and to capitalize on successes in
order to keep the Free World on the de-
fensive. For the near term, however, the
Kremlin will almost certainly continue to
direct its external policies towards the
immediate objectives of weakening and
disrupting the mutual defense arrange-
ments of non-Communist states, prevent-
ing or retarding the rearmament of Ger-
many and Japan, undermining the eco- -
nomic and political stability of non-Com-
munist states, and isolating the US from
its allies and associates in Burope and
Asia. At the same time it will continue
to expand the industrial strength of the
Bloc, and to mainfain large modern
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forces-in-being as a guarantee of the in-
tegrity of the Bloc and as an instrument
of intimidation in support of its policies
abroad.

12. The Communists will vary the meth-
ods used to accomplish the foregoing aims

‘and will time their actions so as to exploit

situations that in their judgment offer
the most favorable opportunities. For
the time being, the Kremlin seems to feel
that its foreign objectives will be best
served by a generally conciliatory pose
in foreign relations, by gestures of “peace-
ful co-existence” and proposals for mu-
tual security pacts, by tempting proffers
of trade, and by playing on the themes
of peace and disarmament. The purpose
of these tactics is to allay fear in some
parts of the non-Communist world, to
create the impression that there has been
a basic change in Soviet policy, and there-
by. to destroy the incentive for Western
defense and to undermine US polices. At
the same time, however, the Communists
continue to support and encourage na-
tionalist and anticolonial movements, and
to maintain their efforts to subvert gov-
ernments outside the Bloc. We believe
that the Kremlin will revert to more ag-

gressive and threatening conduct: when--
ever it feels that such conduct will bring
increased returns. By such varieties and’
combinations of tactics the Soviet leaders
almost certainly consider that they can
improve the chances for further Commu-
munist strategic- advances. We do not
believe that such factics indicate any
change in basic Communist objectives, or
that they will involve any substantial
concessions on the part of the Kremlin.

13. We believe that Southeast Asia offers,
in the Communist view, the most favor-
able opportunities for expansion in the
near future. The Communists will at-
tempt to extend their gains in Indochina,
and will expand their efforts to intimidate
and subvert neighboring countries by po-
litical infiltration and covert support of
local insurrections. We do not believe
that the Communists will attempt to se-
cure their objectives in Southeast Asia by
the commitment of identifiable combat
units of Chinese Communist armed
forces, at least during the early period of
_this estimate. However, we find the sit-
uation in this area so fluid that we are
unable to estimate beyond this early
period.

DISCUSSION

. BASIC COMMUNIST OBJECTIVES AND
BELIEFS

14, The Communist leaders now in power in
the USSR, or any that are likely fo succeed
them, almost certainly will continue to con-
sider their basic objective to be the consolida-
tion and expansion of their own power, in-
ternally and externally. In pursuing this
policy most Soviet leaders probably envisage
ultimately: (a) the elimination of every world
power center capable of competing with the
USSR; (b) the spread of Communism to all

parts of the world; and (c¢) Soviet domination
over all other Communist regimes.

15. Soviet leaders probably are also committed-
to the following propositions concerning the
expansion of the power of the USSR:

a. The struggle between the Communist.
and the non-Communist world is irreconcil-
able;

B. This struggle may go on for a long time,
with periods of strategic refreat possibly inter-
vening before the final Communist triumph;
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THE 20th CPSU CONGRESS IN RETROSPECT:
ITS PRINCIPAL ISSUES AND POSSIBLE EFFECTS
ON INTERNATIONAL COMMUNISM

Pertinent Background Factors

i. The CPSU is the leading Communist Party in the world. Its
ideological leadership has been acknowledged even by the Chinese
Communist Party. Being in control of the Soviet state, it controls
ti:e polif;ical, ‘military and économic power of the USSR, the strong-
hold of World Communism. Thus its prc;nouncements on doctrine,
strat;.egy. and tactics are of decisive importance to International
Communism. Communist courses of action are determined primarily
in Moscow; the Chinese "People's Republic!, for all its poténtial strength,
is stillzdependent upon Soviet guidance and assistance. The USSR remains
?he base of world Communism, and there is no indication that this situa-
tion is al’zout to change. If now, at the fountain of Communist \‘visdom'.

'a new course is get thch appears to deviate considerably from that of
the Stalin era, repercussions are likely to occur which may be' -of great
moment for both the Communist and the non-Communist world, "if not
immediately, at least in the foreseeable future.

2. The reasons for the announced changes must be sought'far back
in the Stalin regime. Long before his death, the men around Sta_lin must
have recognized that he paid only lip service to the doctrine of flexibility.
After World War II, when the USSR had become a great power, the i-igidity

1~
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of Stalinist thought and action produced a stalemate in Europe, fear of Soviet
interference in non-committed nations, and a widening gap between the Party
and the Soviet people. It lis probable that designs for altering the basis of
the regime were 'pondered - and pérhapa to some extent discussed - in the
dictator's entourage. When it became obvious that Stalin's days were num-
bered, immediate plans for a reorganization of government and Party were
made, and these were put into action upon his death. The successors to
Stalin must have realized that the reorganization and economic incentives,
initiated by Malenkov's "new course', could not, by themselves, create the
desired political climat-e at home and abroad. Even the liquidation of Beriya

and the sharp limitation of police power were not sufficient to demonstrate that

Soviet Commaunism had embarked on a new, less violent, more gradualistic

approach toward its objectives. Only an official break with the symbol of

past policies, Stalin, could really irnpresa the Soviet people and the world.

The underlying purpose of the leadership was to promote political security

and socio-economic incentives internally, to develop the concept of *competi-
tive coexistence' exteinally, and to achieve global Communist "respectability".
These objectives were defined during the three years following Stalin's death;
they.were confirmed and explained by the 20th CPSU Congress and made
explicit through the denigration of Stalin. It is against this background that

the 20th Congress mﬁat be understood.

The Main Issues of the Congress

3. The institution of Communist Party Congresses cannot be likened

Approved For Release 1999/09/22 : CIAZQDP80—01445R000100010001-8
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to democratic conventions. Primarily, these Congresses are usedas
sounding boards for the justification.of past policies and the outlining qf

new ones. The 20th Congress ssrved these traditional purposes, ‘even

though it differed from previous Congresses in both tone and substance.

The results did not indicate that Communist fundamentals are to be sacri-
ficed. On the contrary, the Congress empbaaized that Communism is,

and remains the wave of the future. But it did point out that the successes

of International Communism have given the “Socialist camp" a more solid
sta?us in world politics and have thereby rendered Stalinist tactics obsolete.
The revolution has not been called off, the Congress admitted; reyolutidnary
techniques, however, are being changed. ~ Revolution can become more
gradual and respectable. In other words, the policies set fort;h by the 20th
Congress arg_designed to make the é.nticipated eventual v_ictor')r of Coﬁmmism
more easily acceptable and to eliminate at least the more dangerous teqsion;
which have troubled the world throughout the cold war., To put this new
approach on a firm ideological basis, some doctrinal "modifiéatio.ns“ .were
announced, primarily with a view to rationalizing the type of successor regime,
discarding some of the more obnoxious Stalinist principles, and advertising
the so-called "return to Leninism'.

4. However, a change from violence to *diplomacy" and grom tension
to relaxation, no matter how well explained, cannot but have a deep psycholo-
gical impact on the people inside the Communist orbit and on the Commaunist
parties outside.. Even if such *mellowing" process is only superficial, it

may set in motion forces extending far beyond the contemplation of the present
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collective leaders of the CPSU. These leaders must be mindful that the
Bolshevik regime is a unique historic phenomenon. It has been able to main-
tain itself in ﬁower fqr almost four decades after its original objective, the
victory of the Bolshevik revolution, was achieved. It has achieved this
extraordinary feat by what might be called "permanent revolution from above".
Tensions had to be kept high in order to prevent a peaceful post-revolutionary
development, Totalitarian dictatorship had to be justified by alleging the
necessity for an unending struggle against the '"class enemy" withiﬁ and
"capitalist imperialism' without, according to Lenin's concept of the "inevitable
death struggle between the socialist and capitalist camps''. Stalin merely
extended and exacerbated this struggle, and, since the significance of nuclear
weapons apparently escaped him, he continued it without letup after World
War II. Since the new Soviet-Communist platform calls for a general relaxa-
ti;)n of tensions, the question naturally arises whether the leaders of the CPSU
and other parties can dispense with permanent tension ;arit-hout at the same time
undermining their monolithic dictatorship. The 20th Congress refraix;ed from
exhorting the éeople to continue the "'relentless struggle against the class
énemy": the bugaboo of internal danger was, for the time being, played down.

‘ :Howeirer, it maintained the theory of hostile camps, albeit in a much milde_r‘
form. The Party has modified its strategy against the capitalist camp enough

* .to tone down the "struggle against foreign enemies of socialism"; thereby

+ weakening the argument that socialist vigilance requires the continuation of

the dictatorship of the proletariat., It is unlikely that the shrewd managers

1999/88 §$ER000100010001-6
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of the USSR have not recognized these problems, The fact that they none-
theless decided to launch their new approach, suggests that their reasons
must have been weighty indeed, and their confidence great.

N
Internal Aspects

5. Stalin's successors, generally speaking, have heavily emphasized
im}leir_n_egts rather than fgr_ce. There is apparently less of arbitrary police
cruelty; slave labor camps are allegedly being dismantled. Labor laws have
been liberalized, and - with few exceptions - economic inducements, first
introduced by Malenkov, ha\;e been continued by Khrushchev thougl; with
changed emphasis. But while Malenkov, still very much under Stalin's spell,
counted on the support of the governmental bureaucracy against the Party
whose influence had been waning, Party leader Khrushchev re-establigshed
Party predominance and turned dictatorial power back to it. At the same time,
Khrushchev gought to improve relations between the Party and the people,
which in the Stalin era had seriously deteriorated. This method is likely to
strengthen Party dictatorship-in a time of diminishing tensions. The Soviet
leaders .are as unwilling now as they have ever been - and will be in the
foreseeable fﬁture - to democratize their system and to permit ‘pnb;'ic digg:m -
sion of political problems. This was demonstrated bx the lack of éiscuspion
during‘the 20th Congress, as well as by PRAVDA's recent warning not to.
extend criticism to include the Party and the system.

6. It is clear, therefore, that the '"return to Leninism' does not mean
the return to "Party democracy®. Nor is the gubstitution of Party dictatorship

for one-man rule necessarily an improvement from the viev;lrpo'int of US security.

Approved For Release 1999/09/22 : CIA-RIPY0-01445R000100010001-6

54




8. (continued)

Approved For Release 18 igg 00g10001-6

There is no reason to agsume that the modified '*"Neo'' -Leninism, now so
heavily prbpa.gandized, is more than formally different from the Soviet system
as we have known it. It may be recalled that the practice of "Party democracy!,
ar “"democratic centralism", was severely limited by Lenin, who warned against
" fractionalization" as early as 1921, after the Kronstadt revolt, At the 10th
CPSU Congress in the same year, Lenin justified his position by referring to
the danger of hostile class interests using the instrument of debate for their
own counter-revolutionary purposes. Nevertheless, there still occurred
occasional intra-Party discussions, cautiously airing opposing views. So
strong was this habit that Stalin, having succeeded Lenin, cou];d not completely
eliminate its remnants until 1928 when his position was firmly consolidated.
During the remainder of Stalin's regime "party democracy” disappeared under
the secret police terror. The collective leaders of the USSR now claim that
they are re-instating this principle. However, the mere fact that Khrushchev
has called for more frequent plenary meetings of the Central Committee is no
proof that genuine “"democratic centralism" has been restored. He may permit
perfunctory discussions so long as they do not show any deviationist tendency.
Generally, however, such meetings probably can and will be used as a means
of maintaining Mol of this body and of coaxing - or pressuring - it
into rubberstamping the edicts of the collective leaders without resort to the

overt threat of police action, In truth, the heavily advertised return to

Leninism' consists primarily of a change in methods. The leaders of the

CPSU have given up the Byzantine trimmings of the Stalin ""cult of personality®

without relinquishing any of their powe;x‘ 8.
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T The return to Leninism, we are told, mea.ns:the return to’
Ycollective leadersghip'. There were, indeed, traces of this prim_:iple
under Lenin, which Stalin managed to eliminate by 1928, prior to forced
col];ecti.vization. Its highly vaunted renovation does not meaz.1 that power
will now be distribut;d with checks and balances; it merely-indic'ates a
different method of using power. At best, "collective leadership" might
develop into an oligarchy with qlua.si-" democratic“- trappings., It might trans-
form the present despotism into a form of "enlightened absolutiarq".
Collective leadership at present is a euphemism for the Presidium of the
Central Committee of the CPSU. Within this Presidium, predominant power

is exercised by the half-dozen active "old Bolsheviks", of whom Khrushchev

seems to be primus inter pares. In contrast to Stalin, Khrushchev and his

colleagues appear to be willing to listen to arguments and consult with experts,

They may be demanding and receiving more objective intelligence reporta.

As they develop a more realistic attitude toward the facts of international life,
they may be a,bie to look beyond the narrow confines of their ideology and
formulate more rea.lis;.ic and subtle policies to achieve their éoa'.l peacefully.
The result of this change can already be seen. The Soviet leaders have
recognized both th:; destructive consequences of war and its' futility in the
nuclear age. They have therefore resorted to such peaceful methods as
economic com'pef;ition in lieu of military pressure. ‘They are trying to stabilize
their own economy by stimulating productivity; and they have introduced
measures‘ improving the lot of their own underdogs while at the same time

‘whittling down the incomes of the nouveaux riches .
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8. In order to carry out these policies, the break with Stalin had to

be complete. The break itself was not a surprise. Surprising,. only, ‘was the
violence of Khrushchev's attack against Stalin in his "secret" speech of

25 February., This actlon-may have been designed to perform psychological
surgery onthe Party.‘ But it was also conceived as a warning to the Communists
throughout the world that flexibility had been restored to Soviet policy, ;avhich
cou}.d now employ tactics adequate to cope with the fact that the nature of
revolution had changed. The rever;al of more than 25 years of Stalinist
indoctrination unquestionably will force many communists throughout the world
to make difficult adjustments. But such adjustments have been rpade before and
have not impaired the continuing vigor of the International Communist movement.
"i‘he Soviet leaders must h::;ve known that the 20th Congress would produce a
period of confusion, particularly among the parties outsiée the orbit. But

they probably calculated that eventually adjustments could and would be made,

In any case, the interests of the USSR both as a nation and as the base of world
Communism had to take precedence., We suggest that the Soviet leaders
earnestly pondered these problems for many months and, having come to

their conclusion, felt no hesitation to consummate the b.reak with Stalin. If

this assumption is correct, it would appear that they had not been forced to
make the violent attack against Stalin on 25 February because of internal or

external pressures,

External Aspects

9. It was stated above that the CPSU leaders left the "class enemy"
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w?thin unmentioned. The same cannot be said of the ';eé,pitalist_imperia.lists".
even though the noise of sabre rattling sounded rather muffled. The Soviet
leaders have continued to emphasize the differences between the socialist
and imperialist cémps:-by implication they have retained the thesis of basic
irreconcilability. Nevertheless, they did transform their once rude and
vitriolic aggressiveness into a politer version of Communist verbiage, which
was made more tolerable, if not actually conciliatory, by diplomatic flourishes
and by some actual “"concessions" such as the withdrawal from Ap.stria-. The
development of nucle.ar' weapons and jti propulsion, together with the growing
belief. especially since the Summit Meefin,g, that the West does not now harbor
aggressive designs, probably contributed decisively to Communist confidence
———
-in~ the future and led to the reinvigoration of what had long been known as
"peaceful coexistence'. Stalin had used this term in the Twenties but never
gave it practical meaning, Malenkov reintroduced the concept, and Khrushchev,
applying "creative interpretation”, transformed it into "competitive coexistence",
This new doctrine harmonizes admirably with the de-;amphasia of armed power.
At the same time the Soviet leaders may believe that it will stimulate the
domestic Soviet economy while at the same time weakening the Western .
economic system. This, in turn, would stimulate the "contradictions among
capitalist states fighting for world markets'”. Moreover, by inferring that
the USSR is no longer isolated but has become the center of a world-wide
system of socialist st;te s, the Soviet and Communist leaders have admitted

implicitly that at least some of the former '"colonial and semi-colonial countries"

have become politically independent. Their policy of creating a non-committed
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"peace bloc', of keeping it at least neutral, and perhaps winning.it over to
the socialist camp, may have led to revisions of their classic colonial.
doctrine.

10. The break with Stalin signifies that the leaders of the CPSU will no
longer insist that they have .a monopoly on the "correct" way to ''socialism!.
During Stalin's lifetime the only ex-post-facto blessing of a deviation from
this Soviet doctrine was that which he had reluctantly given to Mao., A
Canossa trip to Belgrade would have been unthinkable. The Leninist formula
that various ways can lead to Socialism - with the end of the road always the
cohquest by Communist revolution ~ was not used by Stalin. The reaffirma-
tion of this formula by the 20th Congress has probably quelled some m‘:'m-
givings on the part of the less sophisticated neutrals. It is likely to create

‘ increasing demands from the satellites to follow their own path to "socialism™.

' 1f Moscow denies them this right, it will have proved its insinc.erity before
the world and may lose, thereby, much of the good will it now possesses in
some non-committed countries. Nor will it, in the long run, be able to
maintain the appearance of respectability, particularly vis-a-vis p;tential
United Front partners, Much less will it be able to impress non-Communist
democracies with its claim that it will attempt to gain power le.gally by
parliamentary means, and not by violent overthrow of governments,

11. It should be restated here, and it cannot be emphasized too strongly

" 'that recognition by the Soviet leaders of the significance of nuclear weapons

is the underlying cause for Lheir policy shift. For the present, at least,

atom and jet are the basic deterrents to general war, and probably also
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to local wars. Despite repeated pronouncements that a.: nuclear war would
destroy only Capitalism, the Communists have no real ideological "guide
to action" in this field; they surely must realize that the atom knows no
ideological preferénces. Stalin probably tried harcf ‘Jb{ut in vain to come to
grips with this prdblem since the day of Hiroghima., His successors appear
to have found a temporary solution by shifting from dangerous military
pressures to less dangefous economic blandishments. Ngvért'heless.‘
although their policies are designed to avoid war and to let capitalism die
"peacefully’, there is no prohibition for Communists to divicie the cai)italist
camp and render it harmless. Meanwhile, the ""socialist" camp _win continue
to solicit allies among the imperialists, be they states, groﬁps. or
indivAitliua.le.A 20th century changes in capitalist economy are minimized or
ridiculed, The Leninist view of the inevitable downfall of capitalism at its
highest stage, imperi:aliam, has remained intact. Evolutionary tendencies,
v-whicl‘a goaded Lenin into writing vitriolic pamphlets, are still outlawed in

spite of United Front overtures to socialist "opportunists".

The Meaniﬁof the Congreas fox-' International Communism

12, The basic structure of Mar?:ist-Lenihis;: Ci;:mmuniém has remained
untouched. There is no indication that the present Soviet leaders h;;g
renounced the goal of world domination. However,lthey no longer iné‘ist
that this conquest can and must come to pass under exclusive Soviét leader-
ship. Nor is there any hint that a Communist world would ha;vé ‘to be
dominated by the USSR. This means the acceptaﬁce‘ of a gra.dﬁalist approécfh

, -1
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to Communist objectives which not only is considered feasible in view of the
strength of the Sino-Soviet bloc and the growth of the uncommitted neutralist
"'peace camp'.‘, but %1{58 is madeAnecessary by the destructiveness of nuclear
weapons and by the great jeopardy to Communism's confinued existence in
the event of war. The post-Stalinist concept of Communist victory is the-
achievement of "socialiem" in individual countries in a manmer suited to
national conditions, followed by the joining of such countries in & lodse -
community of " socialist" states. At first, these states would vetain their
nétiona.l identities but ag time goes by they would gradually merge into a
World-Communist cox;nmunity which would rule itself ac;ording to ideologi-
cally motivated universal laws, having discarded national governments as
we know them today. Apparently the Soviet leaders anticipate the completion
of the first step, the end of capitalism in individual nations, by t;:e end of
j:he century. It is conceivable that they think in terms of a classless society
emerging only in the 2lst century, inasmuch as the establis’hment of such a
society is hardly possible so long as politically inimical camps continue to
exist,

13, If this view of the Soviet leaders! estimate ig correct, it would

follow that they can give considerabiy more leeway to the satellite parties,

From the Soviet point of view, the military and econornic integration of

‘ these countries with the USSR is sufficiently strong to permit a modicum of
what Stalinists used’to call "nationalist deviation". Communism in the Far
East has to be adapted to conditions prevailing in that area, as was already

recognized in the Soviet acceptance of Maoism. While there is, and
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probably will continue for some time to be, confusion among the Party rank
and file, resulting from the break with the Stalin idol, this confusion ig

unlikely to provoke many defections. Outside the USSR, it will be easier

to achieve gsocialigm by the ''national" road than under the Soviet yoke.

Soviet control and influence will be maintained, but in a2 subtler manner.
Resistance against Communism will thus be overcome by a process of
attrition rather than revelution.

14. The confusion resulting from the break with Stalin will last longer
and probably have deeper consequences in the parties outside the Communist
orbit. Their doubts will be shared by leaders of international Front organi-+
zations. This period of efforts to adjust policies and methods to the new
Soviet approach could be lengthened, and confusion could -.%e widened if
Western political warfare adequately exploits this unique opportunity.
Nevertheless, the climate of poliﬁcal. relaxation in non-Communist govern-
ments and the prospect of broader interpretation of the Communist objectives
will enable the leaders of these parties and fronts to maneuver overtly with
;minhnum degree of obnoxiousness, while covertly strengthening their
cadres for the tasks ahead,

15, . It is suggested that the long-range result-of the 20th CPSU Congress
will tuqu out to be beneficial from the Communist point of ﬁew - provided
the lack of tension does not soften the movement's hard core vanguard.,

The Soviet approach is realistic and ingenious. It takes into account

military facts of life. It explores the increased stature of the Communist

part of the world and the nationalistic sensitivities of the former ‘'colonial
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and semi-colonial" countriea. It feels strong enough to engage the US in

an economic popularity contest. It tries hard, and not altogether unsuccess-
fully, to raise the level of Communist respectability. On the other hand, it
does not hesitate to stir up trovble in areas of political vacuum, such as
the Middle East, if it can thereby advance its influence to hitherto closedA
parts of the world, Unless it is stopped, it will do the same in Latin
America and Africa. Altogether, Moscow, under Stalin, has learned its
lesson., It now uses psychology, taking initiatives designed to put the West
on the defense, With this strategy, and appropriate tactics, it appears
hopeful of a bloodless victory over a system which, in the Communist belief,
is doomed to collapse sooner or later - probably sooner.

16. The question arises whether the new Soviet-Communist line will ;
reguire more of an organization than is presently at its disposal. Not
encugh is known about the intricacies of Communist international communica~
tions to come to definite conclusions. Overtly at least, the Soviet missions
abroad avoid contact with national Party and Front leaders, Covert connec-
tions exist to providelperaonnel guidance, policy directives, and financial
assistance. This machinery, however, is expensive, cumbersome,

haphazard, and dangerous. Thus the problem may arise how to give com-

prehensive guidance to the apparatus in different countries whose political,
social and economic developments vary. Better means of overall coordin-
ation may have to be developed. It is therefore possible that sometime in

the future a new device may be put into operation which would take care of

-14-
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Communist communicatioﬁ in a more systematic way. This would probably
not be an organization as such. Rather, it might be an international Party
“conference!, possibly under an "innocent!! cover, :ahd conceivably with
par;icii:atibn of non-Communist Marxists, set ;:p to transmit policy directivés
and s.olve operational problems. Such a “conference’ would be particularly
necegsary if the Communist leaders came to the conclgsion that the
relaxation of tensions had prodﬁced a slackening of Party discipline and a
deterioration of Communist resourcefulness, This possibility raises certain

fandamental questions: Can Communism withstand the changes resulting

from the 20th Party Congress without losing its revolutionary zeal? Is

there in preparation a "mellowing process' which in time will bring about
an? Or, is the present line mereiy a
gigan;:ic shift of tactics, imposed by the dewlopment of nuclear weapons
and their jet-propelled delivery and made possible by both the greater
strength of the Communist bloc and the emerging independence of former
colonial nations?

7. We cannot but assume t}ia_t the Communi‘st leaders would reject

a "mellowing" process. They will try to do all in their power to prevent

it from developing. Their only concept of Communist metamorphosis is
l-i.nléed to the shift from socialism to éommunism, i_. e, from 'the',, dictator-
ghip c;f t_he i:roletariat to a classless s.;c_iety. They are likely to seek ;
period of some years of relaxation during which tt-ley can extend their
influence ‘with the help of overt respectability thlei btiildiné up and tough-

ening their covert organizations and, what is more important, ‘strengthen-
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ing.the overall potential of the USSR. At the same time, they might also
IO

consider the usefulness of permitting the Satellite ter.

independence. Apr national states, remaining under veiled Soviet céntrol,
—— s
they would testify to Moscow's good faith. They might assist in the
developmem.: of relations with Western Europe, possibly through their own
liberated socialists who might be put in touch with Free World esocialist .
parties. This would greatly advance.the United Front tactic on an inter=-
national scale. But all the;;e meagures would be designed only to further
basic Communist objectives. Since violence has characterized Communist
actions in the past, subtler methods could be mistaken, ‘even by Party
members, as an indication of ""mellowing". Nothing would be farther from
Soviet-Communist intentions.

18.  There is, however, Me that Khrushchev's newer.

course, deviating as it were from the irreconcilable, aggressive precepts

of Lenin and Stalin, may carry the germs of revolutionary paralysis

within itself. It is conceivable that a psychological transformation could
vitiate the Marxist doctrine of hiatoriéal materialism. Once freed from
the confines of permanent tensions, mental attitudes may develop which
could bgcome stronger than Communist faith and discipline. Such a trans-
formation would be slow, at first hardly noticeable, but it migh;..work itself
up persgistently from the grass roots to the "leading c_il;clea". 1t is
impossible to estimatc; bow long ‘such a process would need to become
apparent, nor is it pogsible v‘!:o foresee its {xltimate outcome, - Much would

depend upon the character of future Soviet leadership.
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19. A The premise for a successful Communi-st,ho{éing operation _is
the continnation in power of the CP5U's Presidium as p.resently constituted.
The shrewd "ol'd_ Bolsheviks' will ruthlessly {and noiselessly) suppress
any evidgnce of "mellowing". Nor can ig be expected that the middle and
higher ranks.of functionarieés and officers have any intention of jeopardiz-
ing-'thei'r. posgition by crowding the present leaders, - It is futile to speculate
on the character of the regime which will succeed today's collective leaders,
but it is pos‘aibl.e that the pre‘sent constellation may last 5-10 years, provided
"peaceful~~coe:iietenc_e" continues, ‘If antibiotics of transformation have
penetrated the Communist body politic, their effect, if any, probably will
not show during this period. If transformation is permitted to come to the

surface later, it will do 80 very slowly, almost unnoticeably. It may be a

generation or two before tangible changes become apparent. Moreover,

,any-' major ‘disruptive event, such as internal upheavals or local wars,
would. be erly to interrupt t{he healing process. Thus it cannot be expectgd
that a "mellowing process' could become effective during the next decade,
Nor is it overly pessimistic to predic.t that a healthy transformation of -
Communism into a moveiment of constructive social endeavors cannot be
expected in the foreseeable future, Meanwhile we shall be compelled to

continue warding off a diabolically clever opponent whose ingenuity and

regourcefulness, unfortunately, is growing,
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CENTRAL INTELLIGENOGCE AGENCY
OFFICE OF NATIONAL ESTIMATES

21 December 1961

Lo 2SE

MEMORANDUM FOR THE DIRECTCR

SUBJECT: An Appraisal of Soviet Intertions

. 1'_ﬁ In pursu:mg theix: struggle against the West, the
Soviet leaders i‘ollow a strategy which they call "peaceful
coexistence." Uy this they declare their intention to wage
a persistent and aggressive campaign by a variety of means —
propaganda and political presswre, military threat, economic
and sclentiflc competition, subvefsion and internal war —- aimed
at the victory of their cause on a worid scale. The new aspect
in lﬂmuéhchev's formulation of Soviet foreign policy is the ex~
phcit proposition that general war is an unacceptzble means of
prosecuting this struggle. Unlike Stalin, he has founded Soviet

policy on the belief that the "imperialists® can be forced into

/9 ==& 1y

final submigsion by a steady undermining. of their world position
and that, during this process, Soviet military power will deter

them frco a resort to arms,
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2. This is but one of a series,of innovations which
Khrushchev has sponsored in the total range of Comminist in-.
ternal and foreign pdlicies. His revisions of doctrine and
practice have frequently been radical in Conmnmist terns,
and théy have ~n<A>t, gone unopposed withiii the’ Soviet party and
the international movement, The XXII Congress was the scene
of a great effart by Khrushchev, using the most dramatic means
avajlable to him, to make these policies binding, both at homs
and abroad: This effart embraced doméstic, Bloc, and foreign
problems, and while the main lines of the peaceful coexistence

strategy have been firmly reasserted, crucial questions have

been raised concerning the Soviet Party!s commanding role in

world ca;mmnisx_n. AThe cource of political controversy within
the Soviet Party, and more importanﬁly, of the mounting tensions
;L;n Séviet relations with China will c;bviously have a significant
bea.rix;g oh the condué{i loi; Soviet relations with the non-

Cammurid st world.,
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Internal Problems

3. We believe that Khrushechev has not had to fear for

.his position since his victory over the so—called antiparty group

in 1957 Despite this victory, however, and despite the cult
which subsequently developed around his own personality, he has
contimally met with difficulties within the party, and on two
counts. In the first piace, in the past year ‘or two oth.er high
1evelj leaders appear to have succeeded 1n 'limiting the revisions
which he wished to make in economic priorities (greater benefits
for the consumer) and military policy (downgrading conventional
forces and traditional doctrine). | In the second place, Khrushchev
has found the party apparatus which he inherited a far from
satisfaptory instrument for carrying out hls numerous refomms.

The grea;b majority of party officials w.;ere trained in the Stalinist
period to execute mechanically or(lez:s from above and to regard the
population as recalcitrant and untrustworthy subjects. They have
tendad to became bewildered, resentful, and concerned for their
careers as Khrushchev demands of them that they display initiative,
¢licit it from others, and draw the masses into a positive identi-

fication with the regime and active support of its policies.
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L. The savage attack upon Stalin was meant, in the

domestic context, to break the emotivhal attachment to Stalin's
pérson and' methods which still exists in the Soviet Party. It
was also meant to discredit certain Stalinist dogmas, such as
‘the proposition that heavﬁ' industry must at all times grow faster
than light industzy, which had become imbedded in Soviet ideclogy
and stood in the way of Khrushchev!s reforms. The concurrent
blackening of the antiparty grosp served to dramatize the
penalties of resisting Khrushchev's demands for a new style of
work and to destroy any luster which the unrepentant and still
argumentative Molotov retains as a "conservative! spokesman

among the middle and lower reaches of the apparatus.

5. The full internal consequences of the Congress will
be a ‘long time in working themselves out. Certainly Khrushchev
has succeeded in putting his stamp upon the present era and es-
tablishing a direct succession to Lenin. The present compromise
formulations of economic and defense policy, however, indicate
that his programs remain’ subject to some sort of consensus among
the top leaders, who ‘'share his general outlook but cannot be
equated to the terrorized yesmen around Stalin. Rem.atking the

entire party apparatus in Khrushchevls own image will, we be].ieve,f

i
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continue to be a long and difficult process. 4And among
critical.'}y—minded elements of Soviet society — the youth,

the cultural intelligentsia, perhaps even younger party members ——
virtually the whole of Soviet history has been brought into
question, and along with it the activities of present party
leaders during that period. We doubt that the attack on Stalin
and the cult of Kirushohev will strengthen belief in the party's
claim to wisdom an& the right of absolute leadership. These
factorg are more likely to work‘in the long run towa.rd a weaken-
ing of the propositions on which party rule is based, and to

complicate the problems which Khrushchev!s successors must facees

Bloc Politics

6. The consequences of the Congress for Dloc relations
are nuch more immediate and far-reaching. With his surprise
attack upon the proxy target of Albania, Khrushchev made his
third attempt (the Ducharest meeting in June 1960, the Moscow

v Conference later in the year) to repulse the Chinese Commnist
challenge to Soviet leadership. In doing so, he chose a time of
great Chinese weakmess. He also gave his attack the greatest

possible force, short of an explicit challenge, by coupling it

-5
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with the'condeinnation of Stalinist primciples and practices in

the sharpest form. He intended by this to force the Chinese to
choose between submitting and being openly condemmed as deviation-
ist. Yet in the ensuing two months Peiping, while withholding

an equally draxr'zatic response, has made clear its determination

to hold to its positionss It appears that a showdown of

historic proportions may be imminent, -

7. For Soviet policy, this is but the latest g.n a long

series of problems arising fram the Soviet leaders! inability

to reconcile the contradiction between'the force of nationalism
and th;air own insistence upon Soviet begemony over world communism.
For the Sino-Soviet conflict is at bottom a clash of mational *
interests. While each prafesses devotion to Communist unity,

each seeks to mobilize the entire world Communist movement in

the service of its own aims. The ideological element, far from
providing a basis for recaonciliation, imparts a special bitter~

ness and intensity to this rivalry.

8. As the lines are now drawn, it seems unlikely that the

dispute can be papered over by a compromise along the lines of

last December!s 81—part5f conference. Economic relations have

7
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been substantially reduced, and military cooperation, never
very high, is minimal. The entire Communist worid has been
made aware of the deep differences between the two, and each
is vigorously using all the weapons oi‘ pressure and persuasion
to hold and enlarge its retinue of supporters. At the least,
it appears certain that full harmony cannot be restored, Yet
the question of .whe’c.he‘r the two powers, poised now on the brink
of an overt break in party relations, take this final step re-
mains an impoi'tant one. So long as they do not, the way re—
mains open for a return to tolerable cooperation amd a surface
appearance of unity, and the strains on other parties can Ve
kept within manageable proportions. If they do, the resulting
hostility would be more profound and probably longer lasting
than that which divided the Yugoslavs from the Commnist camp
a.fter.19h8, and few Communist regimes or parties would escape
its effects,

9. TFrom their present behavior, it appears that both parties
are able to contemplate this possibility. Each still hopes that
the other will in the last analysis make the concessions neces-

sary to avoid a final split, but neither seems prepared to retreat

on the fundamental issue of the locus of authority over woxld

T
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communism. At this moment, a trial of strength is occurring
in the Soviet campaign fo bring down the Albanian leadez;s;
success here w&zld deal a major blow to Chinese pretensions
and to any inclinations in other parties to escape Soviebt
damination. We believe that the odds are against Moscow in
this campaign, but even if it succeeds, the present Chinese
leadership wonld almost certainly return to the lists.

10. In appraising Sino-Soviet relations, we have regularly
stressed the great benefits of a close alliance to tl.xe national
interests of both pa‘x“tnera and, conversely, the great losses
which each would suffer from a true rupture. Yet the record
of the past 18 months shows a consistent refusal, on the part
of th.e Soviets, to limit their authority in matters of gemeral
Communist policy. Over the same period, the Chinese have per-
sistently p;‘oven uwnwilling to remain content with the role which
the Soviets would assign them in the movement. Barring a
radical change :i:iz‘cm;xese outlool!or‘ ieadership, we now believe
that the chances of a full break in party relations between the

twc; during the next year or so hax'r‘e ":anreased very substantially.

a1

-

74




9. (continued)

‘MERT DocID 2o0TTs

—_—————

gé‘%z 382 #/%\ ﬁ

11. Should such a break occur, the logic of ideological

- ;conflict and the history of Communist parties everywhere make

it likely that the result would be an acrimonicus and protracted
struggle. Each side would be impelled to proclaim itself the
repository of doctrinal truth and to ca.li for the overthrow of
the compeﬁng leadership. Communists everywhere would be pressed
to declare themselves; purges and sp]its would probably oceur

in many ﬁarties; scme, especially those in Asia, might eventually
align themselves'with the Chinese. 4

12. In these circumstances, the military alliance between
‘the USSR end Communist China would in effect become irioperatives
The Chinese probably already consider it of dubious value; they
probably do not feel able any longer to count on full Soviet sup~
port in the event that they become embroiled in military hostili-

ties with the US,

13. The Soviet and Chinese leaders may still find some
way to get past the currex;t tensions, Even if they do, we believe
that the result will be an uneasy and distrustful truce, marled

by cooperation at various times and placeg and by competition at

-
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rests upon an uns;table foundation, and that a breach, if it is
avoided for the present, will remain in the fareground as a
continuing possibility.

Foreign Policy

1. A central problem in Sino-Soviet contention has been
policy toward the non-Communist world. This has involved a
great deal of misrepresentation on bo£h sides. Thus Khrushchevls
allegation that the Chinese regard general war as either
inevitable or desirable,-wh'ile a telling argument insofar as he
can make it convincing, is not true. Similarly, Chinese charges
that Khrushchev!s strategy of peaceful coexistence is a denial
of revolutionary aims are a gross exaggeration, although the zeal
with which Molotovis parallel cri‘b;cims were atlacked at the
Congress suggests that this indictment finds considerable

regsonance in the Soviet amd other partiese

15. The peaceful coexistence Iine, far from being an
abandonment of Soviet expansionist goals, is a tactical pre-
seription conslderdly mare efféctive than the compound of heavy-

handedness and isclationism which was Stalin'!s foreign policye
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It is dnformed by an appreciation of the manifold opportunities
presented by all the great straing and disharmonies of the non-
Commnist world -~- natlonal rivalry, colonialism, the desire for'
economic development, the yearning for peace and disarmament.
Peaceful coexistence seeks to capture these sentiments and turm
them against the "imperialist" states, using all the weapons of
political struggle, economic assistance, and subversion, and
underlining its points with demonstrations of Soviet military,

scientific, and economic prowessa

16. At the same time, this policy also embraces the pro=
position that general n}xclear war would bring intolerable damage
upon ‘the USSR itself and should therefore be avoideds The
Soviets are contimuing to develop their already formidable de- ,
fense establishment, DBut the programs presently underway do not

v refiect a belief that 1t is possible to achieve a decisive
advantage over the West, on; which would permit them to launch
general war with assurance of success at gome acceptable coste
Rather, what we know of these programs, and of Soviet stratogic
thinidng as well, suggests that the Soviet leaders are aiming in

vl
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the first instance at a capability large enough to deter a (

Western resort to general war.

17. The Soviets dpparently believe that they have already '
in large measure achieved this end, Dut they recognize that
the forward policies which they wish to pursue involve saome
element of risk, and that they may not alwasya be able to control
these risks. In building their forces, they are probably seeking
an offeﬁsive nuclear capability large emough, not only to deter
their oppoment, but also to bring under attack those elements
of Western striking power and natiopal strength which can be
effectively at'ba;:ked by ICDMs and other long-range delivexry
gystems., On the defex_x;ive gide, in addit;!.on to improving their
defensfaé against manned bombers and cruise-type missi.les, they
are exgrting major efforts to develop and deploy an effective anti-
ballistic missile system. At the same time, they also intend to
retain large and modernized ground and naval forces. In all
these programs, the ASoviets will be seeking a combination of
farces which would permit them to undertake a pre-eppiive cttack
on the US, should they c;sncllﬂe that o US attack was Lo~ '
minent, and to prosgtute gensrel waxr effectively if deterrence
should fail,
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18, The Soviet leaders are alert to search out areas
where their military power can be brought imto play to shield
Communist efforts to a&vance by safer means, such as internal
war in Southgagt Asia or political blackmail in Berlin. We
believe, however, that the USSR will wish to avoid involvemert
of its own forces in limited cambat on the Iloc periphery and,
if such conflict should ocowr, to minimize the chances of es-
calation to genei-al ware Consequently, it would not in most
circumstances take the indtiative to expand the scope of such
a confliot. The degree of Soviet comitment and thé actual
circumstances of the conflict would af course determine this
decision. Dut we believe that, in general, the Soviet leaders
woulx.i expand the scope of the conflict, even at g‘ea'ter risk of
eacalating to gensral war, only if a prospective defeat would,
in their view! have grave political repercussions within the
Dloc itgelf or constitute a major sctback to the Soviet world

po sition.

19. Within the 1limits set by these appraisals, the Soviet
leaders have purposefully displayed both militancy and conciliar~
tion, at various times and in various proportions as seemed most

profitable to them. Over the past year or so, however, the
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pressure of the Chinese challenge has been one factar helping
10 keep the Yhard! line in the fareground., The thrust of the
XXITI Congress in this respect was to reassert the USSRts in-
sistence upon full tactical flexibility. Thus the USSR has
not anly continued its attacks on Chinese positions but has
made same conciliatory moves, such as removal of the Derlin
deadline, agreement on a disarmement forum, and publication of
Adzhubeyts interview with the President.

20e These measures have accampanisd, not replaced, the
harsher tactics which -comprise the militant éide of peaoéful
coexistence. At the same time Finland has been bullied;
atomic tests have been resumed; Soviet military strength has
been stressed; the Soviet position on Derlin remains highly de~
max;xdi;xg, The Congress attacks on the 6ppments of peaceful co~
existence were meant only to make Toom for a full range aof

maneuver, not to seek a gemuine accommodation with the West.

¢ e Currenh)y,'however; Soviet foreign policy is by no
means completely freed of the presswes for more militancy which
stem from the Chinese challenge. * Should an open break occurx,

Moscow's initdal reaction would probably be to emphasize Whardt
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3+ tactics In order to justify tighter controls in Eastern Burope
and to demonstrate that it was as vigorously anti~imperialist
as it s Chinese competitax_'. Over the long run, the consequences
might be quite differenty § protraqted break might give import-
. ant suppart to that tendency in Soviet foreign policy which
seeks to put relat:;.ons with the West on a.more stable footinge
It 18 conceivable that, faced with an acf;ivsl,v hostile China
whose strength was growing, the USSR might dn time come to accept,
at least tacitly, some mutual delimitation of aims with the West
and thus some curb upon its expansionist impulse.

22. For the present, nevertheless, we conclude that the
XXII Congress has initiated no marked departures in the foreign
policies which have emerged under Khrushchev!s leadership of the
last fiVe yearse On Derlin, the USSR is presently in an interim
phase, marking time in order to determine whether its earlier
pressures will bring the West to the negotiating table with at
least some concessions, ar whether another round of threats,
and bex'haps'evex; wnilateral action, is required, BEven a Sino—
Soviet rupture would not be likely to alter the basic Soviet
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position on Derlin and Germany, since a major element in that

pogition is the desire to stabilize the Soviet~controlled
regime in East Germany and, by extension, those of Eastern

Europe e

23, In the disarmament field, we perceive in recent Soviet
moves no appreciable desire for agreements on terms which the
West could regafd as acceptable. Instead, the USSR continues
to regard this as an arena for political struggle and, via
maneuverings over parity and the composition of.a forum, for
enhancing Soviet stature and cultivating neutralist opinione:

In addition to the theme of general and complete disarmament,
the Soviets will probably also agitate such limited measures

as regicnal schaneé, agreements to limit the spread of nuclear
weapong, and other proposals which might inhibit Western defense

PrOgramse

2, Sino-Soviet strains raise considerable uncertainties
regarding prospective Soviet tactics in Southeast Asias The
USSR will probably continue to press cgutious]y its advantages
in Lacs and South Vietnam, .seeking similtanecusly to a&vance

Communist prospects there, to avoid a major US intervention, and
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to keep Chn;nese influence from becaming predominant, A further
'radical worsening of relations between Moscow and Peiping,
however, could lead to a breakdown of Dloe cooperation in these
ventures, In this event, Moscow would probebly try to retain
as much control as possible through the North Vietnamese regime,
which, at least initially, would seek to preserve the Soviet

connection as .a counterweight to China.’

25. In recent years the USSR has consistently looked upon
the underdeveloped countries of Asia, Africa, and Latin America
as the prime targets for its tactics of peaceful coexistence.

Beginning in about 1960, however, Soviet proncuncements have '

‘ betrayed a sense of disappointment st the failure of some of

the V“older® neutrals, such as Nehru and Nasser, %o move fxrom the
achiew.rement of independence into a full association with Soviet
policies and thence along the path toward Communist contxol.
Nevertheless, the Soviet appraisal of its prospects in those
areas remajns highly optimistic. ~The USSR continues to) believe
that, by harnessing anti-Western and anticolonial sentiment,
extending judicious offers °£~ military and economic ageigtance,
ard sponsoring the political ambitions of new govermments, it l

can make important gains in weakening Western positions and
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preparing the ground for further advances. The Soviets will

not abandon those states which they have unsuccessfully sought
'to draw into a client relationship. Dut they will probebly
increasingly focus their main energies upon Africa and Latin
_America and, within these continents, upon the radical national-
ist leaders who are most easily set again-st Y(ester.mn ties.
Spviet actiﬁ't;y in these areas will continue to conflict with,
and nomaliy to take priority over, any desire to édopt a con~

ciliatdiy line toward the major Western powerga
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BASIC FACTORS AND MAIN TENDENCIES
IN CURRENT SOVIET POLICY

NOTE

This paper considers in broad perspective the principal factors which
underlie the USSR’s external policies at present and its aims and in-
tentions with respect to certain key areas and issues. As such, while
it suggests the limits within which Soviet policies are likely to operate,
it does not estimate likely Soviet conduct and positions in detail. In
view of the intimate interaction between Soviet and American policies,
this could not be done in any case without specific assumptions about
American policy and actions.

“PRINCIPAL OBSERVATIONS .

A. Ideology in the Saviet Union is in a certain sense dead, yet it
still plays a vital role. This paradox explains much about the nature
of Soviet society and the USSR as a world power today. While the
regime’s doctrines now inhibit rather than promote needed change
in the system, the leaders continue to guard them as an essential sup-
port to their rule: They also view developments at home and abroad
mainly within the conceptual framewark of the traditional ideology.
This fact will continue to limit the possibilities of  Soviet-American
dialogue.

B. Changes in the system and the society have probably made col-
lective leadership of the Party Politburo less vulnerable to new at-
tempts to establish a personal dictatorship. This seems particularly
true so long as the men who now comprise the leadership remain.
Nevertheless, a crisis within the present leadership, accompanied by
high domestic tensions and greater unpredictability of external policy,
could occur at any time without waming. If stability of the leader-
ship continues, a relatively deliberate, bureaucratically compromised
manner of decisionmaking will also continue.
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C. The Soviet leaders face severe problems at home. A decline
in the rate of economic growth is tightening the perennial squeeze
on resource allocation. Dissidence and alienation in: the professional
classes is of growing concern to the Soviet leaders. Generally speaking,
however, they are not at this time constrained by domestic problems
from continuing the general line of foreign policy they have followed
in recent years..

D. The leadership believes that the USSR’s net power position
in the world, as affected by both military and political factors, bas
improved in the years since the Cuban missile crisis. But this is quali-
fied by instability in its main security sphere in Eastern Europe and
by increased strains in the Soviet economy and society. This appraisal
by the Soviet leaders probably argues for continuing an external policy
"of cautious opportunism and limited pressures, perhaps with some
increased watchfulness aga.mst the development of uncontrolled risks.

E. There is a tendency in Soviet foreign pohcy to give increased
weight to geopolitical considerations as against the traditional con-
ception Moscow has had of -itself as the directing center of a world
revolutionary movement. This is evident in the concentration of.diplo-
matic and aid efforts in recent years on countries around the southern
periphery of particular strategic interest to the USSR. It is seen also
in the guidance given to most Communist parties to pursue moderate -
tactics, which are now more compatible with Soviet foreign policy
interests, ' ' ‘

F. Soviet aims to bring about a European settlement which would
secure the USSR’s hegemony in Eastern Europe, obtain the with-
drawal of US forces, and isolate West Germany have suffered a severe
setback because of the action taken to suppress Czechoslovakia’s at-
tempt to follow an independent course. For the present, the Soviets
are unlikely to be responsive to any new Western initiatives to promote
a European settlement, unless the West seems willing to contemplate
recognition of the Soviet sphere in Eastern Eurcpe and of the division
of Germany.

G. The Soviets have a double concern in the Middle East at pres-
ent: to keep their risks under control and to do this in such a manner

"as to avoid diminishing the influence they have won with the Arab
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States. Should renewed hostilities occur, the USSR might be drawn
into assisting the defense of the Arabs, but it would not want to run
the political and military risks of joining in attacks on Israel or actually
threatening its survival, At that stage, the Soviets would probably col-
Iaborate tacitly with the US to control the situation.

H. Beginning as an attempt to move into the vacuum left by the
end of Western colonialism, Soviet policy in Asia in recent years has
been geared increasingly to the containment of China. Nevertheless,
the Soviets still act in particular situations, including Vietnam, ba-
sically on the premise that the Soviet-American relationship in Asia
is competitive. The major risks which may eventually arise from the
growth of Chinese power, however, may persuade them to move
toward. some tacit collaboration.

I. Though the inducements. to reach & strategic arms limitation
agreement with the US are probably stronger at this time than ever
before, Moscow’s policy-bureaucratic argument over this issue is not
resolved. The Soviets probably hope that talks themselves, even if no
agreement is reached, will ease the pressures of the arms race by
slowing US decisions on new programs.

J. Even though the Soviet system appears ripe for change because
it is now poorly suited to managing a complex industrial society, its
rulers remain tenacious in defending their monopoly of power and
acutely fearful of adaptive change. The wider involvement of the
USSR in world affairs and possible shifts in world power relations
may eventually generate stronger pressures for change. Short of this,
the outlook is for chronic tensions in Soviet-American. relations, per-
haps caused more frequently by events over which neither side has
much control. )

1
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11.

SOVIET FOREIGN POLICIES
AND THE OUTLOOK FOR
SOVIET-AMERICAN RELATIONS

SUMMARY

The USSR’s View of lts World Position

A. Developments of recent years have given the USSR increased
confidence in its security and strategic posture, in its capacity to en-
gage its adversaries on favorable terms, and in the prospects for the
long-term growth of its international influence. The Soviets have thus
begun to pursue a more vigorous foreign: policy and-to-atcept deeper
involvement in many world areas.

B. The attainment of rough parity in strategic weapons with the
US has contributed more than anything else to the USSR'’s self-confi-
dence. The Soviets have also been encouraged to see the US suffering
a loss of influence in certain areas, facing economic difficulties at home
and abroad, and coming under domestic pressure to curtail its world
role.- Largely on the basis of these considerations, Moscow believes
that the US no longer enjoys a clear international predominance. It
does not appear to have concluded, however, that US power has be-
gun a precipitate or permanent decline; US economic, military, and
technological capabilities continue to impress the Soviets. Thus, while.
they may be tempted to conclude that the US will no longer be the
competitor it once was and may therefore be inclined as opportunities
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occur to use their greater strength and flexibility more venturesomely,
they can still see themselves getting into serious difficulties with the
US if they press too hard.

C. The China problem is another factor which limits Soviet confi-
dence. It has become increasingly ¢lear to the Russians that China is
capable of seriously undermining their international positions, keeping
them off balance ideologically, and in the longer term, constituting a
serious strategic threat. It unquestionably concerns the Soviets that
China’s ability to challenge them in all these ways would be all the
greater in circumstances of Sino-American rapprochement.

b

Domestic Political and Economic Factors

D. The present Soviet leadership has been notable for its stability,
and this has resulted in continuity in the decision-making process dur-
ing most of the seven years since Khrushchev's overthrow. Brezhnev
has clearly emerged as the principal figure in the regime and has been
taking a vigorous lead in the area of foreign policy; he now has a per-
sonal stake in the USSR’s current policy of selective détente. Decision-
making, however, remains a collective process. Indeed, there are occa-
sional signs of stress over the content and implementation of foreign
policy. And maintaining a consensus behind a more active Soviet for-
eign policy, in circumstances of greafer international complexity, may
become increasingly difficult over time.

E. The USSR has been able to achieve rates of economic growth
which are high by international standards and to maintain a military
effort roughly equal to that of the US. But the Soviet economy is still
backward in some sectors and it faces serious problems stemming
from low productivity, the declining effectiveness of investment, and
technological lag. Economic constraints do not oblige the Soviets to
reduce military spending, however. While an agreement on strategic
arms control would relieve somewhat the heavy demands which mili-
tary programs impose on high quality human and material resources,
agreements of the sort now contemplated would not enable the So-
viets to increase the rate of economic growth appreciably.

The Strategic Weapons Relationship with the United States

F. We believe that the USSR has concluded that the attainment
of clear superiority in strategic weapons—i.e., a superiority so evident
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that the Soviets could be assured of success in a confrontation and even
“win” should they press the issue to nuclear war, say, by a first strike—
is not now feasible. Nevertheless, there are no doubt those in Moscow
who beligvé that it may still be possible to obtain 2 meaningful margin
of advantage in strategic weapons which would give the USSR in-
creased political-psychological leverage. The Soviet leaders must, at
the same time, reckon with the possibility that any attempt to gain
such an advantage would look to the US much the same as an attempt
to moye toward clear superiority and would produce the same counter-
action. The course they have chosen, at least for the immediate future,
is to attempt to stabilize some aspects of the strategic relationship
with the US through negotiations, and they appear to believe that a
formal antiballistic missile agreement and an interim freeze on some
strategic offensive systems, on terms they can accept, are within reach.

G. Assuming such an agreement is reached, the Soviets would
continue serious negotiations on more comprehensive limitations. But
the Soviet leaders are probably not clear in their own minds as to
where these negotiations should lead. They may fear that too com-
prehensive an agreement might involve disadvantages they could not
anticipate or foreclose developments which might eventually improve
their relative position. And the more complex the agreement being
considered, the greater the difficulties the Soviet leaders would face
in working out a bureaucratic consensus. Thus, their approach to
further negotiations would almost insure that these would be pro-
tracted.

The Sino-Soviet Conflict ,

H. The Soviets understand that their difficulties with China are |
in many ways more urgent and more intractable than their difficulties
with the US and that, as Chinese military power grows, the conflict
may become more dangerous. Moscow 'no doubt expects that the
approach to normalization in US-Chinese relations will strengthen
Peking's international position and will make China even more un-

' For separate statements of the views of Lt. Gen. Jammie M. Philpott, Acting Director,
Defense Intelligence Agency; Vice Adm. Noel Gayler, Director, National Security Agency; \/JJ\/
Rear Adin. Earl F. Rectanus, Director of Naval Intelligence, Department of the Navy; and
Maj. Gen. George J. Keegan, Jr., Assistant Chief of Staff, Intelligence, USAF, see their footnotes

to paragraph 28, page 16.
- .
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willing than before to consider concessions to the USSR. It has also
occurred to the Soviets that the US may gain some increased freedom
of maneuver against them and that Washington and Peking will in
some situations follow parallel policies to Moscow’s detriment. The
new US-Chinese relationship could, in addition, make a military solu-
tion to the Sino-Soviet conflict seem to the Soviets an even less attrac-
tive alternative than before.
———-

I. Sino-Soviet relations will not necessarily remain as bad as they are
now. At some point, the two sides might arrive at a modus vivendi
which would permit them to “coexist” more or less normally. But to
obtain any deep and lasting accommodation the Russians would have
to pay a price they would consider unacceptably high, including a
lifting of military pressures, some territorial concessions, disavowal
of Moscow's pretensions as the paramount authority among Com-
munists, and acknowledgement of a Chinese sphere of influence in
Asia.

J. The Russians are likely to want to establish a wider role in Asia
in the next few years. Consolidation of the Soviet position in South
Asia, with the focus on India, will be one feature of this effort. The
Russians will also continue to work to prevent an increase in Chinese
influence in North Korea and North Vietnam. In the case of the latter,
this will mean that Moscow will remain staunch in its support of
.Hanofi’s effort to obtain a favorable settlement of the Vietnam war.
The Soviets will, as a further objective of their pohcy in Asia, try to
increase their influence iii Japan, and an improvement in relations
has already begun. Soviet prospects in this regard are, however, prob-
ably limited by Tokyo’s greater concern for its relations with the US
and China.

V\““\
Soviet Policy in Eastern and Western Europe

)

K. Although Moscow has made progress in restoring order in’
Eastern Europe, it has not come to grips with the root causes which
have in recent years produced unrest or even defiance of Soviet au-
thority there—in Romania, Czechoslovakia, and Poland. Many East
European leaders still hope for greater national autonomy and wider
political and economic intercourse with the West. The USSR’s task
of reconciling its efforts to consolidate its hegemony in Eastern Europe

4 SAT

91




11. (continued)

with an active policy of détente in Western Europe can therefore only
be complicated and delicate. If it came to a choice between erosion of
their position in Eastern Europe and détente in Europe as a whole,
the Soviets would choose to let the latter suffer.

L. The USSR’s security concerns in Eastern Europe, its own eco-
nomic weaknesses, and growing preoccupation with the Chinese have
turned it away from a policy of crisis and confrontation in Europe. .
At the same time, the changing pattern of US-West European rela-
tionships and trends within Western Europe itself have evidently
convinced Moscow that its long-standing European aims—including
a reduction of the US role and influence there—have become more
realizable than ever before, A conference on European security repre-
sents for Moscow one way of encouraging the favorable trends in
Western Europe and slowing the adverse ones. The Soviets also hope
that a conference would open the way to a definitive and formal
acknowledgement of the status quo in Germany and Eastern Europe.
Rejection of the West German-Soviet treaty by the West German
Bundestag would deal a setback to Soviet confidence in the viability
of its German- policy and possibly of its wider European policy. We
believe, however, that in these circumstances Moscow’s inclination
would still be, perhaps after an interval of threatening talk, to try
to salvage as much as possible of these policies rather than to reverse
course completely.

M. The USSR’s position on force reductions in Europe appears
to stem mainly from its overall: European tactics rather than from
economic pressures or from military requirements related to the Sino-
Soviet border. Moscow has doubts about the desirability of reducing
its forces because of its concerns about Eastern Europe and about
its military position vis-d-vis NATO. We believe, nevertheless, that
Moscow is coming to accept that, assuming continuation of present
trends in East-West relations in Europe, it could safely withdraw
some of its forces from Eastern Europe, particularly from the large
contingent in East Germany. This does not mean the Soviets have
decided on any reduction or soon will. But, if they should decide to
move beyond their present position, they will presumably see ad-
vantage in thoroughly exploring the possibilities of a negotiated agree-
ment rather than acting unilaterally. On the other hand, if they should
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conclude that such negotiations are unpromising, they might make
limited withdrawals on their own, mainly because they would judge
that this would lead to more significant US withdrawals.+-

The USSR's Position in the Middle East

N. In order to protect thejr close political.and military ties with
Egypt, the Soviets have been willing to increase their direct involve-
ment and to accept larger risks in the context of the Arab-Israeli con-
flict. A full-scale renewal of the Arab-Israeli war would, however, be
unwelcome to the Russians and the present situation causes them
some anxiety, There is thus some chance that Moscow will come to
see the desirability of urging the Arabs to accept a limited, interim
agreement which would diminish the dangers of renewed hostilities,
while still allowing the Soviets to enjoy the fruits of continued Arab-
Israeli animosity. The Soviets are, however, unlikely to be amenable
to an explicit understanding with the US limiting the flow of arms
to the Middle East, though they might see advantage in some tacit
restraints.

O. The Russians are probably generally optimistic about their
long-term prospects in the Middle East, believing that radical, anti-
Western forces there will assure them a continuing role of influence
and eventually an even larger one. But the Soviets are uncomfortable
because their present position is tied so closely to the exigencies of
the Arab-Israeli conflict. They have also seen that radical nationalism
can occasionally take a violently anti-Russian turn and with increasing
involvement they will probably encounter greater difficulty in follow-
ing a coherent and even-handed policy among the diverse and quarrel-
some states of the area. In order to put their position in the Middle
East on a firmer foundation for the future, they are likely to try both
to forge stronger political ties with the “progressive” Arab parties and
to develop their diplomatic relations with the moderate Arab states.

The Third World

P. The USSR’s policies in the Third World are greatly affected by
its urge to claim a wider world role for itself and by the need to pro-
tect its revolutionary credentials, especially against the Chinese chal-
lenge. In addition to its strong position in the Middle East, the USSR
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has over the years won for itself a pivotal role in South Asia. It has
also gained wider influence in Latin America. In Africa, the Soviet
record is considerably more mixed and Soviet activities there now
have a relatively low priority. In the Third World as a whole, partly
because of some serious setbacks in the past, the Soviets are now in-
_clined to view their prospects somewhat more soberly than they once
did. Their approach is in general characterized by opportunism and
a regard for regional differentiation. Nevertheless, by virtue of its
acquisition in recent years of a greater capability to use its military
forces in distant areas—a capability which is likely to continue to
grow—Moscow may now believe its options in the Third World are
expanding,

Future Soviet-American Relations

Q. The USSR has compelling reasons for wanting to keep its rela-
tions with the US in reasonably good repair, if only in order to control
the risks arising from the rivalry and tensions which Moscow assumes
will continue. It realizes that the larger world role it seeks is un-
realizable except at the expense of the US. Whether the USSR will in
particular circumstances lean toward sharper competition or broader
cooperation with the US will naturally .depend on the interaction of
many variables. Crucial among these will be Moscow’s appraisal of US
intentions and its assessment of developments in the triangular relation-
ship involving the US, China, and itself.

R. Progress in talks on strategic arms limitations might, by but-
tressing the USSR’s sense of security, help to wear away some of its
suspicion of US intentions. But problems in other areas where the
political interests of the two countries are deeply engaged may prove
to be of a more intractable sort. The conflict of interests in the Middle
East seems likely to be prolonged. This may be true also in Europe
where the Russians have an interest in the kinds of agreements which
contribute to the security of the Soviet sphere but not in a genuine
European settlement.

S. Whether the future will bring a more meaningful modification
of the Soviet international outlook seems likely to depend ultimately
on the USSR’s internal evolution. And here the crucial question may
be how the Soviet leaders deal with the problem of adaptive change in
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Soviet society, including the problem of economic modemization: by
minimal measures or by serious reform. The entrenched bureaucratic
oligarchy now in charge is resistant to change. Among the younger
men in the Politburo who now seem most likely to take over from the
aging top leadership there may be some who harbor reformist views.
But such tendencies, if they exist, are not now in evidence.

T. Thus, for the foreseeable future at any rate, Soviet policy, for
reasons deeply rooted in the ideology of the regime and the world
power ambitions of its leaders, will remain antagonistic to the West,
and especially to the US. The gains the Soviets have made in relative
military power, together with the heightened confidence these gains
have inspired, will lead them to press their challenge to Western inter-
ests with increasing vigor and may in some situations lead them to
assume greater risks than they have previously. At the same time, their
policies will remain flexible, since they realize that in some areas their
aims may be better advanced by policies of détente than by policies
of pressure. They will remain conscious of the great and sometimes
uncontrollable risks which their global aims could generate unless
their policies are modulated by a certain prudence in particular
situations.
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A new note of Soviet self-confidence in international affairs, seen in
Moscow as validating the concept of a progressive historical march, is
emerging in the 1970s. Other major powers are not viewed as having
changed their basically hostile attitudes toward the USSR, but the
Soviets feel greater assurance about their capacity to deal with them
and less exaggerated concern for their effects on Soviet security. Since
insecurity has been a major factor motivating Soviet policies in the past
it is not surprising that new directions in Soviet foreign policy have
accompanied the new psychological mood. Moscow perceives a new
need today for normalized relations with major states, especially the
US, and has learned from experience that working within the existing
international system is more likely to serve Soviet interests than frontal
challenges to other great powers or to the system itself. Largely for this
reason the Soviet leaders have developed an increased stake in
international stability and have come to accept the prospect of an
indefinite period of coexistence with the West.

Moscow still expects and seeks international change. But the
USSR cannot, in a period of detente, be the direct agent for much of the
change its leaders still hope will occur. And while a residual belief in
the eventual attainment of ultimate Soviet aims in the basic world
struggle still exists in the USSR, the Soviets have increasingly adjusted
their sights, conceptually and operationally, to short-run and
intermediate-range goals. Achievement of even these, the Soviets
realize, depends on success in working with forces that often act
independently of Soviet sway and in overcoming simultaneous
countervailing trends.

Sources of Soviet Perceptions

Soviet ideology supplies the basic conceptual framework used by
Soviet observers in analyzing international affairs. The interpretation of
world events this ideology provides is dynamic: it posits a fundamental
struggle on a global scale, presupposes constant change, and gives
impetus to an activist foreign policy. Yet while Marxism-Leninism
attunes Soviet observers to the key role that events within states play in

-affecting international behavior, it explains little beyond the general

and abstract about relations among states. And although the Soviet
outlook could be called utopian in terms of its stated goals, most Soviet
leaders from 1917 onwards have consciously stressed realism and
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caution in practical policy matters and warned of the dangers of
adventurism in the long-term international competition between the
emerging new order and the declining old. In this regard, Brezhnev
follows the examples of Lenin and Stalin rather than Khrushchev.

The wider Soviet involvement in recent years in world affairs and a
belief that. internal progress, especially toward economic goals, is
increasingly dependent on international relationships have led Soviet
leaders to seek a more accurate picture of the world. They have tried to
enhance the capabilities of their channels of information about foreign
events and, of particular note, to obtain more and better analysis of that
information. A larger role has been assigned to the academic institutes
in Moscow, especially the Institute of US and Canadian Studies and
the Institute of the World Economy and International Relations, which
are involved in providing policy-makers with estimative judgments
about international affairs.

How deeply rooted the newer Soviet perceptions have become cannot
be told with certainty. The current leaders lived through the Stalirrera,
with its articulate and heavily propagandized set of ideas stressing the
hostility of the international environment, Soviet insecurity, and the
necessity of avoiding foreign contact. This era has left deep and
widespread Soviet doubts about the wisdom and orthodoxy of
enmeshing the USSR in dealings with the capitalist powers and making
compromises with the West. Yet despite the persisting influence of
ingrained views, perceptions do not remain static. Doctrinally pure
positions are possible only when events are viewed at a distance.
Involvement with events requires that dogma make room for
pragmatism, lest unrealism drive the Soviet state into an isolationist
position. The post-Stalin generation of Soviet leaders has already
changed its outlook in significant ways because of international
experience, the influence of personal and institutional roles and
interests, and newly perceived needs. A new generation of post-
Brezhnev leaders could also develop new perceptions of international
problems and new ideas of what Soviet national interests require in
terms of international behavior.

The New International Situation

The measuring standard and key 'determinant of the USSR’
progress in the worldwide political struggle postulated by the Soviets is
the international “‘correlation of forces.” In weighing the strengths of
the two sides, the Soviets attach great importance to the power of the
principal states, especially their economic and military capabilities and
potential. But less tangible social and political factors are also
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considered to be important, hence the continual Soviet assessing of US
domestic cohesion and willpower.

In the Soviet view the world since 1917 has been in gradual
transition from a purely capitalist system to a socialist one, the most
dramatic single advance being the Sovietization of East Europe after
World War I1. But the 1970s, the Soviets argue, have brought a further
significant, even radical favorable change in the international balance.
Some Soviet commentary seems to imply a tipping of the balance past a
notional midway point, as though “‘socialism” now possessed more
than half of a world power pie. The factor mainly responsible for the
new correlation of forces, in Moscow’s view, is Soviet strategic nuclear
strength, built up over the last ten years to a level roughly equivalent to
that of the US. Also contributing to Soviet optimism is the combination
of economic, social, and political problems currently plaguing the
West, which Moscow views as unprecedented. In Soviet eyes these
problems have made the present phase of capitalism’s *‘general crisis”
unusually deep and persistent and have thrown the West into its most
serious disarray since World War IL

The Soviets are unsure about what developments will flow from
this “‘crisis,” however, and realize that any relative advantages they
now enjoy rest on an uncertain foundation. More pronounced leftward
trends in West European politics (especially Communist participation
in coalition governments in France and Italy) seem likely to them, but
they also see in the present-day Western condition the seeds of possible
civil wars and the specter of revived fascism. The Soviets apparently
believe that capitalism cannot escape suffering permanent disabilities
as a conseqence of its problems and that it is already in a qualitatively
new stage of its decline. But at the same time they have respect for the
capacity of the capitalist system to devise effective methods for coping
with even such serious problems as the oil issue and to bounce back
because of the overall size and resiliency of the Western economic
‘systemn.

The Soviets have also had difficulties in determining the meaning
of the Western disarray for their own foreign policy. Some Party
elements reportedly feel that not enough is being done to take
advantage of the new international situation, and West European
Communist parties are receiving conflicting signals from Moscow on
just how best to improve their individual political positions. So far,
however, in line with the Soviet propensity in the 1970s increasingly to
dissociate the world revolutionary struggle from the ordinary conduct
of interstate relations and place emphasis on the latter, the most
authoritative Soviet expositions of the Western “crisis”’ have been more
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in the nature of efforts to steer the detente policy over the shoals of this
unanticipated situation than justifications for revising course.

In no case has this been more clearly true than for Soviet relations
with the US, which remain the key factor affecting the overall Soviet
international role. In the 1970s the US moved toward detente with the
USSR and accommodated itself to the growth of Soviet strategic forces
and.a Soviet role in resolving major world problems. Whether this
“realistic” US attitude will be sustained is the chief question for Soviet
policy-makers. The Soviets believe that the US altered its foreign
outlook in the early 1970s largely for pragmatic reasons: the old policy
was simply becoming less effective and too expensive. But the new US
policy, the Soviets believe, rests on an unconsolidated domestic base;
the consensus supporting earlier US policies has broken down, but no
agreement has yet been reached on what should take its place. The
Soviet reading of the situation in the US throughout the 1975 “pause”
in detente has been that the pro-detente forces are still more powerful
than their enemies, but that the latter remain strong, still tapping a
reservoir of anti-Soviet feelings not yet completely dissipated from the
Cold War.

The newfound Soviet confidence is not free from counterbalancing
factors, and Moscow does not see the shifts in the international
“correlation of forces” wholly one-sidedly. For one thing, the favorable
changes that have occurred in the 1970s are not irrevocable. In this
critical regard they differ from postwar Soviet gains in East Europe,
which are judged to be “irreversible.” Even the lengthy and expensive
Soviet nuclear missile buildup does not guarantee future strategic
stability or even parity.

Moscow is also clearly aware of the storm clouds on its
international horizon. Chief among them is China, whose “loss”
greatly damaged the USSR’s image as the nucleus of an ever-increasing
international political movement and whose deep-seated hostility
threatens to outlive Mao. But Europe too, the recent collective security
agreement notwithstanding, contains a self-assured West Germany and
has shown little susceptibility to increases in Soviet influence despite
spells of political turmoil and lessened fears of the Soviet military
threat. The emergence of several secondary power centers in the world
is welcomed by Moscow as representing a decline in US authority
among its chief partners, but the Soviets are uneasy about what
direction these newly independent political forces will take. While the
Soviet perception of the world as enemy is changing, it has not been
replaced by one of the world as oyster, ripe with opportunities to be

exploited.
5
syé

99




12. (continued)

s?é

Soviet policy today is informed by a sense of “having arrived”
internationally. By successfully weathering critical trials over the years,
the Soviets believe that the USSR has demonstrated a capacity to
sustain itself and grow in a dangerous and unpredictable international
environment. There is also considerable national pride connected with
the Soviet international role that is important to a people whose sense
of inferiority vis-2-vis other great powers and cultures has been great
and to a regime in need of evidence of its own competence and
legitimacy. The Soviets feel that their international prestige is more
solidly based today than was the case under Khrushchev, whose
incautious political moves aroused rather than impressed adversaries
and bought little influence in other countries. A stronger and more
secure USSR does not guarantee success in all foreign undertakings,
but it does mean a more active and influential Soviet international
presence.

The Soviet International Role

Current Soviet perceptions of world affairs, however, imply a
degree of instability for Soviet pohcy Although political changes such
as those in southern Europe, from Turkey to Portugal, tempt Moscow
to see and act on opportunities for Soviet advantage, the Soviet leaders
are aware that greater militancy would damage their relations with the
West without assuring any expansion of Soviet influence. While the
Soviets are prepared to intervene abroad in areas and on occasions
when they think the political and military risks are justified—as seems
to be the case in Angola—they must continuously reassess the costs
involved. In the rest of the 1970s and beyond the USSR may find itself
even more subject to the strains inherent in its contradictory
international roles: how effectively can it continue to represent itself as
revolutionary, progressive, and the patron of the have-nots of this world
while seeking expanded friendship with the US, recognition as a rich
and advanced country, and stability in certain regimes and regions?
There will probably continue to be a strong Soviet attitude in favor of
keeping relations with the US and other major powers on a reasonably
even keel, despite inevitable ups and downs. But mutuality of interest
and viewpoint between East and West has.long been anathema in the

USSR, and reaching genuine compromises with the West will never
. be an easy or a natural process for Soviet leaders.
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SUBJECT: The Impact of a Polish Pope on the USSR

MEMORANDUM

Key Judgement

The elavation of the Archbieshop of Poland's former royal
capital and anocient cultural center--Krakow--ts the Papacy
will undoubtedly proveiextremely worrigome to Moscow, if
only because of the responstveness his papacy is likely to
evoke in East Europeanicommunist societies. The selection
of a Polieh Pope, which reflects the uniquely vital Polish
church, will make even more difficult Mogoow's:traditional
attempte to bind culturally Weetern Paland more closely.to
the Fast, to integrate the Poles more closely into a Soviet-
damznated bilateral and multilateral system of allzances,
and to foster greater social and political discipline in
Poland by consolidating the power of the Polish communist
party. Beoause of the impaet of John Paul II, particularly
his impact on Polieh nationaliem, the Soviets will now find
it even more difficult to check and to counter Poland's
ingtineiive, cultural, ziud political gravitation to the West.

When the USSR faces its so-called empire in East Europe,
it confronts a seriously unstable area where problems of
nationalism have caused major rifts with the Soviet Union .
(Yugoslavia in 1948 and Albania in 1961), significant policy
deviations with the Romanians, and differences among Warsaw
Pact states over such disputed areas as Macedonia, Bessarabia,
and Transylvania. The Soviets have never been able to cope
successfully with the legacy of Polish natiocnalism, particu-
larly Polish opposition to foreign occupiers and alien politi-
cal systems. The origin of the state itself is linked to the
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papacy when-more than,q millenium; iago~~the king of Poland
converted to Roman,Catholicism and: ‘turned his back on Kieyan
Rus. . The election:of Cardinal Wojtyla as Pope will give a.
tremendous boost .to this formidable national pride and
thereby make it more: difficult for the regime to ignore the
church's’ wishes.

A Polish pope will in particular have a long—term
impact ou a variety.of internal issues betweén church and
state that will.ultimately demand Moscow's attention.
Polish Catholices have been treated as second-class citizens
by the party and have alwayas looked to the church as a
political alternative.llNow the church can be expected t~
stiffen its position on such issues as ‘egtablishing the -
legal statua of the Roman Catholic church, permitting
greater access to the media:for church officials and re—
ligous services, and allowing an uncensored church press.
The Pope's support for, human rights issues as well as the
emphasis by the Polish Catholic church on the country's
cultural heritage could: increase problems for Edward Gierek
as well as the potential for mass discontent. Gierek's
reaction to these problems will be watuohed closely in every
Warsaw Pact cpaital, but none so closely as Moscow.

. P
The elevation of the Cardinal to the papacy also marks

an irreversible setback! for Moscow's efforts since the ead
of WWII to weaken the various connections between the East
European branches of the Catholi¢ Church:and Rome, and.to
create in their place ‘docile national churches. A Polish
pope not only buttresses the position of the Polish church
as an alternate source of power but lends verisimilitude to
the Polish view that only the church genuinely represents
Polish national interests., . Soviet actions in the past have

. already implicitly acknowledged that the neutrality of the
church is esgentidl to rule Poland, and Soviet leaders
presumably must realize that the bargaining position of the -
church on a variety of issues has now been enhanced. The
inability of the Poles to collectivize agriculture, for
example, is.in part a:reflection of the power of the church's
support for, an independent peasantry

The Soviets have in recent years been well aware of the

need for caution imposed on their dealings with Warsaw due

' to Poland's intractable domestic economic and foreign *rade
problems and to the fact that Poland has a higher level of
social tension than that of any other East European country.
In fact, Moscow's‘careful response to tha worker riots in
Poland in 1970 ‘and 1976 revealed that its ultimate concern
was to ensure that political stability reigned in Poland.
As long as Poland's nationalistic feelings do not give vent
to overtly anti—Soviet actions, Moscow is likely to continue
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to show caution in response to any disruptive effects of
~Poland's societal -and intellectual tensions. 1If this occurs,
-Gierek will probably have increased bargaining leverade in
-getting Soviet cocperation in responding to issues between
'the party and the, church.

. Both the Church and the Kremlin, moreover, presumably
share the popular' Polish view that there is no viable alter-
.native to what. have thus far been Gierek's cautious tactics
in handling Poland's domestic and social problems. -In 1976,
for example, the Soviets supported his careful response ‘to
the riots against: the regime; last year, the church supported
his efforts to: mairtain social peace in' the country. In the
- near term,. therefore, there should be no .ctisis‘in Soviet-
Polish relations as a_ result of;ijtyla s elevation to the

papacyc

‘Over thellong run, however, ‘the election of a Polish.
pope will contribute to an increase in nationalism in East
Europe and will raise the consciousness  of Orthcdox churches
and churchmen in the area. East European pexceptions of
Moscow's handling of any domestic crisls that results will
be significant. Intellectual disseni in Poland and Czecho-
slovakia is already increasing and dissident groups will
press the outer limits of permitted expression if the Soviets
are perceived as too conciliatory. Hungary's gquiet and
careful experimentation in economic reform would also be
enhanced by any signs of Soviet willingness to allow ad-
ditional church freedom in Poland. A revival of the
Protestant church in East Germany is already underway.

Indeed, the ripple effect on al. of the East European
countries as a result of any increase of Polish nationalism
will cause the SOViet'leadership to pay close attention to
each sign of responsiveness to a Polish papacy in communist
societies. The selection of a pope from Poland, moreover,
adds to the problems:of an aged and tired leadership in the
Kremlin that is already facing its own pre-suceession
problems. . Finally, the Soviets will be especially alert to
any fallout from_the:Pope's electlon because the current
Chinese leadership 1is particularly anxious to exploit anv
signs of a revival in East European nationalism and any signs
of Soviet vacillation in responding to the challenge of such
a revival. ;

The potential spillover effect of East European nation-
alism to the USSR is also considerable, particularly in the
Ukraine where the Uniate Church has many adherents, in
Byelorussia which contains former Polish territories that
were once heavily:Catholic, and in the Baltic countries where
there are several million Catholics. The Soviets have always

3
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been more hostile toward Catholicism than toward officxally
recognized and relatively subservient churches, guch as the
Russian Orthodox, because of the Westexn orientation of the
Catholics and thelr susceptibility on Soviet boxders to
outside influence. A!Polish pope will reinvigorate the
Catholic faith in these areas and way embolden Catholic
dissidents to engage in more vigorous protest activities.
These issues were presumably discussed in a meeting between
Ukrainian First Secretary Shcherbitsky and the Polish Ambas-
sador to the USSR in; a meeting in Kiev on 17 October, only
one day after the Pope 8 election.
I

If nothing else,‘a POllBh papacy provides resonance to
the activities of the: Lithuanlan Catholic dissidents, whose '
samizdat publication—-The Chronicle of the Lithuanian Catholic
Church-~is already one of the most vital underground journals
in the USSR. Digsent:in Lithuania is largely a product of
religious-national sentiment, and the two most important
external influences. on Lithuania are the Catholic church and
Poland. For several: centuries Poland and Lithuania were
united in a single state and the Lithuanian capital still
contains a sizable: Polish minority.

The impact of a’Polish papacy on the Ukraine will depend
largely on the pcsition of the new pope toward the Uniate
church. Unlike the Catholic church in Lithuania, which has
a precarious .legal status, the Uniate church was formally
outlawed after the war. As a condition for better Soviet-
Vatican relations, Moscow has unsuccessfully insisted on
Rome's recognition of the liquidation of the Uniate church.
Such recognition would be a particularly difficult decision
for a Polish pope.

on balance, ‘it will take a long period “of time for tkese
problems to sort’themselves out, but the Soviet leadership
is probably already anxious about how to cope with the ulti-
mate impact of a Polish papacy on East European nationalism
22 well as such derivative issues as Euro-ommunism and Soviet
dissidence. Having successfully coexisted with a Communist
regime in Poland, the new Pope will have more than symbolic
impact on those communist parties in such heavily Catholic
countries as Italy, France, and Spain. The communists in
these countries may now feel more free to stress their
indcpendence from Moscow. Conversely, it will be more
difficult for such parties ag the Christian Democrats in
Italy to use tha influence of the Church against ‘these
communist parties. The long-range problems are thus far
different from thoese that have faced previous Soviet. reaimes
and once led Stalin to rhetorically but derisively dismiss
the impact of the Vatican by asking "how many divisions has
.the Pope?"
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KEY JUDGMENTS

The Sovicels are deeply engaged in support of revolutionary vio-
lence warldwide. Such involvement is a basic tenet of Soviet
policy, pursued in the interests of weakening unfriendly societies,
destabilizing hostile re:gimes. and advancing Soviet interests.

The USSR pursues different policies toward different types of
revolutionary groups that conduct tecrarist activities {(that is.
hijackings, assassinations. kidnapings, bombings. and the victim-
ization of innocent civilians).

Whether terrorist tactics are used in the course of revolutionary
violence is largely a matter of indifference to the Soviets, who
have no scruples against them. The Soviet attitude is determined
by whether those tactics advance or harm Soviet interests in the
particular circumstances. Revolutionary groups that employ ter-
rorist tactics are simply ane among the many instruments of So-
viet foreign policy.

There is conclusive evidence that the USSR directly or indirectly
supports a large number of national insurgencies ' and some sepa-
ratist-irredentist * groups. Many of these entities, of both types,
carry out terrorist activities as part of their larger programs of
revolutionary violence. A notable example of Soviet involvement
is the case of El Salvador. where the Soviets have coordinated
and directly participated in the delivery of arms to revolutionary
groups thal use terrorism as a basic tactic.

.

Some revolutionary groups that employ terrorism do accept a
measure of Soviet control and direction, but many do not.

The International Department of the Central Committee of the
Soviet Communist Party has primary responsibility for managing
contacts with movements in opposition to established govern-

* National insurgencies ace broad-based movements which seek 10 transform the fundamental political
oticatation of 2 society by 2rmed sevolutionasy means. Eaamples of such croups which the USSR supports
or has supported ace SWAPO (in Namibia) and ZAPU (in the former Rhiodesia).

t Separatist-irredentist movemients believe that they constitute nations without states and seck to assernt

theic aational v or independence. Examples of such mavements which the USSR supports or has
supported are several of the Palestinian groups
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ments. The KGB, the GRU, and the 10th Directorate of the Soviet
General Stafl provide a broad range of miilitary and paramilitary
training to members of revolutionary groups, in various camps in
the USSR and elsewhere, and provide arims and other assistance to
a wide spectrum of revolutionary groups in the world, particu-
tarly Palestinians, Africans, and Latin’ Americans? Much of this
supporl is readily utilizable in terrorist activities.

o The Soviets support certain allied or friendly governments and
entities—notably Libya, certain Palestinian groups, East Eu-
ropean states, South Yemen, and Cuba—uwhich in turn directly or
indirectly support the terrorist activities of a broad spectrum of
violent revolutionaries, including certain of the world's nihilistic
tertorist groups.'

The USSR accepts these support actions of its allies and {riends. It
does so on occasion because these actions also serve Soviet in-
terests and on other occasions because they are part of the price
to be paid for maintaining and-increasing its influence with allies
and friends. The USSR has not made its backing for them contin-
gent on their desisting from aiding nihilistic terrorists or other
violent revolutionaries. In this sense. Moscow is wittingly provid-
ing support, albeit indirectly, to international terrorism.

With respect to Soviet policy toward nihilistic, purely terrorist
groups, available evidence remains thin and in .some respects
contradictory, even though the human intelligence collection
programs of the United States and its [riends have been giving
this problem close scrutiny {or some years.

The activities of some of the nihilistic terrorist groups are carried
out by individuals trained by Soviet {riends and allies that pro-
vide them with weapons; such terrorists have sometimes transited
Soviet Bloc nations. Yet the térrorist activities of these groups are
not coordinated by the Soviets.®

\ ! Sec annezes-A and B {or details.

« Mehilists are small groups, with little public support. which rely almost eclusively on terrorist acts to
destroy existing institutions 1o make way for new ones. Leading cxamples ace the Baader-Meinhof group in
Germany, the Japanese Red Army, and the Red Brigades in ftalv, which prafess the view that Western
instilutions are their major antagonists.

s Fallowing is an alternative view of the Director. Defense Intelligence Agency: the Assistant Chief
of Staff for Intelligence, Department of the Army: the Dircctor of Intelligence. Headquartens. Marine
Corps; and the Assistant Chief of Staff. Intelligence. Department of the Air Force. They belicve that the
Sovicts do provide some coordination to nihilistic terronsts cither directly through the contacts of Soviet
aduisers with these terrorists wn training camps in Middle Eastern countnes, or elscwhere, or indirectly
through East Europcan countrics, Cubans, Palestinions. or other cnfities through which the Soviets work.

106



file:///gencv

14. (continued)

NOFORN/NOGIIITRACT JORCON

The Soviets have on occasion privately characterized certain ni-
hilistic terrorism as “criminal,” and have urged other revalution-
ary groups to cease and desist from terrorist acts the Soviets
considered “sel{-defeating.” ¢

Public protestations by the Soviets that they da not back terror-
ism are compromised by the indirect Soviet support reccived by
certain nihilistic terrorists, as well as by the direct support the
Saviets afford to national insurrections and separatist-irredentist
movements which conduct terrorist acts.

The Soviet policy of differentiated support of various kinds of
revalutionary violence benefils Soviet overall interests at low risk
or cost, and without significant damage to Soviet prestige. [t is
therefare likely to continue.

There is no basis for supposing that the Soviets could be per-
suaded to join the \West in genuine opposition to inlernmioqal
terrarism as a whole.

The broader phenomenon of revolutionary violence is a more
significant and complex issue for the United States than is its
tecrorist component per se. The severe instabilities that exist in
many seltings in the Thitd World are chronic. will not soon be
overcome, and in many instances would continue to exist regard-
less of the USSR.

There is no simple or single solution to these problems because of
the variety and complexity of circumstances leading to revolu-
tionary violence and terrorism. In every case. the indicated meas-
ures include a mixture of three approaches: reduction or elimina-
tion of external support, police and/or military action to combat
violence, and the opening of channels for peaceful chaage.

* Folloutng is an alternotive view of the Director, Defense Intelligence Agency: the Director of

Inrcthgeace, Headquariers, Marine Corps; and the Assisiant Chief of Swaff, tntelligence. Depariment of
the Air Eorce. They belicoe that this judgment is mislcading. Moscow has not supported terroristic
activites which it considers countesproductive. The holders of this view note, however, that, os stated in
the fourth Key Judgment (page 1), on other occasions “the Soviets have coordinated and directly partici-
pated in the delivery of arms to revolutionary groups thot use terrorisen as o basic toctic.™
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Key Judgments

tnformation available
as of 30 November (98}
was used in this repurct.

Soviet Society in the 1980s:
Problems and Prospects

Both Western observers and Soviet officials recognize that the Sovict
Union now faces a wide wrray of sociai. cconomic., and political ills
includinz a general socia! malaise, cthaic teasions. consumer {rustrations.
and political dissent. Precisely how these internal problems will ultimateiy
chalicngc and alfcct the regime, however, is open to debate and consider-
ablc uncerwainty. Somce observers believe that the regime will have litdle
troublc coping with the ncgative mooad among the pupulace. Others believe
that cconomic mismuanagement will aggravate internal problems and
ultimately crode ine regime's credibility. increasing the long-term pros-
pects for fundamcntal political change

Whatever the ultimate prognosis, these problems will pose a challenge for
the new Sovict Icadership. The Politburo’s approach probably will be based
on its assessment of the threat posed and the degrec 1o which these issucs
can be addressed by policy shifts. Three broad categories of problems—he
quality of life, cthnic tensions, and disscnt—are surveyed in this paper. Of
these, popular disconicent over a perccived decline in the quality of life
represents, in our judgment. the most serious a2nd immediate challenge for
the Politbura. According to [ —o= 2o} sources, the
Soviet people are no longer conflident l.ml thII‘ standard of living will
continue 1o improve. Popular dissatisfaction and cynicism sccm to be
growing. This popular mood has a negative impact on economic productivi-
ty a:id could gradually undermine the regime's credibility. Such discontent
has already led 10 some isolated strikes and demonstrations. developments
that immediatcly get the leadership's atteation. Other manifestations of
discontent—crime, corruption. and alcoholism-—are cvident as well but
pose no direct challenge 10 the regime. Such ills, nonctheless. have a
detrimental effect on Soviet economic goals. are harm(ul to the social
chmalc in general. and in turn arc made worsc by the slow ratc of
cconomic growth.

Ethnic discontent—rooted in cultural. demographic. and cconomic prob-
lems as well as political suppression—remains primarily a laient but
potentially scrious vulnerabitity. Currently, there is no widespread. politi-
cally disruptive protest or dissent among the Sovict nationalitics. The
regime’s policies—granting 10 national minoritics some linguistic. erritori-
al, cultursl, and administritive autonomy: raising the standard of tiving:
cxpanding the cducational basc: and using overwhelming police power
when nceded- ~have been targely successful so far. Although the potential
far political unrest and sporadic violence in the Baltic republics remains
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high becausc of cconomic, demographic, and cultural grievances, Baltic
concerns have little impact elsewhere in the USSR and can be suppressed
if necessary. With more time (perhaps decadcs), however, similar problems
could become much more consequential in Muslim Central Asia, requiring
the regime 1o manage this problem more adroitly.

Finally, the range of political, religious, and cultural discontent that is
cxpressed in the Soviet dissident movement doces nat, at present. seriously
challenge the regime’s political control, but the regime deals with it as if it
does. Saviet dissidents cause concern because they have an international
audience and their activitics embarrass the regime. Moreover, the leader-
ship remains psychologically insecure and is unwilling to allow any hint of
challenge 10 its authority, apparently because it fears such dissidents could
appeal to a wider audience by articulating more widely held discontent
over food shortages and the like. For these reasons, the regime, particularly
of late, has used widespread arrests and imprisonment of dissident leaders,
confinement in psychiatric hospitals, and exile to crush the movement. The
movement, however, is not likely to die and in the long run could grow if it
can capitalize on increasing discontent, cynicism, and alienation among the
populace.

The sharp slowdown in economic growth since the mid-1970s is the
underlying problem that ties all these issues together and makes them
potentiaily more troublesome for the regime. Unless this trend is reversed,
increasing alienation and cynicism, cspecially among young people, are
likély; and other social ills—crime, corruption, alcoholism—could get
worse. The regime. to be sure, has impressive resources for trying to deal
with particular economic problems—especially in its centralized control
over priorities and rcsources, but a return 1o the more [avorable economic
conditions of the 1960s and early 1970s, when there were substanual
improvements in the standard of living, is highly unlikely. The pervasive
police powers at the Politburo's disposal, when coupled with the Soviet
populacc's traditional passivity toward deprivation and respect {or author-
ity. should, however, continue to provide the regime with the necessary
strength (0 contain and suppress open dissent.
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Difficult decisions regarding resource allocation and new management
approaches, nevertheless, will probably be needed to deal with the Politbu-
ro’s cconomic problems and to reverse the malaise that has set in. How the
new Icadership will handle these issues over the long run is uncertain. lis
policy options range from undertaking major “reforms™ and reallocating
resources away from defense to greater refiance on administrative conteohs—
and repression. Some mix of policies involving both directions might be
attempted. No solutions it is likely to attempt, however, offer any certain
cure for its growth problem and the malaise refated to it. This situation wil
likely require the leadership. to fall back even more on traditional orthodox
mecthods 1o control dissent and suppress challenges to its authority while
continuing cfforts to avoid an overall decline in a “quality of life™ that has
become the regime's seal basis {or legitimacy.
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Gorbachev's Domestic Challenge: The Looming Problems (U)
Key Judgments

Information available as of 2 February 1987 .was used in this
report.

General Secretary Mikhail Gorbachev is off to a strong
start. He has consolidated power with unprecedented speed, put in
place an ambitious program for economic revitalization that has
already achieved some results, set higher standards of
accountability for the bureaucracy, and improved the image of the
Soviet leadership at home and abtoad‘

But Gorbachev's greatest challenge lies ahead. He has staked
his leadership on radically improving the functioning of the
Soviet system while keeping up with the United States abroad. The
cautious changes he has sanctioned so far are, in our view,
insufficient to achieve these goals. Over the next few years, he

ikely to face tough choices between accepting results that
w111 fall well short of his goals--and a resultant erosion of his

_power—-~or pushing the Soviet leadership toward far more —_

difficult--and politically controversial-—policy measures.
k]

Revitalizing the Economy. Gorbachev has made economic
revitalization his priority issue, arguing that Soviet national
security and influence abroad are dependent on a sharp economic
improvement. So far, despite the urgency of his rhetoric, he has
relied on traditional methods--discipline, organizational
streamlining, new people, refocyusing investment to machine
building~-and .some modest reforms to achieve his goals. While
these steps are improving things somewhat--and from the Soviet.
perspective are impressive .and significant--they appear likely to
fall well short of achieving both the growth and technological
progress Gorbachev is seeking over the next five years.

To achieve his goals for improved economic performance, he
will have to consider more politically risky and economically
disruptive reforms. Moreover, progress on the economy is
inextricably linked to developments on a host of other
controversial political and social issues. Gorbachev is already
facing strong opposition from those who see their jobs, status,
and sinecures threatened by his efforts:to turn the Soviet
economy and society around. His cadre policy--to replace
government and party bureaucrats to increase efficiency,
imagination. and _commitment--is at the focal point of the
struggle.
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. Mastering the Bureaucracy. To implement succecssfully even
the changes he has announced so far, Gorbachev will have to
transform a bureaucracy renowned for its ability to resist
leadership direction into a more responsive and efficient
instrument of change. Despite his political success to date, he
has only begun to accomplish this task. His words and deeds
clearly show determination to tame the party and state
bureaucragies, but re<ictance tq his inf«iatives is fierce

anresenctany LreEssure €t his agenda .mplemented is already-

creating a large pool of disgruntled apparatchiki intent on
blocking his program, and he may well have to consider even more

forceful measures. .

Managing the Politburo. From Gorbachev's perspective, the
need to address these interrelated problems will seriously -
complicate his greatest challenge~-maintaining a consensus within
the Politburo. The independent-minded officials who make up
Gorbachev's Politburo appear to agree that there is a need for
new policy directions and persomnel to carry them out, but they
~appear to differ over specific approaches. The convergence of the
institutional, economic, .social, and defense issues Gorbachev
mugt face will make consensus decisionmaking even tougher to
accpmplish ‘than it has been so far.:

Limiting the Defense Burden. Without restricting the defense
burden, Gorbachev will find it increasingly difficult to generate
the significant increase in resources he.needs to devote to
civilian industrial investment, particularly machine building.
Unless there is a sharp upturn in economic performance--which we
think_ is unlikely--or major reductions in defense spending-—whlch
would be very controversial witBout a significant reduction in
the perceived threat--by the end of the decade, demands for
investment in the civilian sector will come increasingly into
conflict with demands for more investment in the defense
industries. The prospect of such a choice has already led
Gorbachev to pursue a bold strategy for managing the US
relatjonship that probably is controversial within the Soviet
elite and could, in conjunction with economic considerations,
eventually lead him to confront fundamental obstacles 1nh1b1t1ng
economic progress. .

Managing Societal Pressures. Gorbachev may find that the
Soviet populace, long accustomed to a paternalistic state that
provxdes job security and basic necessities at low prices, is a
major obstacle to achieving the social-economic transformation he
wants. The regime has already pressed workers to be more
productive while refusing to devote a greater share of resources
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to consumption in order to provide incentives. Many Soviet
reformers believe further changes in social policy--reduced
subsidies for necessities, a less egalitarian wage .structure, and
a more tolerant attitude toward unemployment——will be required to
produce sustained improvements.in economic -performance. Although
societal problems are unlikely to reach crisis.proportions over’
the. next five years, Gorbachev will need to manage popular
concerns effectively to improve morale_and productivity as well
as to prevent increased discontent.

The Soviet leader has considerable advantages and assets for
pushing his agenda. Nevertheless, as these problems converge over
the next five years, we believe he will face an increasingly
clear choice between settling for half measures that fall well
short of his demands and perhaps his néeds, or forcing.the
Politburo to make some difficult and divisive decisions. Failure
to take on this challenge probably would not cost him his job but
would open his administration to charges of Brezhnev-style -
immobilism that he seems determined to prevent.. The leadership
style Gorbachev has demonstrated. so far, as well as his rhetoric,
suggests that he will turn-to more radical policy alternatives
rather than accept that fate. He will find some advisers eager to
.push for a harsher neo-Stalinist path as well as those arguing’
for more radical policy or systemic reforms. We do not know what
mix of these options he might choose or .even how hard he will
push. But the complexities of the issues and absence of easy
alternatives guarantee that the struggle will be protracted_and
the outcome uncertain both for him and the Soviet Union.
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