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The mein thesis of this paper is that if there is
eventually to be any weakening of the Soviet hold over the
Satellites it will come adout through evolution rathor than
revolution. A policy is outlined wheredy favourable evolutionary
trends could bde encouraged, particularly by fostering a spirit
of nationalism in the Satellites and 'playing up to their sense of
national identity. This is a long-term policy. If, as appears
likely, there is going to be a major crisis in East/West relations
in -the short term, it will undoubtecdly be hard to make headway.
But a prolonged Quarrel with the Russians would make the proposed

" policy all the niore necessary and we should therefore not be :
deterred from putting our ideas into practice now. ’

Introductiop: .. . - . - o e . ‘
2, It ie a primary Western interest that Communist influence

should be diminished and Western influence increased wherever

possible. In pursuing this intercsi, Western efforts should not

be confined to the primarily defensive aim of checking the

expansion ¢f Ccmmrunist influence outside the Soviet bloc. It is

equally important to explcit to the full every opportunity of

increasing the ianfluence of the West 1n areas where the Soviet

Union at -present unjoys hegemony.

3. The East Aurcpean Satellitea(l)constitute a field for
Western activity which hss not been acequately exploited; for
reasons which are discussed below, there ars opportunities for
pursuing a more positive policy in thia area 1n the long-term
wCstern interest.

(1) The special cages of Eost Germany and Albania, with whom Her
Majesty's Government are not in diplomstic relations, are not
considered in this Memorandum,
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Le It must be recognised, however, that since there are
vital Scoviet interests at stake in Eastern Europe there are strict
practical limitations on what the Wecst can de at present., A
realistic assessment of the scope for Western activity must take
full account of these intercsts and st not aim too high, It must
distinguish betwcen those elements in the Soviet-Satellite
relationship which can be accepted as quasi permanent and those
which are liable to chsnge.

Soviet Pclicy in East Europe

5e For strategic, political and economic reasons the
Sovliet Union will, in the foreseeable future, seck to maintain
its domination of the East European.Satellites and its control
over their cdestinies, Whatever the ultimate Soviet aim may be,
¢.re tOo Bwallow up the Satellites as constituent republics of the
Soviet Union or to allow them to retain some measure ¢f natioral
identity, its present interests sppear to be btest served by
allowing them to poae as sovereign independent countries (sece
par. 6 below). - .

6. The atrggegic value of the Satellites to the Soviet
Union, though in some respects modified by developments in the

- nuclear and missile fields, is stilil important. It will continue

to be a vital Soviet interest to deny to the West a belt of
.territory which in effect advances the Soviet frontier several
hundred miles Westward. The Northern Satollites (Poland and
Czechcslovakia) will continue to have special straiegic importance
to the Soviset Union as long &s Germany remsins divided,

7. Politically, the maintenance of the g%gggg_g%g‘in”the
Satcllites is a corollary both of the Soviet Union's stratczic
aims and of its overall ideological purpose, More specifically,
it serves chiet interests in the fcllowing ways:

(1) it helps to keep the Satellite régimes under
‘Soviet control; .

(11) 1t provides the Soviet Union with five nominally
independent, but in fact subservient, allies in
its dealings with the West, and with a so0lid
voting bloc in the United Nations and other
international agencies;

(111) it enables the Soviet Union to use the
Satcllites as agents in its political and
. economic penetration of .the non-Communist. world
and thus gives flexibility and diversity to the
- Communist world offensive, The facade of naticnal
. sovereignty and independence in the Satellites 1is
used by Soviet propaganda tc foster among the
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: uncommitted countries the belief that acoption
et of the Communist system doee not 1nv01ve loas
of sovereignty:;

(w) it affords the Soviet Union a fairly rclisble
" bléc of support.within-the Comminist worla.

"8, '.l'he egonomig impcfta'ncc.'of, the Sateliitus to the Sovict

' Union is . less .easy to asscss. ‘Althourh a substantial percentage

of Soviet trade is with the atcllitye, who are largcly dependernt
on the. Soviet Union for their supplics of raw materials, they
‘cannot be safd toc b¢ vital to the Soviet Union either as markets

" or as sources of supply. Ncvertheleas, their economic importance

to the Sovict Union should net be underestimatec. On the other
hané, the systcm of economic intercependence and integration in
the bloc which the 3Scviet Union is promoting through the Council
of Mutuscl iconomic Assistonce and through bilateral intra-bloc
tradc anc crcdit agrcements is an essential facteor in the
consolicztion of Soviet control over the Satellitcs. Soviet
intcriste are linkceG with those of the Satellites in prescrving
the pras;nt pattcrn of ceconcmie development in Esstern Lurope.

9. Igplications for Western golicx
It follows frcm this assessment of Soviet interests

_thot the. Soviet Union will not tolerate, and will in the last .

resort use force, if necessary, to. prevent:.

(1) the overthrow of a Satellite Commnist régime
' by 1nterna1 revolt; _

(11) any active intervention by the West to 1nstigate
. or support such a revolt;

(111) the transfer of a Satellite régimc's allegiance to
the Western camp;

" (1v) ‘the esteblishment of a "naiionai Communist"
régime in ony of the Satellitcs on the Yugoslev
model., .

Since the %West 18 not prepared to risk global war to
locsen the Communist grip ocn Easterm Europe there can be no
question in present circumstances of our edopting a policy aimed
ot liberating the Satellites cr inciting their peoples to armed
insurrection. This nced not, however, preclude the Vest from
seeking to exploit trends within the Satellites themselves and
in their relations with the Soviet Union which may help to
weaken Communist control over them.
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The prescnt situation in the Satellitos and in Intrzo-Bloc
Relationships

10.  Thc 3atellite régimes arc now more sccurcly entrcnched
than at any time since their seizure of power, Since the events
of 1956 thc attitudc cf the Satellite peoples towards their
régimcs has been moving towards resigned acquiescence and gven
epathy. Hopes cf aay ¢ffcctive internal resistance or of “estern
intervention in the vvent of another rising have now largzely dicd,

it the samc time s g¢rucusl rclaxation of repression (althcugh
varyinz in depres b»t\u»u individual Satellites) and sn improvement
in living conditions, resulting in most cases from more efficient
,Lcmzniotrcticu, hcve cembined to blunt the cdge of populer
discentent and to cncourc;e a mood of passivity. To some extent
the rérimes have cven been able to mobilise in their own supyort
a roevived scnse of natiional pride of achievement.,

11. In this situation the greatest problem which the
Communist rulers cf nastern Europe must overcome sppears at
present to be not active public resistance or revolt, but the
apatiny of the pceples, their poor response, particularly among
the youngcer generation, to Marxist-Leninist indoetrination and
their rcluctance to co-operste wholcheartedly with the réeime in
“ruilcing Socialism™. The provision of better material ccnditions
may, it is truc, mecan that thce pecple will come to accept the
continucd c¢xistence of the Conmunist régimes and losc intcrest in
the posaibility that these rlgimes may one dey be ousted. Cn the
other hand, as thc¢ level of ecducation and of living standards riscs
the populations may dbecome more, rather than lcss, inclincd to -
question the ideologicel busis of the Commmurnist systoem and to
criticisc its shortccmings. Thelr desiive for contact with Yiestoern
iceas and culture mey alsc increasc, and the réoimes may be obliged
to satisfy this desire to & greater extent in an cffort to pPOmbtu'
co-operation from their subjccts. The Hungarian and I'olish régimes
have already done this to scme degree,

2. The Setcllites may a2lso come under increasing pressure
from the Soviet Union to present an impression of "normzlity" to
the outside-world in order to increase their value as aliies in
the poﬂit ccl andé cconcmic struggle inherent in Khrushchev's
policy of pcuceful cc-existence. This may cause thenm to relax
their interncl policius wnd to increase their cultural, commercial
and other contucts with the free world., There is evidernce that
they have already cembarked om such policies under Soviet direction
and thct the more “reacticnary" régimes ere concerned about the
¢ffect of rucuceu 1ntornational tension on their own internal
positiuns.,
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13, A further factor which may work to the sdvantage of
the West in the long term is the evolution in the nature of the
Satellite-Soviet relationship. Since 1956 the concept of a
monolithic bloc which devcloped under Stalin has been gredually
replaced both in propaganda and in theoretical pronouncements,
by that of a "Socialist Commonweslth" of equal, or nominally
equal, independent states., This trend is partly reflccted in the
fact that Albania hzs so far been able to defy the Soviet Union
without incurring the penalty of the expulsion from the Bloc. The
new concept of a "Socialist Commonwealth" has the merit of helping
to mask the bogey of Soviet imperislism and to increase the force
of the Communist appeal to the new ard underdeveloped nations
(sec para. 6(i11) above). In this sense, the "Socialist Comnonwealth"
constitutes a more formidable challenge to the West than did the
Stalinist monolith. On thce other hand, in showing greater tolerance
of nationel iciosyncrasies (c.g. in Poland) and in encouraging tho
Sztellite régimes to muke an outward show of independence in
spheres which do not affect vital Soviet interests, XKhrushchev is
running the risk thet thesc régimee may acquire & taste for more
Fenuinely indepcendent behaviour and for making their own decisions

cver &8 wider field than at presont,

4. Such a trend may be assisted by evolution within the
Satellite régimes themselves., As the older generation of
Satellite leaders is graduslly replaced, and as the régimes become
more self-confident, they may develop a more "national” mentality.
The new men will not necessarily be more liberal or less dogmatic
than the 014 Guard (in Czechoslovakia, for example, present
indications are to the contrary): bdut the fact that they are
inheriting a more stable political situation than that which faced
their preodecessors: during most of their period of rule is likely
to be reflected in greater confidence and in the desire both to rid
their countries of some of the stigma of satellite status and to
acquire more independent international prestige. The Roumaniocn
leaders have given some striking sizns of independent-mindecincsas
since the 22nd Congress of the CISU. Further, as the Satellite
economic¢s develop, the political influcnce of the managerial class,
with its stronger sense of the realitics of naticnal economic and
social needs, is likely to increcse in relation to that of the
traditional Party hack, precccupied with observing the letter of
Marxist-Leninist orthodoxy. The resistance which certain
reactionary elements in the Hungarian Party have met Kadar's
attempts to recruit non-Party technicians into the government
machine seems to indiceate that the hacks are aware of and fear the
rising power of the a-political managers, Finally, the general
improvement of material conditicns in the ccuntries of East Burope
may give their sensc of ‘national pricde a raiscn d'étre and so help

it to revive.
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15, It mey be thercfore that the Satellite.régimes will
seek to oxpluit the new climate in intra-Bloc relations in ordcer
to further cautiocusly their indivicual natiocnal interests within
ond outsice the Bloc, In this, the Soviet Union's desirec to
retain the support of the Satcllite Parties in its differences
with the Chinese may give the Satellites at least a modest
bargaining carc, :

chpern Alms

16. It is8 in the interests of the West that these trcends
towards more indepoendent Satellite behaviour both within the Bloe
and outside it should be cncouraged. To this end, we should aim,
in our dealings with them, to stimulate the Satellite rdgimes to
think and behave over as wicde a ficld as possible as if they
rcally woere independent. We shculd also c¢ncourage thuir scnsc of
national identity and, where possiblc, play on pcints c¢f friction
bctween them and the Sovict Union. This is bound to imply some
normalisation of ocur rcleticns with them, to the extent that the
general state of Eest-iest relations allows, It also follows that
we should not be bound by the principle of "uniform trcatment” in
our ¢ealings with the Satcllites: we shculd not feel that our
relatione in any field with cne Satellite necessarily sets the
pattern. for our relations with them all, We should exploit our
opportunitics for developing relastions with individual Satellites
as and when they arise,. .

17. Cur main objecfive in defcloping our rclations with the
Satcllite réiimes should be to secure, through their cc-cperation
or acquiesccnee, greater opportunities for scquainting the pecples

of Sast Surope with dovelopmerts in the West end to maintain in

their minds the thou_ht that most of. the things which make life
worthwhile arc slien to the Communist systcm. Qur eim should be

tc revitalise the links between VWestern and Eastern Europe which
have becn submerged by the isclation cf the Satellites from the
West curing the Stalinist era, With the cxception cof Bulgaria and
Rcumaniz, all the countrics of Eastern Europe have in the past made
significant contributions to the Vestern cultural tradition, and it
is to this tradition, rather than to Soviet materialism and
synthetic maas-culture, that many of their writcrs, artists and
musicians will want to continuc to lcok for inspiration. i¥e should
encourage this instinctive oricntation through our informetion
work and cultural exchanges and etimulate the vicw that it is in

a Western ratheir than an LEastern context that the creative talents
of the Satellite peoples have relevance end valug, The case for

a major expansion of Western contacts with thce Satcllites rests con
the cxistence not only of these cultural links (which are
demonstrated by the wide popularity in Ecstern Europe of VWestern

a8 comparcd with Soviet books, plays, films oni cultural cxhibitions)
but of continuing affiniti:s with thc West on the less easily
definable level of social attitudes ané everycay life. .Jfter
thirtecn years of Ccmmunist rule, the people of Eastern Europe are,
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on the whole, still more responsive to the individualism and
Civersity of Weatern life, to its tastes and fashicns and to the
importance which it attachcs to the family and the heme, then to
the collectivist ethos of Scviet society. The Bulgarian Frime
Minister, fLntcn Yugov, remarked in a reccnt specch that “"expericnce
shoved that wherever work on the ideological front was slack there
was an inevitoble penetration by becurgeois ideclogy and influcnce'.
This is one sphere in which the West should adopt the Marxist
stratery of piving the incvitcble a hearty push,

18, We must,. however, face aquarely the fact that in
-permitting the devclopment ©of coentects with the West in eny field
"the Satellite répimes w111 Ve guided purely by sclf-interest - by
“their quest foer international respectability and their belief that,
despite the ideonlogical risks involved, they will on balance gain
frem freor contacts with the West., It can be argued thet by being
more forthccming in our dealings with the Satellite rdgimes we shall
only hclp to establish them more firmly, enhance their domestic and
internationel stoncing, and cdiscourage our real fricnds in the
countries concerneéd. This argyment is not without force, but it
assumcs. that Communist rule in Eastern Europe is a temporary

hcnomenon which may be terminested in the not-too-distant future

C.8. by revecluticmary action cn the part of ‘our recal fricnds")
provided that the Veat determinedly cold-shoulders the Satellite
répimes and demonstrates its resolve not to accept the status quo.
This view does not teke sufficient account of the extent of the
Soviet commitment in Eastern Iurope or of thc trend towards
popular acquiescencc which has set in since 1956. It must also be
‘borne in mind that in our cultural ené infoermation work w¢ have to
a great oxtent to depend on the co-operation of the régimes. .ny
attempt to pursue a more forward policy in these ficlds would be
valucless 1f we could not secure this co-operation. .

19, It is elsc misleesding, é&ven in a Communist contcext, to
draw too sharp a cistinction between peoples on the one hznd and
régimes on the other. It would be unnecessarily pessimistic to ‘
assume that such pcople as Satellite government cofficials, managers
of atate cnterpriscs and Party functionaries beclow the highest ,
level are wholly immune to outside influcnce and Weatern ideas. The
develecpment ef more normal rclations and contacts with the Satellite
révimes should not, in fact, be regardcd as an admissicn of cefeat
c¢n the pert cf the #cst: on the eontrary, it shculd be an impertant
pert of the westorn ccuntur-cffensive,

i . :

20. In his valsdictory despatch from Sofia of 22nd June, 1960
Mr. Lambert recached the following conclusions, "If there is going
to be any changc at all in Bulgaria, it will come by evolution, not
rcvolution. Uncompromising hostility to the régime will not aid :
the process. Nor will it reslly encourage the anti-Marxists.

Those who are at heart most opposcd to Communism will not blame us
fori'dealin; with those in power. On the contrary, my expericnce,
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such as it 1s, lecads me to think that what such pocple look for
is a British policy which is able to influcnce the Farty, and
through the Party the whole state of the realm. It seums to be
widely hcld in the West that anything which builds up the self-
esteem of a Communist Gevernment is wrong; that they cucht to be
trceted as outcasts, and with thc contempt which they descrve, I
held this to be an error. Naturally we cannot cndorse their
policies: they do not evcn expect us to, But if we are to execrt
any influence at all over the Bulgarians, we must at lecast give
the appearance of treating thcm as senticent veinss. The wise
attitude in this country is surely one which lcads the Bulgarians
themselves to sec the Cifference between the free and independent
society which they ourht to be and the Satellite which they are,
To set an angel with 2 flaming sword before them will not do,
They must be pcsitively encouraged." These conclusicns apply
with equal force¢ to the other Satellites. :

21. It is, perhaps, necessary to emphasise that in
cnecuraging the Satellite régimes to develop their ccntacts =
with the West, we nu.d mot and should not appear tc acquieace in, -
opr condone, their comestic cr foreign policies. . On the coatrary,

- we shoulc continue to make plein our fundamental oppositicn to

Communist trecepts, our abhorence of the methods by which they

are aprlied znd our determination to resist by all availsble msans =

Communist subversicn and penetration of the free world, e should
lose no oppertunity of rebutting and countering the Satellite
contrivution to the Soviet Bloc's propaganca or of exposing
Gistortions and misrepresentations of Western policics in
Satellite propuganda. We should continue to present the truth

Girectly to the Satellite peoples through our overseas brosdcasts, . .

though we ghould avoid undue provocation of the régimes, e.g. by

sarcastic comment on personalities or internal politiecal short- R

comings. Adhercnce to our current policy in thcse respects, is
not, however, inconsistent with the considerations sct ocut in
paragraphs 15-19 above. It involves a duality of approach, but

the Satellite régimes already practice it themsclves and there i1s

no reason why w9 should not do sc. The gradusl developmcnt of

greater contsct with the Satellite rfgimes and pecples will not be.

. a smcooth or easy process, since, apart from anything else, this

- tactical objective must always be subordinste tc overall VWestern
strategy in frustrating Communist aims and will inevitably be

affected by the uncertain climote of East-iicst relations.

22, “"In genéral, we should recognisé that to a varying degree

the Satellites are beund to the Soviet Union not only by imposaed

“ties, but alsc in some fields by genuine self-interest. FPoland's

loyelty tc the Soviet Union, for example, is strongthened by the
difference between the Western and the Soviet positions ¢n the
quusticn of th¢ Oder-ie¢isse frontier. In the econcmic ficld, the
Satellites, particularly the more backward onee, are largely
depenéent -on the Sovioct Union for scientific and technological
acvice &8 well as for their basic supplies of raw materials.
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The West should seize svery opportunity of rclucing the elenent

of Satellite self-intercst in the Satellite-3cvi:t relationship,
e.g. by providing, so far as strategic contrcls allow, alternative
sources for the supply of commodities and industrial know-how.

23, Puture policy
A policy'based:on the premises set out above must

involve an increase in contacts of all kinds with the countries
of Lastern Burope, including the.fellowing:

(a) Exchéngcé of Ministerisl visits (so far these have
only been with Poland).

(b) More visits in both dircctione by individunls of
prcfessicnel or political standing, technologists,
students wnd ycung people.

(c)_ The cevelcpment, ‘where possible, of wider contacts
by our Mi.sions in the Satellites.

(d) .. more forthcoming attitude by Ministers and
officials to Satellite Missions in London, as thelr
governments tend to regard this &s a test of our
relations with them,

(e) So far as is practicable the development shculd be

encouraged of trade between the United Kingdom and
the Satellitos and of United Kingdom perticipaticn
in East European tracde fairs.

(f) Above all, a substantial increese in our cultursl
activities anc information work in thc Sstcllites.
However, this could invclve heavy additional
expenditure wvhich it may not be pessible to
undertake in the immeciate future.

2L, Co-ordinstion in NALTO

Althcugh matters affecting the Satellites are discussed
in N.TO and the situation in Eastern Europe is reviewed by N.TO
Ministers every six months, there is nc deliberate co-ordination
of vestern pclicy towarcs the Satellites. Therc are also wide
¢isparities in the scaie of cffort by individual NATO countries
in the Satellites, ¢.:. in cultural and infcr.ction werk, and in
the effectiveness cf their representation. if, as we think, it
is time for o more pesitive ond active policy towarcs the
Satellites this shculd be carried out by the N..TO powers as a
wholc, prefercbly with scme measure of co-ordination.
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25. conclusions

(1) While maintaining our refusal to recognise Soviet
dcmination of Lustern Europe as permanent and

- irrevecable, we should accept the faoct that the
Communist régimes in the Satellites are, aond will
prcbably remein for 2 long time, firmly established
unless there is some political convulsion in Russia
or in the Bloc as a whole;

(11) We should nevertheless abandon a dcfensive or
passive posture in Gealing with the Satellitces and adopt
a more forward policy towards them, rccognising,
however, that such a policy must take account of the
Soviet Union's sensitivity to any encrcachment cn her
vital interests in Lastcurn Europe nn” of the prevailing
- state of East-iicst relations;

(1i1) This policy will involve establishing closer
' relations with the régimes, not as an ¢né in itself,
. but as a means of extending our influence in each
Satellite country as a whcle;

(1v) It does not imply an attitude of pliancy or
appeasem.nt towards the régimes; on the contrary,
closer coatocet should give us more opportunity for
fronk specking with them;

(v) Nor does it imply any weakening of our efforts to
kecp in tceuch with and encourace the Satellite pecplss,
without, however, inciting them to revolt;

(vi) W& should, indeed, intensify such efforts by

expancing our informaetion and cultural work, particularly .

the latter, and by encouraging trade;

(vii) '‘We should aim at achieving a common HATO policy

- towcrds the Satellites, more effective NATO rcprescentaticn
in Satcllite capitals, e.g. Budapest, where this is
locking, and some degree of co-ordination of detivitics
in the Satellitces by NATO powers.

OT.N/NATO,
Paris, XVIe.
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