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YUGOSLAVIA: AN INTELLIGENCE APPRAISAL

PRINCIPAL OBSERVATIONS

A. Yugoslavia has moved deep into a difficult transition. Its
politics, responding to the passage from a closed to an almost-open
system, have begun to shift into new patterns. Its economy, still
moving away from bureaucratic Socialist controls and toward a radical
decentralization of authority, faces an accumulation of problems. Its
foreign policies, once firmly non-aligned but idéo]ogica]]y sympathetic
to the East, are moving toward greater contact with the West. And its
leadership, completely and overwhelmingly dominated by Tito since the
mid-1940s, is now anxiously trying to prepare -- under his tutelage --

for the day when he will no longer be there.

B. The principal question is, can Yugoslavia survive as a single
state without Tito? Bitter national antagonisms -- between Serb and

Croat, between Serb and Albanian, and so forth -- and strong regional

GROUP 1
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rivalries and resentments -- between, ‘for example, rich Slovenia and
poor Macedonia -- are once again vigorously expressing themselves.
Inflation, foreign trade deficits, unemployment, and economic disagree-
ments between indﬁvidua] republics are all on the rise. And, in the
face of these problems, the principal national power centers, the top
command.offthe Communist Party (LCY) and the federal governmentbin
Belgrade, sometimes appear to be indecisive. The future of Yugoslavia

without Tito thus appears, at the least, to be uncertain.

C. Still, there is a strength and a national will in'Yugos1av1a
which held the state together in the past and which promises much for
the future. And Tito is currently using all his awesome moral authority
in-his efforts to preserve the peculiar Yugoslav system. He is tryihg
to anchor the system in law, in institutions, and in traditions. He is
pushing the development of a constitutional structure of political con-
trol and of an orderly transition to it, even beforé his departure, He
is 'seeking means to encourage the 1awfu1 expression of regional and
republican interests and to reinforce a pattern of political and economic
compromise. He is trying to persuade the army, as a truly national
institution, to.playian implicitly restraining role in domestic politics

and to serve, if necessary, as the ultimate guarantor of federal 1ntegrity.

- i -

355



Yugoslavia: An Intelligence Appraisal (In Response to NSSM 129), 27 July 1971

(Continued...)

And he is attempting to set the country on an international course which
will help to ensure national unity at home and preserve national security

abroad.

D. In the minds of most Yugoslavs, it is still the Soviet Union
which constitutes the most menacing threat to that security. And, in
Tito's mind, it is still this threat which provides Yugoslavia with its
greatest incentive for remaining a single, cohesive state. This was not
the case a few years ago, when Tito -- alarmed by a number of developments
in the Middle East and elsewhere -- perceived a growing threat from the
West and sought to maintain especially good relations with Moscow. But
the USSR's invasion of‘Czechosonakia in 1968 seems to have ended with
finality Tito's long-cherished desire for a reconciliation with the USSR.
Gone, apparently, are the old hopes for enlightened Soviet behavior and
for an eventual union of Soviet and Titoist doctrine on essentially
Yugoslav terms. Largely gone too, apparently, are the old fears and
suspicions of Western Europe (ever more Yugoslavia's major trading part-

ner) and of the United States.

E. In consequence of this -- and because Moscow characteristically

persists in meddling in Yugoslav affairs -- Soviet-Yugoslav relations

- iif -
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are strained. The Soviets have not, however, reverted to harsh or hostile
policies, in part perhaps because the Brezhnev leadership realizes‘thét,
at least so Tong as Tito is actiye; Yugoé]qviavcannot be intimidated (or
seddced) into-a return to the‘B]oco There are, of course, many reasons’
why Moscow would greatly welcome such abreturno But there ‘are also many
constraints on-its willingness and abi]ityvto bring it about: Yugoslavia -
no- longer represents a vital Soviet nationa].con¢ern (as, for example,

the other East European Communist states still do); the means available

to the Soviets to further their interests in Yugoslavia are in any case
quite limited; the use of mf]itary:pwessures would be 1ikely only to
strengthen Yugoslav national unity and resolve; the actual‘employment of
mi]itary.force'Wou1d in all 1ikelihood encounter Yugoslav armed resist-
ance, which might endure in guerrilla actions for quite some time; and

an invasion of Yugoslavia, even if successful, would severely damage a
wide variety of Soviet 1ﬁterestsve]sewhere -- vis-3-vis both the United

States and China and in Western Europe.

F. It does not seem likely, then, that the Soviets will move
militarily against Yugoslavia. But the threat of this will no doubt
continue, and it could become acute if post-Tito Yugoslavia were to be

engulfed by internal disorder. The Yugostav system will, in fact, remain
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unsettled and threats of serious disruptions will persist into the
indefinite‘future;' But there is a good Chénce'that over the long term
a sense of common-purpose,Abuttressed‘by a sense of common peril, will
enable the :hybrid Yugoslav system to survive essentially intact; even

without Tito.

G. Thére is, however, avgreét array -of variables which will bear
on the course of YugosTav national deve]obment, some jnternational,
others domestic. It fs-thus_poSsib]e to .construct a variety of futures
for Yugoslavia, in additionzto'the bne:perceived above as the most likely.
The country could begin to disintegrate and be saved only by a military
coup; or it-could fall abart and descend into civil war; or it -could
sp]it,into:two or more parts, each seeking support, including military
support, from abroad. These and other contingencies are discussed in
Section V of<this paper. ' But whatever the eventuality, it is clear that
the ‘West and the -United States will have a critical role to play in
Yugoslavia's future. Belgrade's economic ties are now predominantly
with the West, its political and cultural views are increasingiy shaped
by Western concepts, and its natidnal_security is at least indirectly

dependent on Western strength and resolve vis-3-vis the USSR.
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358



Yugoslavia: An Intelligence Appraisal (In Response to NSSM 129), 27 July 1971

(Continued...)

Py=tpdpnpiupusiin

I.  INTRODUCTION

1. Yugoslavia is a country with a painful history and a troubled
present. Its society is diverse, its economy backward, its location un-
fortunate. Its political system lacks tradition, rejects the precepts
of both East and West, and moves in uncertain directions. And now time
is running out for Tito, the one remarkable man who has held the country

together for the past 26 years.

2. But it is not all a Titany of woe. Yugoslavia has, in fact,
achieved a certain strength through adversity. The Tito regime has sur-
vived great external pressures and much domestic disarray. It has moved
into new areas of political action and social thought, has substantially
improved the economic well-being of most of the population, and has al-
most entirely abandoned fear and repression as instruments of rule.
Finally, it has won for Yugoslavia a position of international influence
and respect and even security far greater than its size and place in the

world would seem to justify.

3. But what of the uncertain future? Some deep-seated and bitter
national antagonisms are once again emerging and finding ways to express

themselves on the political scene. Relations with the Soviet Bloc are
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becoming increasingly uneasy. Will a sense of common purpose and of
common peril endure without Tito? Will Yugoslavia unity and courage
persist in the event of renewed threats from the Soviet Union? Will,

in fact, Yugoslavia outlive Tito?

II. THE YUGOSLAV SYSTEM ON THE THRESHOLD OF THE SUCCESSION PERIOD

4. For more than 20 years the Yugoslavs have been feeling their
way toward the establishment of a truly federal decentralized Socialist
state, gradually discarding some of the more doctrinaire tenets of
communism ih favor of a freer, more open system. The process has re-
cently been accelerated by an awareness that the succession process
must be institutioné]ized and the major features of the reforms enshrined
in constitutional law if chaos is to be avoided when Tito 1éaves the

scene.

5. The social system which Belgrade has been building -- and
which it has labeled "self-management" -- is incredibly complex. Many
of its features -- including those still in the planning stage -- have
no para]lé] or historical precedent in political or economic practice

anywhere else in the world. The Yugoslavs themselves do not seem to
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have any very clear idea of where they are heading. The room for confusion
and error is thus great, and judgments concerning the evolution and viability

of the Yugoslav experiment must thus be conditional.
The Political System

6. Decentralization is the key feature of the Yugoslav political
system. The country is moving toward a loose federation of nearly auton-
omous republics with the authority of the central government restricted
mainly to conducting fbreign po]icy,.providing for national defense, regu-
lating and maintaining a "unified national market", channeling funds from
the richer to the poorer areas, and arbitrating regional disputes. All
other functions and responsibilities --'together with control of the bulk

of the nation's material resources -- will be surrendered.

7. Decentralization -- and a parallel increase in the authority of
elective organs of government -- goes far beyond a flat transfer of power
from Belgrade to the republican capitals. Tito's blueprint also requires
the exercise of considerable autonomy -- backed by adequate independent
financial resources -- at the Tocal level, i.e., at the level of the munic-
ipality (opstina) and of the individual economic enterprise or institution.

Increased efficiency is not the only objective. Belgrade clearly hopes
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that the proliferation of decisionmaking centers -- and their interplay
within and across republican boundaries -- will dilute the power of the

republics and blur current regional and national disputes.

8. Organized pluralism -- the participation of regional organs,
federal bodies, and various interest groups (youth, 1abof, professional,
and economic) in the process of government -- was introduced as an indis-
pensable element in the self-management system in the .early 1950s. This
development has been accompanied by -and contributed to a Tiberalization
of the political climate in Yugoslavia, iné]uding a remarkable expansion
of freedom of speech and of the press and a distinct curtailment of
police powers. Yqus]av pluralism is still subject to many -shortcomings
-~ such as inadequate representation of peasant interests -- and still
functions under clear restraints. But the trend has gathered considerable
momentum and -- short of major political upheavals ih therwake of Tito's
passing -- seems unlikely to be reversed. The long-term consequences of
this cannot be finely calculated, in Belgrade or elsewhere, though cer-
tainly it is safe to say that the passage from a conventionai]y totali-
tarian Communist system to a hybrid form of Socialist pluralism will not.

be an easy one. At a minimum, the central authorities will continue to

(alat) :ni --tEu .;
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be taxed with the problem of accommodating powerful divergent interests
without, in the process, allowing the expression of these interests to
intensify regional animosities and threaten the very existence of the

federal system.

9. Tito is of course aware of this sort of problem, recognizes
that the greatest test of the system may occur in the aftermath of his
departure, and thus is determined to prevent a crisis of succession.

He has effected sweeping organizational changes and has provided fof

the devolution of his enofmous personal power to collective bodies com-
posed of highly qualified republican leaders who seem to be dedicated

to Yugoslavia's current course. By bringing the "barons" to Belgrade
and by bolstering the power of the collective presidency in relation to
Yugoslavia's increasingly free-wheefing Parliament, he hopes to mute the
inter-republican squabbling which reached such alarming proportions
during the opening months_of 1971. To supplement these moves, he has
sought enactment of>an.array of additional statutory safeguards ‘designed
both to restrain personal ambitions and to contain regional rivalries.
The key elements in this program include strict limitations of tenure

in high office, equal repfesentation for the republics in certain impor-
tant bodies, and an almost check-and-balance division of authority both

within and outside the governmental structure.

-5 -
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10. Obviously Tito's personal commitment to the current political
program has been crucial. Few people in or outside the country doubt
Tito's singular ability to decree important domestic political changes.
And standing well above the diverse ethnic groups as a kind of living
national monument, Tito can suggest, or enforce, key personnel transfers
or other modifications without rousing widespread suspicion that his
ideas are prompted by any consideration other than the common good. But
Tito's will be an extraordinary hard act to follow. His prior endorse-
ment of the emerging succession arrangements will surely carry some weight
even after he is gone. But precisely how much, and in what practical

detail, cannot now be said.

11. Even now, decentralization and the beginnings of a constitutionally--

grounded rule of law have raised major problems with respect to the role

and internal dynamics of the League of Communists of Yugoslavia (LCY),

which has remained the'lqcus of power in Yugoslavia. In conformity with

the spirit of the times, the LCY has become something approaching a fed-
eration of nine relatively autonomous party organizations: six fepub]i-

can plus -- on a slightly Tower plane -- two provincial and the mi]itafy.

On the other hand, while the LCY has Tlong since renounced a "commanding

role" in Yugoslav society, Belgrade firmly intends to have it exercise a
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central "guiding role" for a long time to come. This, in turn, will
require the central authorities to set the line on broad policy issues
and exercise sufficient authority over regional party organizations to
insure that independent behavior does not undermine the League's ability
to function as a badly-needed national unifying force. Clarification

of the limits of republican and provincial party autonomy awaits discus-

sion at a National Party Conference this fall.
Economic Policy and Problems

12. Belgrade's efforts to reform the Yugoslav economy, stalled off
and on during the 1960s, are again moving in high gear.* The system

described as workers' se]f-ménagement remains the core of the Yugosiav

* With a per capita grogss national product (GNP) estimated at about $860

in 1970, Yugoslavia has.one of the least developed European economies
-- about on a par with Greece, considerably less than that of Romania
(81,140) and Bulgaria ($1,300), and about one-half that of Italy.
Yugoslavia's six republics and two autonomous provinces present sharp
eontraste in level of development. The per capita GNP in Slovenia,

the richest republic, is about $1,550 -- i.e., five times higher than
that in the autonomous province of Kosovo, the most backward area.
Industrial output inereased at an annual average of 8.7 percent be-
tween 1950 and 1968 while GNP -- held back by the erratic year-to-year
performance of agriculture -- grew at a rate of about 5.5 percent.
Yugoslavia's economic reforms have gradually oriented the country
toward Western markets. Last year, about 57 percent of Yugoslav trade
was conducted with Western Europe and another 6 percent with the United
States. The share of the Soviet Bloc was a little less than 25 percent.

365



Yugoslavia: An Intelligence Appraisal (In Response to NSSM 129), 27 July 1971

(Continued...)

program. This system is bewilderingly complex, but, as in the political
field, decentralization is the key element. By giving Tocal administra-
tions and individual firms and -- through the Workers' Councils -- the
labor forces greater authdrity over their own affairs, and providing
them with a growing:opportunity to reap the rewards of their own enter-
prise, the regime hopes to promote efficiency, modernization, and long-
term growth. It also-hopes to make Yugoslav products competitive in

world markets.

13. In the period from 1965 to 1967, Yugoslavia restructured and
1iberalized its price and foreign trade systems, increased the invest-
ment role of enterprises and banks, and became the first Communist coun-
try to permit foreign iﬁvestment. These measures stimulated the play
of market forces and. helped to shift Yugoslavia's pattern of trade far-
ther away from clearing account transactions with members of the Soviet
Bloc and toward the West. For the next three years; however, progress
in Tiberalizing the system had to be postponed because of growing infla-

tionary pressures and other difficulties.

14. Reform talk began again in the fall of 1970. The government
decided to make further changes in the economic system a part of the

proposed package of Constitutional Amendments affecting the organization

366



Yugoslavia: An Intelligence Appraisal (In Response to NSSM 129), 27 July 1971

(Continued...

and powers of the federal government. Now adopted after lengthy debate,

the new prdvisions are designed to move Yugoslavia farther toward a
Socialist market economy. The direct economic .role of the federal govern-
ment has been further reduced in favor of the republics and local govern-
ments: Federal funds -- and taxation powers -- have been sharply curtailed.
The central authorities will continue to channel money to the under-
developed regions, but direct federal investment is to be phased out:
completely. In addition, the new reforms specifically provide for the
protection and gradual expansion of the private sector of the economy.

A1l told, these changes have created a much freer system -- and one that

ié much harder to control.

15. This latter boint is important, for the Yugoslavs are still
in the midst of one of their recurrent bouts with inflation, and with
the balance of payments problem -- both the result of efforts to sus-
tain rapid rates of growth. and unemployment. In 1970, the cost of
living rose by 11 pefcent, and the hard currency trade deficit climbed
to a record $1.1 billion. The balance of payments deficit reached $388
million despite an unexpected increase of nearly $300 million in remit-
tances from Yugoslavs fn other countries. Total unemployment stood at

9 percent even though more than 750 thousand workers were working abroad.
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And the situation did not improve during the opening months of 1971.
By the end of May, the cost of 1iving was rising at an annual rate of
13 percent and the hard currency deficit was running at nearly twice

the 1970 level.

16. Although living standards throughout Yugoslavia have continued
to rise, the gap between the richer northwestern regions and the poorer
southeastern areas has tended to widen. While some improvement has
been recorded over the past two years, the per capita national income
of the less developed republics and provinces -- Macedonia, Montenegro,
Bosnia-Hercegovina, and Kosovo -- fell from two-thirds that of the more
developed parts of the country in 1947 to Tittle more than half in 1968.
There is also a gross disparity in regional .unemployment rates.
Unemployment in Kosovo in mid-1970, for example, was 26.7 percent, or
about eight times that in Slovenia. Partly as a result of the revival
of old nationalistic stirrings, the poorer republics have become increas-

ingly aware of their backwardness and bitter about progress in the north.
Foreign Policy

17. In an uncertain fight for survival with the East, yet deeply

suspicious of Western intentions and hostile to Western ideology, Tito

-10 -
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and his colleagues began in 1949 to forge a peculiar Yugoslav approach
to foreign policy. By the mid-1950s, they had rejected passive neutral-
ity of the kind practiced by the Swiss, and were seeking instead to
play a leading 1nterhationa1 role. At the same time, they refused to
associate themse]ves-forma11y with any of the great powers. Thus
Yugoslavia, while it wou]dvnot-align itself with any one state, would
pursue "active coexistence” with all. And thus Yugoslvaia, a small,
backward, and vulnerable country, lying between two great hostiie camps
-- and following domestic economic and political practices disliked by
both -- would stress certain elevated principles of international con-
duct: the obligations of the rich countries toward the poor; the
sovereignty and equality of all states; the right of each state to con-
duct ifs own affairs without interference from abroad; and the inadmis-

sibility of the use of force in interstate relations.

18. In time, as the Yugoslavs, with Western help, overcame threats
to their survival and began to develop specific lines of foreign policy,
Tito discovered common cause with the leaders of othér non-aligned states
and entered upon a career as a distinguished senior statesman. By the
mid-1950s, Yugoslavia found itself courted by both East and West, admired
by most of.the Third World, and accepted by the world at 1arge as an

-11 -
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influential member of the international community. The Yugoslavs (and
Tito) were immensely pleased by all this and were inclined to view it
as vindication of their views and, perhaps, as confirmation of their
superior moral statufe as well. In any case, Yugoslavia's effective
emphasis on Third wdrld politics and on independence vis-a-vis both the
USSR and the United States unquestionably,promoted a sense of national .
pride and cohesion. This was especially useful to the regime in the
early 1960s because the primary spur to unity -- fear of the USSR --

was then fast receding.

19. There have of course been elements of delusion in Yugoslav
policies and, when the jssues get close to home and afféct important
national interests, the Yugoslavs are probably no more prone to act out
of lofty principle than most peoples. On the whole, however, Yugoslav
policies have been consistent with the professed objectives of non-
alignment. There were many times when Belgrade's positions on one or
another international issue were very close to Moscow's, and there were
periods -- most notably the early 1960s, before the removal of Khrushchev
-~ when Soviet-Yugoslav relations were quite close. Tito apparently
still identified himself more or Tess with the broad sweep of Soviet

ideology; was reasonably optimistic that the Soviets would one day

- 12 -
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recognize the virtues, for themselves, of a Titoist course; and was
willing on occasion (e.g., after the Hungarian revolution of 1956 and
after the Soviets unilaterally broke the moratorium on above-ground

nuclear testing in 1961) to:give the USSR the benefit of the doubt.

20. Still, even during the height of the Soviet-Yugoslav rapprochment,
the Yugoslavs maintained an independent view. When Yugoslav policies |
resembled Soviet, this was a]mosi always the consequence of their own
particulér appraisals, not the results of efforts to accommodate Soviet
positions. Improvements in relations with the USSR, moreover, were
usually prompted by‘Soviet overtures and changes in Soviet, not Yugoslav,
attitudes. And on some matters of special importance to Moscow, including
jts policies in Eastern Europe, the Yugoslavs often stood in open

opposition.

21. Though it bears Tito's personal stamp, non-alignment has become
an accepted feature of the Yugoslav system. It is seen in Belgrade as
the correct and perhaps only feasible.course for an independent Yugos]avia.
It is thought to provide great.flexibility and bargaining power and, .under
conditions short:of military confrontations, an.acceptable degree of secu-

rity vis-a-vis both East and West. It is seen as a means to enhance

- 13 -
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national prestige and as a way to gain access and influence in the Third
World. And, finally, insofar as it reflects continued independence from-
Moscow, it is thought :to be an important model .and’inspirational factor

for all of Soviet-dominated Eastern Europe.

22, It would appear, then, that only the gravest threat to national
security would convince Belgrade to abandon nen-alignment. But it is
also true that in recent years, ever since the Warsaw Pact invasion of
Czechoslovakia, fear of Soviet intentions has been one of the major fac-
tors conditioning Yugoslav behavior. In fact, it would seem that nowhere
outside of Prague itself did the events of August 1968 have greater or

more lasting impact than in Belgrade.

23. The change in Belgrade's attitudes is all the more striking
because, throughout 1967 and the opening mbnths of 1968, Yugoslav appre-
hensions had been centered on Western intentions. Continuing sqdabbles'
with the USSR -- over the question of an international Communist confer-
ence and over Yugoslav efforts to rally "progressive®" forces in the
Mediterranean area -- héd little effect on a warming trend in Soviet-
Yugoslav relations. On the other hand, a deterioration in Yugoslav

relations with Italy, the coup in Greece, and -- most of all -- the

- 14 -
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Arab-Israeli war were all interpreted by Tito as evidence of an American-
Ted conspiracy against Yugoslavia and against all "progressive" non-Bloc

States.

24. But this peculiar view -- which may not have been entirely
shared by Tito's lieutenants -- did not survive Czechoslovakia and its
aftermath. Yugoslav hopes that the USSR would tolerate the Czechoslovak
experiment (thoughf in Belgrade to be akin to Titoism) and that this
might signify a generally benevolent turn in Soviet attitudes were
crushed overnight. Fear that Yugoslavia (and Romania) might be next on
the 1ist for invasion raced through top levels of the regime and among
the people at large. Once again, then, the USSR Toomed as the prime
enemy and nationa1 surviva1 seemed at stake. And, in the midst of this
emotional hour, Tito's friends in the Third World ;- the UAR and India --
refused to denounce the Soviets and rebuffed Tito's hint that a third

non-aligned summit be convened to consider the problem.

25. Al1 this served to move Yugoslavia's political interests

farther to the West. (Economically, the shift had begun in 1965 as a-
consequence of Yugoslavia's growing dependence on Western markets and

technology.) There was no dramatic break with the USSR, partly because

-15 -
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the Soviets did not care to respond vigorously to the Yugoslav condemnation
of the invasion, and there was no sudden wrench in Belgrade's relations
with the Third World. But.clearly, priority was assigned at that time

to efforts to strengthen and expand reTations with the West -- princi-
pally with Italy and the other major Common Market states, with Austria,
and with the United States. At the same time, Belgrade sought, for the
most part successfully, to improve its relations with its Balkan neigh-

bors, Romania, Albania, Greece, and Turkey.

26. There has béen_a striking improvement in the United States-
Yugoslav re]atibns since 1968, and particularly since President Nixon's
visit last year. The Yugoslavs have become open and ffiend]y, reluctant
to raise contentious issues, and anxious to develop closer ties. Muéh-
of this can be attributed>to renewed concern about Soviet intentions.
But, in addition, Belgrade seems to have‘reassessed the entire course
of its post-1948 relations with Washington and concluded that American
sympathy -and support for Yugoslav independence is genuine -- not just
an.artificial and inherently temporary adjunct of the United States-

Soviet relationship.

- 16 -

JTRERET

374



Yugoslavia: An Intelligence Appraisal (In Response to NSSM 129), 27 July 1971

(Continued...)

27. Indeed, the whole of Yugoslavia's recent westward shift in
orientation would seem td be qualitatively different from the outwardly
comparable situation in the early 1950s. Twenty years ago, the Soviet

. factor provided almost the only grounds for cooperation, and Tito, intel-
lectually and ideo]ogical]y, still conceived of Yugoslavia as a member
of the Communist community; the Soviets and their allies were the here-
tics, not the Titoists. But this time, the relationship with the West
is much more broadly based. The Soviet invasion of Czechoslovakia
seemed. to shock Tito out of his residual identification with Soviet doc-
trine and probably terminated any lingering hope he may have had that
the USSR_cQuld be converted to the Titoist enlightenment. In any event,
politically, economically, culturally, and even ideologically, Yugos]aVia
has over the years grown much closer to the West and farther apart from
.the USSR. And this process seems likely to persist in the post-Tito
era. MWhether, ultimately, something uniquely Yugoslav will survive all
this or -- as many Yugoslavs fear -- the country will in effect simply
be absorbed into the maihStream of Western Europe can only be, of course,

a matter for conjecture;_
28. While the Yugoslavs will continue to reject any affiliation

with NATO, Belgrade is making it clear that it hopes soon to develop
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unobtrusive but relatively extensive military cooperation with Western

Europe, particularly with Ita]y.* Its interest in the strength of NATO
-- and of its old Balkan Pact allies -- has even led it to overcome its
strong reservations about the current regime in Athens and to urge Bonn

to sell weépons to Greece and Turkey.

29, Relations with the USSR have remained correct though strained
throughout this period. But, not surprisingly, the Kremlin has become"
increasingly annoyed with.Be1grade's domestic and foreign policies and
has been willing to say.so, thdugh with some restraint. For their part,
the Yugoslavs remain dismayed by what they believe to be a regressive
trend of deve]opmehts in the Warsaw Pact and ére disturbed by evidence-
of Soviet attempts to aggravate and exploit their internal difficulties.
Their commentaries on these matters have recently increased a great deal
in volume ahd acidity -- if they continue at current levels, correct
relations will be difficult to maintain. It is possible that Belgrade,

seeking to maximize the unifying effect on the Yugoslav population of

* Washington has also been approaéhed. Assigtant Defense Minister

Dolnicar has submitted a limited shopping list and expressed in-
terest in training Yugoslav officers in the United States military
schools as well as in a variety of other exchanges and arrangements.
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fear of Soviet intentions, may now even intend to allow an open

deterioration of its relations with Moscow.

30. Attitudes Toward the Middle East. Yugoslavia conceives of
itself as an important political power in the Mediterranean world ahd
has over the years actively concerned itself with the struggies of Arab
states to remove. the Western colonial presence. It was an ardent sup-
porter of the National Liberation Front (FLN) during the French-Algerian
war, it was among Egypt'é earliest and most vocal supporters, it declared
itself wholly on the side of the Arabs during and after the June war,
and it has more often than not found itself opposing the views and activ-
ities of the United States in the area. Thus, while the Yugoslavs have
sometimes urged the militant Arabs to proceed with moderation and warned
them of the dangers of overdependence on the USSR, they have followed
policies ih the area which have frequently complemented or coincided with

those of the USSR.

31. Of late, however, the Yugoslavs have begun to re-examine their
interests. They have not'by any means become supporters of the United
States. But they have become increasingly fearful that renewed Arab-

Israeli hostilities mightvprovoke a United States-Soviet c]ash; they
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have become somewhat disillusioned by Arab disunity; and they have grown
more and more apprehensive that the USSR Wi]l acquire too powerful a
position in the area. Most of all, the Yugoslavs would now like to see
the great powers withdraw from the Mediterranean, fleets and all. Short
of that, however, they seem to be primarily interested in encouraging
some form of rapprochement between the West and the Arab states, and
they have suggested to Cairo that it would be in the Egyptian interest

to work for this.
Defense PoZicy*

32. The projection of an image of military strength and the
determination to use it has played an important role in Yugoslav defense
stfategy. Thus Belgrade has traditionally sought to give the impression
that an invading force, no matter how strong or from what quarter, would
meet with fierce resistance and -- even if initially successful -- would

encounter prolonged and costly partisan warfare.

33. In keeping with this -- and with a desire to bring the conduct
of military affairs into closer harmony with the concept of decentraliza-

tion -- Belgrade began in 1967 to consider plans for the development of

For aq more detailed discussion of Yugoslav military strength, see Annex B.
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sizeable territorial forces and for increased emphasis on guerrilla
warfare. This work was undertaken at a time when, as indicated, the
Yugoslavs were on re]ative]y good terms with the Soviets but were quite
nervous about developmenis in Greece, Ité]y, and the Middle East. Thus,
while no particular urgency seems to have been attachéd to the restruc-
turing program, initial planning assumed that Yugoslav defenses should
be directed primarily against a possible attack from the West. But the
Soviet invasion of Czechos]ovakié in August 1968 reversed this orienta-
tion and advanced Belgrade's timétab]e. By early November, the govern-
ment had refined its views and incorporated them into a draft bill for
consideration by the National Assemb]y. And on 11 February 1969,
Yugoslavia's new Nationwide (or "all-Peoples") Defense Law was officially

adopted.

34. Under the new law, Yugos]avfa has established a two-tiered
defense system composed df the regular armed forces (presently totaling
about 228,000 men, and collectively designated as the Yugoslav National
Army -- JNA) and territorial defense units; Only the latter force and
the complementary civil'defense organization are decentralized, with
republican, local, and factory authorities given primary responsibility

for the levy, training, funding, and activation of the component
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units.l/ Regional planning, supervision, and coordination falls to the
republics, but overall strategy and control remains in the hands of the

Presidency and designated military organs in Belgrade.

35. Yugoslav strategy is now more clearly and openly based than
ever before on the practical and deterrent aspects of the‘concept of a
"nation in arms". Almost everyone between the ages'of 16 and 65 is re-
quired to undefgo training inmilitary tactics, first aid, use of weapons,
and the strategy of collective defense. Of these, men from 17 to 60 and
women from 19 to 50 may be assigned to armed units.g/ If attack comes,

plans call for temporary forward defense by the centrally-controlled

1/ The federal defense budget is basically confined to the needs of the
regular armed forces. Federal military spending has been increasing,
but if expressed as a percentage of gross national product (GNP), it
has remained fairly constant at a little more than 5 percent since
1965. See Annex A, page A-7.

2/ While manewvers and exercises imvolving both regular and territorial
forces have been held at fairly frequent intervale over the past two
years, a much more ambitious test of the new system is planned for
thie fall when mechanized units of the JNA will play the role of
"the invader" in what promises to be the largest Yugoslav military
exercige since World War II. Full use of territorial units (now
said to embrace nearly one million citizens under arms backed by
another two million in civil defemnse organizations) will be made
in the defense.
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and more heavily armed operational forces (assisted, where possible by
the activities of local territoral units), followed by the orderly and
fighting retreat of these forces into the mountains. Theoretically,
enough time will be géined fo transport necessary government personnel
and records into mountain redoubts to mobilize many of the country's
more than two million reservists and to acfivate additional territorial
partisan units. And once settled in the mountains, the retreating oper-
ational army would cooperate with partisan units in continued operations

against the invader.

36. Implementation of the new defense law has not been without its
problems, but Belgrade has demonstrated its determination to strengthen
the effectiveness of the nation-wide system. -It-has donated military
equipment worth more than $40 million to the program. It has rearranged
its military districté to align their borders more closely with repub-
lican boundaries and has encouraggd Tocal JNA commanders to work closely
with their counterparts in the territorial forces. In addition, language
has been included in the latest Constitutional Amendments which declares
that no one has the right to sign or recognize the surrender -- or occu-
pation -- of all or any part of Yugoslavia or to prevent Yugoslav citizens

from taking up arms against an invader. Such acts would be punishable
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as ‘treason. And the Croats have gone one step farther in their
recently-adopted republican defense law by stating that no one has the
right to imvite the enemy's armed forces into the country or to collab-

orate with the enemy in any way.

37. Belgrade has also moved to revamp the traditionally aloof
regular military establishment and to bring it directly into the main-
stream of developments in Yugoslav society. To this end, recent changes
have rid the military establishment of its more conservative officers,
restructured and rejuvenated its Party organizatidn, and given ‘it broader
representation in policymaking councils. A1l this has been reflected
in a marked change in the general attitude prevailing in top mi]itary
circles. Initial qualms about the territorial militia seem 1arge1y to
have>disappeared. A new interest in the resolution of polftical, social,
and economic prob]ems affecting national unity (and thus bearing on
military capabi]ities) has emerged. And whi]e the mi]ifary establish-
ment's general loyalty to Tito has never seriously been questioned,
ranking military officials now seem to be taking pains to stress that

this Toyalty extends to Tito's system as well.
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IIT. PRINCIPAL INTERNAL FACTORS WHICH WILL AFFECT FUTURE DEVELOPMENTS
The Nationalities Problem

38. Yugoslavia has the most complex ethnic composition of any
country in Europe. There.are five main Slav "nations" -- Serbs, Croats,
S]ovenes,,Macedonians; and Montenegrins* -- and a number of substantial
non-Slav minorities or "national groups", of which the Albanians and
the Hungarians are the largest. Together, the facts of a difficult
geography and many centuries of occupation by the Austrians, Hungarians,
and Turks have given these nationalities widely vérying cultures and
religions, great disparities in economic deve]opmenf, and a distrust of
central authority. Different languages, and even different alphabets
in which to write common languages, have hindered communication between

the nationalities and become a political issue in their own right.

39. Historicale,vpolitical assassination and c¢ivil war have
suggested that no regime in Belgrade can long maintain effective national

unity solely through authoritarian means. But current efforts to solve

* Yugoslavia's total population ie about 20.8 million,. of. which 41

percent arve Serb, 22 percent Croat, 9 percent Slovene, 8 percent
Macedonian, 3 percent Montenegrin, § percent Albanian, 3 percent
Hungarian, and.9 percent miscellaneous.
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the country's problems through decentralization of authority and the
creation of a relatively open society are by no means assured of success
either. National self-assertiveness is rising and old feuds and suspic-
ions are combining with new regional grievances. Party and government
leaders sometimes seem unable to cope with these problems or are swept

up in them and become partisans on one side or the other.

40. The three most volatile elements in all this are the traditional
animosity between Serb and Croat, the struggle of the Albanians in Kosovo
to free themselves of Serb domination, and the conflicting interests of
the poorer and richer regions. Problems of this character will surely
plague Yugoslavia for years to come. The process of decentralization
will proceed partly at the expense of Serbian authority and status and
the Serbs are not likely to enjoy this; the Croats will remain especially
sensitive to national slights, real or imagined, and will be anxious to
make conspicuous displays of their growing independence; the Albanians
will continue to regard themselves as a repressed minority and may again
(as they did in 1968) resort to large-scale disorders; and most of the
more backward areas will still feel themselves the victims of inequities
and will still seek larger subsidies from the northern regions, which

will probably become increasingly reluctant to provide them.
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41. It is also true, however, that much of the surfacing of internal
antagonisms in Yugoslavia is a natural by-product of progress toward a
freer and more decentralized society. Thus, to some degree at least,
the recent upsurge in open conflicts between various group and regional
interests can be viewed as a healthy development. Radical departures
from the present system --'such as a separatist solution -~ do not now
seem to hold much appeal for either the public or the practicing politi-
cians. No single ethnic group seems at all certain that it could make

it in the world as a separate sovereign state.

42. Indeed, even in the midst of forceful expressions of regional
interests, a new willingness to compfomise has begun to emerge. The
Croats have recently begun to show a new awareness of the dangers of
nationalistic outbursts and have quieted down somewhat. The Slovenian
Party, which has long been openly dissatisfied with aspects of national
policy -- especially the diversion of Slovenia's wealth to poorer areas
-- seems to be having. second thoughts and recently committed itself
formally to the principle that Yugoslav security interests override those

of the individual republic.
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43, Even the Serbs seem to be developing more flexible attitudes.
Although long accustomed to dominating the federal scene through con-
trol of key posts and organs in Belgrade, they have lately emerged as
champions of se]f-managemento They now seem to accept the notion that
Serbian interests must be defended and advanced in regulated competition
with the other republics. This is not to say that Serbian nationalism
has simply faded away. But it is beginning to find an outlet in aggres-
sive exploitation of the oppoftunities offered by a decentralized system
and in vigorous defense of the ground rules against any weakening or

"distortion" which would work to the advantage of the northern republics.

44. 1In the economic field, where decentralization has gone the
farthest, Tito has been trying to promote commercial. and financial links
-~ including mergers -- across republican borders. Although the results
so far are modest, such arrangements at least represent a step toward

dislodging isolated local interests.

45, The new constitutional amendments have been designed in large
part to deal with the nationalities problem in the decentralized, post-
Tito state.  Painstakingly tailored to allow for almost every conceivable

ethnic and regional sensitivity, they seek to establish a reassuring rule
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of law and remove some of the uncertainties which have exercised national
passions in recent months. Politically, the most significant innovation
is the establishment of a collective Presidency (temporarily modified to
allow Tito to continue to serve as President of ﬁhe Republic as long as
he is physically able to do so). The new Presidency consists (in addi-
tion to Tito) of three members from each of the six repub]fcs and two
members from each of the two autonomous provinces. These représentatives
are elected for a five-year term by their respective regional Parliaments.
Elaborate rules prohibit the members from holding any other federal or
regional office and govern the annual election of the body's president -
and vice president in-a manner intended to ensure that no republic can
secure a dominating position. A similar formula for equal representation
has been in force and is prescribed for the Federal Executive Council
(cabinet), while a system of proportional representation is to be app]iéd
to the JNA officer corps, senior military positions,‘and portions 6f

the civilkservice. Finally, the revised rights and obligations of the -
federation, the republics, and the autonomous provinces are spelled out

in considerable detail.
46. Still, the new system has inherent weaknesses which, in the

absence of a leader of Tito's stature (one whose influence would far
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exceed his Constitutional prerogatives), could prove fatal. A 22 man:
collective Presidency may prove to be unworkable.. At a minimum, if it
functions according to the letter of the law, it will be extremely

unwieldy and hamétrung by the rigidity of its own rules. The Constitutional
Amendments are very spécific about what it can and cannot do under both
ordinary and extraordinary circumstances. They also spell 6ut procedures
for resolving differences with and among federal and regidna] organs of
government. But they are silent on how a Presidency of this size, repre-
senting so many diverse interests, and bound by time-consuming rules of
procedure, is to avoid costly delays and perhaps deadlocks in the decision-
making process. (Perhaps because of problems 1ike this the Presidency may
in time come to be dominated by a small segment of its membership which

would be able to function with some flexibility.)

47, The way in whfch the collective Presidency evolves will bear
heavily on how serious another potential flaw in the latest reforms
proves to be -- viz. the degree ot whith decentralization 1imits the-
central government's ability to cope with national problems. The rela-
tionship between federal and republican powers has been spelled out but
not as yet worked out through normal political proceéses. There are

numerous provisions for overriding normal procedures and abridging local
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prerogatives if the federal authorities determine that such action is
required in the interests of national security or-in ordér to avoid
"significant damage to the social community". But such provisions will
have little or no effect unless there is agreement within the federal
government on a neceééary course of action and the courage to proceed

with it.

48. Finally, there is the question of what will be the long-term
effects of the new rules -concerning regional representation at the cen-
ter on the level of competence of federal officials. The right man for
the right job -- in the cabinet, in the army, in the foreign service --
could be denied appointment because of his ethnic origin. By the same
token, the wrong man might receive an important position only because
he is an available Serb, or S]ovéne, or whatever. The rules will no
doubt~be»bent'from'time to time,vbut the politics of bending could in

themselves become quite delicate.
The Economy

49. In theory, the central government still possesses sufficient
tolls to manage the economy effective]y.’ It retains statutory authority

over the mbnetary system, foreign trade, foreign exchange transactions,
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and customs duties; it can channel funds to the poorer regions through
levies and mandatory loans; and it can regulate republican fiscal activ-
ity and promulgate binding laws over republican objections. But the
mere existence of these powers.does not guarantee that they will be used.
The central government's current efforts to control inflationary pres-
sures; for example, have been indecisive and unsuccessful. A price freeze
enacted Tast November was never enforced; a wage control bill was watered
down in the face of trade union pressure; legal 1limits on republic and
local spending in 1971 were grossly exceeded in the first half of the
year; and the belated devaluation in January héd a]feady»been undermined
by domestid price increases and a self-defeating open debate last fall

on whether or not to devalue. Decentralization has unquestiohab]y made
it more difficult for Be]grade to control the economy and to act effec-

tively even when it is legally empowered to do so.

50. Parallel with the decentralization of political and economic
authority, conflicts of interest arising from regiohal economic dis-
parities have increasingly assumed the character of inter-republic dis-
putes and have made:agreement on appropriate national policies extremely
difficult to achieve. 'Sometimes termed "dinar .nationalism", divergent;
interests. find.reflection today .in such.things as the reluctancecof the

northern republics to share théir wealth -- and particularly their
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nard currency earnings -- with the rest of the nation, and the espousal

by republican officials of economic projects promising special benefits

for their own area. Prolonged or severe economic difficulty could easily
exacerbate these inter-republican conflicts to the point of political
crisis. The force of economic nationalism has been difficult for even

a Tito to rein; the outlook for its being controlled after Tifo's departure

is bleak.

51. The basic problems of inflationary pressures, foreign trade
deficits, and unemp]oymént are likeiy in any event to persiSf; and this
will mean continuing dependence on help from the West. The Yugoslavs
are currently seeking $600 million in various forms of financial assis-
tance from the«Iﬁternational Monetary Fund (IMF), the United States, and
a number of West European countries; this amount is to tide them over.
through 1972. In the normal course of events, further requests for
assistance can be expected. If Belgrade's dispute with Moscow resulted
in a sharp curtailment of Yugoslav trade with the Soviet Bloc, or if
economic developments in Western Europe prompted the sudden return'of
large numbers of emigre workers, such requests would probably be very

substantial.*
*

CEMA countries presently account for a little less than 25 percent of
Yugoslavia's total foreign trade. But a complete cutoff of trade --

or a selective reduction in the more important items exchanged -- would
have highly disruptive effects on Yugoslavia's machine building, metal-
lurgical, shipbuilding, chemical, and textile industries.
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The Army and the Party

52. Following the ouster of.Vice President Rankovic in 1966,
decentralization and reforms sharply reduced thevpoweré and political
significance of the Yugoslav State Security Service (SDB). The impor-
tance of the Pérty-and the-militéry establishment increased accordingly.
These-institﬁtions are; of course, closely linked. ,Neariy all JNA of-
ficers and threevquarters of the NCOs are Party members. And reforms.
undertaken since 1968 have given the military's Party apparatus broader
and more diréct.association with the LCY Presidium and with republic

and local Party organizations in the areas .in which JNA units are located.

53. JNA remains a highly-centralized organizétion, the only true
national institution 1eft in Yugoslavia. While none of its leaders seem
to entertain independent political ambitions, its behavior in the event
of a post-Tito crisis will be critical. But the military establishment
would be reluctant to intervene»independehtly in the political process
unless it were convinced that the ihtegrity of the state was in serious
Jjeopardy. For oné thing, a consensus on the proper'course'of action
would be difficuTt'to achieve in a muddled situation. Further, the mili-

tary leaders are aware that the JNA no longer possesses a monopoly of
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organized armed force.. New territorial forces could in extreme
circumstances elect to support their own republican authorities rather

than the JNA command in Belgrade.

54. Belgrade's efforts to encourage the military to play a greater
role in domestic affairs.seem to be meetihg with some success. It is
Tito's hope that the military-wi11 be able to exert some restraining in-
fluence on fractious local Party and government leaders. There is, of
course, a certain risk involved in giving the military a greater hand in
civilian affairs, But, oh the whole, the army seems to Ee Toyal both to
Tito and to his system. - There are no signs of the existence of any sig-
nificant group of officers who would be willing to serve_Soviét purposes;
nor do there seem to-be cliques of officers who owe their'pfimaryvloyal-
ties to one or the other republic rather than to the Yugoslav state as
such. (At the NCO and company officer level, Serbs and Montenegrins are.
still strongly over-represented, but Belgrade has long sought to eliminate
regional prejudices by assigning these ranks to posts outside their natijve
republics.) And Be]grade has now given its campaign tobestablish,a pro-
portional ballance of nationalities in the military hierarchy the force

of constitutional law.
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55. In contrast to the military establishment, the LCY has been
in considerable disarray. Tito has in recent months managed to restore
some order -- principally through invocation of the Soviet threat -- but
the fundamental problem of defining and enforcing the limits of regional
Party autonomy remains to be resolved. Until it is, the effectiveness
of the_LCY‘as a force for national unity and stability will be severely

Timited.

56. Tito has exhibited considerable impatience with the_present
state of affairs, emphasizing his belief that there can be no boundarjes -
for the LCY -~ "republican, local, or any other". He has stated that
the Party Conference in October will be the occasion for a major reor-
ganization of the LCY. And he has threatened to purge the more outspoken

regional mavericks.

57. Tito may attempt to do just that, but it seems more likely
that some of his tougher pronouncements have been made largely for effect.
Most regional Party 1eader§ now probably recognize the need for setting
some sort of ground rules for harmonizing the activities of the component
elements of the LCY. But none are Tikely to be wii]ing to accept a re-

turn to. a centralized supranational Party of the type Tito sometimes
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seems to have in mind. Furthermore, it seems doubtful that, at this
delicate stage in Yugoslavia's political evolution, Tito would be will-
ing to risk turmoil by carrying out a sweeping purge of regional Party

leaders.

58. A compromise may eventually emerge which would leave the
regional orgénizations free to manage their own affairs,but which would
bind them to_honor»certain~genera1 guidelines laid down by the central
Party organs. Such a solution might require the restructuring of the
Executive Bureau and the expansion of 1its authority. This would be
likely to generate considerable controversy, but the alternatives would
seem to be continued and hazardous inaction or reversion to greater

centralization, a course which almost no one now desires.
Disaident Elements

59. Belgrade has for the past year or so clearly exaggerated the
seriousness of internal dissidence. It has emphasized the threat posed
by domestic and externally inspired enemies as a means’ to quiet -inter-
republic squabbling and as an excuse for curbing the free expression of
extreme vieWs. NevertheTess,ﬂhostile elements --bincluding_former

political prisoners (mostly so-ca]ledvCominfdrmists), purged Party
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apparatchiks, and national militants -- do exist in Yugoslavia. Their
numbers are unknown; but some have Tinks with emigre groups abroad and

others may have ties with foreign intelligence services.

60. Though they could in certain circumstnaces aggravate existing
national divisions and political rivalries, in and of themselves, these .
individuals and groups would pose little threat to the Yugoslav system,
They disseminate propaganda, engage in scattered terrorist acts, and
within their limited capabilities, collect intelligence information. But
as the labels -- Cominformists, Rankovicites, Ustasi, and Chetniks -- sug-
gest, their past associations and beliefs have 1ittle relevance to pres-
ent day Yugoslavia. Most are probably known to the authorities and could
probably be rounded up quickly in the event 6f crisis. The necessary

Taws are on the books.

61. Yugoslavia has its share of outspoken and discontented students.
There have been strikes and sit-ins and fiery debates. Nationalistic
passiohs have at time-run high -- particularly among the Croats. But
the'students are'not-in'bpposition. While crifica] of certain provisions
in the.new'constitutfona]_reforms, most of Yugoslavia's young support
them in pvihﬁipal. Small extremist groups exist -- including some of

Maoist orientation -- but their appeal and influence is very limited. .
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IV. MAJOR EXTERNAL INFLUENCES

The USSR

62. The Soviet Union has had nearly a quarter of a century in
which to iearn to live with an independent socialist Yugoslavié. But
the adjustment has been difficult. The Cominform break of 1948 still
rankles; Be]grade's assertion of absolute sovereignty still enrages;
and Tito's eccentric road to socialism still bewilders and dismays.
Moscow knows full well that Titoist Yugoslavia is there. But it has

never lost hope that someday, somehow, it will go away.

63. Various Soviet leaders have sought in various ways over the
years to solve the Yugoslav problem. Stalin, outraged by Tito's défiance,
and perceiving a threat to Soviet dominance elsewhere in Eastern Europe,
did his best, short of miiitary intervention, to bring down the Tito
regime.. Khrushchev, apologizing for Stalin's behavior, offered Tito
Russian aid and friendship, and then tried to push or pull»Yugoslavia
back into the fold. The present Soviet leaders, the victims, perhaps,
of collective inertia; have tried more or less to do the same sort of

thing for the same purpose.
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64. The Brezhnev regime, however, has not approached the
Yugoslav problem with much visible enthusiasm. It seems, in effect,
to be less interested in Yugoslavia than either Stalin or Khrushchev,
less given to extravagantfgestures-of enmity or-good will, less in-
clined to -engage in polemics or to deliver exhortations.. It seems to
understand, in a wéy-that‘its predecessors did not, thaﬁ at least so
long as Tito is in command, Yugoslavia cannot be intimidated or seduced

into a.return to the Bloc.

65. This is not to say that the present Soviet regime has given
up hope of future successes. A1l of the current leaders were mature
men and many of them occupied senior poSitith’when the Cominform
break occurred. They pgrhaps did not approve of Stalin's subsequent
policies toward Yugoslavia, and could not have been much impressed
with -his accomp]ishments;.but there is very little chance that this
made Tito and his actions any more appealing to them. On the contrary,
Tito's departure from the Soviet bloc and his subsequent departure
from Soviet doctrine must still be remembered in Moscow as a painful

ideological and po]iticé] shock.

66. If, for one reason or another, post-Tito Yugoslavia should

come to re-embrace the USSR, Moscow's pain would be greatly eased. The
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validity of its view of the "socialist world" would be enhanced and
reaffirmed; its political position elsewhere in Eastern Europe would
be strengthened, perhaps especially so in the case of Romania; its
strategic posture -- partitu]ar1y vis-a-vis Italy and the Mediterranean
-- would be improved; and its long, frustrating, and debilitating
quarrel with a major heretic would at long 1ast have ended in triumph,
not on]yvfor the USSR but also for those Soviet.leaders who could
claim to have brought it about. The whole Titoist episode could then
be dismissed as a temporary aberration -- as was the Stalinist era
within the USSR -- the fault not of the Soviet Party and the Soviet

system but of one evil or mistaken old man, Joséf Broz Tito.

67. But if there are many reasons why the Soviets might devoutly
wish for Belgrade's return, there are also many constraints on Moscow's

willingness and ability to bring it about:

-- Important as it is in the Soviet view, Yugoslavia has not
occupied a place.of high priority in thé Soviet scheme of things
éince the mid or late 1950s. Over time, Moscow has recognized
that the Yugos]év problem has become, in effect, a problem of-
foreign policy, still intertwined with but distinct from the

problem of intra-bloc affairs. What happens inside Yugoslavia
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and what Yugoslavia does for itself internationally are not

(as they are,vfor example, in the case of Czechoslovakia) vital
concerns -of the USSR. Thus there are major self-imposed restric-
tions on the risks the USSR would be willing to run and the costs
it would -be ready to pay for the accomplishment of its objectives

in Yugoslavia.

-- The means available to Moscow to further these objectives
are in any event quite limited. As a great and nearby power, one
which, moreover, professes a similar ideology and in a number of
areas similar international objectives, the USSR exercises some
political leverage in Beigrade. But Soviet influence is by no
means compelling and does not seem as a rule to exceed that of
the United States and of the West European states. Moscow does
not seem to have any particular assets within the Yugoslav
establishment and cannot count on any substantial body of opinion
even vaguely sympathetic to the USSR or to the Soviet variety of
communism. = Soviet economic: leverage is not.great -- especially
in view of theiprobable Western willingness to help in times.of
Yugoslav need -- and Moscow has often found it to be an ineffective

instrument of pressure in any case.
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-~ The Soviets could of course seek to apply military pressure
against Yugoslavia, but the risks of backfire here are substantial.
The Yugoslavs would almost certainly unite in resisting such -
pressures, and:they would turn to the West for.political support
and material aid, This of course is what happened in response

to such pressures during the Stalin era. In most circumstances,
if the Soviets invaded Yugoslavia, they would encounter organized
and irregular armed opposition. Moscow is almost certainly awafe
of this probability; it would, at a mimimum, have to allow for the
possibility.. (See Annex B for a discussion of Soviet capabilities
against Yugoslav forces.) It would also have to allow for the

possibility of strong Western reactions.

-- Even if Soviet military operations against Yugoslavia proceeded
successfully, and without Western military reactions, an invasion
of Yugoslavia wbu]d severely, perhaps irreparably, damage Soviet
interests .in a variety of fields and a number of areas. It would
greatly complicate United States-Soviet and Sino-Soviet relations,
hurt the Soviet image in the Third World, and risk serious . in-
stability in Eastern Europé. Moreover, closer to home, it would
instantly jeopafdize Moscow's large investment in its current

policies in Europe -- its drive‘for a kind of rapprochement, its
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wooing of West Germany, its desire for trade relations embracing -
much-needed imports of technology, and, above all, its efforts

to reduce fhe continental presence of the United States. West
European hopes that the USSR was becoming a responsible, éven
benign power, SurviVed the invasion of Czechaslovakia, partly
because that-cahpaign was rapidly execuied and bloodless and ,
because Moscow was acfing.within its own sphere of influence.

An invasion of Yugoslavia might not be quick, would probably

be bloody, and wou'ld certainly take Soviet troops far beyond

the boundaries of Sovietized Europe.

68. -The USSR's current policies toward Yugoslavia reflect a-
curious mix of these objectives and these constraihts. Moscow main-
tains generally cordial relations, encourages reasonab]y‘exfensive
eﬁonomic and trade fies;'keeps;ideologica1 disputes fair]y.subdued,,
and permits Party cbntacts -- ‘though these are infrequént and restrained.
Moscow presumably hopes through these means to retain some degree of -
influence in Belgrade, té thwart the influence there of the Western
powers, to keep its options open during the succession period, and to
avoid the uncertainties and problems which would flow from a sharp

deterioration in.relations.
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69. At the same time, the Soviets persist in petty subversion,
engage in unfriendly semi-covert diplomatic activities, and dissemi-
‘nate gray propaganda against the Tito regime. They presumably hope
in this way to.kéep their hand in internal Yugoslav politics, to
encourage profSoviét sentiments among discontented elements of the
population, to create difficulties between Belgrade and the West,
and to be in a position ‘to exploit any new opportunities which might -

open for them during the succession period,

70. The extent and effectiveness of Moscow's espionage and
covert action efforts against Yugoslavia are difficult toidetermine.
The Yugoslavs imply publicly that‘these efforts are massive and claim
privately that the Soviets were involved in the Kosovo riots of 1968
and have collaborated with hostile emigre groups of é]] colorations.
Such charges, which have also included allegations that Moscow has
been busy trying to recruit supporters in military and student ..
circles; have generally lacked specific details and are probably

exaggerated. We lack evidence to sustain them.

71. There is, however, clear evidence that the Soviets have
engaged in various informational activities which have angered or

distressed the Yugoslavs:
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-- In January 1970, Tito and Soviet Ambassador Benediktov had |

a heated exchange over the behavior of Soviet Embassy repre-
sentatives who were offering assistance to Yugoslav enterprises

in financial troub]e. Apparently a large number of firms --
primarily in reméte areas -- had been so approached. And the.
Soviet officials involved had been combining offers of money and:
technical assistance with considerable commentary on: the advantages

of the Soviet way of doing things.

-- Soviet and Soviet-sponsored "informational activity" in

Yugoslavia had grown to such proportions by early 1970

The Soviets have persisted
in their efforts to reach even the remotest villages with their
books, films, and other propaganda materials, and they have con-
tinued to réject the suggestion that they scale down this program
to match Belgrade's modest effort in the Soviet Union. In June
of this‘year,mthe Yugoslavs publicly warned that the maintenance
of Soviet information and cultural centers in Yugoslavia is in--

consistent with the principle of reciprocity.
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-- In material intended for both domestic and foreign consumption
(including broadcasts beamed to Yugoslavia), the Soviets have
combined general criticism of Belgrade's heretical practices

with emphasis on Yugoslavia's current political and economfc-i]]s;
They have made 1iberal use of carefully selected quotations from
significant Yugbs]av documents and pronouncements -- inc1uding
some of Tito's speeches -- to illustrate how black things really
are. And, according to a-public Yugoslav protest, the Kremlin

is now employing. the services of disgruntled Yugoslav emigres

to confirm its derogatory assessment of the Yugoslav scene before

Soviet audiences.

-- Finally, some Yugoslav journalists and politicians have openly.
asserted that’Moscow's campaign to-blacken the Titoist system and
to draw éertain 'pakallels between developments in Yugoslavia

and pre-invasion Czechoslovakia are intended to create a psy-
cho]ogical atmosphere in the USSR and Eastern -Europe favorable for

military intervention.

72. Soviet involvement with hostile emigre groups -- groups

which can work among the more than half million Yugoslavs ]ivingAabroad.
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-- is.a matter of the gravest concern in Belgrade. Yugoslav accusations
that Moscow has encouraged the revival of Cominformist exile activity
would seem to have some substance. So too would charges that the Soviets
are ‘working with various ultra-conservative and fascist Yugoslav emigre
groups in the West.. Specifically, the Soviets apparently.collaborated
with - a Ustashi'unit-based in West Berlin ear]y-this year in floating.
rumors and surfating‘circumstantia] evidence of 1links between top
Croatian officials and Ustashi elements. Bloc diplomats in Belgrade

are reported to have been active in spreading such "gossip". Zagreb
openly accused the "Serb-dominated" federal security'apparatus of
complicity in a conspiracy dirécted against the Croatian leadership.

In the.end, Titd had to intervene to calm things down.

73. Partly becguse of their genuine concern and irritation over
Soviet meddling of.this character, and partly because their suspicions
of ultimate Séviet intentions are 1ikely to grow as the succession
period draws near, Belgrade is 1likely at a minimum to keep the USSR
at-arms length. Iﬁ méy»be, in addition, that for their own good reasons,
independently of whatever actions are taken by the Soviet Union, the
Yugoslavs will make it very difficult for Moscow to maintain cordial

relations. Belgrade has already raised the spectre of Soviet
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intervention this year to help dampen domestic controversy and may be

increasingly tempted to do.-so as time goes by.

74, The Soviets have so far managed to curb any impulse to
respond vigorously to this sort of thing -- strong denials might
only feed Yugoslav suspicions. But they could not turn their cheek .
indefinitely to a majbr Yugoslav campaign -stressing malign Sovief
intentioﬁs. At the same time, it may become more and more difficult
for Moscow to overlook the implications of YugosTavia's current queSt
_for‘m11itary-assistance-in the West. Thus, while the Soviets probably
hope to be able to maintain the present pattern of their relations
with Yugoslavia, at least until Tito goes, Belgrade may make it

increasingly difficult for them to do sd.

75. The Soviets will in any event wish sooner or Tater to adjust
their policies toward Yugoslavia to take account of Tito's departure.
They will wish to expleit any opportunities~offered by the succession-
period and may- laok. for candidates to support. They may, in addition,
seek to add to any confusion in Belgrade in the hope that a fluid
political situation would work to their advahtage@ (Certainly the

stability imposed by Tito has not.) But, initially at least, the Soviets
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are much more likely to react to specific events in‘Be1grade than to
participate in them. Thus the general outlines of present Soviet
policy are 1ikely to be preserved until Moscow has some notion_of just
~ what the‘néw circumstances in Yugoslavia are. A clear trend toward
internal anarchy:might provide the Soviets with a high]y tempting
opportunity to intervene directly on the political Tevel. And the
outbreak of civil war might prompt them to- intervene militarily as

well,
The Communist Countries

76. It is an article of faith -in Belgrade that Yugoslavia is
showing the way for all the Communist states of Eastern Europe. It
is true-that’the Yugoslav socialist experience has from time to time
had a bearing -on evénts in several of these countries (Hungary, Poland,
and'Czechos]ovakia) and that Yugoslav independence has served to
encourage those East Europeans who seek their own sovereignty (most.
notably, Romania). Because of this, and because Belgrade's diplomacy
is directed toward the quiet encouragement of -East European nationalism
when and wherever-possible, Yugoslav-East European relations have
developed a special character, a distinct flavor all their own.. In-

some capita]s; théy are treated more or less as members .of the family,
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as-eccentric cousins, perhaps; but in others, they are regarded as.

black sheep and are thus shunned and despised.

77. Romania-is, of course, a case apart. The Yugoslavs are
treated in Bucharest as brothers.  Ceausescu has reservations about
Be]grade's domestic policy, but he recognizes that Yugoslavia's
survival as a united and independent state may-be critical to the
preservation of his own nationalist course. Thus he can be expected
to continue to foster his country's special relationship with Yugoslavia
and to do what he can to impede or weaken Bloc pressures. on Belgrade.
Hungary has ‘made an effort to maintain good relations with the Tito
regime and has displayed a restrained but sympathetic -interest in
the general thrust of Belgrade's reformist course. Kadar is no doubt
aware that any dramatic Soviet moves against Yugoslavia might seriously
reduce his own freedom of maneuver, Poland has also sought to expand |
its re]atibns with Belgrade. Although this»trend seems to have begun‘
during the final two months of Gomulka's rule, it has clearly accelerated
since his fall. East Germany has been much leés friendly, more openly
critical of Yugoslav "revisionism". Pankow's representatives in
Yugoslavia apparently-have sought, moredver, to influence Yugoslav

Jjournalists and officials with bribes and gifts, to develop contacts
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and sympathizers among Yugoslav workers bound for West Germany, and

to distribute films not cleared by Yugoslav censors.

78, The key»factof'affecting Yugoslav relations with Bulgaria
is the Macedohian issue. Belgrade 1ooks on Sofia's refusal to re-
cognize'the existence of a separate Macedonian nationality as a
‘potentia]’threét,to its territoria]‘integrity. It is clear that the
Bulgarian leadership will be alert to any opportunity to loosen
Belgrade's hold on-the region in the post-Tito period. Indeed, the
Yugoslavs claim that top Bulgarian leaders have said as much. And:
Belgrade has drawn attention to the fact that Bulgarian pressures in
Macedonia -- including subversion and espionage as well as propaganda
-- have tended to peak when tensions have been unusually high between

Belgrade and Moscow.

79. . For years, Sino-Yugoslav hostility proved useful to Moscow
(inter alia assisting in the isolation of Albania), but there has been
a great improvement in relations between Belgrade and,Peking since the
Soviet invasion of Czechoslovakia. The Yugoslavs view this development
with,cautipus:enthusiasm; They surely hope that in the event of major
Soviet, pféssures Peking. would seek to aid Yugoslavia, at least by issuing

the kind of bellicose statements which might give the Soviets pause.
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In any case, improved Sino-Yugoslav relations have brought an increase

in trade and in transportation revenues. But China is far away and,

as demonstrated during Foreign Minister TepeVac's recent visit to Peking,
neither the Chinese nor the Yugoslavs yet seem certain of the nature

and the Timits of the relationship.

80. The recent restoration of diplomatic relations between Albania
and Yugoslavia -may have been encouraged by Peking. But Yugoslav-
Albanian friendship is still fragile, resting primarily on a common
fear of Soviet intentions. Ideological differences remain as-sharp
as ever, and it is likely to take some time before expanding trade,
tourism, and cultural exchanges establish a broader community of interest
and temper old suspicions. In the meantime, developments in Yugoslavia's
ethnically predominantly Albanian province of Kosovo will continue to
constitute potential sources of friction between the two countries. At
the same time Yugoslavia's more liberal attitude toward this minority

will help to contain the friction.
Western Europe

81. The NATO Powers. While still sometimes disturbed by vestiges
of problems dating from wartime, Belgrade's relations with the.NATO

states and with most of the other developed nations of the West are
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now at a high level of cordiality -- and they are based on a solid
foundation of mutual interest with a substantial economic content.”
In-a sense, there are ideological ties as well -- and not-only with
Tike-minded Communist groups. In its quest for friends in the dark
days of the late 1940s and early 1950s (when all detachments of the
‘Communist'movemeht were openly hostile), Belgrade sought out and
cultivated socialist and socialist-oriented political parties through-
out Western Europe. Personal and organizational ties thus established-
have been continued, extended into the trade union field, and carefully-
nourished. And they have contributed to official and popular sympathy.
for Yugoslavia in many countries -- particularly in the Scandinavian |

states, Britain, and West Germany.

* The present state of these relations, and the importance which
Belgrade attaches to them, ie reflected in Tito's recent travels.
Prior to last fall, the Yugoslav President had visited only four
countries in Western Europe -- and these trips were widely
separated in time. But last October, hard on the heels of hosting
President Nixon, Tito toured five West Buropean countries -- all
members - of NATO and the Common Market. A visit to Italy, scheduled
for December but postponed because of an untimely resurfacing of
the Trieste issue, finally materialized in March. And on the
29th of that month -- the day that other Communist leaders were
gathering in Moscow for the 24th Soviet Party Congress -- Tito
met with Pope Paul VI for almost an hour and a half.
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