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INTRODUCTION

Soviet foreign policy has been a subject of consider-
able attention in the Western world throughout the half-
century of Soviet history., The processes of Soviet foreign
policy formulation, on the other hand, have received rxela-
tively little attention, There have been some recent efforts
to trace the effect of domestic politics on foreign policy,?t
These discussions contain some important insights but they
can hardly be considered systematic treatnents of the
problem, The discussion to follow, here, proceeds on the
assumption that the internal institutions, politics and
social dynamics of the Soviet Union are of considerable
significance in the formulation and conduct of Soviet foreign
policy, Attention will be focused explicitly on the
organizational context through which pelicies are processed,

on the elite who take part in the decision-making process

1 50nn Armgtrong, '""The Domestic Roots of Soviet
Foreign Policy," International Affairs, VI (1965), pp,
37-473 S, I, Plosg, "atudying ihe Domestic Determinants of
Soviet Foreign Policy," Canadian Slavonic Studiea, I (1967),
pPp. 44-59; and V., V., Aspaturian, , itic
the Foreign Policy in the Soviet System," in Baxry Farrell,
ed,, Approaches to Comparative and International Politics
{Evanston, . Northwestern Univers 9606),
PP. 212-287,
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and on the dynamic interplay of “interest groups" which at-
tampt to shape the direction of Societ foreign polilcy.

This work, then, might be described as an attempt to
carry out a decision-making analysis of the Soviet foreign
policy process by means of elite and interest group analysis,
The analytical foous is not addressed to the substance of
given policies or interactions of the Soviet and other
international actors but to the internal nature of the
Soviet power structure, to the agencies and the domestic
forces that shape the policies, For purposes of illustra~
tion the competing positions within the Soviet Union on
the genaeral prospects of detente with the West will be
exanined,

Robert Sharlet has complained that there are not
anough byridges between Conmunist studies and "systematic

and comparative political scianca,"z

An attempt is made
here to utilize the tools of '"comparative and systematic
political science," It is imperative that considerable
discretion be exercised in this application, The best
studies of Soviet polities, to this point, have been write
ten by scholars who utilized traditional methods of

analysis, Men, such as Merle Fainsod, Adam Ulam and

2nobert Sharlet, "Concept Formulation in Political
Gcience and Communist S5tudies,” Canadian Slavonic Studies,
Vol, 1, No, 4 (Wintexr, 1967), pp. 040-649,
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George F, Kennan have proceeded on the basis of a sophisti-
cated and penetrating reading of history and through
Judicious analysis of public and private records, Profound
insight and the traditional methods of historical and
political research have characterized the cream of Soviet
studies, However, this tradition of scholarship has in large
part been outside of the theoretical and methodological
innovations witnessed in the contemporary literature of
political science, Adam Ulam, for one, is of the opinion
that this is for the best and that Western students of the
Soviet system should concentrate their attention and efforts
in the field of analytic history.? The outstanding quality
of Ulam's own efforts in this field adds considerable force

to his argnmanto4

However, it seems to me that a variety of
methods of inguiry can be ércfitably utilized in Soviet
studies., Thus, this work might also be described as an
atteapt at bridge~building, The theoretical and:‘methodo-
logical issues raised by the attempt to utilize the analytical
tools mentioned above will be discussed throughout the body

of the work to follow,

3pdam Ulam, "Ihe State of Soviet Studies ~ U,8.A,
Some Critical Reflections," Survey, No,50 (January 1964},
pp. 60861,

6See especially his most recent contribution,
A, B, Ulam, Expansion and Coexistence (New York: F,A,Praeger,
1968), o ‘
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Decision~making analysis has become increasingly
prominent in political science literature since the 1950's,
H, A, Sinmon, a leading decision-making theorist, has pointed
out that "The tools of political analysis -- legal, histoxi-
cal and behavioural -~ have always been adapted to the ana-
lysis of decision, The use of a decision-making framework
for political research is not novel; rather it represents
continuing developnent along paths that stretch back to the
beginnings of political seienc@."s

A conceptual framework, explicitly developed for
systematic analysis of forelgn policy decision-making, 4id
not make an appearance, though, until 1954.6 Barrington
Moore Jr, has cogently oriticized the preoccupation of
contemporary social science theorists with concepiual
framgworks, He has charged that "the development of absgtract
categories evidently has a seductive attraction in its own
right whether or not they are useful in ordering data’™ and
that congeptual frameworks often represent "a collection of
verbal categories, empty file drawers arranged in neat and

at first glance imposing patterns."? These criticisms are,

SH.A,Simon, "Ppolitical Research; The Decision~
Making Framawork,'" in D, Easston, ed,, Varieties of Political
Iheaxx (BEnglewood Cliffs, N,J,: Prenti€e-Hall, Ltd,, 1960),
ﬁR C, Snyder, H,W, Bruck, and B, Sapin, Forxeign Policy
f)ecision-Makina: An Atmrc»ach to the Study of Internatlional
oI1tics (New York: 1he Free Pross of Glencoe, T063).

7Barringtan Moore Jr., '"The New Scholasticism and
the Study of Politics," World Politics, Vol, VI, No,l
(Oetober 1953), pp. 128-9,
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at least in part, appropriately applied to Snyder's schema,
I found the frame of reference, developed by 8nyder, useful
though; especially in that it directs attention to the
"internal setting." Thus, rather than focusing on the
stimuli ewanating from the international political arena,
attention will be directed initially to what Snyder tarmed
the '"politicaleinstitutional setting," 7The first chapter
of this analysis, then, will explore from a decision-making
frame of reference the organizational context through which
Boviet foreign policies evolve,

In the second chapter, "“the decision-participants®
are examined at closer xénge. As a megans to this end, the
nmethods of elite analysis were utilized, This poses unique
probleme, The notion of an elite within Soviet society is
unacceptable to Soviet Marxist socioclogy. The New Party
Program of 1961 proclaimed that "The state,... has in the
contemporary stage, become a state of the entire people, an
organ expressing the interests and will of the people as a

whole, "8

However, whether it is in the "state of the whole
people," or in "bourgaais~capitaliaf democracies, ' govern-
ment everywhere is government by a few, Indeed, access to
the channels of authoritative decision-making in the Soviet

political system is especially unequal in its distribution,

8Herbert Ritvo, ed., The New Soviet Society: Final
Text of the Program of the,Communistharty of the Soviet
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The closed nature of the Soviet decision-wmaking process

makes it impossible to observe and analyze the interactions
of the Soviet political elite, However, the centralized
command structure of the Soviet polity makaes identification
of the power elite in the Soviet Union a less onerous prob-
lem than it is in the West, Scocial background and career
pattern data on the Soviet elite has been compiled by
researchers at the Munich Institute for Study of the USSR,
The career patterns of the individuals oriented to foreign
affairs were analyzed in detail, This examination focuses
on the elites ¢of the Khrushchev and post-Kruschchev period,
Finally, in the third section an attempt will be
made at appralsing the effect of "interest groups" on the
foreign policy process in the Soviet Union., Dogmatic
proclamations of the community of interests of all the
Soviet people cannot obscure factional activity in the
Goviet polity, However, the primacy of the party and
institutionalized controls limit this activity in such a
way that we cannot speak of interest group activity similax
to that in the West., There is a considerable range of
opinion among Western analysts in respect to the feasibility
of an interest group analysis of the Soviet system, Gordon
8killing argues that this approach sensitizes the observer

to an analytically promising previously unexplored range of
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activity.g T. H, Rigby and Y, Bilinsky demonstrate, on
the other hand, some scepticism as to whether the interest
group approach to political analysis is appropriate for the
study of Soviet palitics.la The predominance of the Party
in the Soviet polity is the chief factor in objections to
the interest group approach to analysis of Soviet politics,
Avtorkhanov has suggested with some justice that the Soviet
Union is a "partocracy'" and that the party machine is the
only really significant agency in the political system.ll
However, the Party can be considered & unified intexest group
only on highly general issues such as preservation of the
Party's primacy in the polity., Furthermore, the Party
Jeaders do not formulate their policies in a vacuum, The
production of functional decisions in modern social systems
depends upon the input of specializéd technical advice,
Individuals outside the party apparatus, by virtue of their
official positions; can influence the formulation and imple-
mentation of policy, Thus, Brzezinski and Huntington have

called attention to "policy groups" in the Soviet polity,

9, Gordon Skilling, "Interest Groups and Communist
Politics," Woxrld Politics, Vol, XVIII, No,3 (April, 1966),
P.449.

IOT.H.Rigby, "Crypto-Politics,™ Survey, No,50
(January 1964), pp. 183-1943 and Y,Bilinsky, %ban as in the
Contral Committee: Communist Party of The Soviet Unjon 1046]w

1966, University of Denvexr Monographs in world ALtalrs, vol,
4, Monograph No,4 (Denvexr, Colorado, 1968), p. 28,

llA.Avtoxkh&nov, The Communist Party Apparatus
{Chicago: Henry Regnery Company, 1%60), p-ﬁgﬁ-

AL gatdf sy
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These gyroups, the highest state officials, the managers of
industrial enterprises; the agricultural specislists, the
military, and the police, are institutionalized as part of
the administrative machinery, They "advocate to the politi-
cal leadership certain courses of actioni they have their
own professionalized or specialized newspapers which, at
times and subject to over-asll Party control, can Became
important vehicles for expressing specific points of view;
but for their own sake they are careful not to crose the
shadowy line between advocacy and prassure."lz

It has been pointed out that social scientists
generally approach the subject they are studying with a
conceptual scheme, normally referred to as a madalols The
totalitarian model; it is generally agreed; has dominated
Soviet studies in the past, Theoratical interpretation of
the Soviet system has been stimulated in the post-Stalin
era and there are a variety of models currently available,
Some of these models will be briefly reviewed at this point,
The focus will be on those models which underxline aspects
of Soviet reality relevant to this analysis,

The distinguishing characteristics of a totalitarian
systen, according to Friedrich and Brzezinski, arel;zgﬁzﬁ\\

122 Btzezlnskl a d S, PyHuntington Palitleal Power 3
Ring Press

1€ 1Y t\!.k Q 1 A n

*
i —— x
USA/USSR (New YorkKi: The Vikin 3 APORJy iz, AMU,

lgA,Inkeles, "Models and Issues in the Analysis of
Soviet Society,' survey, LX (July, 196¢), 1,3
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nunber, The "totalitarian syndrome' consists of an official
ideology, a single mass party usually led by one man, a
terxoristic police and three kinde of monopolistic control,
These are a communications monopoly, a weapons monopoly,
and control of all organizations including a centrally

directed ecanamy.l4

Totalitarian societies are possible
only in wodern industrialized sccieties because modern
technology makes the requisite techniques of control pose
sible,lﬁ The ideology is "focuses and projected toward

a perfect final state of mankiné."lﬁ

Tharefore, revolution-
ary soclial change is necessary, The difference between
totalitarianism and other forms of non-democratic politicsy
"ihe inpnovation of totalitarian regimez, is the organization
and methods developed and emploved,,., in an effort t0,...
(effact) total control in the service of an ideologically
rmotivated movenment, dedicated to the total destruction and
reconstruction of a mass saciaty."l7

A host of complaints have been raised recently to the
effect that the totalitarian model is outmoded as a tool for
analyzing the Soviet system, Profegssor Meyer, for one, has

charged that "in dealing with the communist world, our

notions of what a politiecal system is and does have been

14C,J.Friedrich and Z,Brzezingki, Totalitarian Dic-
tatoxrship and Antocracy 2nd ed, rev, (Cawbridge: HArvard
University Press, 1966), Chapter 2.

17

151bid,, p.27. 101h1d., p.9 Ibid,, p.17.
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suspended, For describing that world we have used concepts
and models reserved for it and a few other systems consid-
ared inimical.“13 The totalitarian model, according to its
critics, has not kept apace with the changing reality of
Soviet politics., The elimination of terror as the main
instrument of internal control has éartainly undernined one
of the principal elements of the totalitarian model,

Alfred Meyer has formulated as an alternative, a
bureaucratic model,lg He argues that the Communist systewms
have principles of organization and management similar to
modern bureaucracies, Rational social management by complex
orgapnization is the outstanding feature of Communist socie-
ties from this perspective, Meyer views Soviet society as
a bureaucratic commpand structure, The principle of career-
ism governs giant industrial buresucracies, Thus, the
principle of careerism governs the Soviet system, The

promotion of rapid economic growth is regarded as the chief

18, .G, Meyer, "The Comparative Study of Communist
Political Systems," Slavie Review, Voi‘ XXVI, No,l1 (March,
1967), p.ll,

19A,G.Meyer, "USSR: Incorporated,' in D, Treadgold,

ed,, Development of the USSR (Seattle, 1964), pp.21-28,
This article First appeared in the discussion section of
the Slavic Review as part of the symposia on the nature of
the 8oviet system, 2Zbigniew Brzezinski provided the lead
article and Prof, Meyer and Prof, R,C, Tucker provided
commentarxies, This exchange of views is reprinted in the
above acknowledged book, pp,3~40, Meyver has gone on to
develop in more depth his analytical approach comparing
Soviet politics to those of a large corporation in an
interesting and important book, See, A,G, Meyer, The Soviet
Political System: An Interpretation (New York, 1905),
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‘ainm of communist systems. Meyer, then, underlines the simi-
larities between Soviet society and Western corporations.

Brzezinskl wrote a reply to Meyer which is very per~
suasive in some of its criticisms. Me points out that "the
functional requirements of a company are far narrower than
the demands of the revolutionary party with an ideclogy far
beyond the demands of merely the industrial way of lifs.”ga
Mever's model overestimates the similarities of communist
societies to Western bureaucracies and de-emphasises the
critically important political context in which Soviet
bureaucrats must.funetiaﬁ. However, the bureaucratic model
is not altogether inappropriate, for the Soviet Union is a
highly bureaucratized country,

Another critic of the totalitarian wodel charges that
it obscures and wminimizes the importance of political coumpe-
tition within the BSoviet regim&.21 Carl Linden has proposed
a "conflict model" as an alternative to the totalitarian
model. The analytical orientation is self-explanatory. "A
crucial point about Soviet politics has been the absence of
well-~defined or regularized methods of resolving problems of
authority and decision-making within the leadership. The
conflict aschool sees in this condition 2 major source of
disordex and conflict in the regime throughout its history.zz
Those who adopt this frame of reference emphasize the compe-

tition in the Soviet puiitical hierarchy. Soviet politics

gaz.ﬁrz&zinski “Reply.“ Ibid., pp.35-36,

216.A.Linden,
1957-1964 (Baltirore:

221pid,

Khrushchev and the Soviet Leadershi,:
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is characterized by conflict over power and policy, This
conflict includes the bureaucratic, professional and intel-
lectual groups in Soviet society, The "conflict model,"
though, is sketchy at best, Further, this position does not
provide as radical an alternative as it wmight appeax, Merle
Fainsod, for instance, who adopted the concept of totalitar~
ianism, pointed out that during the Khrushchev interlude:
"wehind the monolithic facade, clique rivalries and struggle
for power continue to rage even though they are rarely
publicly ventilatexi, Reality falls short of totalitarian
&spiratien,"zs

Another model embraced by a number of contemporary
Western social theorists is thé pluralist model, Prominent
socioclogists such as Talcott Parsons, Edward 35hils and
William Kornhauser are pluralists.24 They peint out that a
significant aspect of the industrxialization process is the
increased division of labour in society, This school main-
taing that modern society is necessarily pluralist society,
Not only does the modernization process result in an increas-
ingly cowmplex division of labour; it must produce a division

of power as well, Political pluralism results from "a

23Merle Fainsod, How Russia is Ruled (Cambridge,
Massachusetts: Harvard University Press, 1965), p.l1l27.

|4 ke BPORG | L o o s
24“‘?&3‘5 exampls, see T,Parsons, "Eveluticnazry Univer-

sals in Society," American Sociological Review, Vol,.29, No,
3 (June 1964), pp.329-357; W,Kornhauser, The Politics of
Mass Sooliety (New York: Free Fress of Glencoe, Inc,, 1958};
and Edward Shils, The Torment of Secrecy (New York: The

Dy ~ e TOCA Y
Fraee Praess ¢f Glencoe afiC, , a¥ovj,
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plurality of groups” whose existence "not only protects
@lites and non-elites from one another but does g0 in a
manner that permits liberal democratic control, "%  Totali~
tarian control is impossible according to the pluralists,
Parsons argues that modern society "is certainly a stratified
suciety, but it no longer has anything like a unitary elite
based on lineages, on.wealth, on political power, or on
monopoly of religious lgyitimatien."aﬁ One of the character-
istics of modernization, then, is the proliferation of struce
tures adapted to the performance of specialized functions,

A recent critique of the pluralist model which poses
an alternative model at the same time can be found in The

Soviet System and Modern smeiety.27 Ite author, George

Fischer, argues that mudern societies need not evoelve into
pluralistic socleties, According to this monist wmodel, it
is posgible to hold a complex society together by wmeans other

25y, Kornhauser, op.cit,, pp.80-81,

E&T Parsons, "Evolutionary Universals in Society,"
A&erican 5@&191@;12&& Review, Vol, 29, Ne,3 (June, 1964),
P35 T, Pargons, in r-«nctian," in T.Parsons et al, eds,,
Thaerieshaf ﬁoaiet,a Faunﬁatians,ef,ﬁadern $eaielewiaa1)

Py ' 4 , e Y :
p. 262, Parsons has predietad that cemmunist tatalitaxian
organization will not match “democracy" in the long yun and
will "either make adjustments in the general direction of
electoral democracy and & plural party system or "regress"
into generally less advanced and politically less effective
forms of organization,,,"

%7george Fischer formulates the monist model, "The
monist model holds for a social order in which all power is
public power, Such power rests in the state, Control of the
state puts power into the hands of a single xuling group,

With that type of public power, the ruling group guides
closely the economy and other key spheree of lif&,“ G, Fischer,
The Soviet System and Modexn Society (New York: The Atherton
erss, Igsgf, p.l‘. '
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than social autonomy, 1In pluralist societies much of the
power lies ocutside the state, FRischer points out that it
is entirely possible that a soclal order might develop in
which private power plays no important part, The problems
of making a modern society work can be coped with, Fischer
contends, if the political leadexship cultivate the necessary
technical skills, '"Because the economic realwm tends to be
central in any modern society, it iz econonic skills that
political leaders of a monist system must increasingly
pas$ess."28 Figcher's model is in coritical need of further
elabaxatién, but he emphasizes, correctly I think, the
lack of autonomy of social resources in the Soviet context.

The discussion of these models has necessarily been
highly compressed and is therefore probably guilty of over~
simplification, It should be eupbhasized that each of the
models is interesting and useful, Similarly, each has its
strengthe and weaknesses, Bach underlines aspects of Soviet
reality, relevant to the following analysis,

’ The focus of the following chapters, then, will be
on the domestic politics, the domestic foundations of Soviet
foreign policy, The analytical concepts used will be dis-
cussed further as theixr application to the Soviet system
raises theoretical and methodological problems which cannot
be easily dismissed, By cultivating an understanding of the

internal foundations of Soviet foreign policy formumlation,

281bid,, p.l3.
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it is probable that a sounder analysis of Soviet foreign
policies will be attained, While Soviet proclamations are
not always reliable guides to Soviet political behaviour,
it is noteworthy that the 1961 Party Program declares that
"the CPSU considers that the chief aim of its foreign
policy activity is to provide peaceful conditions for the
building of a communist society in the USSR and developing
the world socialist system, and together with the other
peace~loving peoples to deliver mankind from a world war
of extexmination."29 Domestic considerations, it seens,
are central to the foreign policy activity of the Soviet
system, 'The focus of this work, therefore, will be on the
Soviet polity, on its structural or organizational features -7
and on the dynamics of its policy process during the

Khxushchev and post-Khrushchev perxiod,

zgﬂ.Ritvc, ed., The New Soviet Society, p.100,



CHAPTER I

FOREIGN POLICY MACHINERY IN THE SOVIRET UNION

The shroud of secrecy that envelops the process of
foreign policy formulation in the Soviet Union is at one
and the same time a source of fascination and frustration
to Western students of Soviet political life, Considerable
attention has been given by Western academics and statesmen
to the problems posed by Soviet foreign policy, Much of
this attention has been devoted to questions of some con-
troversy, such as, whether national interest oxr Cosmunism
is the ultimate aim of the Soviet elites, SHowe students of
Soviet political life contend that the ambitions of the
Soviet leaders are unlinmited, that the Soviets will not be
content until a world-wide system of Communist states is
established firmly under Soviet cantzol.l Othexrs argue that
the ultimate goals prescribed byACommunist ideology no longer

lgox exanple see E,R,Goodman, The Soviet Design for
a World State (New York: Columbia University P:e§sQ'I§E§7;

o e e e o M

anu W, R, Rinter, Peace and the Strategy of Confliict (New York:
F:}i. praeger’ 196?)0 V |

1%,
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exercise the imaginations of the Soviet power elite, Ac~
cording to this school of thought, the Soviet leaders are
oriented to traditional power~bloc polities based on nation-
state interests, This argument is based in part on the
premise that the Soviet elite now has a vested interest in
the preservation of a gtable world order, Professor
Aspaturian, for instance, maintains that "as Soviet power
grew, &0 did the risks and costs of implementing a foxward
poelicy. The general tendency was for Soviet ideological
‘goals to recede or to ervde into ritualistic rhetoric while
the growth in Soviet power created greater opportunities
for the pursult of ¢raditional great power paliticsg"z
. There is no shortage of debate¢ over the controversial quest-
ions posed by Soviet foreign policy, More fundamental
questions, unfortunately, have been left comparatively
unexplored, Relatively little attention, for instance, has
been focused on the machinery through which Soviet foreign
policies are processed. An understanding of the divisions
of~authority and responsibility among the party and state
orxgans which deal with foreign policy, it seems to me, is
an important initial subject for analysis, -

¢ The decision-making conceptual framework, which

Richard Snyder and his associates produced, emphasizes the

3Verhen V., Aspaturian, "Foreign Policy Perspectives
in the Sixties,'" in A,Dallin and T,B,Larson, eds,, Soviet
Politics since Khrushchev (BEnglewood Cliffs, N,J,: Prentice-
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importance of the peculiarities of the structure and pro-
cesses of the given social system under examination, Thus,
this frame of reference is well deéigne@ for students who

seek to apply Western~dexrived social science concepts to
‘political behaviour in the Soviet system, Decision-making
theory focuses on "the processes through which state action
evolves,"3 The literature on decision-making hes expanded
remarkably since the publication of Snyder's conceptual
framawoxk.é Indeed, Robinson and Majak claim that "the
act of human decision no longer regarded by social scientists
as the constant complication of our study, has beconme a
primary object of research aimed at unlocking the Ysecret?

of human choice,'™

Perhaps it should be pointed out at this
Jjuncture that formulation of policy and decision-making are
terms that are used interchangeably throughout this discus-
sionj though, an analytical distinction might be made between
the two, At any rate; the dacisian-making'frama of reference

wias elaborated with policy formulation in miné.é

3R Snydexr, H,W,Bruck and B, Sapin, Foreign Polioy
Deaision-MAkin t An Approach to the study of International
POLLtICE (New YOIK, Vs P33,

4For a well-balanced discussion of the successes and
disappointments of decision-making analysts and a lbrief
history of the evolution of this frame of reference, see
J.N,Rosenau, "The Premises and Promises of Decision-Making
Analysis," in J.C,Charlesworth, ed., Contemporary Political
Analveis (New Yoxk: The Free Press, 1968), pp.i8v-2lLl,

%J,A,Robinson and R,Rojer Majak, The Theory of
Decision~-Making," Ibid,, p.173,

6R.Snydex, H,Bruck and B, Sapin, op,cit., p.4,
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. Robinson and Majak recommend that a framework of
five variable clusterg-- 1) decision situation, 2) decision
participants, 3) the decision organization, 4) the decision
process and 3) the decision outcome «- provides a useful way
of looking at decisian~makinga? They recommend, further,
that the decision-making process can be divided rewardingly
into three analytical subyrsaegsea,g They distinguish
among the intellectual, social and quasi-mechanical aspects
of the process, The intellectual aspect consists of prob-
lem recognition, definition and design of alternative
courses of action, The quasi~mechanical aspect is worthy
of mention, This concept refers to the production of the
impulse for decision from the decision-making machinery
itself, Thus, decisions may be made because routine or
custom demands that they be made, Interpreting this category
in broader fashion than the suthors probably intended, this

aspect could include the self-conscious creation of decisione

7J.A.Robinsmn and R, ,Rojer Majak, op,cit., p.178,

aibid., P.380, A number of other analytical divis-~
ions can Be fTound in the literature, Harold Lasswell, for
exanmple, ldentifies seven stages -~ 1) an intelligence
phase during which there is an influx of information and
problems are identified; 2) a recommendation phase follows
during which slternative policies are foxrmulated; 3) a
prescription phase comes next as sanctioned alternatives
are selected; 4) an invoking phase follows and is character-
ized by provisional enforxrcement of the policy selected; 5)
during the appiication phase ithe policy is specifically
implemented; 6) an appraisal phase follows during which
decision consequences are reviewed; and finally 7) a
termination phase witnesses renewal, revision or repeal of
the policy. See H,Lasswell, The Future of Political Science
{(Naew York: The Atherton Prass, LV04); PP.45-20, T
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situations by & given agency in the decigione-making machine-
exry, The probable motivation for such an occurrence might
be legitimation of one's own existence, The whole of the
decision-making machinery night be activated by the arti-
ficlal creation of a decision-situation, It is possible
that the security organs in the Soviet systewm which have
apparently diminished in stature in the post-Stalin exa,
may act in this way, It is conceivable that their intelli-
gence dispatches on the Czechoslovakian situation, for in-
stance, might have exaggerated or mnisrepresented e¢lements
of that situation, The third aspect, sogial processes in
the formulation of policy, consists of such activities as
coalition-formation, intarest group interaction and interest
agaregation, Snyder, perhaps the best recognized decision-
making theorist, specifically allocated a place in his
analytical schema to "groups: kinds and functions" but
left this aspect of the decizionemaking process virtually

9

unexplored,” - This schema is reproduced on the following

page.

As the brief recapitulation of Robinson's and Majak's
discussion and Snyder's schena demonstrate, there is a pro-
fusion of analytical categories to be examined irf the

decision-making frame of reference is utilized, The focus
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of the policy process will be discussed, The three nmost
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immediate points of analysis defined by decision-making
theory are the "political-institutional setting,"” "the
decigion~-participants" and the "groups" affecting the
decision-makers. Thus, the organizational complex through
which policies azre processed will be discussed.. The back-
grounds and career patterns of the elites oriented to foreign
affairs will be gxsmined4and finally the “social® aspects of
the policy process will be accounted for, .

deorge Kennan contends that the Anglo~Saxon mind is
ill-equipped fc: understanding Russian life. The Russian,
Keénnan argues, embraces contradigtion, whereas the Anglo-
Saxon's tendency is to smooth it away. Contradiction,
acgcording to thise thesis, is a famillar component of the
Russian existence and as a result the Russian tends to deal
in extrexes which he feels no acute need to reesnaiia.lﬁ
The enormous philosophical problems a diplomat must confront
in his attempt to function in an alien environment are only
the beglnning of the problems with which the Western student
of Soviet politice wmust contend. Soviet decigion-making is -
veiled and difficult to analyze in detail, There is no
systematic disclosure of the considerations brought to beax

when decisions are made. Archives and personal accounts are

10 , _ | A
“George F, Kennan, Memolrs: 1925-~1950 (Toronto:
Macwmillan Co., 1968), pp.8561-64,
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virtually inaeeessiblo.ll Official records are not published
and generally it can be gaid that direct evidence of policy
evolution is difficult to obtain, It is generally agreed,
though, that the executive is pre-eminent in the policy
process, Especialty important i{s the primacy of the party
and its leaders.

The Politbureau of the Communist Party of the Soviet -

Union is generally recognized as the aingle most important
agency in the Soviet policy-making process, However, little
ig known of the inner workinges or procedures of the Polit~
buxeau.lz The Politbureau, at present, is apparently a
genuinely collective decigsion-making bedy.lg Merle Fainsod
argues that we can assume that the Politbureau's

‘eéaaern; enbrace the definition of gosls, the determine

ation of priorities in both domestic and foreign policy,

the reconciliation of conflicting bureaucratic interests,

the identification of major problems, the formulation of

broad policy directives, checks on their implementation,

and degisions on faportant appeintzents to party and
governnental offices, It is at the Presidium level that

llgor an encyclopedic listing of the problems with
which foreign policy analysts wmust contend, see V, V,
Aspaturian, "Soviet Foreign Policy" in Foreign Policy in
World Polities, R,C.Macridis, ed, (Englewood GLIET®, ﬁ.ﬁ.:
PrenticersHall inc., 1962.) p.1832.

lznuring the XKhrushchev. ¢ra it was disclosed that
"Meetings of the Presidium (Politbureau) are regularly held
once a week, and according to both Khrushchev and Mikoyan
most decisions are unanimous. Mikoyan hag further elaborated
by stating that if a conssnsus were unobiaimable, the Presid-
ium would adjourn, sleep on the matter and return for further
discussion until unanimity was achieved." 1Ibid,, p.1859.

13pdam Ulam contends that a quadrumvirate, of

1 E . 4 PO P ey PRy
Brezhnev, Kosygin, Podgorny and Suslov, in that order of

importance, ls superimposed over the remaining members.
See A,B.Ulam, Expansion and Cogxistence (New York, 1968},
p.72¢. ' '
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the basic decisiens of Soviet life are either made or
approved,

During Stalin's lifetime the importance of the Politbureau
wag downgraded in order to minimize the risk of concerted
opposition from any source.'® The Politburean was returned
to its position of dominance during the Khrushchev inter-
lude and apparently still maintaing it.lé Thus, the Soviets
c¢laim that the "cult of the personality" is éead and the
principle of Ycollective leadership” has been restored,
Fcreign policy is a matter of especial coneern to this
collectiva Leadership, However, the Politbureau has so
many zespensibi;ities-that a division of labour exists and
certsin mexbers are mors clearly associated with foreign

v

affalrs than others. In crisis situations it is likely

14M.Fa1nsad, How Russia is Ruled (Cambridge, Mass, ,

Lognrushchev clainms that Stalin stopped consulting
the Politbureau about matters of substance and that the
collective nature of its work waz destroyed by having sube
groups deal with separate problems, with the result that
some were excluded from participation in decisions. '"He
(Stalin) thought he could decide all things alone and all
he needed were statisticians.” WN.Khrushchev, "The Crimes
of the Stalin Era: Special Report to the 20th Congress of
thelﬁoth Congress of the CPSU," New Leader (July 16, 1956},
p.21,

léit should perhaps be wmentioned that the term
Politbureau is used to refer to the same body which went
under the name of Presidium from 1952 to 1966. The recent
ohange in nomenclature has not ptoduced any evident change

- & '3 o d ol ' 3
in the d‘%ﬁi%i%ﬂvﬁnkiﬁg patigin of the Sovietr Union.

175 . Triska and D.D.Flaley have analyzed the current
Politbureau membership and argue that seven of the nineteen
incumbents have foreign sffairs responsibilities, See

= = s o U, 1s
J.Triska and 209-?15‘51%3’ aoviet Faku&wgu imw‘&is.y {nuw TOIK$

Macwillan $o., 1968), pn.76-86.
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that an even more select group comes into play.18 Policy -
initiatives are the virtual monopoly of the Politbureau.
Thus, it is imperative that the machinery for the conduct
of policy provide the menbers of the Polithureau with re-
liable information that is condensed into manageable propors-
tians.lg .Furthermora, decision-making analysis has made
it ¢lear that policy formulation is seldom a tidy, sequential
prﬁﬁess.gﬁ' New policies are derived in halting and tenta-
tive fashion, As H. A. Simon points éut: "Our world is a
world of limited serial information processors dealing with
complaxity that for all practicsl purpcséé is infinite with
thelr information-gathering and computing pewars.“al Thus,
important as the Politbureau memberg may be, they are depend-
ent upon subordinate agencies in the party and governzental
‘bureaucracies. Information must be assembled in order that

functional decisions are produced. The key role in Soviet

18Apparently during the Cuban missile crisis, Mikoyan,
Kosygin, Suslov and Brezhnev, serving as a planning council
perhaps, wmet with Khrushchev a number of times. 3Staffin
Procedures and Problews in the Soviet Union, Report to'ige
Committee on Government Operations,V.S. senate, Washington,
D.C., 1963, p.253. '

: lgThis machinery is sucgessful in doing this, age
cording to an American Government Report. See National Polic
Makéggvﬁaehinex in the Soviet Union, Report to the Committee
on Government Operations, U.S5, Senate, Washington, D.C,,
1960, p.22.

20por example see C.E.Lindblom, "The Science of
Muddling Througb," Public Administration Review, Vol.29,
No.2 (Spring, 1959), pp.70-B8; and R.Hilsman, "The Foreign
Policy Consensus,” Journal of Conflict Resolution, Vol.3,
No,4 (December, 1959), pp. 361-383,

?l4.A.8imon, op.cit., p.l9.
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poliey formulation is playﬁa by Politbureau members but .
others are important as well,- "

The decislon-making pattern in the Soviet Union is
similar to that in the West in that the organization of the
decision-making machinery reflects the interrelations
between domestic and foreign-policy making. That is, it is
not feasible to sharply differentiate between institutions
concerned with domestic politics and those with foreign
| policy.

The most important agency in the Party hierarchy
below the Politbureau is the Secretariat. The historical
importance of the office of General-Secretary commands
special attention, as it has been decisively ismportant in the
succession struggles following Lenin and Stalin's death.23
This office may vet prove to be a springboard forx a single
leader to assert hizself above his colleagues, in the

post-Khrushchev ers,”® The title of this‘offiﬁe was changed

ggﬂarald Lasswell maintaing that “since the decision-
making process includes application as well as formulation
and promulgation of policy, those whose acts are affected
also participate in decision-making.," See H.Lasswell and
A,Kaplan, Power and Society (New Haven: Yale University Press,
1950), p.74.

23?0: a succinet discussion of the importance of
this office, see J.E.Turner, "The Iwo Succession Conflicts:

An Qverview," in J,B.Christoph, ed., Cases in Comparative
Polities [(Boston, 1066). nn 376-88,
ST r FrrE FE- -

24Jerome Gillison feels that this is unlikely. He
cites the factors that led to instability and one man rule
in the past and argues that the present alignment of factors
favours a rotating collective leadership, Gillison argues

that no longer ¢an a single individual efficiently control
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from General to First Secretary in 1953 when Khrushchev
was elected to this post. The title of General Secretary
was restored at the twenty~third party congress in 1966,
As in the case of the substitution of Politburesu for Presid-
ium, the change was represented as a2 return to Leninigm,
However, as Frederick Barghoorn points out, these terms
carzy "S8talinist rsther than Leninist cnnnotatien:."zs-
The Secretariat members have an institutionalized advantage
over others who might care to influence paliey in that they
are exclusively preoccupied with party affairs, Perhaps the
mogt potent power resident in the Secretariat is the con-
gsiderable one of having the capacity to make and break
careers., The Secretariat is responsible for assignments,
appointments and dismissal of personnel who are in turn
important in the decision-making process. It has the further
important responsibilities of preparation of the agenda for
Politbureau sessions and it plays a part in the execution
of Politbureau directives. The Secreétariat might be termed
the nerve centre of the CPSU. The party secretaries are in
daily attendance upon the party's organizational problems and
the checking of fulfiliment of party decisions,

the complex structure of Soviet system, In addition he feels
that the growth of restraints, a growing sense of the rules
of the political game and a reduction of the stakes of the

[} -~ i A 1T o
gome have reduced the conssquences of victory in a power

struggole, See J‘E.Gillison "New Factors of Stability in
the Soviet Collective Laad&rship," World Politics, XIX, No.4
(July, 1964), pp. 563-581,




28,

Certain of the staff agencies responsible to the
Secretariat, usually referred to as the Central Apparatus,
have foreign policy responsibilities, The Agencies wmost
directly concerned with the matters of foreign policy arxe
the sections for cadres abroad, relations with bloc parties,
defence industry, wmain political administration of Soviet
arny and navy, the propaganda and agitation department, the
organizational party work commission, and the international
depariment. Three of these agencies are especially concerned
with the staffing of the personnsl who in turn are involved
in foreign affairs. The Commigsion for Party Organizational
Questions, the Departaent for Cadres Abroad, and the Main
Political Administration of the Soviet Arasy and Navy have
this function, ” The current chairmen of these seotions are
I.V.Kapitonov, A.S.Panyushkin, and A, A.Yepishev respectively.
The fixst of these iz also a mesber of the Secretariat and
F.Barghoorn reckons that he is a member of Brezhnev's
coterie,2® Panyushkin’s office requires hiwm to check and
clear the credentials of any candidates selected for assign-
ment outside the Soviet Union, Yepishev, according to
Kolkowick, was one of the more pro~party candidates availe-
able for the position and he obviously owes his priﬁary

responsibility to the Secretariat rather than the military.27

36?.8arghsoxn, op.cit., p.369,

27Fcr a discussion of the fluctuating fortunes of

, :
ous chisefs of the MPA, ses R.Kolkowicsz, The Soviet

the var
Military and the Communist Party (Rrinceton, 1967), pp.80-

Jide
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The department for relations with bloc parties and the
international department, which deals with non-Communist
bloc communist and workers' parties, "are subdivided geo~
graphically and include among their activities the gathering
of intelligence through agents' contacts with native com-
munist and sympathizers abroad, the organization of bilateral
and multilateral exchanges of delegations and conferences,
and the transmission and execution of policy decisions of
the Secretariat and Politbureau with regard to foreign
parties.“ga The Agitprop Department has wide jurisdiction,
One of its many responsibilities is the operation of the
press section of the Ministry of Foreign Affairs.gg The
scope of Soviet propaganda activities is inpressive and
the controlling mechanisne of these activities is the Agitprop
Department, The Department, then, serves as a directing link
in the mass persuasion and indoctrination activities of the
Soviet Union and also acts as an information channel to the
decision-makers, -

The Central Committee is in theory the executive of
the Party and the Sacratariat‘and Politbureau arxe supposedly
subordinate to it, ‘During 3talin's lifetime the Central

Cormittee degenerated into a vestigial organ but its importance

285, Triska and D,D,Finley, Soviet Foxeign Folicy (New
York. 1968). p. 346, '

29A.Avtorkhan0v, The Communist Party Apparatus
(Chicago, 19606), p.346,
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has been enhanced since Stalin's death., Khrushchev had the
body convene regulsarly and reported to it on policy areas
over which there was apparent disagreement in the Polit-

a0

bureau, The Central Committee has played a crucial role

in the factional struggles of the power elite in the Secre-

tariat and Pulitbuxeau.sl

Most of the functional elites of
the Soviet Union, such as the prominent military, scientific,
managerial, and cultural figures, enjoy full or candidate
menbership in the present Central Committee of 195 full and
165 altexrnate members, The gize of the body, though, makes
it unlikely that it could ever function as the highest
policy organ in the Soviet system, The Central Committee,
then, normélly ratifies decisions already reached in the
organs above it in the Soviet hierarchy. However, the
constitutional fiction is maintained, that the Central
Committee is the "highest organ" of collective leadership in
the party., Its importance cannot be downgraded to¢ much,
though, for as has been mentioned already, it contains'th@
important functional elites in the Soviet system and it has

been decisively important during instances of factional

strife, It is interesting to note that the Central Committee

301, 1, Rigby, "How Strong is the Leader?", Problems
of Communism, Vol, XI, No,5 (September~October, 1802), Do de

3ithe outstanding example, perhaps, was the plenary
session of 1957 which expelled the "Anti-Party group" and
maintained Khrushchev in office. See M, Fainsod, op,cit.,
yp.327-8,
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was assembled on three occasions during the period from
1906-1968 to discuss foreign policy quastiens.32 In December
of 1966 the Assewbly discussed Sino-Soviet relations and
matters important to the world communist movement in June
1967 the Middle Rast crisis was focused on, and in July 1968
the Czechoslovakian problem was raised,

The Party Congress is theoretically the sovereign
organ of the party but, as is well known, it has been degraded
to the position of a rubber-stamping body, ' The Congress,
according to the Constitution, is to ueet every four years,
Stalin's disdain for this stipulation was such that he
ignored it for a full thirteen years, The body is so
unwieldy (épprﬂximately four thousand delegates attend)
that even though it is convened, it serves only as a sounding
board for the party leadership, The highlight of the ses-
sions, if it might be called that, is the report of the
Contral Committee delivered by the party leader., Though
the Congress in no way performs a deliberative function,
its function is not solely ornamental, The Congresses pro-
vide a unique medium for communication, As Triska and
Finley point out, "It (the Congress session) is a transmis-
sion belt between the formulators and implementers of policy
-- a communications device for elaboration and clarification

of leadership demands in both direct and esoteric language,

32T.B.Larson, Disarmament and Soviet Policy
(Englewood Cliffs, N,J,: Prentice-Hall, Inc,, 1960),
Pp.28-29,
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The Congress is carefully orchestrated to leave a record
which may be studied as a guide to action by Communists at
home and abroad, "33

The party is the leading core of all Soviet public
organizations, Its official definition as vanguard of the
working class entitles it to lead the Soviet people, The
legal recognition of this relationship can be found in
Article 126 of the Constitution, which states that, '""the
most active and politically conscious citizens in the ranks
of the working class, working peasants and working intelli-
gentsia voluntarily unite in the Communist Party of the
Soviet Union, which is the vanguard of the working people
in their struggle to strengthen and develop the socialist
system and is the leading coxe of all organizations of the

working people, both public and state."34

Lenin provided

the cardinal organizational and operational principles for

the party, Democratic centralism is the characteristic
feature of the party's operation, Lenin argued that "The
principle of democratic centralism and autonomy of local
institutions means specifically freedom of criticism, complete
and everywhere, as long as this does not disrupt the unity of

action already decided upon -~ and the intolerability of any

criticism undermining or obstructing the unity of action

33, Triska and D,D,Finley, op.cit., pp.55-56,

345 Meisel and E,Kozera, eds,, Materials for the
%éudy of the Soviet System (Ann Arbor, I953), p.263 (Art.
1537,
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decided upon by the party."35 However, practice has thus
far made a mockery of the democratic rhetoric, This simple
point is worth emphasizing, It does not seem unreasonable
to conclude that a vital relationship exists between a
country's foreign policy and its structure of power rela-
tionships, The Soviet power structure is characterized by
concentrated and virtually unchecked power in the higher
organs of the party, The power elite is dependent, though,
due to the complexities of the policy process in modern
socletles, upon competent information from the subordinate
technical and administrative organs,

As Farrell has pointed out, "policy making is not just
ultinate responsibility or wltimate determination, In a
ninimun sense, it includes identification of problems,
gathering and analysils of information, defining alternatives,
decision and implem@ntation."sé With such a perspective,
both communist party and state organs must be included in
ouxr discussicn.' Adninistration is & very prominent feature
in Soviet life, a fact which is contrary to Lenin's vision
of the revolutionary state the Soviet Union would be, '"From

that moment all members of society, or e@ven only the vast

Iienin, "Freedom of Criticism and Unity of Action,"
in R,V ,Daniels, ed., A Documentary History of Comwunism,
Vol,I (New York: Random House, 1902), p,48,

Béﬂ.ﬂarry Farrell, "Foreign Policy Formulation in
the Communist Countries of Eastern RBurope!, EBastern Buro-
pean {uarterly, Vol,I, No.l (June, 1967), p.48,
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majority, have learned to administer the state themselves,..
from this moment the need for government of any kind begins
to disappear altogether,.. The more democratic the "state'
which consists of the armed workers, and which is "no longer
a staté in the proper sense of the word,' the more rapidly

137 The foywus

does every form of state'begin to wither away,
of state, though, have proliferated rather than withered
away, The state apparatus is subordinate to the party and

is interpenetrated by It at all levels as well but is not
without consequence, ‘The state apparatus consists of the
representative bodies of the Soviet state and of the adminise
trative ggenciesssuppusedly responsible to the representative
organg, The state representative organs have certain
responsibilities in foreign affairs, According to the
Constitution, state sovereignty is vested in the Supreme
Soviet, Its duties include the ratification of the general
line of foreign policy and the approval of state acts such

as negotiation of international treaties, The Suprenme

Soviet has two chambers which are presided over by a chairman
and vice-chairman, These bodies meet simultaneously twice a
year and elect a Presidium to hold power in their place,

The Presidium has wide-ranging constitutional jurisdiction
and could exercise broad powers, but historxically it has not

bDeen a powerful component in the policy process, For

37Lenin, "State and Revolution," in R,V,Daniels, ed.,
A Docunmentary History of Communism, Vol,I (New York, 1962},
p. 105. ) S
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instance, the Presidium can 'proclaim a state of war in the
event of armed attack on the USSR, or when necesssry to
fulfill international treaty obligations concerning sutual
defence against aggre&sicn."ga The two most recent chairmen
of the Presidium have been Brezhnev and Podgorny. Thus, the
importance of this body in policy formulation may have been
enhanced, Both chambers of the Supreme Soviet elect perma-
nent commissions on foreign affalrs, Again, these agencies
have the legal potential to play an important role in the
foreign policy process, It-is nbteworthy that the chairmen
of these two bodies, M, A, éuslnv and B, N, Ponomér@v, hold
important positions in the party policy organs, Apparently
none of the other standing cowmissgions of the Supreme Soviet
have had such powerful personalities as chaixm@n.ag Both of
these individuals have had long~standing concern with fore
eign affairs. However, thus far, there is no evidence of a
significant xele in policy formulation or execution by these
bodies,

Another body related to the Supreme Soviet, the
Inter~Paxliamentary Union, should be examined, The USSR
Parliamentary group formed in 1955, by members of the

Supreme Soviet gained adumission to the Inter-Parliamentary

38Meisel and Kozera, op.cit. (Art.49,m), p.250,

39V.V.Aspaturian, Union Republic in Soviet Diplomacy
(Geneva; Librarie E, Droz), pp.i42-3,
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Union in that year, '"The IPU, a world society of parliamente
arians, is the only one in which there are members from hoth
the Soviet Union and the United States,"?® The Union pro-
vides a unique medium of communication for parliamentarians
and the inclusion of members from the new states of the
"Third World" has provided the Soviet members with a con-
venient avenue for spreading propaganda, The Soviet repre-
sentatives have attended a number of sessions outside the-
Soviet Union, which is a mark of trust snd confidence in
the discretion of these officials, They, thereby, provide
the Soviet leaders with an information source on parliament-
arians' perspectives outside the USSR,

Another aspect of the axganizatién and control of
$oviet foreign policy that might be discussed appropriately
at this point is the role of the Union Republics. The USSR
is purportedly a federal systeﬁ in which each of the fifteen
republics has the right '"freely to secede from the USSR."41
Political centralization, again, makes a mockery of democrate
ic rhetoric, An important amendment to the 1630 Soviaf
congtitution, however, gave the Union Republics the right to
enter into their own military formatibns and the right to

enter into direct negotiations with foreign governments,

4°P.Juviliar, "Interparliamentaxy Contacts in Soviet
Foreign Policy, " Awerican Slavic and Hastern Huxopean Review,
Vol,3, No,l (Februaxy, 190G1l), pi. 25-26,

4lygisel and Kozerxa, op.cit,, p.246 (Art.17),
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Thug, each of the Union Republics is entitled to waintain
its own foreign ministry, Party control and the necessity
of Supreme Soviet approval of any agreements independently
arrived at renders this autonony a fiction, Staiin sffected
this change in 1944 as a ploy to strengthen his later claims
that all sixteen?? of the Union Republics should be repre-
sented in the U,N, General Assembly,43 In fact, this ploy
was partially successful and the Ukrainian S8R and Belorus-
sian S5R were included as independent members, Aspaturian
warns that we should not dismiss this matter altogether, He
argues that "these constitutional amendwments continue to be
viewed in many quarters as merely the vestigial reminders of
an old diplomatic trick rather than as the ingenious and

né4 Aspaturian’s

useful device which they continue to be,
argument is convincing. The Soviet Foreign Ministry, for
instance, has been relieved of embarrassing problems by
having them sidetracked through the Union Republic Ministries
of Foreign Affairs, Soviet diplomatic flexibility, there-
foxe, has been enhanced, particularly in irredentist claius
on bordering states,

. "The fundamental principles of Soviet administration

emanate from its very tenor, which corresponds completely

4271 was not until 1956 that the Karelo-fFinnish S8R
was absorbed into the Russian S$5K,

43A.B.Ulam, Expansion and Coexistence (New York, 1968),

P.373,

44V,V.Aspaturian, The Union Republics in Soviet
Diplomacy, p.l6,
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with the problems of tﬁe socialist state, whose administra-
tion is characterized above all by the fact that its aiwm is
to carry into effect the tasks of building socialism and

strengthening the new society, "

Vyshinsky's appraisal

of the nature of Soviet administration, while possibly not

in keeping with xeality; implicitly recognized that no large
state can do without administration, The Soviet Union, it

is clear, is a much administered country, The adwministrative
organs -of the Soviet state are nominally responsible to the
Supreme Soviet and its Presidium, The most important of the
administrative organs is the Council of Ministers and its
Fresidium.46 The Council of Ministers consists of approxi-
mately ninety members and is therefore too large to process
policy effectively, The determination of administrative
pelicy is handled more easily by the Presidium which is

made up of the Chairman of the Council of Ministers, his

455, ¥, vyshinsky, The Law of the Soviet State (New
York: Macmillan Co,, 1948), p.370.

40The Council of Ministers has numerous powers in the
sphere of forelgn relations, These include the right to: 1)
grant or withdraw recognition of new states or governments;}
2) to sever and restore diplomatic relations with foreign
states; 3) to order acts of reprisal against other states;
4) appoint negotiators and supervise the negotiation of inter-
national treaties and agreements; 5) to declare the adherence
of the USSR to international covenants not requiring ratifi-
cation; 6) to conclude agreements and covenants not requiring
ratification with other heads of governments; 7) to confirm
all treaties: and agreements which do not require ratifica-
tion; B) to give preliminary examination to all treaties and
agreements which do not require ratification; 9) to appoint
and accredit all diplomats below the rank of plenipotentiarxy.
J, Towster, Political Fower in the USSR (New York: Oxiorxrd
University Press, 1948), p.279,
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Firs£ Deputies, Deputy Chairmen and others that this group
decides to include, '"Controlling in its'daily operations a
wide variety of subordinate ministerial and non-winisterial
agencies, the leadership of the Council is theoretically,
legally, and in fact, the central institution for adminis-
tratioﬁ of Saviét foreign relations with non-communist
states, It.drawa together the chief administrators of both

domestic and foreign palicy."é7

It is generally agreed
that Kosygin, the present chailrman of the Council of Minig-
ters, is one of the pivotal figures in the present Soviet
leadership.43

The Ministry which has primary.responsibility for
foreign relations is, not surprisingly, the Ministry of
Foreign Affairs, The Ministry was to be initially an
instrument for world revolution, The failure of the

revolutionary spark to spread made it imperative that the

ministry develop regularized procedures in order that it

i
1

might se¢xve as an instruwment for advancing the interests of
Societ decision-makers, This was largely accoaplished under

Chicherin's administration. There have been only seven

473, Triska and D,Finley, op,cit., p.09,

481¢ is the opinion of Woligang Leonhard that Kosygin
represents the "modernizing viewpoint' in the Politbureau
and is in favour of relaxed international tensions., See
W, Leonhard, "Folitics and Ideology in the Post-Khrushchev
Exa," in A,Dallin and I,B,Larson, eds., Soviet Politics
Since Khrxushchev (fnglewood Clix¥fs, N,J,, 1902}, p,ov,
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foreign ministers throughout the fifty year period of Soviet
history, Trotsky filled the position for a year; Cailcherin
followed and served for eleven years (1918-29); Litvinov
served foxr ten years (1929-3%)}; Vyshinsky was Minister for
foﬁr years (1943-53); Shepilov served for only one yeax
(195¢); and Gromyke has served from 1957 to the present,
These individuals differ conslderably in their party rank
and it is likely that fheix weight in policy initiatives
haé varied proportionally with this rank, Growyko's influ-
ence on policy formulation has probably been essentially
technical.r As Slusser pointed out during the Khrushchev
era, "Khrushchev is fond of making Gromykd's subordinate
position brutally cleax."ég Thte Foredign Mihister, the
First Deputy Mindster, the Deputy dinisters and whatever
additional experts are appointed; constitute the colleglum

of the Foreign Ministry, & U5, Government report contends

49R.$1usaer, "The Role of the Foreign Ministry," in
I, Lederer, ed,, Russian Foreign Folicy (New Haven: Yale
University Press, 1503), pfﬁ?%f’ Elusser's article is
interesting and informative and as is his penchant, as one
of the more distinctive Krewlinologiste, he constructs a
controversial argument, He contends that Maxim Litvinov
had important influence on the direction of foreign policy,
Due to divisions within the Politbureau the influence was
important until 1938, This was followed by a period of
transition which, according to the author, was characterized
by administrative chaos in both the formulation and imple~
mentation of Soviet foreign policy and it was not until 1938
that Stalin authoritatively imposed hisg control, For an
argument which directly contradicts Slusser's pilcture of
disorganization and independent influence by Litvinov, see
A, Ulam, Coexistence and Expansion (New York, 1948), pp.
143-145,
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that the collegium is the directing staff of the Ministry:

Overall supervisory chores are divided among the Deputy

Ministers, with the PFirst Foreign Deputy acting in a

general capacity as the Minister's right-hand man,

The collegium advises the Minister, and at the same

time, serves as a coordinating board for the activities

of the various components of the ministry., It helps

translate policy directives into specific assignments,
overse¢es their implementation, and assesses the result,

150
The Ministry is organized into conventional geographi-
cal and functional divisions, There are fifteen of the former
snd ten of the latter, The Ministry wmust coordinate the
information and analyses channelled to it by the people
serving in these divigions, This demands organizational and
analytical expertise of & high order in such a complex
system,' “The Ministry of Foreign Affairs derives a special
aignifican¢e'by reason of the technical competence within
it, Hereln are expérts in the affairs of wost of the
countries of the world who possess knowledge and capacity
for analysis avaiiable nowhere elge, This knowledge and
technical conpetence may give the ministry a role in policy
of crucial impartanca."51
The Defence Ministry has been included as an organ
of significant import in the foreign policy process. The
party, it.should be pointed out, has been generally successe
ful in resisting any'ténﬁency of tﬁa militoary to expand its

sphere of influence, .Kolkowicz points out that it is ironic

50national Policy Machinery in the Soviet Union,
Pp.41l-42,

ﬁlR.Barry Farell, op,cit,, p.60,
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in a system that "has so many characteristics of the authori-
tarian garrison state, that the instruments of vioclence
play a relatively minor xole for they must submit to the

\ . . " . 5Z
bureaucratic elite in the Party hierarchy,'”

The military
elite, though, performs an essential Ffunction in providing
professional advice and its pxef&x@ncaé must be accounted

for in decisions on what share of the national resources

will be allocated to the armed forces, Tﬁe fact that argu=-
ments for increased defence expenditures have prevailed
recently may provide some indication of the current importance
of the Defence Ministry in the decision-making argana.sg

The military has demonstrated little interest, thus fax, in
occupying formal political power, Hm&éver; it is reasonable
to assume that they attempt to bring their influence to bear
upon decisions affecting the national security of the Soviet
Union, The organigation of the Ministry is not unlike that
of the other pMinistries, The current Minister of Deience

is A,A,Grechkeo, a mesber of the "sdtalingrad Group' which

L - * 54 ,\b
came to prowinence during the Khrushchev peried,”® The

52R.Kolk0wicx, The Soviet Military and the Communigt
Farty (Princeton: Princeton Univexsity Fress, 1907), p.l03,

531, wolfe reports that the 1960 budygetl showed a five
per cent increase for military expenditures and in 1967 there
was a furxther increment of eight per cent, The boosts, in
fact, may have been higher, As Wolfe points out, actual
expenditures are sometimes hidden under deceptive headings
in the budget, See T,Wolfe, "Soviet Military Pelicy After
Khrushchev," in societ Folitics Since Khrushchev, pp.113-14,

54R.Kolkowicz, op,ecit., p.417.
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Ministry has been headed by a professional soldier ever
since 1955 when Zhukov assumed that position, However, the
absence of military men in the higher party and srate policyw
forming organs attests to the militarxy's subordinate role in
the policy-~saking process, Another agency, the Highér Mili-
tary Council, may be a forum where nilitary influence is
acutely felt, Politbureau nembers and military elites re-
reportedly meet togetherin this body for discussien, Wolfe
feals that "its role may be‘max@ to furnish recommendations
on m&tt@ré raised within the Politbureau than to initi&te
policy on its own accaunt."ss ‘

The Minister and Deputy ®inister of Fareién Trade
should also be considered in a discussion of the sgencies
involved in the foreign peolicy process, The Soviets have
extensive involvements in this sphere and the Ministry of
Foreign Trade supervises the state monopolies through which
all foreign trade iz conducted, "ihe Ministry is divided
into geographical and functional administrations, charged
with directing all of the country's foreign trade activity,
working out and implenenting measures for developing trade

relations with foreign states, compiling and carrying out

S3T, Wolfe, "The Military," in A, Kassof, ed,,
Prospects for Soviet society (New York, 1968), p,l1i6,
3 i ¢ Penkovsk: apers where this body is referrved
$o 88 the Supreme Military council, O, Penkovskii, The
Penkovekii Papers (London, 1%65), pp.l51-182,
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export and import plans, working out tariff policy and
directing the customs service, guiding the work of its
subordinate organizations, and exercising control over the
trade monopoly corporations."sﬁ An agency closely related
functionally to this Minietry is the 5tate Comnittee fox
Economic Relations which administers the technical and
economic assistance programs for the developing countries,”’

The Directorship of the Telegraph Agency of the
Soviet Union (Tass) is another important agency in the
policy process by virtue of its position of administration
over important information channels, David Cattell surmises
that Tass reports from abroad influence Soviet elites in
somewhat the same manner that New York Times reports affect

the American @1ite.5&

While the analogy is imperfect 1t
does indicate the significance of news collection and infore
mation to policy-makers, Tass functionaries, it should be
noted, have been involved in espionage work in the past
which adds a stretegic dimension to the reporter's infor-

wation-gathering functian.sg

SGJ.Triska and D,D,Finley, op,cit,, p.dl,

57por a detailed distinction between the respongi-
bilities of the two, see Ibid,, p.42,

58p,cattell, "The Union of Soviet Socialist Republics™
in P,W,Buck and M,B, Travis, eds,, Control of Foreign Relations
in Modern Nations (New York, 1957), p.Go5,

SgT.Kruglak has examined Tass's history and contends
that the espionage function has been minimized increasingly
in recent history but that their other non-news function as
propagandists has in no way abated, See T,Kruglak, The Two
Faces of Tass (Minneapolis: University of Minnesota Press,
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Foreign intelligence plays an important rele in the
policy-making process. The Committee for State Security
(KGB) adminieters the foreign espionage activities of Soviet

agents. This committee is pnominally responsible to the

Council of Ministers and has enjoyed its present form since

1654, It represents the culmination of a series of organi-
zatienaizéhangas which have witnessed the MGE, the NKGB and
other agencies dating back to the original Cheka of 1917,
Soviet intelligence, according to Andreevich, is a "?owezful
weapon of the cold and hot war against the non-8oviet world,
It is aggressive, ever-watchful and untrammelled ﬁy any

moral scruples or economic¢ limitations.... The inherent
agpressiveness of the totalitarian system forces the Soviet
police to go much further than the mere collection of infor-
mation. The Soviet intelligence agencies aspire to influence
the policies of the free countries in a way favourable to the
Kremlin by using all their freedoms and 1nstitutians."6ﬁ

The KOB is divided into geographical and functional divisions
and it is the first main administration which is primarily
regponsible for espionage., The importance of the secret
police in the Soviet system has declined with the denigration

of terror as an instrument of control. Evidence of this

decline cen be seen in that neither in 1961 ox 1966 were the

secret police rapresented on the Central Commitige by &

6QE,A.Andreevich, "The Structure and Function of the
Soviet Secret Police,'" in S.Wolin and R.Slusser, eds,, The
S8oviet Secret Police (Mew York: F.A,Praeger, 1957), p.l38.
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profassicnal.ﬁl This lack of representation on the CC,of
the CPSU ig significant for this body "includes in its ranks
the overwhelming majority of the Soviet power elite, i.e.,
thoze who make the final decislons, those who have the
greatest influence on the declsions at the highest and
internediary 1evels."62 This decline in importance, it
should be recognized, has not been absolute. The role of
the KGB in Soviet politics is still a substantial one.
Th&ré has been an interesting recent change in the leadership
of this coumittee. V. Semichastny, who had followed Polit-
bureau member Shelepin, in the positions of Komsomol head and
KGB chairman, was dropped and posted to a minor position in
the Ukraine. 7This has been interpretedtas a setback for
Sheleplin in the factional rivalries of the Soviet elite, 93

ihe scope of activifies which the State Committee
for Cultural Relations with Foreign Countries aveisees is
worthy of note. In 1960, for instance, cultural exéhanges
were effected with sivty-seven countries.64 The channels
this agency administers are aespecially valuable for propa-
ganda purposes,

Finally, the Soviet embassies should be considered.

A. Kazacheev, a defector from the Soviet Mission in Burma,

has written about the inner workings of these missions and

61Y.Bi11nsky, op.¢it., p.20.

628.Bia1er, "How Russians rule Russia," Problems of
Communism, Vol., XIII, No.5 (Septr-Oct. 1964), p.46.

63T.B.Larson, op.cit., p.31.

64A.Avterkhanov, op.cit., p.20,
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and emphasizes their orientation to political intelligence
work.%> Ambassadors generally supervise the missions bﬁt
are not involved in any intelligence activities in.érder
that they comply with the letter of Agreement reached with
the particular foreign government in which they have repre-
sentation, Soviet dipiomats generally do not rank high in
the party hierarchy but all are members of the CPSU., There-
fore, thelr powers of initiative are presumably guite
limited and their work as it relates to the policy process
is likely that of reporters. .This is probably especially
disconcerting for apparatchiks who have been "dumped" into
the diplomatic serxvice., It is not c¢lear whether the motive
for assigning such individuals to the diplomatic service
has been due to a desire to tighten party controis or whether
the dipiﬁmﬁtic service is regarded as a convenient posﬁ-of
exile for those who have fallen into disfavour. Currént
examples are anmbassadors Aristov, Mikhaylov, Pegov,
Chervonenko, Organov, and Titov., The girst three had been
members of the Pclitbureau.be These six acecount for eleven
of the "Foreign Affairs Specialists" on the Central Committee;
whereas in fact they are professional party apparatchiks.
This demonstrates, as Bilinsky has pointed out, "How difficult
it is to predict political behaviour on the basis of profes-

sional group representation in the CC, CPSU defined in terms

65A,Kaznacheev, Ingide & Soviet Embassy (Philadelphia:
J.B.Lippincott Company, 1062).

éév;silinsky, ob.oit., pp.21-22,
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of current employment.... Many of these professional groups
inelude non~professionals from the Party apparatus.“é7

It has been argued dhat it is physically impossible
for an isolated elite to attend to all the details of produc-
ing functional decisions in modern society. Therefore, it is‘
necessary to consider more than the role of the Politbureay,
héwever compelling that role wmay be. The administrative
machinery 1s an essential component of the decision-making
process. At the same time, the primacy of the party's role
should not be obscured, Foreign policy initiatives are one
of the most closely guarded of the Politbureau's preroga-
tives. The adwinistration i3 interpenstrated at all levels
' by Party persomnel, Further, administrators must attend to
certain Party duties. The Foreign Minister, for instance,
must attend local party meetings regularly and pay monthly
dues, amounting to three rer cent of his salary, to the
party.éa

Former American ambassador to the Soviet Union,
Walter Bedell Smith, lamented in his memoirs that "there
are no experts on the Soviet Union. There are only varying

degrees of ignarance."69

Though this charge may not be as .
pertinent in 1969 as in 1950, it contains a kernel of truth.

One of the reasons we have difficulty in understanding

571vid., p.22.

65A.Avtorkhanov, op.eit., p.347,

1950), p.55.
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Soviet foreign policy is that relatively little attention
has been paid to the machinery through which this policy
evolves, It is hoped that the examination of the organiza-
tional complew discussed in the preceding pages has claxified
the divisions that exist among the components of the foreign
policy machinery. - ﬁ. Barry Farrell has attenpted to portray
these relationshipe as they exist in Eastern Europe in
diagrammatic form. This figure has been modified slightly
and reproduced in the next page.

An implicit dimension of the preceding discussion
that deserves ferther mention is the topic of political
comaunication.Kurt Londen has emphasized the importance of
information in the policy process, "Information is the fuel
for the machinery of foreign affairs, Without it, the
machinery will slow down or idze."7l The patterns of
political communication in social eystems have become an
increasingly important area of inquiry.72 The organization
of information gathering and reporting in Soviet policy
formulation has been discussed in the preceding pages but
comment on the overall pattern has been reserved to this
point. Fainsod's perceptions of this process are worth

quoting at length:

70R.Barry Farrell, op.cit., p.54.

71K,Londan, The Making of Foreign Poligg: East and
West (Philadelphia: J.B.Lippincott company, L965), P.lid.

"2rwo of the better known and important works in this
field are Xarl Deutsch's The Nerves of Government (New York:
The Free Press of Glencoe, 1966); and R.R.Fagen, Politics and
Communication (Boston: Little, Brown & Co., 1966),




FIGURE 2. COMMUNIST PARTY AND STATE ORGANIZATION FOR FORMATION OF FOREIGN POLICY

See R, Barry Farrell,

"Foreign Policy Formulation

in the Communist Countries
of Eastern Europe, Eastern
European Quarterly (March,

1967), p.54,
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What the rulers read reflects the selections and
enphases of a screening staff, which may be guided by
its own preconditioning as well as its sensitivity to
the anticipated reactions of its readers. The tendency
to embrsce data that confirm established predilections
while rejecting the unpalatable facts that offend one's
preconditions is a weakness from which no one is wholly
free, Totalitarian societies with a strong ideological
commitment appear to be particularly susceptible to such
manipulation. Evexy dictatorship has a tendency to
breed sycophancy and to discourage independence in its
bureaucratic hierarchy....

No dictatorial regime can wholly escape the distor-
tion of this echo effect., The ideological screen through
which facts are received, filtered and appraised con=-
tributes to an additional possibility of misrepresenta-
tion. The danger in the case of the Soviet Union is
accentuated by the rigid doctrinal stereotypes about
the outsigg world which acceptance of Communist ideology
imposes.'’/”

A chronic problem of the Soviet communication pro-
cess, then, is that "rings of silence” are likely to devélop
in the communication channels to the decision-makers. Per-
haps this is compensat¢d zomewhat by the fact that the
Soviet elites maintain a number of hierarchies of information
gathering and processing., They, therefore, are not exces-
sively dependent on any one channel of informaticn.74 One
information source not discussed thus far is the staff of
research faclilities oriented to analysis of foreign affairs
and international relations, especially the Mogscow Institute
of World Economics and International Relations which is
within the Soviet Academy of Sciences. The analysis of

international relations has deveéloped rapidly in the Soviet

7%.?81080(3, OE.Git., p_p0340"34l-
74A°Kaznacheev, op.cit., pp.7%-95 and pp.179-187.
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Union since 1956 into an autonomous and self-consgcious
discipline.75 Prior to 1956 this was an insignificant and
practically unrecognized area of inquiry in the Soviet Union.
Howevey, this information source ﬁeeame egpecially import-
ant toward the end of the Khrushchev interlude. William
Zimmerman has wondered whether '"the years 1063-64 may be
viewed as the adumbration of a new era in Soviet inquiry in
which specialists engaged in technically sophisticated short
or middle~range theorizing on topics of paiicy relevance to
the regime; or they merely represént an idiosyncratic
~ phenopenon -~ a product perbaps of the post-Cuban missile
crisis atwosphere in the Soviet Union and of dissension within
the ruling group. The evidence thus far ig'mixed."76 One
eritical source of information the Soviet leaders lack,
comparative to Western political systems, is that of public
opinion.77 80 long as the Soviet elite ignore the posgsi-
bilities of establishing channels for the manifesgtation of

dissent by the general Soviet populace the preferences of

| 75pror an account of the evolution of this discipline
see W,Zfsomerman, "International Relations in the Soviet
Union: The Emergence of a Discipline,” Journal of Politics,
Vol.31, No.l (Februaxy, 196%), pp.52-70,

7®1bid., p.66.

77 . .

For a discussion cozparing the force, or more
appropriately the lack of force of public opinion in Tsarist
and Soviet Russia, see H.Pipes, "Domestic Policy and Foreign
Affairs," in I.Lederxer, od., Russian Foreign Policy (New
Haven, 1963), pp.145-70.
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the public will remain larxgely unknewn.78

Thus, it seens
to me that "the learning capacity and potential for
creativity' of the Soviet system, to use Karl Deutsch's
terminology, are inherently handicapped.7g Deutsch's dig=-
cussion of these particgular gualities does not focus on
publie opinion Dbut he points out that "the ability to
produce novelty and to recognize new solutions once they
have been found seems related to the combinatorial richness
of the system by which information is stored, processed and
evaluated. This creative intelligence function in the
society is not directly related to sither enforcement or
compliance but it forms an essential aspect of the intel-
lectual resources om which the survival of the political

or social system may depend."eo My point relates to
Deutsch's theorizing in that public opinion is a dimension
of the Soviet resources which remainsg largely untapped. The
process of Soviet decision-making is structured so that the
ultimate power of decision lies in the Politbureau. The
party leaders have the right and powér to determine the

foreign policy line of the Soviet Union. However, the

78nissent is allowed. Indeed, it is solicited in
ideologically untroublesome areas., The general contours of
policy or wisdow of the Soviet elite are not brought into
guestion, however this dissent is utilized as pressure for
more production frow adwministrators of the areas criticized.
Housing might be an appropriate example of such an issue-
area,

79K.Deutsch, op.cit., pp.l63-181.

801pid,, p.l64.
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formation of policy requires the effortes of a wider circle
than just the Politburesu members, Cowmplex machinery is
paintained for the conduct of foreign affairs., The party
and state bureaucracies engage the services of a host of
bureaucrate who attend daily to the details of policy
forrulation and iwplenentation. The "leading role" of
the party seems clear but, at & ainimum, state adminlistrators
contribute much-needed expert technical advice. Furthermore,
this syszter is not as monolithic as it appears but this is a
subject which will be dealt with in greater detail in the
third chapter. In the next chapter the discussion will
focus on the elites who are important in the Fforeign policy

process,



CHAPTER IIX

THE BLITE CONCEPT, SAMPLE AND ANALYSIS

According to David Easton, one of the characteristics
which sets contemporary political research apart from previous
werk in the field is the search for "stable units of analysis
which might possibly play the role in social research that
the particles of wmatter do in the physical $eienees.“1 Ex«
plicit discussion of a profusion éf concepts has been wit-
nessed recently. Action, power, sﬁstem and deocisions are
only some of the possibilities that have been proposed as
the most fruitful unit of analysis. EBaston clsims that this
intellectual activity warks the coming of age of theoxy in
the social saiences.g A persuasive counter~argument might
be made that these concepts are s$o abstract and static that

they are antithetical to the dynamism of the political life

In, Baston,
(Englewood Cliffs,

A Framework for ?alitical Analysis
b4 3 d " ] polBQ

®1bid., p.22.
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they are purported to systematize. These arguments, though,
fall outside the provingée of this analysis. The act of
decision, which is perhaps the wost generalized unit of
analysis iu contemporary political research, has been
mentioned repeatedly in the previous pages. Our focus will
shift now to the men who take part in the making of Soviet
foreign policy decisions. In order to know somethingiabout
the men who make Soviet foreign policy, the methods of elite
analysis have been utilized, Since it is impossible to
interview or psychoanalyze the Soviet political elites,
this admittedly imperfect alternative can be used to gain
some sound evidence pertaining to the type of men who occupy
decigion-making positions in the Soviet Union.

The origins of the elite concept in soelal science
are attributed by T.B.Bottowore to middle class aversion to

Marx's social thee:y.g

HGottonore argues that this aversion
provided the wmotivation for Pareto and Mosca's development
of the elite concept in opposition to the concept of social
clasges, Magchiavelli, though, addressed himself to instructe
ing a political elite.d Indeed, the origing of the elite
concept might be dated back as far as ?late's notion of

philasopher»kings.s Whatever its origins, the elite concept

2 n1da PR B e Jp W S YL . 7 ) e
3?-3.56‘-‘;%3&61‘6, Bilites and Sogiely (\Midadlies

land: Pengulin Books, 19606), p.19%.

4N Machiavelli, The Prince (ed.) T.G.Bergin (New
York, 1947).

S5plato, The Republic, translated by F.M.Cornford
(New York, 1948), pp.153~53§.
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is much in evidence in contemporary political analysis,
Indeed, Harold Lasswell as asserted that "by this tinme
recognition is widespread that the world inclusive study
of power elitee 1s indiepsisable to all serious lnguiry
into political pracesses."é

In all societies there are many different kinds of
elites. In our own socliety we can point to social, econoumic,
military, cultural, and political elites., Suzanne Keller
has written an erudite and stimulating study which identifies
four maln types of elites in modern sacieties.7 Keller has
adopted the conceptual framework of Talcott Parsons which
identifies four functional problems -- goal &tfainment,
adaptation, integration and pattern maintenance, and tenslion
management -~ common to all social systems. The strategic
e¢lites are aligned with these four functional problems,
Keller emphasizes the functional consequences of strategic
elites., "They are a mioority of individuals designated to
serve & collectivity ip 2 3ocially valued way.... 88 societies
become occupationally and educationally more differentiated
¢lites becowe ever more important both as guardians and
creators of ¢ollective values an613$ managers of collective

8

aims and ambitions. The goal attainment or political elites

®4.Lasswell "Intzoduction: The Study of Political
Elites." in H.Lasswell and D.Lerner, eds.. World Revolutionary

Biites (Cambridge Mass.: Harvard University Press, 1965), D.4.

7$uzanne Keller, Beyond The Ruling Class: Strategic
Elites in Modern Society (New York: Kandom House, 196

81bid., pp. 5-6.
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are soclally decisive in the Soviet system. Whereas, in
other social systems a number of elites co-exist., Within
the Soviet system an entrenched and extraordinarily powerful
“group lays claim to the right to direct all aspects of
social life. Thus, the elite concept is well~tailored
to the conditions existing in Soviet society.

Harold Lasswell is perhaps the best recognized of
contemporary elite theorists. In fact, he has eguated the
study of politice with the study of elites., "The study of
politics ig the study of influence and the influential....
The influential are those who get the most of what there is
to get.... Those who get the most are the elites; the rest
are the mass."? Lasswell'sg writings seldom refer specifi-
cally to the Soviet Union but they dre of a general theor-
etical cast and have some application. He suggests that
political elites must possess certain skills, Political
elites rise on the ladder of power and maintain their as-
cendancy through manipulation of their environment. Lasswell
specifies that political elites manipulate symbols,
violence, goods (their destruction, withdrawal and appor-
tionment), and practices (that i=s, the recruitment and
training procedures and the forms of policy-making and

administration),lo An effective political persconality,

QH.Lasswell, Politicas: Who Gets What, When, and How
(New York: Meridian Books, 1958 edition), P».13.

101bid4,, pp.31-94.
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according to Lasswell, is one which combines an emphatic
demand for deference, along with skill in mnnipulatian.ll
Political elites, then, are those who have more influence
in the political gphere than the masses., Those who exert
real influence in the politics of any society are always
very limited in number. They enjoy special rights, prestige
and certain socio-gconomic privileges, or, as lLasswell puts
it, they enjoy more safety, income and deference than the
nasses., However, at the sawe time, they are burdened with
more responsibilities., Lasswell persuasively expounds the
ides, then, that society is a pyramid which has at ite apex
a small elite who constitute the high command of the society.
The elite enbraces, as well, those in subordinate positions
who exért more influence on policy formulation than do the
ordinary citizenry.

S.Wright Mills is another interesting and controvers-
ial Western social secientist who has utilized the elite

concept. His book, The Power Elite, is at one and the same

time an analysis and indictment of the American power struce
ture, Some of his observations, though, have more general
application., Mills perceived that industrial societies
(capitalist or non-capitalist) are subject to many of the

same dynamic fazces.lz Modern mass societies are subject to

114, Lasswell, World Revolutionary Elites, p.l12.

125¢e the chapter on Mass Society. C.Wright Mills,
The Power Elite (New York: Oxford University Press, 1659),
PP - .
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an ever~increasing rationalization due to revolutionary
changes in technology and the development of bureauwcracy.
Whether Mills' portrayal misrepresents the power structure
of the United States is a source of debate.}3 However, it
is appropriate in certain respects to the conditions existing
in the Soviet Union. Thus, the power e¢lite make the crucial
policy decisions and ther¢e are few constraints to which they
are subject. The masses have been atomized and are rela-
tively powerless because they lack autonomous social bases
for competing in a power struggle. FParticularly appropriate
to Soviet conditione is the emphasis on the attewmpted manipu~
lation of the masees by organizations and media controlled
by the power elite. Mills warned that prospects for change
of slite monopoly of decision-making are not promising.
“As the institutional means of power and means of communica~
tions that tie thew together bave become steadily more ef-
ficient, those now in command of them have come into command
of instruments of rule quite unsurpassed in the history of
mankind., And we are not yet at the c¢limax of their develop-

ment, 14

13rox critiques of Mills by American social scient-
ists who disagree with his notion of a unified elite. See
R.Dahl, "A Critique of the Ruling Elite Model," American
Political Science Review, Vol.52, No.2 (June, 1956), pp.
463-480; and T.Parsons, "The Distribution of Power in
American Society,”™ World Politics, X, (October, 1957),

l4c wright Mills, op.cit., p.23.
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Lasswall has identifled the pelitical elite as those
whe influence public policy, These individusls might be
thope whn'have legitimate political authority because of
the office they hold or they might be individuals who have
power in fact whethexr they hold office ox not, Thus, private
income or social stature might enable a person to exert more'
influence on policy formulation than an oifficial office-
holder which complicates the task of identifying the elite,
Howgver, the task of identification of the political elite
within the Soviet Undon iz faclilitated by the central come-
mand structure that exists in the USSR,

The primacy of the Party in the Soviet system is &
theme that has been underlined in the first chapter of this
snalysis, Party membarship is prerequisite to the holding of
a power elite position, However, not all party members can
be considered a part of the political elite. The general
party membership has gradually swollen te over twelve million
and even in Western democracies the political elite enbraces
at the most a few thousand, The Soviat pelitical system, like
every political system, "is continually involved in rxecruit.’
ing individuals into political roles.... The recruitoent
function must be performed if its roles azre to be wanned and

uld

its structures to funciion, The focus in this discussion

13g, Almond and G, Binghan Powell, Comparative Polities:
A Developmental Approach (Boston: Little, Brown and ©o, s
)
el
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in the decision-making machinery relevant to foreign policy
formulation,

Soviet social structure simplifies this identifica-
tion Iin that it is not necessary to consider whether or not
private vested interests were able to influence those in
publiec positions to engage in foreign adventures. Foreign
policy elites are those individuals who staff the party and
state organs discussed in the first chapter. Positional
criteria are the most reliable guide to elite status in the
Soviet context,l® However, not all of the functionaries
staffing the party and state organs dealing with foreign
affairs can be considered elites, The iwportance of Central
Committee membership to political figures was mentioned in

the last chapter.1?

The Central Committee of the CPSU, in
fact, provides a logical cutting off point for distinguish-
ing political elites in the Soviet Union. It includes the
party leader, Politbureau and Set¢retariat mesmbers, and the
most prominent party and government officials. Leading
figures from the other isportant sectors of society are

included as well, The Central Committee is currently made

up of one hundred and ninety-five full members, and

161 am indebted to Prof, Peter Potichnyj of McMaster
University for much of the comment to follow on boundaries
of the elite sawmple, the importance of Central Committee
membership and for suggestion of a variety of variables
that might be tested against the elite.

173¢e P.43.
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one hundred and sixty~five alternate members. Although the
Central Committee is admittedly not an important locus for
policy initiatien, the regularity of its segsions indicates
that it has become an essential component in the decision-
making process, Yaroslav Bilinsky, who has written an excel-
lent wonograph analyzing changes in the committee membership
from 1961 to 1066 ig of thke opinion that whether factional
struggle intensifies in the Politbureau or the current
oligarchical rule vemains stable -~ "the role of the CC
will grow either way.... It has to grow because for decades
i1 hag been the gmall CT CPSY rather than the large and
unwieldy Supreme Soviet that has fulfilled the function of
the country's representative assembly, and there are no
indications that the relationship will be zeversed."ls
Central Committee mewbership, then, sets an individual apart
from his colleagues who are engaged in the performance of
similar functions., There are at least four advantages of
Central Committee membership which accrue to an individual.
One advantage is enhancement of one's status and ﬁrestige,
which in turn might be translated into power. Another ade-
is that one's career chbaness are enhanced by sheer force of
vigibility. Lentral Conmittee member has greater access to
the key leadership., Therefore, he has greater chance of
creating a sirong lupression. Further, an individual's

security vis~a-vis his colleagues is strengthened due to

[ 2 -

18y.Bilinsky, op.c¢it., p.2.
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his association with those who exercise ultiwate sanctions
in Soviet soclety. Thus, the prospects of securing the
cooperation of one's subordinates is furthered., Finally,
the Central Committee member haz access to information.

This can be vitally important in Soviet power struggles.

The Central Committee¢ mewnber hag an institutionalized ad-
vantage in that he has access to information on policies
before they are promulpated., Similarly the political leaders
can keep themselves informed of the preferences of the
functional elites throughout the Soviet Union before
fipalizing their decisions.

The elite sauple in question here is composed, then,
of those individuals who are Central Committee members and
who serve in the organs oriented to foreign affairs. Howe
ever, not all of these individuals enjoy equal lwportance in
the policy process. The best objective indicateor of elite
status in the 3oviet context is the placement of an iadivide
nal on the ladder of positions establighed in the Party and
government bureaucracies. The elite sample, therefore, has
been divided into a fourfold hierarchy. The possibility
cannot be excluded, however, that any given individual will
wield power disproportionate to his official station,

A. N, Poskrebyshev, Stalin's personal secretary, for instance,

£
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aister reputation who quite possibly

exercised great influence on policy'  and personnel
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s&leetiﬂn,lg

However, the gradations of political influence
in the Soviet Union generally correspond to positional
criteria., The bulk of power lies with those who hold key
positions in the party and government hierarchies., The

elite sample, therefore, has been divided for classificatory
purposes into (1) salient elites, (2) elites, (3) sub-elites,
and (4) marginal elites. Politbureau members have been
categorized as salient elites. Elites include (1) party
secretaries, (2) menbers of the Presidium of the Council of
Ministers and (3) those winisters and deputy winisters cone-
cerned with forelgn affairs, Sub-elites include (1) the
chalrwen of those staff agencies which are oriented to
foreign affairs and which are responsible to the Secretariat,
(2) ambassadors whose careers have been served essentially in
the party apparatus, (3) ambassadors in the major countries
of the world, and (4) chairmen of the state committees with
foreign affairs duties., Marginal elites include any figures
affiliated with one of the Supreme Soviet Foreign Commissions
or with the Inter~Parliamentary Union. This is admittedly an
awkward device but it does serve to differentiate the figures

of this sample of one hundred and twelve in order of decreasing

19pobert Slusser constructs an interesting but queste
ionable case concerning Poskrebyshev's influence. See
R.Slugser, “America, China and the Hydra-headed Opposition:
The dynasics of Soviel Foreign Policy,”™ in P.Juvilier
and H. Morton, eds,, Soviet Policy Making (New York: F.A,
Praeger, 1%67), »p. 186-260.
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importance.

The principal strategy for study of the Soviet elite
entails the laborious exercise of collecting and analyzing
the social background and cazeer pattern data available on
the elite. The secrecy which characterizes Soviet politics
does pose difficulties. Relatively little is known, fox
instance, about the private lives of the Soviet elite. This
is not a fatal handicap, though, because the Soviet officisl
is s0 pressured Ly the burden of his duties that he has
relatively little time to cultivate interests outside his
official existence.zg The public careers of these officials
are, in fact, relatively well documentedfﬂ'Therefore, it was
possible to collect data on the social backgrounds and
careers of the one hundred and twelve elites in the sanmple.
Data was collected on such variables as age, sex, nationality
and education, with the assumption that social backgrounds
and career experiences importantly affect elite attitudes.
Altogether data was coliected on thirty-seven variables.
Frequency distributions were nade of all variables and then
a correlation matrix wasutilized to ascertain relationships

between two of the variables, education and nationality, and

20y ,Armstrong, The Soviet Bureaucratic Elite (New
Yorks F ., A,Praeger, 1959), p.ll.

Careey pattern and aocial hackarsund dats was

vvvvvv . wﬂ\-&\‘”&'\l
drawn from the following sourcess L.Crowley, A.I,Lebed,
and H.E.Schultz eds., Prominent Personalities in the USSR
(Metuchen, New Jersey, .BE.5chulz and S.S.Taylor,
who's Who in the USSR 1@6x-1963 (Montreal, 1962); and mwe==-,

%o's ﬂ’xﬁ in the TGl 10AB.1066 (Mantroal 1955).
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the rest of the variables, The limitations of this ana-
lytical approach have been forcefully underlined by Dankwart
Rustow who has pointed out that "a study of social background
can Ffurnish clues for a study of paliticél performance but
that the first cannot substitute for the sc~2«::<:md.“22

R. Barry Farrell collected data on a sample similar
to the one here, but it was restricted to those who held
office in 1964, His study was a comparative one and he
found that Soviet elites are generally better educated,
older and have nmore experience in foreign affairs than
their counterparts in the Communist céuntries of Hastern
Europe. From a sample of seventy~faur; it was found that
seventy~-two and siu-tenths percent had university education
or beyond, more than fifiy percent had more than ten years
exrerience and that fifty-seven per cent were fifty to

K

ifty-nine years of age.g Another study by D, D. Finley

focuses explicitly on the hackgrounds of what are the salient
elites in this samplé. He has cinstructed a composite profile
which shows that the salient elite

eses 18 a man just over sixty years old, who became a
Communist Jjust before or after the Revolution, He has
had some higher education, probably received in his
late twenties and with an even chance that it was in
the practically oriented, bootstrap technical schools
of Stalin's USSR, He is a product of the European
USSR geographically and culturally, He probably owes
his @lite status to success in Party administration

posts and to a highly developed political seasitivity

e ¥ N e

that has enabled him to foresee shifts both in the

22p,A.Rustow, "The Study of Elites: Who's Who, When
and How," World Polities, Veol, XVIII (July, 1966), p. 65%.

23R.Barxy Farrell, op.cit., p.44
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pattern of power and of policy., He has survived the
Stalin purges as a party officlal and has been a member
of the Central Committee over the transition from
Stalinism to "peaceful coexistence,"?4

The social class of elites is a variable thaf is
usually included in elite studies. Knowledge of a person's
class origins generally provides a good indication of theirx
life's chances. The top political leaders of the Soviet
Union are drawn priwmarily from working class or peasant
backgraunds.gs This doss not wean that they were workers
or peagants, but that thelr parents were of this class,
Seymour Lipsett's investigations have led him to the conclu-
sion that in Western social systems the lower classes seem
to be the least tolerant and flexible in saciety.gé Accoxding
to Lipsett they tend to sieplify issues in rigid opinionated
terms.27 Brzezinskl and Huntington press a similar conclu=
gion in regard to the Soviet political elite. Soviet
political elites, according to these authorities, "eimplify

issues and reduce them to black and white categories."

Individuals of lower class origin, then, prevail awmong the

24p.D.Finley, "Soviet Foreign Policy" (Stanford
University: Unpublished Doctoral Thesis, 1966), p.172,

zsz.Brzazinski and §.P, Huntington, Political Power:

USA/USSR, p.135.

265 M.Lipsett,Political Man (Garden City, New Yorks
Anchor Books, 1958), op.85-126.

27161d., p.76.

zaz.mrxazinski and §.P.Huntington, op.cit., p.140.
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Soviet political elite. Brzezinski has speculated that the
failure of the political elite to tap other sources of
social talent thus far aay be a signal of degeneration of
the Soviet political sygtam.gg

Nationality is another aspect of an individual's
sacial origins which importantly shapes his life's chances.
Previous studies on elite social backgrounds in Germany and
France have shown that nationality is significantly iwmport=
ant in explaining elite attitudes.go Russians account for
approximately one hundred and fifteen million of the two
hundred and ten million Soviet people. Ukrainians account
fox thirty-seven million and Belorussians for eight wmillion,
Thus, the Soviet Union is overwhelmingly Slavic in popula-
tion. It is at the same time a remarkably diverse population
encompassing twenty-two nationalities., Brzezinski has specu-
lated that the nationalities issue is a potentially explosive
one. Thus he argues that if the situation continues to
develop along its present pattern the possibility of a crisis

of even greater proportions than the American racial problem

29z, srzezineki, "The Soviet Political System:
Ixnnsfarmat&an ox Degenaratian" in Z.Brzezinski, ed.,
Ideclogy and Power in Soviet Politics (New York: F.A,Praeger,
L1967 revised edition), p.l24.

Bcsee K.W.Deutsch, Lewis T. Edinger, R.C.Macridis and
R.L.Meritt, Arms Control and European Unity: Elite Attitudes
and Their Background in _prance and the German Federal
Republic (New Haven: Yale University Press, 1966).
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ig iikely.gl The predominance of Ruszians in the Soviet
power elite would likely prove to be one of the ocutstanding
issues in this crisis. Russian predowminance is not clear
through guantitative seasurements but the detailed investi-
gations of Severyn Bialer have led him to ewphasize a
gualitative predominance., That 1s, Russians are normally in
the positions that are especially impoxtant. Ukrainians also
enjoy a significant measure of trust but other nationalities
are generally restricted to positions which entail local
duties¢33

The Soviet polltical elites would not admit to the
pogsibility that national peculiarities could affect their
scientific outlook on forveign policy. Many Iin the West,
though, have been impressed by the continuities in the themes
of the foreign policy of Imperial Russia and the Soviet Union.
As Adam Ulax so eloguently puts'it: "Communiem, a materiale
istic and rationalist philosophy with international roots
and pretensions appears today to many a2s just another
enanation of Russian imperialism of the nineteenth century,
of nationalism and panslavism founded, among other things,

upon a semi-mystical if not obscurantist notion of the

uniqueness of Russian society and the special historical

Z.Brzezinski, "Reflections on the Soviet System,”

ioblems of Cowmuniswm, Vol, XVII, No.32 (May-June, 1968),

323.3ialer, "How Russians Rule Russia, Problems of
Communism, Vol.VIII, No.5 (Septeamber-October, 1564), p.52.



71,
mission of the Slavs,"33 The question of national interest
in Soviet foreign policy will not be pressed here, It is
maintained, though, that nationality is clearly important
in the cargeers of the elites involved heve and that it is
one of the factors shaping the outlook of these individuals,

Thizrty-five meabers of the elite sample of one
hundred and twelve were Russians. Ukrainlans and Belo-
russians accounted together for eleven of the sample., There
was one Georgian, a Latvian, a Lithuanian, a Jew and the
Kazakhs and Uzbeks, together, accounted for five, It was
not possible to determine the nationalities of thirty-one
individuals and twenty-six others were assigned on the
basis of their names tg a presumed Slav category.

Nationality was correlated with the other variables
on which it was possible to collect data. A correlation
with geographic mobility indicated that Russians and ihe
presuned 5lavs, who are probably mostly Russian, enjoyed
rositions which allowed the most travel ocutside the Soviet
Union., Seven indices of geographic asobility were established.
Individuals were categorized according to whether they had
held positions only within the USSR; if they held positions
outside the USSR but in the Communist bloc and finally, if
they held positions both in the Communist bloc and outside

the Comaunist bloc., Similarly, individuals were categorized

33p.8.Ulam, "Nationaliswm, Panslavism, Communism,"
n I.J.Lederer, ed., Russian Foreign Policy (New Haven,
962), p.39.
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according to whether they were members of delegations oute
side the Soviet Union but in the Communist bloc and if they
were menbers of delegations which went outside the Communisgt
blng, and finally, if they were members of delegations to
both the Communist bloc and the world outside the Communist
bloc, The Russians in the sample accounted for seventy-
five per cent of those who attended delegations in the
Communist bloc and sixty-four per cent of those who attended
delegations outside the Communist bloc., The presumed Slavs
accounted for twenty-five per cent of the first delegation
category and seven per cent of the second. Travel outside
the Sovier Union is granted to individuals who enjoy a strong
measure of trust. The 2lavs In the sample enjoyed this
privilege more than the other nationalities. Presumed Slavs
accounted for eighty~three point three per cent of those
holding rnositions outside the USSR, This high percentage
ig explained hy the fact that the data source seldom gave
the nationalities of the diplomats in the sample but most
of these individuals had Slavic names., (See Table next page.)

The monist character of Soviet rule has bLeen noted
by a number of distinguished scholars.34 George Fischer has

¢laborated this concept recently in greater detail than was

34gce S, E1a1er, "But Some are More Equal than Others"
in A.Brusberg, «d.,, Russia under Knruschev (New York: F.A.
Praegex, 1962), p.254, and Gordon Skilling, "Interest Groups
and Communist Polltics,“ World Politics, Vol. XVIII (April,

1966), p.449,




TABLE I

Positions inside
USSR only

Positions held within
Communist Bloc

Positions cutside the
Communist Bloc

Pogsitions both in
Communist Bloc and
Outside of it

Delegations to
Communist Bloc

Delegations ocutside
Communist Bloc

Delegations both
outside and within
Communist Bloc

1

Ukrainians

and

16,7

14.3

Q.C

0.0

C. ¢

14,3

15,4

Belorussians Georgians

4,2

0,0

.0

0.0

Q.0

0.0

3

Bazak
and
Uzbek

12.5

G. G

0.6

0.0

4
Latvian
and
Lithuan-
ian

Q.0

0.0

QQG

5

Russian

50,0

14,3

GG

C.¢

75.0

64,3

38.5

Digits express percentage of each mobility index accounted for by the
given nationalities in the sample,
‘ 2

&

Jew

1ﬁp T

0,0

0.0

0.0

Presumed
Slav

0.0

25.0

38.5

‘€L
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fornerly the case.as Fischer, as mentioned earlier, main~
taing that pluralism is not the.predetermined form for
modexn society. Fischer argues that social autonomy need
not hold modern complex society together. "The monist
mechanism consists of the executives getting and then using
technical skills, in the various major spheres (most of all
in the economic sphere) to counteract the proliferation of
specialized activities and the very real pressures these
may set up for division of labour, As this mechanism fuses
two kinds of skills -» economic and political -- we can
cali it a mechaniswe of dual leadership skillﬁ."36 Those
with dual leadership skills, then, according to Fischer,
are the sost crucial segment of the Soviet political elite.
Engineering training is regarded by Fischer as one of the
most relevant to guidance of wodern complex soclety, and
the acquisition of dual leadership skills, The non-political
professions of those in the sample were accounted for and it
was found that forty point eight per cent of the Russians
in the sample were industrial engineers by profession and
they accounted for fifty-four point two per cent of all those
who were engineers, A remaining thirty-seven point five
per cent of the industrial engineers were made up of pre-~

sumed Slavs, The Ukrainians and Belorussians were oriented

3562Fischer, The Soviet System and Modern Society

301pid,, p.l4d.
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to the military and accounted for thirty-eight point five
per cent of those whose non-political profession would
be the military. The Russians and presumed Slavs, if
Fischer ig correct in his analysis of the importance of
dual leadersghip skills, are particularly well«trained, then,
to provide these cadres and therefore perpetuate Russian
predominance in the top political leadership.

This may account for the fact that the analysis of
this sample indicates that the proportion of Russians
coming into wﬁat were categorized as "high-high" positions
has increased regantly.37 (See Table Two) For all of the
individuals in the sample the first important "high-high"
position they served in was coded, It was féun& that prior
to 1939, Rﬁssians accounted for thirty point eight per cent
of the sawmple who came into "high«high!" positions but from
1958-1964 they accounted for fifty per cent of those who
came into thesé positions.,

An attempt was sade €9 gauge the horlzontal wmobility

of the elites, All the positions held by each of the elites

37High-high" and "high-low" positions were two of
the varisbles on which data was collected, Dividing lines
ware established for each of the apparatuses to mark when
an individual moved into a significantly important position.
A "high~low" position would te the first prominent position
occupied, A "high-<low" position in the party apparatus,
for instance, would be a post as a Central Committee worker
in an important republic. "High-high" positions marked
the first decision-naking position occupied, such as an
QOizkom secretary.



TABLE No,2

Year of High-High

Pogition Uks, and Belo- Kazak and Latvian and Russian Presumed  Jews
Attainment Russians Georgian Uzbek Lithuanian Slavs

1. Prier to 1939 7.7 G.0 7.7 0.6 30.8 53.8 C.¢ !
2. War Years 16,0 0,0 8.0 8.0 44,0 24,0 0.0

3. 1945-1953 is.8 5.3 .0 0.0 42,1 36.8 0.0

4, 1953-1857 14.3 | 0.0 14,3 Q.0 50,0 i4.3 7.1

5, 1958~-195064 10,0 0.0 C.0 Q. ¢ G, ¢ 46,0 50.C

Digits express percentage of High-High positions occupied by
given nationalities im the sample in each time period,

7
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were coded in order to determinéd whether individuals circu-
lated among the party, government and economic administra-
tions or remained within one of these bureaucracies. Indie-
viduals who circulate among these apparatuses apparently
have wmultiple executive skills. - They supervise the work
of others and are both vertically and horizontally mobile.
Again, the Slavs enjoyed the greatest circulation., A
differentiation was made between those who had a low
circulation and a high ¢irculation among these apparatuses.
Russians and presumed Slavs clearly accounted for the
majority of those who have this mobility whether the
circulation awsng organizations is high or low. This
evidence supports George Fischer's argument that "the
nationality factor leads to an unusual ethnic division of
Labonr: different tasks or combinations of tasks are
assigned to top party executives from the country'’s main
ethnic group than are assigned to those from other nation-~
alities,">8
This sample of foreign policy elites is dominated
by Russians and presumed Slavs, who‘are probably in large
part Russians as well. The influence of nationality on
thelr foreign policy outlook is problématical but those
who perceive a strong flavour of Great Russian chauvinism
in Soviet foreign nolicy will not be surprised by the

predominance of Russians in the Soviet foreign policy elite.

386earg$ Fischer, on.clt., p.87,
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Educational attainment has been the focus of much
attention in Western scocial science literaturs, Lipset, in
particular, has been interested in the correlation of levels
of education and democracy. One of his more important con-
clusions is that "if we cannot add that a 'high' level of
education is a sufficient condition for democracy, the
available evidence suggests that it comes close to being a

39
necessary ene."3

Great stress is placed on educational
attainment in the Soviet Union and vast resources have been
invested in the educational system, This hag led to specu~
lation that the capacity of the Boviet populace for demoorae
cy has inexaased.4e Whether this is the case or not, it
does seem ¢lear that schooling affects a person's outlook

and life chances in nodern societies.

The Soviet educational system is decidedly oriented
towards technical training. '"Above all, the engineering
graduate still holds a unique place in the USSR, The
country's politiealAleaders remain personally most active
in bringing about evexr increasing industrial output. The
schooling and work of Soviet englineers are equally oriented
to such autput.“4l The individuals in this sample reflect

the technieal orientation of the Soviet educational system,

ags.Lipset, op.cit., p.53,

40g0¢ J.Azrael, "Bringing Up the Soviet Man:
Dilemmas and Progress,” Problems of Communism, Vol.XVII,
No.3 (May-June, 1968), p.3L. ‘ '

413‘Piseheri op.cit., p.93,
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It was not possible to ascertain whether twenty-four indi-
viduals in the sample had any higher education and it seenmed
fairly clear that six others had not had any education
beyond the ¢lementary or secondary level, Of the three
women in the sample, one went to university as did seventeen
of the men. Forty-=two of the men and two of the women went
to institutes of a technical nature. Twenty of the men had
military educations. The most notable difference in edu-
cational baekgraundé of the political leadership comparative
to the west i{s the dearth of lawyers. "In the Soviet Union....
law plays a purely instrumeéntal role, and legal training and
experiénce has no special relevance to & political
career,"4?

A correlation of nationality and education did not
indicate an outstandingly strong orientation on the part of
a nationality towards a particular educational background
with the exception of the Ukrainians and Belorussians, forty-
five point five per cent of whom had military backgrcﬁpds.
The largest group of Russians, thirty-four point five per
cent, had mining, mechanical or chemical engineéring as
their educational background. There was only one Latvian
and one Lithuanian in the sawple, both of whom were university

educated, Theilr elite status, thén, ig likely due to thelr

422,Brzezinski and 8. Huntington, op.cit., p.146.
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non=SRAPP (Slavicestock, Russian-born apparatchik) status,

The correlation of nationality and "high-high"
position has already been discussed. A correlation of
education and high~high position indicated an interesting
trend as well. The percentage of those coming into "highs
high positions" with mechanical, chemical, and mining
engineer backgrounds has gradually increased. Thisg finding
is similar to the previously mentioned research of George

Fischer, 43

The majority of the militarxy elites in the
sample who are in the high-high category achieved this
status during the war years., The recent deaths of a number
of high~ranking military personnel will probably affect the
current influx of those who came into "high-high" positions
with military educations. The data source indicate in only
8 few isolated cases whether or not the individuals in the
sample had attended Paity schools; thus it was not possible
to gauge whether this trend was increasing or decreasing.,
However, the Higher Party School of the Central Committee
has undoubtedly been an important part of the educational

experience of a number of the elites. "In 1956 two hundred

officials were in attendance at the Higher Party 8School

43pischer argues that engineering trainingis the
formal academic training which best equips an individual
to he a dual ewesutive, PFilagher believes that & trend is
energing in which dual executives will prove to be the
elites best equipped for leadership of "Soviet society.
‘George Fischer, op.cit., pp.53-64.



TABLE No.3

Yr. of Attainment
of High-High
Position

Prior to 1930

War Years

1545-1953

1953-1957

1957-1964

Ro Higher
Education

25,0

C.0

©.0

15.4

12.5

16,7

31.8

7.7

iz2.5

University Military
Education Education

i6,7

8.4

12,5

Mech .,
Mining
Chemical
Inst,

16,7

22.7

30.8

37,5

Trans.,
Agric,
inst,

16.7

13.6

23.1

iz2.58

FPedag,
Econ,
Inst,

13.6

12,5

Other
Poly-
tech,
Inst,

0.0

18
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and three thousand more were studying by aarzespnnﬂence.“44

The elites in the sample were categorized as salient
elites, elites, sub-elites and marginal elites in decxeasing
order of importance in the policy-making process. A corre-~
lation of educational background and elite status showed
that the largest number of salient elites had technical
engineering backgrounds., (S8ee Table IV.) It iz noteworthy
that twelve point five per cent of the salient elites had
no higher education., The potential exists, then, for con~
flict with the younger,better educated individuals who have
been recruited into subordinate pasitions.4§ Those with
military education sccounted for the lowest percentage,
gix point three per cent, of the galient elites., Military
elites, while a prominent segment of the elite sample, are
a subordinate segmwent. The political leaders have been
especially sensitive about the threat of Buonapartism and
have generally been successful in maintaining the upper hand
in their dealings with the military., The largest percentage,
thirty~six point four of marginalAelites have university
educations., This is probably due to the fact that a signifi-

cant segment of the Inter~Parliamentary Union representatives:

447 Brzezinski and $.P, Huntington, op.cit., pJ43.

Sgee Borys Lewytskyj, "Generations in Conflict,”
Problems of Communiswm, Vol, XVI, No.l (January-February,
1967), pp.36~40,




TABLE No.4

Salient Elites

Elites

Sub-Elites

Marginal Elites

Ko, Higher
Education

i2.5

0.0

7.1

9.0

University Military

18,8 6.3

°.7 48,4
35,7 21.4
36.4 0.0

Mech,
Min,
Cher,

31,3

22,90

18.2

Trans,
Agric,
Inzt,

12,5

21.4

0.2

BEcon,
or Ped-

ag,
Inst,

16,1
.0

lg.2

Poly-
tech,
Inst,

0.4

6.0

aga



are prominent academicians and writera.46

A further correlation which tended to separate those
with military educations was that of educational background
and age of entry inte the party., Military elites tended to
join slightly later than others in the sample. Fifty-seven
peint nine per cent of the nmilitary elites in the sample
joined the party some time between their twentye-second and
twenty~fifth birthday, whereas forty-two point one per cent
of those with engineering education joined while they were
elghteen to twenty-one years of age.,

Individuals in the sample were categorized according
to whatever was their general functional identification,
Those who performed in foreign service positions differed
somewhat in their educational backgrounds, Fifty per cent
of the sample which had gone to economic or pedagogical
institutes were oriented to foreign service positions, Of
the whole sample of foreign service positionz thirty-one
point eight per cent were accounted for by those with
universlty backgrounds and twenty-two point seven per cent
by those from economic and pedagogical institutes.

Education, then, plays an important part in an
individual's career chances. Further, it shapes to a certain
extent, in the language of decision-making theoxy, an indi-

rddualle "gtrategic ima

”
vddy 3 a nane, Edusations

405ee P.Juvilier, "Inter Parliamentary Contacts in
Soviet Foreign Policy," American Slavic and Rastern Euro-
an R

eview {(February, 1961), p.28,
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importantly shapes one's outlook on events, Soviet elites
have predominantly experienced a technical educational
background, Although the point cannot be pressed too far,
it seems to me that the problems the engineer normally
confronts are mathematical in nature, That is, they are
subject to solution, Therefore, there may be a tendency
on the part of Soviet foreign policy elites to approach
foreign policy iszasuves as problems which lend thessgelves
to well-defined solutions, Those with educational backs
grounds in the humanities and social sciences might approach
these issues with more trepidation and perhaps greater
sophistication, Dramatic change in the foreign policy
cutlook of Soviet political elites due to increased edu~
cational attainsent is not likely, As John Armstrong has
pointed out, "the high proportion of outright ideoclogical
indoctrination and the fact that all courses are taught
from the Compunist standpoint ara powerful &afaguaxﬂ@,"i?

Whatever their educational backgrounds, Soviet
foreign policy elites are committed with differing rates of
intensity to an ideological perspective pn foreign pelicy
issues, According to the official text-book of communien,
"Marxisn~Leninisrn has great merits that aiaiinguish it from
all other philosophical systems, It does not recognize the
exigtence of any surarnstural foreoes o Creators, 1t resis

squarely on reality, on the resl woxld in which we live, It

§73.“.ﬁ:ms%xnng, Qgscit., Pedl,
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liberates mankind, once and for all, from superstition and
age-old gpiritusl bondage. It encourages independent, free

and consistent thcught."48

Many in the West would counter
with the charge that the Marxist-Leninist outlook is char-
acterized by an unparalleled enslavement and stifling of

the free intellect, Marxisnm-Leninism, at any rate, importe-
antly affects the frame of reference of the foreign policy
e¢lites and their definitions of political situationg., Thus,
Brzezinaki points out, "It is preciszely because the idealogy
iz both a set of conscious assuwmptions and purposes and part
of the total historiesl, social and personal background of
the Soviet leaders that it is so perveding and impartanto“49
The 8Boviet decision-makers, though, have certainly found it
convenient to dizregard a number of the specific propositions
of their dogma. Conclusive objective evidence cannot be
marshalled to prove or disprove interpretations of the effect
of ideology on Soviet foreign policy. Marxism-Leninism,
though, continues to provide the vocabulary for discussion
of foreign policy issues and such is the power of auto-
suggestion that even the wost cynical power-oriented indi-

vidual must come under its sway, Marxiam-Leninism, then,

48V.Kuusinen, Fundamentals of Marxism-Leninism
(London: Lawrence and Wishart, 196L), P.10.

492.B£zezinski,”Cammuniat Ideology and International
Affairs" in Z.Briezinski, ed,, Ideclogy and Power in Soviet
Politics (New York, 1962), p.13%.
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is a variable which must be considered in a discussion of
elite strategic images. Though it should ke accounted for,
it is equally important to note that its effect is variable,
Thus, there is likely a counitment of differential intensity
towards the dogma on the part of the different decision-
makers.SI

The powsyr of initiation in Soviet foreign policy
formulation is restricted to s small insulated number of
individuals, who are predominantly party professionals who
look back over approximately forty years of party servige.,
Their carveer experiences have equipped them to deal with
donestic issuer more expextly than with foreign affairs,
They are not men who are likely to favour radical change
in the Soviet system or its foreign policy priorities,
Armstrong has pointed out that ''the Soviet system is a vast
collection of persoﬁal followings, in which the success of
middle~level officials depends on the patronage of dominant

1eaders."51

These niddle-level elites are climbing the same
ladder to power climbed by the dominant leaders. Thus, they

probably do not represent a different species of political

507riska and Finley found on the basis of a content
analysis of the records of the XXII CPSU Congress that "The
density of doctrinal stereotypes in the verbal formulations
of older members of the Soviet foreign-affairs elite will
be greater than that among the vounger mewbere." See
J.Triska and D.D.Finley, op.cit., p.122,

le.Armstrong, op.cit., p.146,
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animal. The bureaucratic subordinates in the organs of
administration and information collection and cosrdination
are reliable functionaries whose training has conditioned
them to execute thelr tasks unquesti-ningly, |

The subject of éhange-in the Soviet pclitical elite
has been raised in a number of recent studies, szazinski
has éwel£ on the guestion of degeneration of this elite,

YA political system can be said to degenerate when there is
a perceptible decline in tha.quality of gocial talent that
the political leadership attracts to itself in competition
with ethex‘graupﬁ.“sg Other analysts have been inpressed
by the increasingly high educational attainwent of the
Soviet elite. Gehlen cites the growing technological
orientation of the Central Committee membership. "The trend
is slowly transforming the party from & ruling elite, dis-
tinct from and superior to the functional units of society
into one which contains a composite of the principal social
elites for the purpose of making general high=level policy
decisions on a functional basis."3? The limited size of the

sanple and time period involved here makes generalization

52z.Brzezinski, "Transformation or Degeneration,”

op.cit., p.124,

53uichael P. Gehlen, "The Educational Backgrounds
and Career Orientations of the Members of the CC of the

CP8U," The American Behavioural Scientist, No,9 (April,
1966), p.14. -
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hazardous. The increased educational attainment of the
elite, though, is clear and the data involved here confirms
this trend. An equally pertinent point which emerges from
this data is that these increasingly formally educated elites
often perform in political roles totally unrelated to their
acadenic training, Thus, the lessonz which have particular
galience for these figures have been political ones, This
is especially important in the case of those at the very top
of the elite strata. The political leaders of today in the
Soviet Union benefited from the great purges and the lessons
they learned with greatest urgency were administered by
Stalin and his closest associates. Increased educational
attainment of the Soviet elite probably will result in a
political group better equipped to aduinister a complex
modern society, Whether it will zesult in any dramatic
shift in the foreign policy priorities of the Soviet Union
ig not so ¢lear. These priorities are being learned by the
coning generation of elites in a context that does not Foster
diversity or challenges to the prevailing orthodoxy. As
Cs Wright Mills pointed cut in reference to the American
power elite, "Those who sit in the seats of the high and
mighty are selected and formed by the means of power,'5¢ ‘

The selection and formation in the Soviet system has produced,
thus far, a remarkably uniform type, There is little evidence

to suggest that this wmould has been broken.

543;Wright Mills, ep.cit., p.361,
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CHAPTER III

THE DYNAMICS OF THE POLICY PROCESS

Students of politics have long been interested in
the interplay of groups and their affect on public policies.
As Beard put it, "This great fact stands out clearly, that
through the centuries down until our own day group interests
ware recognized as forming the very essence of politics
both in theory and in pxaetiﬁeu"l The nodern interest group
approach to political analysis has been develdped primarily
by Americans with the American polity in mind but has been
used since with qualified success in comparative political
analysia‘g Interest group analysits: have demonstrated with
considerable success that groups both within and without the

official authority structure of the polity play an important

1c Beard, The Economics Basis of Politics (Kew York,
1934), p.67.

grhe generally zecognized modern day father of
interest group theory iz Arthur Bentley. 8See¢ A.Bentley,
The Process of Government (Chicago, 1908).

3G¢.A1mcmd vA Camnsratiue gtudu of Intavset CQrou ups
and the Political Prnm&ss," American Politlcal Science
Review, LII (March, 1958), pp.27/0-290; and Henry Ehrmann,
Interest Groups on Four Continents (Pittaburgh, 1958).

g0,
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role in shaping public policies and that public policy does
not evolve in precisely the way legal and constitutional
documents would lead one to belleve, Conventional interest
group theory maintains that the authoritative allocation of
values for soclety is the result of a parallelogras of
organized pressure group forces. Thus all relevant politi=-
cal behaviour tends to become group behaviour, Therefore,
interest gruu@ theorists argue that it is not possible to
develop an adeguate explanation of the political systen
without studﬁing interest group interraction., David Trumap,
who is generally recognized as the foremost exponent of the
group approach to political analysis, has argued that "the
behaviours that constitute the process of government cannot
be adequately understood apart from the groups, especially
the organized and potential intexest groups, which are oper-
ativé at any point in time."? Political ingtitutions, viewed
fyom this perspective, are essgntially arenas of conflict,

The interest group approach has been subjected to a

nunber of cogent critiﬁisms.s It has been pointed ocut that

4p,Truman, The Governmental Process (New York, 1950),
p. 502, ‘

SSee for exanmple R.C.Macridis, "Interest Groups in
Comparative Analysis" in R,C.Macridis and B.Brown, eds.,
Compazative Pblitias; Notes and Readings (Homewood, Illinois,

564), pp.139~144; H.BEckstelin, "Group Lheory and Comparative
Studv of Pressure Groups.” in H.Eckstein and D.Apter, eds.,
Cam arative Politics: A Reader (New York, 1963), pp.387-389;

.Lapalombara, "Ihe Utility and Limitations of Interest
Group Theory in Nonqueriaan Field Situations," ibid., pp.
421-430,
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interest group theory has little or nothing to say about
the political culture existing in a system under examina-
tianaé Further, knowledge of interest group activity does
not enable the analyst to explain the structural framework

in which groups eperate.7

Harry Boekstein contends that the
interest group approach fails to meet scientific criteria,
“Nothing in it can be correlated, pethinq depicted on a

two dimensisnal or multidimensional graph.... It does not
make the terminology of political science more praaisaa"s
The general consensus which these critics arrive at is that
the limits of the interast group approach are such that

it cannot provide an adequate general theory of politics,

It does not enable an analyst to make "if-then" propositions
about political life. This limitation is not a fatal one

in my estimation. I would agree that the interest group
approach is inherently inecapable of providing a theory of
the entire political process. However, this shortooning
does not disqualify the interest group a@preach from the
nethods of inguiry available to political sclentists, While
this approach might have limited import for the advance of
political theory it has significant utility as an analytical

taol.g The interest group approach is especially useful in

GR.C.Macridis, op.cit., pp.13%-144,

"1bid., p.lea,

QH.Eckstein, on.¢it., pp.362«393,

9For a similaz argument, see Oliver Garceau, "Interest
Group Theory in Political Research," The Annals of the Aseri-

can Academy of Political and Social 8cience, CCCXIX (September,
1968), p.106.
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alerting the analyst to what forces are operative in
specific issue axeas and thereby makes an important cone
tribution to the study of the policy process and the general
operation of the political system. The group approach
provides "a useful way to talk about and analyze the politi-
cal praeessa"lﬂ Although the group approach has provided
a useful way to talk about the political process, termino-
logical confusion is evident. Lasswell and Kaplan identify
special interest groups, general interest groups, expediency
interest groups and principled greups.ll Almond and Powell
have developed another classification schewme. They identify
anomie, non-aszsociational, associational and institutional

interest greupsnlz

It seems that there are a variety of
forms or types of interest groups operative in Western
political systems,

The possibility that interest groups night affect
the policy progress in the Soviet Union would nét have been
recognized only a generation agoe, Indeed, Soviet leaders
would deny that pressure groups with distinct interests
could affect Soviet policy in the present age. The preten-

sions of Soviet doctrine to universality denies the right of

101pid,, p.10s.

1l4,Lasswell and A. Kaplan, Power and Society (New

PR Y

Haven, 1930), pp.29=-31.

125.A1mond and G.Bingham Powell Jr., Comparative
Politics: A Developmental Approach (Boston, 15@3; PP

Ta-T9
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autonomous groups to have views independent of the Party.
"In the Soviet jargon an interest group that develops inter-
ests that deviate frow the party line is a hostile class,
the faction that represent it within the party ig an attempt
to form a party within a party, and ite argiculated views on
policy and doctrine constitute an ideological deviation,"}3
There is, however, a significant gap between Soviet theory
and reality, The fact that Societ doctrine denles interest
groups the right to existence has not entirely eliminated
conflicts of interest and tendencies towards group politics
in the Soviet Union. It has beconme 2 comoon-place observaw
tion in the post-S5talin era that the circle of decision-
making has widened in the Soviet Union. It has been pointed
out, for instance, that group awareness has gradually devel=-
oped within the Soviet polity and that groups have increas-
ingly enjoyed guccess in gaining access to Soviet decision-
makers. ? The monolithic patterns of Stalinist decision-
making have not been maintained by S;alin's successors and
it has become increasingly clear that a modified form of

group conflict exists in the Soviet polity,

lﬁv.V.Aspaturian, "Soviet Foreign Policy,” in R.C,
Macridis, ed., Foreign Policy in World Politics (Englewood
Cliffs, N.J., 1962), p.163, Frederick Barghoorn makes a
gsimilar point in his discussion of Soviet political culture,
$ee F.Barghoorn, Politics in the USSR (Boston, 1966), pp.

l4yichael P. Gehlen, The Politics of Coexistence
(Bloomington, Indiana, 1967), p.40.
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It might seewm, then, that the interest group ap~
proach to political analysis might be useful to students
of Boviet politics, However, the conventional interest
group approach has focused essentially on well-defined
pressure groups and the conditions in Soviet society are
such that it is not possibkle to obgerve and analyze distinct
pressure groups. Thus, a persuasive argument has been made
which recommends that we would be better off jettisoning
the conventional interest group approach altogether in
discussing Soviet palities.ls This particular author
recommends that 1f we return to the work of Arthur Bentley,
the father of the modern group approach, we will find a
notion more appropriate to the analysis of group sctivity
in Soviet politics.'®

Pentley is an interesting figure who has aroused the
ire of a number of czities.l? He rejected psychological
explanations ag a basis for political analysis, The use of
metaphysics in the explanation of political phenomena was
largely speculative nonsense in Bentley's view and he

characterized it as so much "soulestuff." He wrote in the

lsﬁranklyn J. Griffiths, "Interest Group Activity
and the Soviet Political Systew," unpublished paper read
to the annual meeting of the Canadian Political Science
Association (June, 1968).

16:pid., p.15.
17por example see, Floyd W, Matsan,.rhe Broken Image

(New York, 1964), pp.99-110, and B.Crick, The Amerxican Science
of Politics (Los Angeles 1964), pp.118-130,
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fly-leaf of his book, Ihe Process of Government, that "This

book is an attegpt to fashion a tocl,“ls The publication of
a legion of studies on interest grbups since would indicate
that Pentley enjoyed remarkable success in his attempt,
Bentley's conception of interestegroup activity differs
markedly, however, from the "billiard-ball" conception so
much in evidence in conteuporary literature, The emphasis
was on activity more than on group in Pentley's work, His
conception of a‘greup was any mass of human activity teading
in a common direction, He also distinguished "certain forms
which are not palpable or evident to the same'axt@nt... One
way of stating them is to call them tendencies of activity."lg
This rather impressionistic notion, it has been convinecingly
argued, is particularly appropriate to the political con~
ditions which exist in Soviet 30cietya20 While it is not
possible to observe autonomous interest groups with effective
operative sanctions in Soviet political life, it is possible.
to discern conflicting “"tendencies of'arti¢ulation".0n
specific issue areas, The communication of differing ex-
pectations and expert judgments on specific iddues can be
observed in the Soviet centext,.whereas‘the demonstration of
interaction on the part of a coherent group of men cannot.

5imilar expectations on an issue constitute a tendency,

184, pentley, The Process of Government (Chicage, 1908).

9.,
Ibido, pp.lBS“'lSé-
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The nationality issue in the Soviet Union provides
. an excellent exawple of the competition of opposing tenden=
cies, The tiwmetable for the movement of Soviet nations
towards full unity is a particulax éoux¢e of conteuntion,
There is apparently a division between those who prefer a
rapid merging as the most appropriate policy and those who
favour what they have called, a prolonged flourishing of

naticnsggl

It might be noted at this point that the very
existence of a number of nationalities within the Soviet
Union affects the foreign policy process in the USSR, The
stance the Soviet Union assumes in relation to various
nations is ip part deternined by the internal ethnic
composition of the Soviet Union. Only one example that
might be cited is the Armenian irredentist claims on

Turkey., These claiwmg, 1t has been reported, have not been
forgotten and are manifestations of a daepwzestéd Armenian
nationalism, 22 Thus, on issues which affect the traditional
interests of the various nationalities, it is possible to
speak of a given nationality as a "tendency of articulation,"
Griffiths is convincing in his argument that "tendency
analysis' is more appropriate to Soviet conditions than

"agroup"” analysis. Unfortunately, he is not particularly

2lpor an insightful discussion of thig conflict of
" interest see G.Hodnett, "What's In a Nation," Problems of
Communism, Vol.XVI, No.5 (September-October, 1967), pp.<~15.

22Mary Matossian, "The Arwenians,"” Problems of
Communism, Vol.XVI, No.5 (September-October, 1967), p.69.

k4
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helpful on the source of these tendencies.

Generally those analysts who have attempted to
identify intexest groups in the Soviet system refer in
most cases to what are "institutional groups" in Alwond
and Powell's taxonomy. Thus, the party apparatchiki, the
military, the economic bureaucracy, the goverumental bureau-
cracy, and the police apparatus, have bheen regarded as
distinct interest g:cc:mr;.-s.:23 The identification of insti-
tutional groups in Soviet politics,while convenient for
analytical purposes, oversimplifies the policy process,
Bach of these groups is split along’a number of lines,
Conflicts exist over ideolegical, sectional, generational
and personal inter&sts.zé' The so-called institutional
groups take internally differing approaches on policy
issues, Alliances are effected across institutional béuud-
aries among those who share a gommon interest i# a given
issue~axrea., 7Thus, the source of the "tendencies" in Soviet
politics are the "institutional groups" of Soviet society.

The Party is generally recognized as the main initia-
tor of policy in the Soviet polity and its controlling

position has been emphasized by nuwerous scholars, Xrushchev

‘ 23For example, see R,Pethybridge, A Key to Soviet

Polijties (London, 1962), p,12; W.Leonard, The Kremlin Since
Stalin (New York, 1962), pp.12«15; and M.Tatu, Power in the
Kremiint From Khrushchev to Kosygin (New York, 1968), Dp»
Z§§"4§69

J')

“4Sidn@y Piogs argues this point convincingly. See
$.1,Ploss, "Interest Groups” in A.Kassof, ed., Prospects for
Soviet Society (New York, 1968), p.8&S5,
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once pointed out that "the party is responaible for everye
thing whether it is ayxmy work, Chekist work, economic work,
Boviet work -~ all is subordinate to the party leadership
and if anyone thinks otherwise, that meéns he is no

,
Bolshevih,"z“

Most Western scholars would cencur with
Khrushchev's description of the cooprehensive scope of
party aativities, However, the party does not act as a
cohesive interest group in the nolicy process. In fact,
.as Merie Fainsod has recognized, the monolithic party is a
faea@e.gé The party splits along a number of lines:
apparatchik verses ncnaap§ézatchik, caentral officials
versus regional officials, older established figures versus
younger awbitious ones. The informal organization of the
paxty, acgording to Fainsod, "approximates a constellation
of power centres, some of greater and some lesser magnitude
and each with its accompanying entourage of satellites with
fields of influence extending through the party, the police,

the adwinistrative and wilitary hieraxchiea."27

Thus, group
conflict in the Soviet Union cuts acorss the organizational
boundarxies of party, wilitary, police and state appacatuses.
Brzezinski and Huntington have portrayed the apparatchik as

a figure outside of group rivalries. Their picture of the

25Cited in J

2
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éM.Fainﬁed, op.cit., p.234,

271pid., p.235.
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apparatchik as a balancer -~ "an expert in dealing simule
taneously with a verity of issues and pressures, balancing
one against another, attempting to regclve problems at the
leagt cost to the greatast number of interestsV?- is only
partially correct., The party is fraguented along a number
of lines and it is more appropriately viewsed as a congerie
of interest groups rathexr than as a cohesive interest group.
Thaus, the apparatchik is intimately involved with, rather
than outside, of group conflict,

The Boviet decision-makers, 8s the better XKremline
ological studies have amply documented, are often seriously
divided among themselves.zg Conflict over power and policy
is "a fundamental, normal, and centrally important famt“ge
of savietvpalitieal life, Similarly, the institutional
groups are also divided among themgelves on most issues,
The decision-makers, then, have to select from competing
altaxmativa policies and they endeavour to maximize support
among the intermediate strata relevant to the resolution of

a given iasue.gl

ggﬁgﬁrgasiﬂﬁki and 8, Pnﬂuﬂtingtgn, QE; cit. s P 141,

QQThXég of the better known works which nutilized the
Kremlinological approach are: R.C.Congquest, Power and Polic
in the USSR (London, 1961), C,A.Linden, Khrushchev and the
Boviet Leadershin: 1957-1064 (Baltimore, Maryliand, 1966), and
M,Tatu, op.cit.

3OR.C.Tuaker, "The Conflict Model," Problems of
Communism, Vol, XII, No.6 (November-December, 1063Y, p.59.

7 Blyjichel Tatu interprets the policy process in a
similar nmanner. He argues that Khrushchev used the Destaline-
ization theme to maximize support among those social constit-

McMASTER UNIVERSITY LIBRARY,
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The Soviet policy process, then, is one in which "“we
have to deal with conflicting vertical tendenciez of articu-
lation in which opposing combinations of elite and intermediate
participants interact with reference to a given lssue. The
role of the elite members in this intersction is to articulate
values, make recommendations, and formally to decide while
internediate participants ave primarily influential in de-
fining the situation for decision-making and inplementation
within the limits of the party line,">?

The party line in respect to relations with the
Western world at the present time prescribes that the poligy
of peaceful coexistence be followed, The tactic of coexigtence
with the West had been adopted during Lenin's leadership in
order to engsure the preservation of the Scociet state. A clash
between imperialism and socialism was inevitable, théugh, in
Lenin's caloulus, due to fundamental antagonisms that existed
between the opposing systemﬁ.gg Stalin, too, felt that a
violent clash was ultimately inevitable between the imper-

ialist and socialist world syat@ms,34 Capitalist encirglement

uencies receptive to "liberalization." Whereas Kozlov and
Buklov omitted references to Destalinization in order to
elicit the support of "havd-liners." See M,Tatu, op.cit.,
pp - 34"‘57 P

32?.Gxif:€iths; QEaVGita * pp.40~41« )

33‘€.L§‘ﬁiﬁ, ine Biaite and Kevoiution (New York, 1932),

P17

34M.Djilas, Conversations with Stalin (New York,
1962), pp.l1l4=115, '
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was a spectre that was manipulated to justify internal represe-
sion and totalitarian controls throughout the history of
S8talin's regime. With the wmassive task of POSU~WAL XQCON~
struction largely accomplished and the passing of Stalin, the
need for an objective external enemy was not so imperative,
Thus, the Twentieth Congress of the CPSU in 1956 witnessed
important doctrinal innovations. The threat of thermo-
muclear bholocaust and an optinistic appraisal of Soviet
opportunities for expsnsion of thelr influence without the
necessity of war motivated the Soviet elites to modify their
theory. Therefore, Khrushchev was able to announce that
"war is wnot a fatalistie inevitability., Today there arxe
mighty social and political forces possessing formidable
means to prevent the iluperialists from unleashing wart..“as
Furthermore, due to the new correlation of forces in the
warlé, it was waintained that it was now possible for
communist parties to gain power by peaceful means, The
possibility of the victory of communism within given nations
through electoral victories was given officlial sanction,

The chief feature of the epoch, according to Khrushchev, was
the emergence of a world sociallst system capable of come-
peting economically with the imperialist camp and eventually

gaining its inevitable triumph.
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viclent struggle against imperialism and colonialism
far their freedom and national independence, the pre-
nponderance of forcesils now on the gide of these

peace~loving aauntrigg and not on the side of the
imperialist states.”

The policy of coexistence; then, in no way neant a laxing
of the struggle versus the forces of imperialism. It pro-
vided instead a refined and updated organizational construct
for the opersative procedures of Khrushchev's foreign polioy,
Gromyko has emphasized that peaceful coexigtence provides
no foundation for abatement of the struggle against the
clags enenies of the Bocialist camp:
There iz no contradiction whatsoever between the
Marxigt-Leninist position concerning the inevitability
of the victory of communism and peaceful coexistence....
Peaceful coexistence of the states of the two systens
does not presuppose a conpromlise on ldevlogical
cuestions. It is impossible to regoneile the boure
geols and the Communist world outlook and indeed this
igz not §$qui;eé of the peaceful goexistence of
states,
The party line of peaceful coexistence apparently enjoys
general acceptance among the Soviet éaeisi@ﬂ«m&k&xs.Sa
The cardinal principle of Soviet foreign policy has always

been that the Soviet state must be preserved, The destructive

36, Gruliow, ed,, Current Soviet Policies ITI (New
York, 1968), p.20l.

37cited in C.E. Rlack, “Anticipation of Communist
Revolutions,” in C.E.Black and T.P.Thornton, eds,, Communism
and Revolution (Princeton, N.J., 1964), p.433.

gaﬂowever, it shonld he neted that 1t doss not
universal acceptance, The professional military jaurnnls
have featured recently a debate as to whether victory in a
muclear war 1s possible., Mor a perceptive discussion of the
contrasting positions in the debate see T.W, Wblfe, "Soviaet
Military Policy after Khrushchevw," in A.Dallin and T.B.Larson

AT R e e B

eds,, Soviet Politics since Khrushchev, pp.l115«118,
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conisequences of modern nuclear warfare have wade it impera-
tive that such & war be avoided in order that the survival
of the Soviet state be ensured, Thus, it has been officially
recognized that "the question of war and peace is the basic |
question of our times.... The chief thing is to prevent a
thermonuclear war..,."2® Khrushchev was successful, then,
in establishing the party line of peageful coexistence,

However, Khrushchev's forelgn policy was given to
rapid fluctuations and veers and was not as cousigtent as
the party line of peaceful coexistence might lesd one to
believe, An analysis of the history of Khrushehev's foreign
policy is not the task at hand but it is suggested that the
reverses and veers of Khrushchev's forelgn policy were due
in part to the interplay of domestic tendencies with differ
ing objectives, According to the conflict school of writers,
Khrushchev's volice was privileged rather than supreme in
policy formlation.4® Khrushohev was, in the opinion of
Carl Linden, on the reforming end of the Soviet political
spectrum, Thus, Khrushchev returned again and again to the
sape themest "agriculture, consuner goods production,
regource allocation, chemicals for the parts and pleces of

his persistent and seemingly elusive quest for a more

39 . » -~
C.8aikowekd and L. Gruliow, eds,, Currenti Boviet

Policies IV (New York, 1962), p.13.

4O0cqry Linden attempts to document this thesis
throughout his study of the Khrushchev years, See (A,
Litldﬁﬂ. K’hrunhbhau nﬂf‘l !‘a“}e Q“%i‘%% L*aﬁ@fﬁilip: Lgﬁ?*igﬁé

(Baltimore, 1066).
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abundant society."gl

Glven Khnrushchev's domestic preiferences,
& relaxation of international tensions was necessary,
Khrushchev certainly acknowledged that the staggering cost
of maintaining nuclear and conventional forces was hamper-
ing achievement of his domestic priorities, He frankly ad-
mitted on one occasion that "the need to support the defence
might of the USSR.,..., hinders raising the well-being of the
people,,.,. Rockets and cannons -- these are not milk, not
butter, not bread and not kasha, "42 However, Khrushchev was
unable to cut back the military and heavy industry expendie-
tures in the manner which he hinted that he would have liked,
This failure was due in part to the opposition of tendencies
within the Soviet Uniun,

Franklyn Griffiths has argued that there are three
main tendencies whose preferences are wanifested in the
43

foreign policy of the Soviet Union, He has categorized

4lcarl Linden, "Conflict and Authority: A Discussion,"”
Problems of Couwnunism, Vol,XII, No,5 (september-October,
1963), p.27,

4201. L, Bloomfield, Walter ¢, Clemens Jr,, and
Franklyn Griffiths, Khrushchev and the Arms Race: Soviet
Interest in Arms Control and Disarmament (Cambridge, Mass,,
1966}, p.228,

43Framklyn Griffiths defined these tendencies in an
unpublished paper read to an audience of scholars specializ-
ing in Conmunist studies which met during the past year at
McMaster University, See Franklyn Griffiths, "Soviet Policy
and the Future of the Detente," unpublished paper read to
the McMaster Colloguim on the USSR (October 1968) (cited by
permission of the author), The author of this thesis has
adopted Griffithe’' definition of these tendencies, However,
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the most militant tendency as "warginal anti-imperialist,”
Those who subscribe to this perspective accept peaceful
coexistence only in its most literal sense, That is, they
perceive the necessity of avoiding a(nuclear clash in order
that the Soviet social order may be preserved, However,
they'are convinced of the aggressive designs of Western
imperialism and of the need for vigilance and defence
preparedness, Spokesmen, such as the recently deceased
Marshal Malinovsky, warn that "time has taught the Ilmper-
ialists nothing" and "it must not be naively supposed that
the imperialists have laid down their arms, The events
that we are¢ witnessing today show that not everyone has yet
learned to assess sobexrly the balance of forces that has

i Tension-

taken shape on the international scene,
preserving policies'are preferrxed by the proponents of

this tendency and detente with the West is likely regarded
as an unnecessary impediment in the struggle agalnst imper-

ialism, Wwilliam Zimmerman, a perceptive student of Soviet-

American relations, has discovered that Soviets conflict in

5

their modes of analyzing American foreign poli(;y.4 Ziwtaer man

the relationship of these tendencies to the parxty line of
peaceful coexistence and the illustrations used to demonstrate
these relationships to be discussed in the following pages are
not drawn from Griffiths' work,

Ll o i Lo et s
==Cf, L, Bloomfield, W,C,Clemens and F,Griffiths,
op.cit,, p.253,
5 L] ) 3 * e
4JWm_Zlmmerman, "Soviet Perspectives on International

Relations: 1657-1664" (Columbia: Columbia University, Un-
publiished Doctoral Thesis, 1965),
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provides the best available evidence of the existence of
differing "tendencies of articulation” in the Soviet Union
though he does not choouse to call them that, He identifies
a traditionalist mode of analyzing American foreign policy
which corresponds with the outlook of the marginal anti-
imperialists, This outlook is characterized by hostility
towards the West, The essential homogeneity of the American
ruling classg is stressed and the imperialist powers are
uniformly condesned, Traditional characterizations of
American motives and behaviour, it might be noted, have
enjoved a resurgence in the post-Khrushchev ara.éﬁ The
predominance of this tendency in the domestic political
struggle in the Soviet Union would mean a prolonged exacer-
bation of the international environment, However, inter-
national politics is too complicated for the black-white
perceptionsg of this tendency to prevail persistently, The
deployment of the ABM system around Moscow could be owed to
the articulations of this tendency, The hesitation to in-
stall a "heavy' ABM system points at the same time to the
limited persuasiveness of these articulations and the fact
that this tendency coexists with others,

A second tendency which is important in the Soviet

foreign policy process has been defined as the "activist

404, Ziomerman, "Soviet Perceptions of the United
sStates," in A,Dallin and T,B,Larson, eds,, Soviet Folitics
$ince Khrushchev (iBnglewood Clifis, N,J,, 1968), up,l24d-
179,
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tendency,'" This outlook is based on the perception that
divisions exist between the capitalist countries and that
these divisions are open to expleitation, Thus, the pro- I
ponents of this tendency prefer a fluctuation between 1
threatening and accommodating behaviour, in order to
facilitate this exploitation, The proponents of this
tendency are not averse to manipulating the threat of
nuclear war in order to resolve issues in its favour,
Successful short-cut effort to resolve the strategic imbal-
ance between the Americans and Soviets would sit particu-
larly well with this tendency, Khrushchev's failure in
Cuba, though, is likely to dissuade its proponents of the
feasibility of such attempts, In regards to Rurope, it is
likely that the activist tendency prefers a weakened NATO
which allows exploitation of the divisions that exist within
it, Accommodative behaviour towards the West is functional
from the activist perspective because it erodes the original
reasons for the existence of the Atlanti¢ Alliance, However,
tension-producing:behaviour ig favoured by this tendency as
well, Fears of West German revanchism and the unpredictable
nature of possible relations betwsen Bonn and Washington
dictates that pressure be brought to bear on the West and
that tensions be generated, It is possible that this tendency
prefers the survival of NATO in some form, then, as a conven-
ient pressure point and as a guarantee that Bonn and Washing-

ton do not move into any kind of nuclear agreement, The
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activist tendency is wmore sophisticated than the anti-
marginal imperialists but it is still "hard" and therefore
drawe support from the guardians of Comnunist orthodoxy,

The two tendencies have merged in the past on occasions such
&8 the Berlin crises of 1958 and 1960 and pressed a highly
intransigent position,

The main thrust for substantive detente policies
with the West comes from what has been labelled the "analytic
tendency,” The proponents of this tendency are inclined
towards the outlook that important political actors in the
West are disposed to cooperate In stabilizing the inter-
national environment., The establishment of the so-called
"hot line," the multi-lateral test~ban treaty, the Soviet-
Anerican agreement providing for consular facilities in
each other's major cities, the astronaut recovery treaty
and the singing of the Treaty on the Non-Proliferation of
Nuclear Weapons, might be viewed as successes for the ana-
lytic tendency in its competition with the other two tenden-
cieg, This tendency is characterized by a propensity to
differentiate between "warmongers'" and "realistic forces"
in the West, Again, William Zimmerman provides evidence of
the articulations of this tendencyf“7ﬂowever, the proponents
of this tendency do not interpret peaceful coexistence to

mean that complete accord is possible with the West, They

“T10id,, pp.168-174.
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are content, though, to trust in the inevitable processes
of history and to cooperate with the West on matters of
mutual advantage, 7This tendency generally has greater
awareness of the need for prudence in the conduct of
foreign affairs im the nuclear age., The analytic tendency,
despite Communist Chinese claimeto the contrary,is not
seeking through collusion with the Americans to co-manage
the world, Its proponents, though, are predisposed to
Yadopt the position that 'reasonable men' or ‘'realists’ are
in the majority in the Anmerican ruling gxcup."43 Like the
so-called peo-isclationists in America;, this tendency
articulates a concern that overinvolvement presents danger
and that restraint is more feasible than a smashing forwaxd
policy,

The dynanic interplay of these tendencies and the
displacement of one by another is a crucially important
factor in explaining the foreign policy line of the Soviet
Union at any given time. These tendencies are articulated
in the newspapers and professional journals of the institu-~
tional groups discussed previously, The institutional groups
are divided among theumselves, The Party, the most important
of the institutional groups, is fragmented along a number of
iinas. The study of career patterns of elites discussed in
the last chapter indicated that apparatchiki circulating in

a given area such as agrigulture have more in common with

'iﬂzbido ] p' 1690

AL,
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their counterparts in the state apparatus than with their
apparatehiki brothers in other areas such as Agitprop,
Institutional buwundaries are broken down due to the horizontal
mobility of the spparatchiki, There are further divisions
between the dominant men of '38 (that is the men who bénefited
from the Stalinist purxges and moved into positions of power
at that time), and the younger, better sducated individuals
staffing subordinate positions, There are divisions between
central and regional officials, Further, there are patron
and ¢lient relationships which develop between the dominant
pelitical leaders and their subordinates which fragment the
Paxty, The Party members act as a cohesive interest group
only on highly general issues such as presexvation of their
privileged positions in Soviet society, 4%

Thus, under Soviet conditions, while it is not pos-

- sible to discern pressure groups, it is possible to discern
tendencies of articulation which emanate frow the institutional
groups discussed above, The general Soviet public has little
opportunity to manifest its policy preferences. The growing
assertiveness of the technical and creative intelligentsia

may develop into specific policy demands but they have net

as yet been significant in the articulation of foreign policgy

49y, Tatu interprets the reuniting of the agriculiural
and industrial branches of the apparat and the caution in
assignnents of apparatchiki by the post-Khrushchev leadership
to the pressures of the apparatchiki, See M,Tatu, op,cit.,
pp.432-439,
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demands, Larger social groupings such as the indusztrial
workers and peasants have had even less opportunities to
demonstrate theilr policy preferences, It seems veasonable
to assume that on a basis of self-interest they could pre-
fer detente-producing policies which relax international
tensions and allow for greater allocations to spheres of
production which are responsible for consumexr goods,
However, at the same time, the Soviet public is ércbably
as disgposed as the American public to look askance at
measures which might be interpreted as "surrender" to
the oppesition,

Although the general Soviet public has few oppor-
tunies to express its policy preferences it should not be
forgotten that the Soviet public is composed of a number
of nationalities which have thely own traditicnal national
interests, The nationalities cleaxly do not have the ime-
mediate power or influence of the "institutional groups" in
Soviet society but their very existence shapes Soviet
policy. The Union Republics have been allowed, thus far,
to retain their national symbolism, Indeed, each of the
Union Republics has nominal independence in international
xelations and two of the republics, the Ukraine and Belo-
russia, have been granted membership in the United Nations,
it was pointed out in the first chapter that the rights
granted to the Union Republics cannot be totally dismissed

as a diplomatic trick wrought by Stalin in order to secure
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UN membership for each of the Republics, The Union Repub-
lics have, in fact,negotiated a large number of treaties,
‘covenants and agreements since World War II, The Soviets
then, find it prudent to allow the handling of some business
by the Union Republican Foreign Ministriés. $imilaxly, they
find it prudent to have certain of the nationalities repre-
sent them in gilven countries, A Ukrainian, for example, is
generally the Soviet representative in Canada, The possi-
bility that the nationalities may increasingly panifest
differing policy preferences cannot bM»éiﬁmiSSQd.sa Pro=-
fessor Richard Pipes ventures the opinion that the intelli-
gentsia indigenous to the various republics are frustrated
by being able to enjoy the appearance but not the substance
of power;' "These two eopsideratimns --the psychological
reality of statehood and the discontent of the native intele
ligentsia, especlally those serving in the bureaucracy =-
endow Soviet fedaxalism with a significance it lacks when
viawed purely from the point of view of power distribﬁtien.
Devised to mollify nationalism, it in effect intensifies it

n31

and provides it with institutional ocutlets, The explog-

ivaness of the nationalities issue in the Soviet Union is

30uhether the Union Republic Parties would provide
an effective vehicle for the articulation of these interests
is questionable, This is due to the fact that Russians and
Ukrainians hold key pogitione in the Republican pazity oxg~
anizations, For a competent discussion of this point, see
Y. Bilinsky, "The Rulers and the Ruled,' Problems of Communiswm,
vol, XVI, No,5 (September-October, 1967), pp.i6-20,

k1 i 7]
R,.Pipes, Solving

ibid,, p.128,
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the source of some interesting conjaature‘sg Whether or
not destructive consequences will ultimately result from
this issue is a question outside the province of this paper,
However, we cannot ignore the manifestations of dissent in
the Soviet Union, and one of the mogt sensitive triggers of
dissent is the nationalities issue, The dynamics of ethnic
allegiance lend an elenment of uncertainty to the Soviet
future but at present national assertiveness is empirically
demonstrable and may yet profoundly affect Scyiet foreign
policies,

Three main tendencies of articulation can be observed
in Soviet foreign policy., The usual sources of these articue
lations are the institutional groups of the Soviet polity,
which take internally differing approaches on policy issues,
Broader social groupings do not have significant access to
channels of decision-naking but are potentially important
shapers of pslicy. Thus, the Party remains the main initia-
tor of policy and its contrelling position in Soviet society
must be underlined, However, the party apparatus does not
enjoy absgolute power and it is divided within itself,
Therefore, the policy process in the Soviet Union is more
complex than the stereotype of a monolithic Soviet Union,
so often entertained in the West, would suggest, One cannot

explain the reverses, veers and contradictions of Soviet

527 Brzezineki, "Transformation or Degeneration,"
op,cit., p.123,
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foreign policy simply by accounting for the competitlon of
these tendencies, The policies are as much a function of
the leaders' personalities and the independent logic of
external situations as they are of the Iinternal conflict
of groups, Thus, while the ebb and flow of the detente
discussed above cannot be attributed solely to the interplay
of "tendencies of articulation,” they do play a critical

role in shaping policy.



CHAPTER IV

CONCLUBION

The image of & monolithic Boviet Union oversimpli-
fies the foreign policy formulation process in the Soviet
Union, 7The internal institutions, politics and social
dynamics in the formulation and conduct of Soviet foreign
policy are topics which have not received their deserved
attenfign. The domegstic foundations of Soviet foreign
policy is an area critically deficilent in analysis,

This particular discussion has attempted to explore
this area, Specifically, it was concerned with the organi-
zation of Soviet foreign policy formulation, The three
most immediately relevant points of analysiss the "political
institution setting," the decision participants and the
interests which impinge upon the decision-makers, have been
discussed at some length,

The Party is the apparatus of outstanding importance

i - o 22 - .
in the organ uect of foreign

affairs in the Soviet Union, The party apparatus cuts

across and interpenetrates all the mechanisms of the Soviet

ilé,
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state, The leaders of the CPSU make a datarﬁin@d effort
to conduct, control and coordinate all the activities of
Soviet society, Foreign policy initiatives are the domain
of the Politbureau menbers., The predominance of the Farty
in the Soviet system of rule is not questioned, However,
the process of decision-making in modern societies is a
complicated one, As C, E, Lindblom has pointed out,
"Policy is nai nade once and for all; it is made and reumade
endlessly, Policy making is a process of successive ap-
proximation to desired objectives in which what is desired
itself continues to change under reconsideration, Making
policy is at best a very rough prccess."l Degcision-making
is a process which requires extensive machinery operating
on a systematic basis, Though Politbureau members decide
on new policies and initiatives in international politics,
they are dependent upon others for information and its
analysis, State administrators cannot be dismissed as
irrelevant to the process of Soviet faxeigﬁlyolicy formala-~
tion, At a minimum, they are required to play an advisory
role, Subordinates in the party and state organs of the
decision-making machinery are influential, then, in defining
decision-making situations and in the nmanner which they
administer policies, The institutional context, though,
structures the process of policy development so that all

initiatives come from above, Power is concentrated in the

.2

C.E,Lindblom, op.,cit., pp.79-B0,
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Politbureau, This can be dysfunctional if there is no
clear-cut leader in the Politbureau and if divisions exist
among the members, It has been suggested recently that &
policy paralysis has resulted in the present-day Soviet
situation for precisely these reasons.g It seems clear,
at any rate, the Stalinist monolithic patterns have eroded
and decisions are no longexr the emanations of the arbitrary
will of one leadey, At the same time, it must be noted
that power is still highly concentrated among a small group
éf men, who make decisions which can affect all mankind,
These men are not accountable, at least in the short run,
to the people of their state,

The individuals who occupy the strategic positions
in Soviet society have generally experienced some form of
higher education. This tendency 1s an ever-increasing one,
That is, those individuals who are coming into elite
positions have even more formal academic and technical
training than their predecessors, This raises the question
as to whether a new breed of political elite 1s emerging in
the Soviet Union, Michael Gehlen has stressed the point
that the CP5U has been transformed due to the influx of

cadres with better qualifications and academic experience

EZ.szezinski and W,Leonhard both make this argument,
See Z, Brzezinski, "Reflections on the Soviet Systenm, "
Problems of Communism, Vol,XVII,No,3 (May-June, 1968), p.47;
and W, Leonhard, "pPoiltics and Ideology in the Fost-Khrushchev
Bra," in A,Dallin and T,B,Laxrson, eds,, Soviet Politics Since
Khrushchev (Englewcod Cliffs, N,J,, 1968), p,.58,
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than the original Bolsheviks who formerly held otfiew,s
While current Soviet elites may have superior formal academic
training, the analysis of the career pattern data of the
elites in the sample involved in this discussion demonstrated
that this training was often totally unrelated to the
political functions many of the elites performed., Thus,
it does not seem feasible to argue fhat a radically different
type of political elite is emerging in the Soviet Union,
Folitical generalists continue to ocoupy the most strategic
positicons in the polity.4 The average central committee
member has been a party member for a minimum of twenty-five
yoars, Their backgrounds do not give one the impression
that these Are the type of men who would welcome & fundamental
transformétign of the Soviet system, Though a radically
different kind of leader does not appear to be in the wings,
we cannot go as far as Nathan Leites who has argued that
Yourrent Soviet attitudes and images have not>evolved far
from their Bolshevik antecedents" thus, "the terms °‘Bolshe-
vik' and Soviet can be used interchangeably."5 The Soviet
outlook on international relations has become more sophisti~

cated than Leites' statement would lead one to believe,

3mMichael P, Gehlen, op,cit,, p.l1l5,

4political generalist is used here in the same sense
as it was employved in the work of Brzezinski and Huntington.
See Z,Brzezinski and $,P,Huntington, op.,cit., p.l4l,

5N.Leites, "Kremlin Thoughts, Yielding, Rebuffing,
Provoking, Retreating,' Rand Memorandum R$1-3018-18A (Santa
Monica, California, 1963), p.iv.
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Current Soviet interpretations of international relations
reveal a capacity to realistically discern the operative
tendencies in world politics, The Soviet elites are now
willing, for instance, to recognize that there are aggressive
and moderate forces in the imperialist camp, It is now
possible for Soviet elites to admit that there are forces
in the West disposed to seek reasonable solutions to dige
puted international questions, Brezhnev's address on June
7, 1969 to the International Communist Conference points out
that
We know very well that the formulation of foreign policy
in the major capitalist states is frequently influenced
by extremely aggressive circles, In order to curb their
activities what is needed is firmness.,,. We also recog-
nize then the existence of a more moderate wing in the
imperialist camp, While remaining our class and ideo-
logical adversaries, the representatives of this group
evaluate the present balance of forces quite scberly
and are inclined to seek mutually acceptable solutions
to disputed international questions, Our state takes
these tendencies into consideration in conducting its
foreign policies, '

Thus, while the Soviet system continues to be domine-
ated by political generalists, these individuals must acquire
new skills and Keep abreast with the changing realities of
the world in order to survive in the political game, Further-

more, Soviet society has become increasingly differentiated

6L, I,Brezhnev, "For Strengthening the Solidarity of
Communism, For a New Upswing in the Anti-Imperialist
Struggle,” Current Digest of the Soviet Press, Vol, XXI,
No,38 (New York, T§35§, pP.16,
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as the process of modernization has advanced, 7Thus, the
dominance of the political generalists is further qualified
and- the goal of total gocial contxai is virtually inpos-
sible of achievement, One observer goes so0 far as to argue
that no contemporary society can, on the one hand, run all
the complex activities of the state, palitieal, cultural,
social and economic, exclusively by its own ubiquitous and
omniscient servants without collaboration and bargains with,
or checks by other interest graups.7 '

The discussion in the preceding pages has pointed
out that there is not complete uniformity of interest in
the Soviet polity. Thus, it is fmportant to note the
domestic interplay of interests, However, due to the con-~
ditions that exist in Soviet soclety the conventional interest
group approach was not particularly appropriate for the
analysis of this,intexplay; Whi;e it is not possible to
discern coherent pressure groups in Soviet politics it is
possible to analyze tendencies of articulation, The policy
makers, arfter all, cannot operate in a vacuum, They are
dependent upon the expert judgments, analyses and recome
mendations of the various institutional groups concexned
with foreign policy., Conflicts over values, perceptions
of-situations and power are inescapable aspects of pelitical

life whether in the Soviet Union or the West, Thus, it was

TGhita Ionescu, The Politics of the Huropean Come-
munist States (London, 1967), D.4.

L
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argued that the requirements of peaceful coexistence are
interpreted differently within the Soviet Union, One way
of interpreting the fluctuation of Soviet foreign policy
from aggressive to accommodative ! behaviour towards the West
might be to argue that this was due to the predominance of
either "hawkish" or "doveish" tendencies within the Soviet
bnion at any glven time, The hawks would emphasize the
historic policy priocrities; the necessities of world struggle
and vigillance against dangers: from outside enemies, The
doves' emphasis falls on stabilizing the International
environment and achieving a more ordered relationship with
outside powers, The hawks, then, stress heavy-industrial
development, maintenance of central administration of the
economy, and the importance of renewed ideological wigour;
whereas the doves underline the need foxr consumers' goods,
the further development of light industry, decentralization
of the economy and material incentives in the agricultural
sphere, Thus, there is a dynamic interaction of conflicting
tendencies which favour different forelgn policies, This
interplay is an important aspect of the Soviet foreign
policy process,

The decision-makers in the rarified atmosghere of
the Politburcau are relatively free of the encusbrances en-
ion-makers, The decision-makers
do not have to Ysell" policies to Congress or Parliament and

negotiate with key infliuentials in the legislature in order



123,
to mobilize support for their policies, Similarly, they
are couparatively free of scrutiny and criticiem by an
iaéepéndent press or opposition parties, 7This enables
then to condugt their foreign policies with greater flexi~-
bility. It is dysfunctional, at the sawe time, though, as
Khrushchev's febrile improvisations demonstrate, That is,
the decision-makexrs have greater leeway to take dangerous
risks which could culminate in nuclear holocaust,

The future direction of Soviet foreign policy is
net clear, Vernon Aspaturian contends that the Soviet
decision-makers must decide whether they are directing a
state or a movement., 'The current transitional attempt
to behave like a state while hanging on to the rhetoric of

revolution cannot be sustained indefinitaly."a

However,

the current elite have given little demconstration that they
are men of the calibre necessary to creatively confyont such
fundamental problems, Historically, Soviet foreign poligy,
in periods when Soviet decision-makers considered themselves
to be in a position of weakness and vulnerability, has been
outwardly aggressive. If Brzezinski's diagnosis about
impending domestic problems is correct,g then, it is quite
aconceivable that the Soviet foreign policy towards the West

may take on an ever more strident and aggressive tonea,

SV.V.Aspatuxi&n, "Foreign Policy Perspectives in the
Sixties," op,cit., p.l6l,

pz-Brzazigski; "rransfornmation or Degenexation,"

op,cit., pp.95~127,
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That is, domestic imperatives may lead to the need for an
objeactified external threat, Thus, in order to Jjustify
the stringent internal contirols which would be needed to
enable the current regime to maintaln its position, the
bogey of an external threat might be manipulated, 7The
specific aspects of the future foreign policy line can
only be guessed at, However, it seems safe to conglude
that the Soviet power elite will continue in their attempts
to control Soviet society as faxy as possible and to expand
Soviet power as widely as possible, We might also conclude
that the domestic structures and politics discussed above
will continue to play a considerable if not a determining

role in the Soviet decision-making process,
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