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OFFICE OF NATIONAL ESTIMATES
28 November 1961

OTAFF MEMORANDUM NO. Tl-61

SUBJECT: Finlond Between Eaot and West (Internal ONE Working
Paper - CIA Distaibution Only)

I. INTRODUCTION

le The relaxation of Soviet pressures on Finland hag
reduced tensions in the area, at least temporarily, and a peried
of sober assessment of the effects has begun. The Finns,
although relieved that the Soviets relented without extracting
critical concessions, are nevertheless grimly aware that the
recent episode emphasized the fragility of Finnish independence
and narrowed Finnish freedom of mauncuvur in future doalinge
with Moscows Whather, over the longer term, Finland can rectain
its national indepsndence and its neutral posltion will depend
largely on Soviet policies and its objectives in Scandinavia as
a whole, but also to a dogree on Finnish attitudes and skills
in handling its relationships not only with Moscow, but with its

Western neighlors.
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TII  BACKGROUND

2 8inco World War II IMinland has guccossfully retainod
1ts national intoprity and resistod Soviet domination by adopt
usa of its own noutrality policy, tho go-called "Pansikivi Linc'.
This poiicy, namod aftoer Finland's highly respected first post-
war pragidont, placed first priority on the nocossity for corrcct,
friondly, and conparative relations with the USSR while at tho
samo time affirming finland’s ossentially Woestern charactor.
Within this contoxt the Finng ro-sstablished many traditional
contacts with the other Scandinavian nations, eliminatod
Communist minigstors from the government in 1948, joined the
UN, and evon became associatoed with thu Burepean Fres Trade
Lrea TFTA), Sipnificantly, these moves were taken during a period
when the Communist party (SKDL) had established 1tself as a major
politicnl force’ and Finland wag struggling with severe social and

economic problems resulting from war time losses, when the

* In the last elections 1958, the SKDL obtained over 25%
of the popular vote and 51 of the 200 scats in tne
Finnish parliament making it the largest political bloc
in parliamente The other parties rceceived: Social
Democrats 52; (now divided, however, Letween 39 regular
SD's and 13 dissident 5D's); Agrariars L3; Conservatives
293 Swedish Party 15; Finnish Liberals 9; and Small
Peasant Party 1.
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country wag fuifilling a larjo mumbor of enorous roparations Impnsed

by tho USSR and the UK, and whon it was hoavily dopondont on trade

with tho Soviota.

x

3o Thig Finnish succoe ry was due in larpo moeasure to
doliborate Soviet policy. .  ow clearly calculated that it
had much to rain by wetaining Finland as a "show-case® to the
world, both as an oxample of Soviet magnaninl by -- as when it
voluntarily withdrew from the Porkkala military bnso in 1955 —-
and a5 an oxamsle of how two countrics with conflicting social
systoms snd disparate power car co-exist sido by side. in
part also, tho Soviets may have been rostrained from openly

bullying the Finns out of a raluctancoe to flaunt the

Scandinavirns deep respect for Finalnd.

L. On the cther hand, despite impressive Finnish accomp-
lishments in the post-war years other developm:nts wore
contributing to incroasing Finnish accommodation to tho Soviet
Union. As early as 1948, at a time whon the Finns reacted to
thu Czechoslovakian demise by clearing their government of
communists, Finland was obliged to sign a Mutual Assistanc«;

and Friendship Pact. This Pact, dormant until recent weeks,
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has, novoertholoss, hung gi//}rl"\p:{r{ﬁj%,d Ui‘if.kdx)i‘ﬂ_.}throntoning swo, Ay
Moroovoer, tha numbar of smaller concossions yand adjustment
(0erre annual trwi)anreomonts, political, cultural, and moo o
recontly military exchanges) connected with the prowing irtor-
course betwoen the two countrles, nc doubt crodod somewhai
Finland's gro-West srn oricntntion and impartcd a scnse o
increasing Finnish lsolation, particularly sinco tha Hupnyarian

debacle of 1956,

Se Probably ths most important single factor intluoncing
recent Finnish accommodation toward tho USSR, however, has
beon the role playcd by President U. Kekkonen. Building upon
the dual base of the powerful presidential office, and his
Personal leadership of the strong Agrarian Party, Kekkonen

has made himself Finland's most important political figure,

25X1
partisularly in the realm of foreign policy.

# Under this Pact, Finland and the GSR agree to give mutual
support in the case of an attack on the USSR by West
Germany or any of its Allies, through Finlaide It also
provides that the two nationg shall consull; In case of a
threat of such attack, but leaves uncle+r if such consultations
require prior agreement as to the existence of such a thrgat,
The Pact, originally valid for ten years was extended in
1955 for an additional 20 years,
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In short, a small country's Adonavor. Sharply awarc of
Finland's exposcd position vis-a-vis Moscow, he has not
hesitatcd to use his position and foreipgn policy arpuments to
stiflo tho wvoices of outspokonly anti-Soviet proups. At

the samo time that he has conducted a vigorous domestic battle
apainst his crities, he has worked to obtain broadest possible
international support for Finnigh noutrality, n policy capped

in reocent months by formal endorsements frem ths UK and US.

6s President Kokkonen's political position has improved
sharply since 1958 when a minority rovernment composod largoly
of his Agrarian party was formed. Strenpthencd by a peneral
economic upswing during this period, he also benefited from a
widening split in the principal opposition party, tho Social
Damocrats (SD!s). Morcover, he enjoywd the support on foreipgn
policy issues of the minority dissident olement of the SN'se
Meanwhile the majority SD's have stubbornly clung to the
venorable Ao Tanner as their leader, who bocause of his out-
spoken anti-Soviet attitudes continues to be a prime target of
Soviet criticisme This has enabled Kekkonen to use Soviet
displeasure as justification for keeping the SD's out of the

government and thus weaken SD ties to the other bourpeois parties.
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T« Kokkonon's increasing pelitienl stature did not,
how var, rumovo a strong undorcurront of anti-Kokkonen feelinge
With new prosidential elections schedulud for early 1962,
certain political pgroups -- headed by the majority SD's --
sut about to cronte a political alliance which could defoat
Kekkonone They selcected Attornecy Goneral Honka, an apolitical
type with a reputation for fairness, but with no real foroipn
policy oxpericnce, to be their candidnte. A1l partics, with the
axcoeption of the SKDL, Aprarians and dissident Sbers, pave thoir
support to Honka, in whole or in parte On paper, at least,
thore socmed to be a chance for reversing thu close 151-1L9

victory ecked out by Kekkonen in 1956.
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ITI CURRENT SITUATION AND SHORTER-TERM OUTTOOK

8. It was into this domestic situation that the Soviet
exploded their recent bombshell, colling for discussion under
the terms of the '48 Mutunl Ascistance Pact, and asking for
assurances of a continued fricndly Finnish policy toward
Moscow, Kekkonen style. The Finns dld not panic; they were,
however, clearly chocked and dicmayed, and uncertain as ‘to what
really underlay Soviet intentions. Morcover, dasplte some isolated
volces urging hard resistance, the majorlty reactlon was
clearly that the Finns would have to consult with the Sovicts,
and that scme concessions, hopefully only minor, would have to
be made. It also became rapidly evident that the Finns were
overvhelmingly of the mind that Kellonen was the man to handle
the job.. As in the past, therefore, when Soviet pressures have
been applied, the immediote result has been to strengthen
Kckkenen. Morcover, since Horka has now withdrawn from the

race, Kekkonen's ro-election as preasident 1s virtually ruaranteeds

9. The most important immediate consequence of the recent
flore-up in Soviet/Finnish relatlons thus seems to be that
Finland's foreign policy, more than ever, 1s now in the hands of

Keklkonen, and the influence of these developments upon his basic
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views. No doubt his initial successes have strengthened his
convliction that his basie policles have been correet, that he
1s Indlopongsablo and that there is contlnued need for further

icolating cxitics of his forelgn policy.

10. There are also some indications that the recent Sovict
moves -~ with their implied threat of pcssible military con-
cesslons which would clesrly have breached Keltlconen'e concept
of neutrality -; hove seriously shaken Keklkonen and reduced
his confidence in the willingness of Momcow to hold off, provided
Kekkonen kept the Finnish house in order. The tact that he was
willing to publicly cnnounce prior to the mecting, that he would
resign if he was unable to avold concessions which would seriously
undercut Finnlsh neutrality, suggests not only the seriousnesgs
with which he views the situation but also a turn to o narder
line. Kekkonen may, therefore, prove o more forrildable nego-

tiating antogonist for the Soviet than hitherto.

11. Where Kekltonen draws the line between acceptable and
unacceptoble concessions is obvaiously not easy to define. In
general, however, we believe his positions in the near future

‘are likely to be roughly as follows:
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a. Military -- Kekkonen is likely to gtubbornly oppose

maltdlng military concessions which would cleorly violate the
neutrality concept. He will thus continue to resist strongly
Soviet assertions that the West Germany constitute o present
threat to Finland which would bring the 1948 Assistonce Poct
into play, or permit stationing of Soviet forces on Finnish
soll. If pregsed, however, he would be willing to occept in-
creased quantities of Soviet equipment for a bulld-up of Finnich
forees, and try to gnin agreenment from USSR and UK for o
lifting of the celling of 41,000 men, the limit written into

the Pence Treaty of 1947.

b. Political -~ Kckkonen will be agreeable to broaden the
base of govermment, ond 1f ctrongly pressed, even to include
sone Comrmunists. He probably would not toke such a step unless
1t were supported by other major bourgeols parties, and in such
a way that he retalns essential control of foreign policy in his
own hands, and that the Cormunists were restricted to relatively
ninor posts. He will probably refuse admittance to the govern=
nent of the majority SDs so lung as Tonner remains the party
leader. However, he will be Increasingly disposed to bury the

hatchet with the leadership of the nejority SD party, and
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desirous of an electlon result in next February's election
which will strengthen moderate parties ngninct those of the

Tar Left.

c. International ==~ If strongly pressed, Kekkonen wm_;ld
probobly recognize East Gerriony. He would, however, at the sane
time probobly balance this nove by reccgnizing West Gernany.

In the UN Finlond's positlion will continue to be one of extreme
caution, but involving possitly somewhat greater activity and

futher comitnents to Scandinavian initilatives.

@. Eeoncnmic -- Keklkonen will prcbably continue to agree
to increnses in F'J.nnish/ Soviet trade in cuch mognitude ns to
keep the proportion of such trade ot somewhere about 20 percent
of total Finnish trade, approxinmately the level that hos obtained
nost c¢f the post-war yeors¥. He will endeavor to avoid agree-
nents with the Soviets which would clearly preclude possible

future Finnish assoclation to the larger Furopean econonic

* Finnish trade with the USSR has anounted to roughly 15-25
percent of total Finnish trade during the post-war period.
Thie acnpareo with lesc than 1 percent in the pre-war years.
Igqulvelent figures for Finnish trade with the Sino-3oviet
Bloc have been roughly 20-~30 percent. Sincea the mid-1950's
the natural +trend of Finnish trade with the Cormunist area
as a whole has been downward.
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groups, but he willl tnke no Aranoatice independent steps which

night affront Moscow on thiu score.

12. The direction of Soviet policies remains decisive for
Finlond's futvre. The recent Soviet move was clearly addressed
to o much lorger ocudience than Finland, and wos probobly designed
to dramatize the 1ssue of West German remilitorization. The
Soviet irmediate objectives in Finlond were proboably satisfied
when they were oble to demcnstrate thelr critical insluence in
the Finnlsh presidential race. Having emphasized thelr pre-
Terence for Keklkonen and having eliminated Honka from the race,
they probobly will exercise restraint in dealing with the
Finn's over the next few nmonths largely out of respect for
Kekkonen's threat to resign if he is pushed too for. Sinilarly,
they probably recognize the danger of creating counter-productive
reactions in Scandinavia 1f they press the Finns too hard for
najor nilitary concessions, and will probobly not do so in
present clrcunistances. In general, we believe that the design
of Soviet toctics will remain what it has been for scme years;
i.e. to keep Finland noving gradually toward greater subservience
to the USSR, prodded only occasionally by overt Soviet inter~

vention.
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IV CONCLUSIONS AND LONGER-TERM OUTLOOK "

13. Regardless of Kekkcnen's determination to protect what
he considers to be basic Firnish interests, we believe over
the short run he will be buying time through granting riinor
concessions to the Soviets in a situation which the latter can
upset at any moment. How long the Soviets will be satisfied to
play the game before nalking another major lntervention will
depend on considerations having little to do with Finland,
itself -- nanely on the tempo and noture of cold war develop-
nments. In addition, the Soviets will prcbaobly regdrd their
leverage on Finland as providing them o useful counter to
Western moves in the Berlin situation. Thus any significont
change in the West German nilitory position, particularly in the
natter of nuclecr ormament, night be used as justification by the

Soviets to extract sweeping nilitary concessions from the Finns.

14. Moreover, there are broander developrients on the horizon
which could produce another Soviet/Finnish crisis. In the not too
distant future Finlond could be faced with a decision of how to
achieve scme link with the expanding European econcrnic grouping,

the EEC. For both cconcmic and psychclogical reasons such a
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link 16 vital to the Finng 1if ~che§3}/lrlif'ﬁ;u.‘.l‘xﬁa;g_;rx(_s;g_:l‘ﬂpjcg‘llr/ banlenlly
Westorn character. It is almest certoln, however, tl;n.'t the
dgovicts will mnke nerlous efforts to keep the Finno fromn such a
ogtep, or nt least to extract o price which would nake such o

deul ~- on hnlance «- of questionable value to them.

15. In these circunstances on increasing pessenisn in
regard Finland's abllity to retain its independence, it is also
possible that the Finng -- and nany Sceandinavians -- nay feel
inpelled to ceck sone dramatic nlternative to save Finland.
Keklkkonen has long been an advoeate of same form of neutral
Scandinavion defense and econcmic grouping, but has not pushed
such plans because of the many major obstacles involved. Faced
with the present prin realities, however, he nay noke a real
effort to convince the Secandinavians ~- particularly the
Swedes and Norwegions -- of the necessity for such u step.
Moreover, if met by signs of Western eucouragenent he would
probably be willing to risk considerable Sovie®t dlsplensure

see that such a plan could be realized.
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