DEPARTMENT OF STATE

OFFICE OF GERMAN AND AUSTRIAN AFFAIRS

April 25, 19495
MEMORANDUM FOR: G — Mr. Busk
8/P - Mr. Kennan
S/A - Mr. Jessup
EUR - Mr. Hickerson
E - Mr. Nitze
C - Mr. Bohlenv’

Subject: US CFN Program on Germany

The Secretary has requested by Wednesdey 2 paper on
the U.S. course of action in a possible CFM. The attached
{ . represents the general approach as envisaged by GA, and
is not meant to be all inclusive. In order to meet the
deadline set by the Secrétary, your comments are requested
by noon Tuesday.

Henry A. Byroade
Acting Deputy Director

Attachment.
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SUBJECT: US PROGRAN FOR A OFM ON GERLANY

PROBLEM:
To consider the policy and tactics the US should follow in the event

of a CFM on Germany.

FACTS BEARING ON THE PROBLEM:
It follows from the recent meeting of the Foreign Ministers in Wash-

ington that the North Atlantic Treaty has a wider significance than that
sinply of a defense pact and is to be assessed rather in terms of offaring
the framework for a consolidation of the western world. The problem of

‘h’ Germany mﬁat consequently be viewed in this light. One of the consequences
already has been to make possible an agreement of the three western vpowsars
which aims at the incorsoration of the major part of Germany itself in the
western European system. By a closer identification of common interests,
western Germany, figuratively speaking, is to be develonad as a "cantive
member" of the free community of vestern Europe. A basic assuaotion is
that the vrocess of assimilation can best be started with the absorntion
of a manageable -ortion revresented by the three yeatern zones; ecertein
controls will continue as guarantees of execution dut will be gradually
liquidated in vorovwortion to the vrozress achieved,

The long-term implications of this volicy ecall into question the concev-—

tion that a reunited Germany can safely be allowed to Play an independent

. or cstensibly "neutral" role in Eurove. The facts of the oresent situation
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in a ¢ertain sense cast obsolescence on the hope expressed by Secretary
Byrnes in his Stuttgart speech of September 1946 that Germany should be
neither pawn nor vartner of any great power combin;tion.

This does not imply that a reunification of Germany can at no time
be tolerated, but it does mean that a united Germany must be hold bound
by integration in a wider Eurovean free community in the same dogree
that it is intended to absord western Germany in western Zurone, The quos—-
tions to be resolved are whethoer early four-power azreement on Gernan
unity can be reached on any other terms than those which would cut Gerinany
loose from both the western and eastern systems; whether such terms would

- oromote an extension of the free EBurovean community; or waether thsy would

enable Germany to play an inde-endent role which would uvset the »resent
balance of forces to the detriment of the vestern nations.

There is vrobably little doubt thaet under a system of nation-wide
free elections a crushing anti-communist majority would be the iirediate
German reaction to recent Soviet policy. Neverthcless, a unified Germany
re-created against the background of present Soviet intentions would oresent
a scries of almest insoluble problems. It has been argued that in order
to obviate the destructive powsr of the veto, which the Soviets could employ
to oronote a state of distress conducive to the communization of Gor.aay,
controls should be of a minimal nature virtually to leave Germany the
master of its own policies. Politically, Gernany might be disnosed to
consider itsclf one of the western nations as long as the latter's orosvects

continued
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continued fair, Economically, howover, the East has more to offer Gornmany
than the West; and Gormany could deveolop its natural trade channcls in that
diroction to strongthon itsclf as well as, inovitably, the Sovict aroa. The
decgree of Gernmany's association with the Vest would always romain question-
able as long as it wore able to further its own aggrandizemcnt in bargaining
botwoen East and West., Vhile ERP might serve as a tomporary inducoment and
check to keep Germany oriented towards the West, it is doubtful whether
it would orove a sufficiently potent weapon to provent a Germany of uncertain
political tempor from exploiting to the full a favored vosition which has
beon misused by Germany in the vast to the jcopardy of Europoan pcacc.
Most important is the strain which the creation of, and adjustmont to,

a united Germany would place upon western Europcan unity. Whatover the
logic of thoe argument that controls over the now ontity should be virtually
abolished to obtain total exemvtion from Sovist interference, it is doubt-
ful whether the western nations, and in particular France, could bec brought

| to accept the prospect of a revived Germany acting as an independent force,
This now entity would risk subtracting from western Europeoan solidarity
the assured contribution of western Germany under the present progran.
At the best, were it to associate itself with westorn Europec, it would
risk dominafing that combination by its shcor magnitude and inecreased
ovportunity to strongthen itsclf as a froc agent profiting from both the
western and ecastern political and ecconomic systems, At the worst, Gernany
would bc an uncortain factor either as a strong nationalist state or as a

willing
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willing partner of Soviet Russia, in either oventuality placing an intoler—
able strain upon the westorn defense arrangements.

Tho above is not intended to mean that the western powers should for-
ever exclude German reunification. The purvose of the argument is to stress
that the degree and menner of unification must be governcd by a safcguarding
of the essential intercsts of the western nations and should not be pressed
by the US beyond what it is possible to obtain by common agrecment with its

western partners.

PROPOSED WESTERN PROGRAM

The London and 'ashington Agrecements worc intended to fix and sccure
-the vosition of western Germany within wostern Europe. It is submitted that
a US orogran for a united Germany should eﬁvisage an evolutionary develop-
ment of this principle in order to guarantec fulfillmont of the western
nations'! requirements 1n'Germany and to assure thom, by a najority voting
procedure, the preponderant vosition they at present dispose of in the
nanagenent of over two-thirds of Gernany, The subspantive progran which
the western nations should present at a CFM should ombody the principles,
although not necossarily the oxact form, of the Washington Agreenmcnts
adapted in certain details as discussed below. furthernoro, such a progran
should adhere to the economic vrinciples which the western nations have

defended in previous moetings of the CFM and have developed to the presont

datc,

Agreenent
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Agreement on Controls

The western Gernan scheme is based on three fundamental documents, namely,
the Occupation Statute, the Agrcenent as to Controls, and thc Bonn Constitu-
tion. The first two documents ropresent in offect a developnent, apolicable
to western Gernany, of the earlier four-power agrecnent on control nmachinery
as woll as certain features of the Potsdan Agreenent. These four-power
agreenents wcfe éxplicitly intended to epply to the immediate oeriod fol-
lowing Gernman surrgndor. The western nations would be able to justify the
alternate arrangenents for western Germany as being rendered necessary by
the inpossibility of obtaining four-power agreerent to a modification of the
earlier provisions which has becn long overdue. The substitution of a
civilian High Comnission for the Control Council should bc retained in any
US proposal in a CFM and would probably‘bo accepted by the Sovietss

The Washington Agreenent on controls was do#igned to obviate the worst
features of a unilateral veto and succeeds in doing this, except in two
jnstances. The first is the requirenment for unaninous approval of amend-
ments to the German constitution and the other is paregraph 7 (a), which
provides for an jndefinite susvension of action pending unaninous agreenent -
anong the governments in cases where an apveal is nade against a najority
decision on grounis that such a decision alters or nodifies intergovernnmental
undertakings. In all othor instances, najority decisions take effect after
a specified interval of susvension. While the Soviets would be able to delay
‘L. action by a German governnment under the Washington agreement on controls, the

latter
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latter could nevertheless be operable with Soviet varticipation, assuning
that Soviet agreement could be obtained to the settlenent of the basic issues,
particularly in the econonmics field.

To remedy the defects of the present unaninity requiroment which would
probably prove insupcrable in the aporoval of a Gernan constitution, the US
should propose the substitution of a uniforn najority rule throughout. This
should be the linit, however, to which the US should agree in the relaxation
of controls over a German governmont, since to go further would risk com-
nitting tho western powcrs in a CFM to an abandonnent of control which they
would wish to retain over western Gernany in the event that no four-power
agreenent was reached,

Occuvation Statute

The Occupation Statute contains the reserved powers which thc western
nations would need to retain over the early operation of an all-Gernan
governnent, It is not unlikely that the Soviets would also agrco to these
powers, if indeed thoy would not wish to add others. Sovict obstruction,
however, could be nininized by an adaptation of the Washington control
arrangenents proposed above. The machinery of governnent and control would
doubtless be nore cumbersone and difficult but nocd not prove inpracticable
if the orinciple of majority rule is firmly established, and if the French
.can be persuaded that following the Atlantic Pact it will be to their

interest to continue to side with the US and UK on nmajor German issucs.

The
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The Gernan Constitution

The constitutional issues, and particularly the necessary requircnent
of free elections throughout Gernany under adcquate guarantee,. are likely
to orove crucial in a CFM, The western powers cannot disregard or abandn
the work of the Bonn Parlianentary Council, which nay take tho forn of a
constitution already avproved at tho time a CFM meeting is held,

Accordingly, in a CFM the western powers should table the Bonn Constitu-
tion as an instrunent freely decided by jhe Gernans under the authorization
to establish a Federal Governnent. Soviet comments and suggestions could be
;hvited as to how this document could be adapted for use in all of Geriiany.
The proposal should be put forward that at the time elections are held for
the lower chanmber of the Federal Governrent, such elections should be
extcended, under strict international supervision, to all of Ger:any. Further-
riore, in order to elininate the cormunist-dominated State diets in the Soviet
zone, the western nations should propose that new elections, under inter-
national supervision, be held for State diets throughout Germany. Thus
delegates from the eastern zone would be included in the new Volkstag and
Bundesrat and would have an opportunity to proovose suitable anendnents to
the constitution if such were needed for its application to all of Gornany.

International Supervision

It is ossential that intern-tional suvervision be cstablished (1) over
electoral preparations and voting; (2) over the Gerran police forces in the
verious zones, and (3) over the activities of the resvective occuvation

. forces

DECLASSIFIED

Authority NND B[247 § ZOPSECRRT—




v ®

20P-SEERER— 8-

forces to the extent necessary to insure that they do not interfere with a

free vote. It would bc desirable that such supervision be carried out by
noutral authorities, or possibly a UN comnrission, but rnixed four-powcr
supervision would be acceptable under satisfactory guarantces, The latter

tyoe of supervision proved cffective in the case of the Berlin city clections

in October 1946.
Troop Disvositions end Scecurity
It would be generally advantageous to the US to orovose as vart of its

progran that occuvetion forces be re-grouped and be concentrated in scaport

arcas around the nerivhery of Geroany. Such a vproposal would produce a

{ 4

good cffect in Gerrany and if carried out would obviate day-to—day intoer-
ference by occuvation forces with the operations of the central and loecal
governnent, It would, of course, be understood thet Germany would be a
neutral nilitary area and that forces would be celled back into Geriany only
by dceision of the High Connission,

With resnmect to the hilitary Eecurity Board set uo under the London
decisions, this could be reorganized or a four-power basis to scrve as an
inspectorate over nmatters of disarmenent and der:iilitarization. It should

have authoriiy to submit reconrendations to the High Comnission by najority

vote.

The Ruhr

As a sine gua non of agreement, the Sovicts will doubtlecss insist upon

. varticivetion in coatrol over the Ruhr, This denand could be handled in
P

two
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vays in the following order of preference:‘(l) by allowing the Sovicts three
votes in the present Ruhr Authority where najority rule orevails; or (2) by
US withdrawal from the Ruhr Authority in oxchange for an understanding that
the latter would be an organization of Europcan c¢ountrioes dircctly concerned
in which neither the US nor the Soviet Union would particivate, Neither
alternative is entirely satisfactory, since under the first, the Sovicts
would orobably side with a Gerran governnent, whereas the latter night lsave
Germany to the nercy of its chief Euroovean conpetitors.

The German Eccnor:ic Pattern and Reparations

A crucial issue which will run throughout thc whole course of the
discussions will be Gernany's oconoric organization and future. Vhilc the
najority vote vrocedurc would noninelly give a prevonderant influence to the
western nations, it is questionable whethor the necessary nrelininary tasic
agrecnents can be reached with the Soviets on such questions as rovarations,
a unificd inmport—oxonort progran and the reauirements for external assistance,
The western Allies rust insist on their conce»st of Gernan econon:ic unity
naintained in orevious CFM neetings, as well as upon a structure wiaich will
vernit Gernmany's association with ERP, The obstacle upon which agrecnent
is 1likely to founder will vrobably again be Sovict reparations denands. In
view of the three-power dacision on dismantling and on the rcquirercnts of
ERP, the US could agree to no deliveries of rorvarations to the Sovict Union
boyond the lettor's share congisting of the nlants set asidc from anong thosc
now schedulecd for dismantling, Furtherrore, the question of deliveries

® falling
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falling within tho torns of the proscribed lists would likewiso ariso. Tho
western nations! econor:ic progran, based on their vrosent pattorn, would
forn an essontial part of their over-all plan and would serve at an oarly
stage to tost out Soviot intentions and tho validity of their own co:ipro-
honsive progren,

A Gor:ap Poage Settlouont

Tho US should naintain its previous stend thet a peace coiforence on
Gerrany should not de held until ovor-all four-power agrecncnt had bocn
reached rospecting a Ger:an settlenent and until a Ger an goverunent hed
\s: been in existence for a sufficient period to prove its ability to ediinlistor

Gernany in a satisfactory ranner,

ZACTICS

Tho Soviets will doubtlcss present a vrogra strongly propagendist
in nature., Its attractivonces will orobably consist of gencrel nroposals
for the irmoediatoe establishnent of & Goraan governtient and for the eerly
conclusion of a peacc troaty to be followed ty troop withdrawal. It will
also toend to create the i tression that Gernany would be neutralized and
would bo given a high degree of autonouy in the nanagenent of its own
affairs, Close analysis would auickly reveal the weakness of this progran,
It could be nade apparent thrt in reality the Sovicts will not agrec to
~oasures nocessary for Gornany's econoiric smvival and are also unwilling
to nernit thc Gernans the samec degree of political freedor. as the western

Allies have done, The Soviets are bound to reiterate their ncgative stand

on
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on a number of issues of great importance to German public opinion. These
will be their exorbitant reparations clain, their intention to retain the
property they have amasscd since Germany'!s surrender, and their comiiitnent to
the present eastern administrative frontier., On these last three questions
the Soviets will probably remain highly vulnerable,

Given the differences in approach‘toward the Gernan problen, it is not
likely that agreement can be reached with the Soviets on a unified Germany.
The best course the US can adopt is to orovose a prograu which it believes
is in the best interests of western Europe and Gernany and which it could

g honestly acceot if the Soviets agreed, For tactical reasons, such a ©vlan
should not be presented as the London and Washington Agreenents., It should
take the forn of a comprehensive plan enbodying the nain princivles of the
Occupation Statute, the Agreenent on Controls, a political organization

represented by the Bonn Constitution, and the western requirements for

econonic unity and Gernany's association with ERP, These w»rinciples should

be explained seriatin, be subnitted to Soviet challenge and be defended
against Soviet attack by inquiry concerning the nanner in which thec Soviets
would provose to handle each problen at issue. This avproach could be so
developed as to place the western powers in the favorable position of

presenting a constructive progran in an initial general discussion with the

Soviets. It would represent the substance of the western Gernan arrange-—

nments vresented against the background of the western Allies'! objective to

C« incorporate
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incorporate Gernmany in a European free com~unity. Assuning that a CFM will
begin with a general discussion of this kind, it should be the ain of the
US to formulate the specific agenda in such a way as to give high oriority
to reparations, foreign property holdings and frontiers, as regards which
the Soviets have outreached themselves, On this basis Soviet real inten-—
tions can be readily revealed and demolished if they remain the sane.

The above deals solely with the vresentation of a basic progran in
a CFl and does not attempt to cover further devglopnents which would follow

in the event of Soviet non—acceptance.

GA

April 21, 1949
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