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32) Eden, Memoirs, 11, 373.
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Eastern Europe in Allied War Aims 1941-1945 (2)
Takayuki ITo

The paper is composed of three parts: 1. National Self-determination versus
Security : Controversy over the Western Borders of the Soviet Union; 2. Joint Respon-
sibility versus Sphere of Influence: Pursuit of Principles to Govern Postwar Settlements
in Eastern Europe; 3. Will of the Local Population versus Great Power Politics:
Struggle for Governments in Liberated Eastern Europe. Part 1 with 4 chapters, cover-
ing the period from the outbreak of the German-Soviet War to the Battle of Stalin-
grad, was already published in the Slavic Studies, No. 21 (1976). Here are presented
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the first 6 chapters of Part 2, covering the period up to the eve of the Foreign
Ministers’ Conference in Moscow.

Towards the beginning of 1943 a shift of the issue occured in the Allied con-
troversy over war aims regading Eastern Europe. This is the topic of Chapter 5
(Chapter 1 of Part 2): “From Territory to Government: A Shift of the Issue.” After
the Battle of Stalingrad there started lively discussions in the Allied capitals on the
principles of a world security organization to be established after the war. The British
who initiated the discussions suggested a regional principle, thereby coming into coflict
with the Americans who preferred a universal organization. As it later turned out, the
Russian concept was closer to the Dritish one. The DBritish were motivated in suggesting
a United Nations Plan by the concern to bring about as soon as possible an agreement
among the major Allies on the return of the governments-in-exile so that no chaos
should ensue following the liberation of Eastern Europe by the Red Army. In plain
language, they regarded the future world security organization a device by which to
keep the Russians from taking unilateral actions, particularly in Eastern Europe. To
secure Russia’s agreement the British were all the more prepared to make concessions
in the territorial question. To the surprise of the British, the Americans also found
themselves in the same frame of mind. The White House showed readiness to
recognize with no substantial reservations Russian territorial claims from the Karelian
Isthmus down to Bessarabia, though they still hesitated to publicly commit themselves in
view of the public opinion at home. What is most important and what has been overlooked
by most Western scholars is that the Russians were given full opportunity to take
notice of this change of mood in the West. At the end of March 1943, on return from
the consultations in Washington, British Foreign Secretary Anthony Eden informed
Soviet Ambassador Ivan Maisky that the Americans agreed to the Curzon Line as the
Soviet-Polish frontier, as a document quoted by a Soviet scholar from the archival
sources shows. This meant that the greatest obstacle in the way of territorial settlements
was removed. It is quite natural that the Soviets should regard from this time on the
question as already settled. As a matter of fact, the territorial question gradually lost
its importance as an issue in the Allied war aims controversy, but instead a new
question arose: Who is to govern the countries lying between Germany and the Soviet
Union after the war ?

The government question became actual when the Soviets expressed their desire
to see “friendly governments” established along their Western borders. This problem
is dealt with in Chapter 6: “Friendly Governments and Bilateral Treaties.” Since
the beginning of 1943 the Soviets showed growing inclination to enforce certain condi-
tions upon the internal structure and the foreign relations of East European govern-
ments after the victorious end of the war. The Soviet interest in the internal structure
of East European governments is exemplified in their policy toward Poland.  After
Stalingrad the Soviets apparently came to the conclusion that there was no other means

to put an end to the long-standing territorial dispute with Poland than a most drastic

measure. Thus, she was to become the first country on which the Soviets decided to
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impose a friendly regime. In April the Soviets broke off diplomatic relations with the
Polish government-in-exile, taking advantage of the latter’s uncareful reaction to the so-
called Katyn affair. At about the same time an organization which should serve, if not
as an embryo of, at least as a model for, the future friendly government in Poland in
regard of its program and composition was set up on Soviet soil : the Union of Polish
Partriots with its military arm Koéciuszko Division. The raising of the government
question immediately provoked a violent reaction of the Western Powers and became
a constant source of conflict in the Grand Alliance. British Premier Churchill acceded
in the end to the Soviet demand to “ improve the composition of the Polish Government ”
in the assumption that only a replacement of a few cabinet members of the existing
government would suffice.  The Americans, especially the State Department, rejected
any interference in the internal affairs of an Allied nation, though they were reluctant
to take a concrete initiative to counter the Soviet move. The special interest of the
Soviets in the foreign relations of East European countries is exemplified in their policy
toward Czechoslovakia. The Czechoslovak government headed by E. Benes was
regarded friendly enough by the Russians themselves. Therefore, there was no reason
for them to touch the internal structure of the government. They were interested only
in putting its foreign relations into a certain institutional framework. This provoked no
less fierce opposition among the Western Powers than the question of government
composition.  Already in December 1941 Soviet Premier Stalin asked Anthony Eden
to agree that the Soviets conclude treaties of mutual assistance with Finland and
Rumania after the war. Such a system of bilateral treaties was essential to the Soviet
concept of international order to be established in postwar Eastern Europe. It seems
that treaties of mutual assistance had originally been conceived as a means to be imposed
on the former axis satellites as a punishment rather than as a benefit. Later, the
Soviets attempted to employ bilateral treaties as a means to counter the British system
of confederations, as was the case with the abortive plan of a treaty of mutual assistance
with Yugoslavia in the spring of 1942. But at that time they were not yet determined
to enforce their scheme. =~ When the British suggested to the Soviets a self-denying
ordinance requiring both parties to refrain from concluding treaties with smaller Powers
covering the postwar period, the Soviets agreed and let fall the negotiations with
the Yugoslavs. All the evidence indicates that it is not the Soviets, but the Czecho-
slovaks that, unaware of the existence of a self-denying ordinance, made a proposal to
conclude a treaty of mutual assistance. For several months the Soviets kept the
Czechoslovaks waiting for an answer, and then at last in April 1943 voiced approval
of the idea. From that time on it is no more the Czechoslovaks, but the Soviets that
insisted on the conclusion of a treaty at as early a date as possible, undermining thus
the self-denying ordinance. Recognizing that in this turn of the Soviet policy lurked a
fatal danger for their system of confederations, in fact for the entire international order
which they wished to see established in postwar Eastern Europe, the British made
every effort to frustrate the scheme, exerting massive pressure upon the Czechoslovaks.

But it became increasingly clear that they didn’t have enough power to materialize their
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objectives in that part of the world. The Americans failed 0 come to help them.
The American policy in this matter was quite inconsistent. Their declared policy was
opposition to any kind of alliances or spheres of influence.  But the White House
privately gave blessings to Bene$’s initiative to conclude a treaty with the Soviets.

The war aims politics among the Great Powers was indivisible. The Allied war
aims in Eastern Europe could not be separated from those in other parts of the world.
From this point of view it is interesting to see what principles were applied to Western
Europe which was to be liberated earlier than Eastern Europe. This is the main topic
of Chapter 7: “Precedents in the West.” The Soviet handling of the Polish affairs
has often been compared to the Western handling of the French affairs. The Western
Powers, especially the United States, were reluctant to put the French affairs into the
hands of the French themselves. They disliked particularly the group represented by
the refractory general Charles de Gaulle. Moreover, they didn’t like to see the Soviets
interfering with the affairs of the exclusive Western area of military operation. But
the British realized that in final analysis such a short-sighted approach to the matter
might bring a detriment to the Western cause. T hey were anxious to secure the
return home of the exiled Allied governments after the war. It is out of this
consideration that they suggested to the Americans an agreement on general principles
to govern the civil administration in liberated areas, taking advantage of a dispute
among the Greeks over the return of the exiled royal government. The British argued
that the civil administration in liberated Allied territories should be tranferred to the
constituted authorities as soon as the military circumstances allowed it. At first the
Americans showed hesitations in view of the strong antimonarchist feelings among the
citizens of Greek descent at home, but soon came to accept the British point of view,
recognizing its practicability. They insisted, however, that one exception be made : the
French Committee of National Liberation, headed by General de Gaulle. In the mean-
time the Soviets articulated strong reservations against the Western proposal. Obviously
it is the future of Eastern Europe that they had in mind. Thus, the British attempt
to introduce a unified regulation into the civil affairs in liberated areas doomed to
failure. So was the case with enemy territories. Many writers have pointed out to the
parallel between Italy and the axis satellites in Eastern Europe, particularly Rumania.
The Western Powers had not kept the Russians informed of the situation in Italy.
It is again the British that aroused America’s attention to the danger involved. The
British wanted not only to get the Russians better informed, but also to institutionally
secure Russia’s participation in the shaping of the common policy toward the territories
soon to come under Allied occupation. To this end they suggested to establish a special
policy-coordinating body : United Nations Commission for Europe. What the British
aimed at was to prevent the Russians from organizing a system of their own in Eastern
Europe. When the armistice with Italy became an actual problem, the Soviets claimed
their share in the first fruits of the victory and suggested to establish a Military-
Political Commission as a body to coordinate the Allied policy toward the countries

dissociating themselves from Germany. The Soviet concept of a Military-Political
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Commission had much in common with the British concept of a United Nations
Commission for Europe. It is quite natural that the British should welcome the Soviet
initiative. But the Americans didn’t like the Russians to have a say in the affairs of the
area conquered exclusively through the Western military efforts, and successfully
blocked the Military-Political Commission from being endowed with substantial powers.
It is difficult to say whether the Russians would have given the West more say in
the East European affairs if the West had allowed them more access to the Italian
affairs. An American historian of the neo-orthodox school maintains that nothing
would have happened. However, there remains the fact that the opportunity had never
been exploited. On the other hand, it would be wrong to attribute the American failure
to exploit the opportunity to simple short-sightedness or carelessness. The Americans
let go the chance quite deliberately, as President Roosevelt stressed to Churchill on
October 4, 1943 : “1 feel it important to straighten out this matter now as it will
set the precedent for all such future activities in the war.”

Up to the end of 1942 the Balkans had seldom been obiects of the Allied ne-
rotiations on war aims. But during the last two years of the war the Balkan problem
hecame one of the issues which provoked most heated exchange. Chapter 7: “ The
Balkan Problem Comes Forth” handles this problem. Immediate causes were the
Allied controversy over the strategy of the invasion of the continent and the growing
influence of the Communist partizans in these areas. Of the Allied Powers it is Great
Britain whose presence was most strongly felt in occupied Balkan countries. There-
{ore, here, too, the initiative fell inevitably on her. In the Balkans she pursued
simultaneously two contradicting aims : political and military, or long range and short
range. Churchill believed that certain military chances for the Allies existed in the
Dalkans. DBut it is not a major operation replacing the cross-channel invasion, as
has often been supposed, but a series of small scale commando enterprises that British
Premier proposed for the Balkans. Whether such an operation had a prospect of
success was conditional upon the massive support from the local population.  And
this Churchill believed existed in the Balkans. This is why the British decided to send
military missions to the partizans in Greece, Yugoslavia, and Albania and to supply
them with munitions. But it soon turned out that the resistance movement in any of
these countries was dominated by the Communists. Here the short range military aim
might collide with the long range political one. It seems that Churchill and his military
advisers, at least in 1943, gave preference to the military aim and were determined to
help the Communist partizans, irrespective of the political effect. ~But the Foreign
Ministry began to make a subtle diffenrentiation between Greece and Yugoslavia, ac-
cording to which in Greece the political aim should be paramount, while in Yugo-
slavia the military one. This was based on the consideration that in Greece it would
be possible to enforce the political aim in view of the relative weakness of the Com-
munist partizans and the geographical conditions of the country, while in Yugoslavia
where the partizans had already consolidated an unassailable position such a possibility

would be excluded from the beginning. Here came to the fore another aspect of the
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Balkan operation : to employ the military force for political purpose.  One might say
that the military intervention in the Greek civil war, the only Balkan operation that
was carried out, was in sight already in the fall of 1943. Unlike the British, the
Americans didn’t believe that any great military chances would exist in the Balkans,
and had never considered the employment of military force for political purpose in the
Balkans. The American Balkan policy, besides the refusal to employ military force,
lacked consistency and initiative.  Generally speaking, the Americans, opposing any
action which might provoke Soviet suspicions, followed the British lead. The Soviets
were even more cautious than the Americans and made every effort to avoid the im-
pression that they pursued independent aims in the Balkans. They tried to maintain
friendly relations with the Yugoslav government-in-exile as far as possible and were
the last to come to help Tito’s partizans. This does not mean that the Soviets had no
intention to employ military force to attain political aims. On the contrary, they were
convinced that in this war a military occupation would inevitably be followed by the
imposition of a social system. But they knew only too well that the Balkans lay still
so far outside the reach of their armed forces that it would be nonsense to quarrel

over political aims at such an early stage.

War aims lend themselves most easily to recognition with regard to defeated ene-
mies on which victors would be allowed to impose their will, undisturbed by inde-
pendent local authorities. Therefore, a glance at the problems of the axis satellites in
Eastern Europe will greatly help to understand the Allied war aims. Chapter 8:
‘“ Sphere of Responsibility Divided : Policy toward the Axis Satellites” consider these
problems. From the middle of 1942 the Western Powers began to receive peace-
feelers from the axis satellites in various places and through various channels. This
flow of peace-feelers markedly increased after the Battle of Stalingrad. TUp to then
the Western Powers had uniformly taken a rigid negative attitude toward such contacts.
But, at the beginning of 1943, the British reconsidered the matter and decided to adopt
a more differentiated approach to it. They divided the axis satellites into two cate-
gories : one regarding which little freedom of action would be left for the Western
Powers, and the other regarding which this was not the case. Already in December
1941 the Soviets articulated special interest in Finland and Rumania. In March 1943
the British recognized this interest of the Soviets as legitimate. They informed the
Soviets as well as the Americans that they would take the line that the Soviet Union
was primarily concerned as bearing the main burden of the war being waged by these
countries and should be approached in the first place, and that they did not themselves
in any case desire to be concerned with mediatory action. At the same time the British
quietly withdrew the plan to include Finland in a Scandinavian Confederation and

Rumania in a Balkan Confederation respectively. Thus, with the Polish-Czechoslovak
Confederation plan already wrecked under the Soviet pressure, irreparable damage was
inflicted upon the British system of confederations. As for Finland, just around this
time armistice negotiations with the Soviets were in progress through the American

mediation. But the British advised the Americans to let the Finns directly deal with the

188




R PA-F5 T RO WA B 1941-1045

Soviets and to withdraw from the business completely, whereupon the Americans decided
to give up the mediatory efforts and to leave the matter to take its own course. As a

result, the Soviet-Finnish negotiations for a separate peace were abruptly broken off.

Ironically enough, it is about this time that Finland ceased to occupy a special place

e

in the Soviet war aims regarding Eastern Europe, as was clearly shown in the fact
that the Soviet demand for a treaty of mutual assistance was no more limited to Finland

and Rumania, but extended to all East European countries bordering on the Soviet
Union. Not only that. It seems that the Soviet interest in Finland was no more so

strong as in other East European countries. Such demands as unconditional surrender or

punishment of war criminals which figured in the Soviet proposal on peace conditions
for axis satellites were not found in the conditions for an armistice with Finland. Also
as regards Rumania, where the British had better contacts than anywhere else in South-
East Europe, except perhaps Greece, they carefully avoided any committments and
conscientiously reported to the Soviets all peace-feelers from her. Thus, a Balkan
country was tacitly reckoned by a Western Power among the exclusive Soviet sphere
of responsiblity long before the arrival of the Red Army. But the illusion that the
Western Allies would land in the Balkan Peninsula in time and save the peoples 1
there from being Communized survived persistently ; it was even enhanced, as the end it
of the war approached. The British intentionally made no effort to dispel it for

reasons of strategic deception. This Western maneuver was so successful that not 7
only the enemies, but also many friends, at home as well as abroad, were deceived.
A dangerous aftereffect was that people, not prepared to face the reality, came to believe

that there must have been either some tricks on the Soviet side or some betrayals on
the Western side. The other axis satellites, Hungary and Bulgaria, received a different
treatment from the British. The Foreign Ministry decided not to necessarily take a
negative attitude towards the peace-feelers from both countries, because there was no
direct conflict of interest with the Soviets regarding these countries. The British
placed hope particularly in Hungary where relative freedom of speech still existed and
a pro-Western group exerted strong influence upon the government. But the Soviets at
once became suspicious about such a turn of the British policy. They advocated harsh
conditions for peace with Hungary like unconditional surrender and put a veto on the
scheme for a Danubian Confederation including Hungary. The British expressed reser-
vation about the unconditional surrender formula, pointing out that groups inside
Hungary which might help the Allies should not be discouraged. In the meantime
they had established contact with the so-called *surrender group” in Hungary and
postponed the bombardment on Budapest for the time being. As for Bulgaria, the
Western Powers could not have any sympathy for the pro-German ruling class which
they believed should be overthrown “ either by revolution or by unconditional surrender.”
In October 1943 they decided to bomb Sofia and other cities to put pressure upon
the Bulgarians. The British were afraid that this country, where opinion was
overwhelmingly pro-Russian, would provide a spearhead for Soviet penetration of the
Balkans.  For this reason they opposed strongly the idea of a South Slav Federation
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which they regarded incompatible with the principles of a Balkan Federation where
non-Slav, pro-British Greece should play a leading role. The Soviets put no special
claims on the Allied policy towards Bulgaria. Perhaps prudence bade them to keep
silence : they were the only Allied Power that maintained diplomatic relations with her
throughout the war years, ignoring the Western request to declare war.

After all, the story of a German-Soviet separate peace remained an episode, but
constituted an important background for the Soviet way to the Foreign Minister’s
Conference in Moscow. It is needless to say that the biggest, almost the only topic
of the German-Soviet negotiations was the treatment of Eastern Europe.  Therefore,
the story offered a unique opportunity to recognize the Soviet war aims regarding
Eastern Europe. Chapter 10: “ Eastern Europe in the German-Soviet Negotiations for
a Separate Peace: Territorial Questions Revisited ” briefly reviews the problem. A-
merican and West German historians have recently brought to light convincing evi-
dence that the Soviets gave a serious consideration to the possibility of a separate peace
with Germany at least at a certain stage of the war.  This fell approximately in the
period from the opening of fire in Stalingrad to the end of the Battle of Kursk. The
Soviets were guided, as a Soviet intermediary stressed, by the thought that only together
with Germany, not with the Western Powers it would be possible to regulate the re-
lations in Eastern Europe, from Finland down to the Turkish Straits. The Soviet
aims that emerged from various contacts with Germany wavered, as the Soviet idea on
what Germany to deal with varied. The basic lines, however, were surprisingly con-
sistent. The Soviets suggested as the basis for negotiations the German-Soviet frontiers
of 1939 when they had in mind a peace with the Nazi government, and the frontiers
of 1937 or even 1914 when they placed hope in the conservative anti-Nazi circles,
particularly officers of the Kaiser’s old army.  Apparently the Soviets were interested
in an adjustment of interests (Interessenausgleich) which would be possible only
between the parties whose interests were directly involved and who were competent to
handle the matter as they had the cards in their hands. Accordingly, the German-
Soviet negotiations remained at a relatively primitive stadium. Such topics as the form
of government in the postwar world or the principles of future international order
which dominated the Allied discussions on war aims at that time did not come up for dis-
cussion. The Soviet interest in an arrangement with Germany may have been a distant
echo of clashes with the West over the territorial question or the place and the timing
of a Second Front. If this was the case, the chance for a German-Soviet separate
peace was quite limited, as in the course of 1943 the West gave the Soviets increasingly
clearly to recognize its readiness to comply with their wishes.
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