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MUSLIM CADRES AND SOVIET
POLITICAL DEVELOPMENT:

Reflections from a Comparative Perspective
By STEVEN L. BURG

ENTRAL Asia confronts the Soviet leadership in Moscow with a
number of important policy problems. The difhcult 1ssues raised

by economic and demographic trends in the region and the potential
rise of Muslim nationalism among the masses there have received caretul
and increasing attention from Western analysts 1n recent years, as have
some of the current and potential responses of the Soviet leadership to
them.! Far less attention, however, has been directed toward a more
directly political problem raised by developments 1n Central Asia; a
problem the resolution of which appears to be of far more pressing
urgency, and which has potentially far more profound implications for
the future of the Soviet political order itself: the rise of a modern, secular
Muslim, communist elite. |
The rise of this elite has resulted in extensive “nativization” of Central
Asian institutions.? This, in turn, raises the possibility that Muslim cadres
may soon enter the central party and state hierarchies in Moscow as

+ The problems posed by regional economic and demographic imbalances have been
addressed in a number of recent works. I. S. Koropeckyj and Gertrude Schroeder, eds.,
Economics of Soviet Regions (New York: Pracger, 1981), contains several important contri-'
butions. A useful guide to the earlier literature on regional development is contained 1n
Donna Bahry and Carol Nechemias, “Half Full or Half Empty? The Debate over Soviet
Regional Development,” Slavic Review 40 (No. 3, 1981), 366-83. Demographic trends are.
summarized in Murray Feshbach and Stephen Rapawy, “Soviet Population and Manpower
Trends and Policies,” U.S. Congress, Joint Economic Committee, Sovier Economy in a New
Perspective (Washington, D.C.: G.P.O,, 1976), 113-54. See also the separate contributions of!
these authors to U.S. Congress, Joint Economic Committee, Soviet Economy in a Time of
Change (Washington, D.C.: G.P.O., 1979). Some of the policy problems posed by these;
trends are also explored in John F. Besemeres, Socialist Population Politics: The Political
Implications of Demographic Trends in the USSR and Eastern Europe (White Plains, N.Y.: |
M. E. Sharpe, 1980); Michael Rywkin, “Central Asia and Sovict Manpower,” Problems of |
Communism 28 (No. 1, 1979), 1-13; and Murray Feshbach, “The Soviet Union: Population . .
Trends and Dilemmas,” Population Bulletin 37 (No. 3, 1982). The potential rise of Muslim |
nationalism is treated in Alexandre Bennigsen, “Several Nations of One People? Ethnic |
Consciousness among Soviet Central Asian Muslims,” Survey 24 (No. 3, 1979), 51-64, and
in Bennigsen and Marie Broxup, The Islamic Threat to the Soviet State (New York: St. |
Martin’s, 1983). | - {

2 Grey Hodnett, 1n his study, Leadership in the Soviet National Republics (Oakville, Ont.: | .
Mosaic Press, 1978), displays data that suggest the period from 1955 to 1972 was actually |
characterized by marginal decreases in the number of native cadres occupying positions at
the very highest levels of the Central Asian republics (see table 2.11, p. 100). If we examine |
the broader “social elite” of these republics, however, we find evidence of a dramatic |-
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well. Such a development would be likely to add a new element of
complexity to internal debates over domestic social and economic policies,
for, to ensure the continued development of the Central Asian econ-
omy—development on which the continued upward mobility of native
elites in their “home” republics will depend—Muslim cadres will be
required to “represent” the interests of their region against competing
demands for resources from other regions. Conflict over scarce resources
between cadres of differing nationality from regions with objectively
contradictory interests may have Important consequences for the evo-
lution of central decision-making practices. Indeed, in Yugoslavia it was
precisely such conflict that resulted in the dramatic transformation of
the political order in the late 1960s and early 1970s.3

In this article, 1 use lessons derived from the evolution of Yugoslay
multinational decision-making processes, and especially the role of native
Muslim cadres in that evolution, as well as past Soviet experience, to
identify some of the political problems posed by the rise of native Central
Asian elites, and the alternatives open to the Soviet leadership for dealing
with them. I use the Yugoslav case to suggest that the potentially de-
stabilizing or even explosive character of the more obvious short-term
solutions may impel the Soviet leadership to adopt a solution they might
otherwise have been unwilling even to consider. I argue that although
such a solution would inevitably be :ntended to preserve the essential
characteristics of the existing Soviet system, both past Soviet and ongoing
Yugoslav experiences provide ample evidence that it would be likely,
OVer time, to give rise to pressures for changes in central decision-making
practices that the present leadership appears unwilling to permit. And
I conclude that, in this sense, the rise of loyal Muslim cadres committed
0 maintaining the Soviet political system and increasing the benefits
they derive from it, which is the direct result of past Soviet policies,
may now be confronting the Russian-dominated Soviet leadership with
a genuine political dilemma.

YUGOSLAVIA AND THE Sovier UNION:
“COMPARABLE CASES’?

The Soviet response to the problems posed by the rise of a native

political elite in Central Asia will undoubtedly be shaped for the most
-_— O

€Xpansion in the number and proportion of natives. For these data, see Steven L. Burg,
"Rpssians, Natives and Jews in the Soviet Scientific Elite: Cadre Competition in Central
Asia,” Cahiers du Monde Russe et Sovietique 20 (No. 1, 1979), 43-59.

‘Scc Burg, Conflict and Cohesion in Socialist Yugoslavia: Political Decision Making Since

1906 (Princeton: Princeton University Press, 1983).
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part by past Soviet experience. However, the experience of other regimes
with analogous Mushm or other minority problems may also attect Soviet
~decision making in this realm. Soviet scholarship on nationality issues
includes a substantial commitment to the study of ethnicity and multi-
nationality in other states and includes some scattered references to the
relevance to the U.SS.R. of experiences elsewhere. Although Soviet
scholars working on nationality problems may have less direct influence
on the formulation of official policy than has been suggested in the West,
it 1s clear that they do have at least some indirect influence.+ Of particular
interest 1n this respect are references to the relevance of Yugoslav ex-
perience.’ For, whether or not Soviet policy makers take that experience
into consideration in the formulation of policy, from the perspective of
a Western analyst Yugoslavia offers the opportunity to explore the po-
tential consequences of the multinational condition for Soviet political
development through comparative analysis.®

Direct comparisons between the contemporary Yugoslav and Soviet
systems are, of course, likely to be useful for only a limited set of issues.
However, if we carry out a diachronic comparison between the Yugoslav
system of the 1950s and early 1g6os—that is, before the purge of the
central police apparatus in July 1966 and the ensuing rapid transfor-
mation of the domestic political order7—and the present Soviet system,

+ For the suggestion of such influence, see Paul A. Goble, “Ideology, Methodology, and
Nationality: The USSR Academy of Sciences Council on Nationality Problems,”™ a paper
prepared for delivery at the National Convention of the APSA, Washington D.C., August
1980, and Jeremy R. Azrael, “Emergent Nationality Problems in the USSR,” in Azrael,
ed., Soviet Nationality Policies and Practices (New York: Praeger, 1978), 363-90, but esp. 365.
My own more sanguine ¢stimate of the role of academic expertise in the formulation of
Soviet nationality policy is the result of conversations with several of the most prominent
Soviet ethnosociologists—some of them members of the scientific council mentioned above—
during my recent tenure as a visiting researcher at the Institute of Ethnography of the
U.S.S.R. Academy of Sciences in Moscow, home institution of the council.

s [ulian V. Bromlei, director of the Institute of Ethnography and a leading figure in the

study of the nationality question in the U.S.S.R., for example, is also a specialist of ethnicity
in Yugoslavia and refers to that country as an “analogous” case for the study of the emergence
of a common “international” identity among the population of a multinational state in
“XXVI s'ezd KPSS i zadachi izucheniia sovremennykh natsional’'nykh protsessov” [The
XXVI Congress of the CPSU and the task of studying contemporary national processes),
in Bromlei, ed., Razvitie natsional’nykh otnoshenii v SSSR v svete reshneis XXVI s'ezda KPSS
[The development of national relations in the USSR in light of the decisions of the XXVI
Congress of the CPSUJ, (Moscow: Nauka, 1982), 25. It should be noted, however, that in
direct conversation other Soviet researchers from Bromlei's own institute are quite reluctant
to acknowledge the relevance of any comparison of the Soviet and Yugoslav cases.
6 Yugoslavia and the Soviet Union are particularly well suited for comparison on the
basis ofg a “comparable cases” or “most similar systems” approach. See Arend Lijphart, “The
Comparable-Cases Strategy in Comparative Research,” Comparative Political Studies 8 (No.
2, 1975), 158-77, and Adam Przeworksi and Henry Teune, The Logic of Comparative Social
Inquiry (New York: Wiley-Interscience, 1970), 32-34. _ |

7 Pre-1966 Yugoslav politics are analyzed in Paul Shoup, Communism and the Yuquau
National Question (New York: Columbia University Press, 1968) and Deborah D. Milen-
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_ we will be making comparisons between cases that are very similar in
important ways.

Ethnographically, both pre-1966 Yugoslavia and the contemporary
Soviet Union are cases of multinational countries comprising both Slavic
and non-Slavic peoples. Slavs constitute a large majority, but each coun-
try contains a significant traditionally Islamic minority population. De-
mographically, the populations of both are divided into slow-growth
groups that include almost the entire Slavic population and groups
experiencing very rapid population growth, comprising mostly the non-
Slavic Islamic population. Structurally, both are cases of federations in
which internal political-administrative divisions coincide in large part
with ethno-national divisions in the population. Economically, both are
characterized by regional economic inequalities that each is committed
to eliminating. Politically, both are ruled by single communist parties
that claim a monopoly on authoritative decision making and, although
divided into national-territorial organizations, profess a singularity of
interests and purpose that they attempt to enforce. Moreover, in both
cases these ethno-national, demographiuc, structural, economic, and po-
litical divisions tend to reinforce one another. Thus, the central political
leaderships of both pre-1966 Yugoslavia and the contemporary Soviet
Union are confronted by similar conditions that raise similar policy
problems.

Most important of all, however, in each case there is a history of
domination by the country’s largest nationality group that is inconsistent
with ideological commitments to political equality among the nation-

.lities. As a result, the creation or expansion of elite cadres among the
other nationalities, or any increase in their power or authority, inevitably
represents a challenge to Russian power in the Soviet Union or Serbian
power in pre-1966 Yugoslavia. This is as true of other Slavic cadres as
of non-Slavs. But the most dramatic examples are to be found where
Serbs and Russians exercise colonial-like control over ostensibly non-
Serbian and non-Russian territories; that is, in Bosnia and Kosovo, and
in Central Asia.

The contemporary Soviet Union and pre-1966 Yugoslavia are, of
course, not identical cases. The scale of economic problems, the char-
acteristics of nationality groups and the nature of relations between them,
the distribution of power, and even the simple size of these two cases
differ in ways that have important consequences for the resolution of

s —_—

kovitch, Plan and Market in Yugoslav Economic Thought (New Haven: Yale University Press,
1971). |
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the problem with which we are concerned here. However, it is precisely
the existence of specific differences in the context of an overall similarity
that makes any comparison between cases useful. Where we can identify
the consequences of the character of a specific element of the Yugoslav
system for the role of minority elite cadres and the later development
of multinational decision-making processes, we are able to use this
knowledge to suggest with greater confidence the possible consequences
of differences in that specific element in the Soviet case. In this way,
differences between the cases, combined with knowledge of the later
outcome of conditions in one of them, enhance the utility of comparisons
between them. Such comparisons allow us to use detailed knowledge
of the inner workings of one case to shed light on another about which
we know very little.

THE Rise oF SEcurar MusLim FLITES

Economic development and social modernization of the Muslim ter-
ritories in the Soviet Union and Yugoslavia resulted in the emergence
of native intellectual and political elites. The power of these Muslim
political elites, however limited it may be, as well as their status, rests
on the communist political order. The secular intellectuals are major
beneficiaries of the expansion of educational and cultural institutions
that resulted from the developmental commitment of the communist
regime. Thus, both can be expected to be quite loyal to the regime.
However, loyalty to the communist order does not exclude simultaneous
identification with the Muslim community and its interests. Indeed, there
is a built-in incentive for the Muslim cultural intelligentsia to emphasize
the distinctiveness, the historical importance, and the contemporary sig-
nificance of the Islamic heritage, for they exercise a virtual monopoly
over 1ts development and exploitation. Similarly, there is an important
incentive for political elites to emphasize their own “Muslimness” as a
means of strengthening mass identification with them and the com-
munist regime they represent.

Efforts by the Muslim cultural intelligentsia to develop the Islamic
heritage are facilitated by the existence of a modernist “official” religious
hierarchy. It provides important theological and political support for
interpretations of the heritage that emphasize the compatibility of Islam
“and communism even though it may also provide support for the de-
velopment of interpretations not entirely to the liking of communist
authorities.® By helping to alter the cultural heritage and by altering the

® On the role of the official Islamic hierarchy in adapting the faith to modern circumsta nces,
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Jdefinitions of basic religious obligations, such modernist hierarchies en-
able sccular clites to maintain their links to the broader Islamic com-
munity as they advance on the ladder of social mobility. Indeed, the full
participation of Muslims in political life is encouraged by such a hier-
archy’s assertions of the compatibility between beliet and loyalty. In this
way, the existence of a modernist religious hierarchy facilitates the par-
ticipation of secular elites in the communist system without their con-
comitant assimilation and contributes to the creation of genuinely na-
tional leaderships for the Muslim peoples.

In Yugoslavia, the creation of a secular Muslim intelligentsia preceded
the establishment of communist rule. That intelligentsia arose among
the Slavic Muslims of Bosnia and Hercegovina and benefited from the
dramatic expansion of educational and cultural institutions that followed
the establishment of communist power there. Members of this secular
Muslim intelligentsia, although by no means unanimous in this respect,
soon became outspoken exponents of the distinctiveness of the Islamic
heritage of the Slavic Muslims and determined advocates of the official
recognition of a Muslim nationality. Their advocacy found important
support in the revitalization and expansion of the “ofhcial™ religious
hierarchy and a concomitant increase in religious activity among be-
lievers that took place during the 1g6os. But it also reinforced ethnic,
cultural, and even religious divisions between the Slavic Muslims con-
centrated in Bosnia and the non-Slavic Islamic population, composed
primarily of ethnic Albanians and concentrated in Kosovo and bordering
territories. Thus, the Islamic population of Yugoslavia became divided
into two communities: one “Muslim” and one “Albanian.™

The recognition of a distinct Muslim nationality by the Bosnian po-
litical leadership had important political consequences for the organi-

M

see Azade-Ayse Rorlich, “Islam under Communist Rule: Volga-Ural Muslims,” Central
Astan Survey 1 (No. 1, 1982), 5-42, esp. 21fF, and Rorlich, “Notes on the Dynamics of Religion
and National Identity in Central Asia,” in David Halle, ed., Conference on the Study of
Central Asia (Washington, D.C.: Woodrow Wilson International Center for Scholars, 1983),
29-18, esp. 31-34.

9 On the development of a Muslim nationality in Yugoslavia see Muhamed HadZijahic
et al., [slam { Muslimani u Bosni i Hercegovini [Islam and Muslims in Bosnia and Hercegovinal
(Sarajevo: Starjelinstvo [slamske Zajednice u SR Bosne i Hercegovine, 1977); HadzZijahié,
Od tradicije do identiteta: geneza nacionalnog pitanja bosanskih Muslimana [From Tradition
to Identity: The Genesis of the National Question of the Bosman Muslims] (Sarajevo:
Svetlost, 1974); Salim Cerié, Muslimani srpskohrvatskog jezika [Muslims of the Serbocroatian
language] (Sarajevo: Svetlost, 1968); Atif Purivatra, Nacionalni i politicks razvitak Muslimana
[The National and Political Development of the Muslims] (Sarajevo: Svetlost, 1969); Den- - -
nison I. Rusinow, “Yugoslavia's Muslim Nation,” UFSI Report, No. 8, Europe (DIR-1-82) -
~ (1982); and Burg, “The Political Integration of Yugoslavia’s Muslims: Determinants of
(Succcss anfl Failure,” The Carl Beck Papers in Russian and East European Studies, No. 203
1983). | .
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zauon of the Yugoslav political system and the V' stribution of power
within it, as well as for the political system of the Bosnian republic itself,
Although it can by no means be seen as a “cause” of the devolution of
power and authority that took place in Yugoslavia during this period,
the recognition of Muslim nationality did contribute to the development
of a genuinely multinational leadership in Bosnia and gave that lead-
ership additional political leverage in discussions then underway within
the central leadership concerning the nature of federal political insti-
tutions and their relationship to the regions. In this sense, “Muslimness"”
was as much a tool in the hands of the Bosnian leadership, intent on
increasing its own power and advancing the interests of its own region,
as 1t was a social force compelling the leaders to act. Its utility to the
leadership, however, depended—and continues to depend—on the abil-
ity of the “official” hierarchy to maintain the faith that lies at the core
of “Muslimness” while carefully controlling its content and expression.
From the perspective of even the Muslim secular political leadership,
the latter task can be performed reliably only if the hierarchy is “mod-
ernist” and accommodationist, and willing to oppose antiregime forces
within the Islamic community, such as fundamentalists or “Islamic rev-
olutionaries.”

- The creation of secular Muslim cultural and political elites also pre-
ceded the establishment of community power in the Soviet Union. How-
ever, the relationship between these cadres and the central authorities
was an uncertain one, and completely reliable central control in the
[slamic communities—as elsewhere in the country—was established only
by purging and replacing them. Significant numbers of new indigenous
cadres once again began to assume positions among the secular elites of
these communities as the result of postwar development, during the
1950s and 1960s.® It was during this same period that the “official”
[slamic hierarchies in the Soviet Union began the process of adapting
the tenets of the faith to the constraints of modern society and Soviet
power. Thus, the “modernization” of the Islamic communities in the
U.S.S.R. since World War II has occurred on all fronts simultaneously:
economic, political, cultural, and religious.

Although under continuing pressure and control, and for a period
even renewed assault, the practice of Islam—in its “modernized” variant
and infused with pro-Soviet content—has been granted a carefully lim-
ited, but nonetheless officially sanctioned, place in Soviet society. In large
part this can be explained by the fact that, although the regime can limit
the number of official Islamic institutions and clergy available to the

10 See Burg (fn. 2).
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