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L ;5" S - Tetforism: 'deief'Propdsal ferlBiiaterélf;“if

'vae Problem. At your dlnner for Sov1et Forelgn
Mlnlstar Gromyko in Geneva. on December 20, he 1nd1cated

- that the Soviets would favor making bilateral agreements A
to combat terrorism. You agreed: +o study, the" problem
and be in touch with Ambassador Ddbrynln.v (Tab A, ) o

S Analy51s/Background. The U S has sought to ;?"', 'f“.,
encourage a strong response to terrorism through inter-

1 lawmaklng, technlcal cooperatlon and polltlcal
i 1ves. S TR :

- In the multilateral lawmaklng fleld, the U S..~' \AJ
ght since 1970 to achieve an agreement’ permzetlzg;fgj:gJ:
es to be focused upon states harboring aircraft . '
ers and saboteurs. 'The decisive rejection of this 'gA
by the International Conference on Air Law in - ... . 7}
this Fall and the failure of that conference or its = -
jon body, the ICAO Assembly, to adopt any of the ' . sx¢™
s proposals before them would appear to make any R N
legal initiative in the civil aviation field - f ey
warding exercise at this time. Despite the ¥a11-131“~”
_ ure in |ICAO, the U.S. was successful in neqotlatlng a. TR
: ?)_ﬂ‘ protection of diplomats convention at the UN. - (A broader &\
- effort in the UNGA in 1972 for a convention against.ex- R

‘ - porting terrorism has been sidelined indefinitely.} 1Ir
a bllateral context the U.S. has commenced a program of
ing revisions in existing extradition agreements

es possessing compatlble»legal and political
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systems to 1nCIude.the’offense of'hijecklng;ztd ékéendj"
- jurisdiction to encompass extradition of persons for -

| acts outside the United States, and in most cases, to fl”:
prevent application of a political exclusion provision

 re1atiTnship w1th the u.s. S R. ).

 ments bllaterally to suggest improvements which might
be made in their screening processes for airline pas-

line security.. Vie have instructed all'our-Embassies‘tc
use the recent Rome airport incident to urge tighter - .
security to counter terrorism against aviationiy: Multi- :
- laterally, in the ICAO Council, we have promoted?the
adoption of a technical: securlty annex to the Chicago

ports -and carriers adopt security programs to be ap- ..
- proved by the state. Deviations from the annex1WQuld":“
_have tp be notified to the ICAO. The annex failed by -

ity and has now been referred back to the Commlttee on
Unlawful Interference. : SR

. = On a polltlcal plane the u. S has many tlmes -
publicly-and privately urged states to rat:.fy the Tokyo,

- Bague jand Montreal Conventlons, to take strong measures
2gainst terrorists and to reject extortion threats. -

telligence information on terrorist activities. With .
the Sgviets, we have urged closer control over sophis-f

thelr‘way into Arab terrorlsts' hands. - (Tab B.) .

| v
‘ Our relatlons with the Soviets on terrorlsm matters
_have Had mixed results._ _ A

: v‘—- In the lawmaklng fleld, the SOVletS could not _.
.accep the concept of an enforcement convention at the - -
Rome ICAO conference, offering instead a mandatory ex- =
.tradwilon proposal. They were most helpful, however, '
~in the negotiations on the protection of diplomats. -
convention though they would have preferred a broader = .
- definjtion of the offenses against diplomats covered by . =

“"to hijackers. (The U.S. has no bllateral extraditlon‘{;f,,_y;.
ilater teChnlcal level we have aPproa.ched govern-tffsfff

sengers, as well as in other aspects of airport and air-
Convention which would require states to have their air- CE

" one votte in mid-December to receive the statutory ma;or{l"”'

With some states we selectively exchange pertinent 1n4)j.fi'”

ticated Soviet missile systems (SA-7) which have found -
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the special mechanism of the convention to encompass o
offenses against dignity and prestrge.,‘(They were less

- helpful concerning our proposal in the UNGA in 1972 on

the export of terrorism.) In the bilateral context,,“
‘the quiets have negotiated several agreements with.

- some of their neighbors requiring extradition of hi-*
- jackers but permitting local prosecution of nationals.
of the requested state and, in rare instances, third

country nationals. Though the Soviets have, on severalﬂk».*":b

earlier occasions, suggested a bilateral hijacking-

a agree ent, we have turned them down for various reasons.x,*if'““

~ on the technlcal side, the Soviets have sup-’°"""h

l“lporte our efforts in ICAO towards a security agnex to

* the Chicago Convention but we doubt that they have urgea:na”-ﬁ;

"other |states bilaterally to 1mprove alrport and carrler
secur ty systems‘u_ : cooe

: ':-é. Polltlcally, the Sov1ets have not been very
helpful. Though they have sometimes issued appropriate
- -statements following tragedies,- they~have shown no will-
ingness to urge actions against terrorists in bilateral
contacts with other states. They have been reluctant

in international fora to oppose the Afro-Aradb bloc when ;[j_'"

it seeks to justify terrorism in the name. of" national

- liberation.  The Soviets are believed to have knowingly
permitted SA-7's to be transferred to fedayeen, and .
~have never given us convincing assurances that these
‘weapons will be kept out of irresponsible hands.‘ These
. missiles have now spread to Western Europe and pose a

“grave| threat to international civil aviation. | We have ifﬁf}

' never explored with the Soviets the possibility of -

- forewarning each other of impending terrorist attacks )Vo;:*'“
.-when_,uch actlon Jwould not expose an 1ntelllgence source.';;'

| The Optlons

o © {1.+« Enlist Sov1et support for a new multllateral
- lawmaklugflnltlatlve. Lo L R

, : Pro: - -- would be viewed w1th less susp1c10n by R
" our alIlies and others concerned about 1ncreasxng U.S8.-
Soviet bllaterallsm, ' :

. -- successful negotlation of protectlon of
_diplomats conventlon provides some hope that progress -
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‘could be made of another spec1a1 purpose conventlon,e g.~i
‘on the taking of hostages (a Belglan suggestlon)

: . Con: -- would first need Sovret commltment pub—'*g” B

"~ licly o resist efforts to 1ncorporate .exceptions into " .
proposal coverlng terrorist. acts by natlonal liberatlon o
groups'; , 2 - _ . o

o - total fallure of Rome ICAO meetlngs makesfqtj(]f

“,mnltilateral inltzatlve in aviation fleld pointless at TR

~_this time; - . ‘ : S

D ~= open p01nt Us-~ Sovxet lnitlatlve‘could
o provoke negative reactions that might not be generated
by proposal emanatlng from dlfferent quarters,- S
S j -- Soviet: conduct at’ Rome meeting lndicatesrﬁ’
_ they re generally disinterested in further aviation
ilaw in tlatlves 1n any event,_v.-'» :

_)4-“,:-,: ROPRETIEEN

- time-consumlng and exhaustlng, albelt
- succes ful, negotiations of a way to treat "national '
~ liberation® issue with regard to. the protection of dip- . .
' lomats| convention indicate that similar’ difficulties ::v;‘w‘“
. _might be more pronounced, perhaps preventlng success on. -
© a new pec1al purpose conventlon.__ r:- _ o :

2. offer to negotlate b11ateral agreement thh
. Soviets requlring extradltion of hijackers and other
terrorists. . .

, Pro: - -- Wbuld 51gnal clear U S.~Sov1et resolve'mﬂl,p'i;
~to ensure severe,punlshment for terrorlsts,.o'u_:w_ﬁ_htfy«-,”c

T -- might ellmlnate p0551b111ty dlSSldentS o 1'-",
- - in U.S.S. R might seek to hljack Sovxet alrcraft to U. S.,-;,"

SRR '1’~- might please Amerlcan Alrllne Pllots j/rfvf;~'*
'Association, airline industry and certain members of - -
‘Congressional transportation committees who have spoken. L

~ out in favor of mandatory extradltlon as only effectlve:-r.“-f

- remedy| to hljacklng. , : o :

: "l“Con' -~ would expose our allles near the u. S s. R
- to pressure for an extradltlon treaty whlch they have ;;f
‘thus far resisted; . o R B

: . -- would have'llttle'practicai*ﬁtllth for."vuf
the U.S. since it would be most unlikely that a terrorlst
}nsought by the U S. would go to the U. S S R., -
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'--'would not strlke at the real problem 81nce'
terrorlfts are not generally found in elther the U S. or . o
U. S S.R.; , S . R . :

: N would provzde opening for Sovrets to re— _
quest preferential protection of their missions and per-
sonnel lin the US from harassment by the Jewrsh Defense '
League (JDL), anti-communists, and others. (We could -

not be responsive to such a request for. obvious constl-
tutional and polltlcal reasons ) : : L o

-- would cause grave ‘concern - among certaln
members of Congress and ethnic organizations: whB;would
prefer‘that a person fleeing the U.S.S.R. by hljacklng':””
~an aircraft be prosecuted in the U. S. rather than re—?ﬂ
turned}to the Uu.s.s. R.,. . : S

- P - mlght generate clalm that U S. was cir-
cunven ing its obllgatlons under Protocol,Relatlng to
_.Status of Refugees; =~ - CT :

: | --_would have to. be submltted to Senate for
its adv1ce and consent, approval would be problemat1ca1°

"f‘-- would be 1nterpreted by Soviet dlSSldentS
that tbe US, which they regard as an ally in their
 struggle for civil rights in the U.S.S.R., no longer

~ supports their cause and that they would face repatrlationjfa[

regardless of the means they employed in leaving the
U.S.S.R. {Soviet authorities could seek their return
by all ging that escapees were charged with crlmes
'covere by provzslons of an extradltlon treaty ) -

- S 4'--'m1ght generate pressures from Cuba for.‘
analo#ous extradition relatlonshlp whlch we could not

accept

T

_ L =- we,are'satisfied with;the'option-proVided_-
under the Hague and Montreal Conventions, to which the
US and USSR are parties, permltting local prosecutlon
or extradltlon of offenders.. : v _

3. ‘Enlist active Soviet support for resubmlttlng
.security annex to Chicago Convention at ICAO Council's
next $esszon (January 21, 1974). ' A y
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- -dPro: f-— Sov;ets supported annex 1n last Councll
session;and'could easily do so agaln,;;f - .

intereft in annex 1n Council ensurlng 1ts adOption,;,}

o - annex would be useful ‘means for requlrlng i
~all ICAO members to focus on security problem and rmple- o
‘ment meanlngful securlty program,-.»=, o .

, ‘ - adoptlon of annex would arrest decllnlng
1nterest in ICAO in security matters in wake of total

fallure of Rone Conference and Assembly._‘ g

7¥

Con- - a second fallure 1s a possiblllty..;pd'

. # . K
: 4. Offer to negotlate a 191nt declaratlon Wlth o
' the So#iets‘presenting our positions and urgin tates
. £0 ratifx,pertlnent conventions (lllustratlve _ ts_

attached at Tab C)°H,:~ B ._.,g,\; 3:_.»_

. Pro: -- would publicly underline U. S.-Sov1et R
. resolve agalnst certain terrorlst acts (scope to be de-';'
termlned in declaratlon),- o e : = T

: ==~ might contrlbute to development of cus—f;vdn_,
tomary 1nternat10na1 law, such as norm requiring. extra-d“
dition or prosecutlon of aircraft hijackers, e S

- -~ would not require adv1ce and consent of
Senate lor- mplement:.ng leglslatlon, o - :

~ ' - mlght encourage some states to ratlfy :
Hague, Montreal ahd Protectlon of . Diplomats Conventlons;

o - might afflrm prlnclple that there 1s no ,1:
justiflcation for terrorlsm, s _. K

: =- might ass1st future efforts in multl-f'd“ :_
lateral fora to achieve agreement on other 1ega1 measures.

v ‘Con: == prior Sov1et pOSltlonS on terrorlsm 1nd1-‘v”'
cate their objectives in negotiating a declaration would
probably be incompatible with our own, e.g., emphasis-

- Soviet support could brlng about helghtened o

on extradition and protection of the dignity of dlplomats;:* o

.and the| USSR from low-level harassment offenses.:»
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R negotlatlon of declaratlon might crystallze .

confllctlng viewpoints making. future cooPeratlon on: such L
matters more dlfflcult,. v : _ o

'

-- a declaratlon would be of 1nsuffxc1ent

value to j“StlfY any COmpromise in our posmtion on. ter~:_“"*

" rorism

"not ratified pertinent. convention would be 1nf1uenced ;,f.fft
by U S -Sov1et declaratzon. ' o : ~~t%m

. third

- questicnable whether states whlch have =

v e

Request Sov1ets to make prlvate demarches to
tates _urging them to restrain or punish known

terror
S B
'could 3

*»holdlnc
them, '

of the
Convent

{to‘U;S.

sts and to ratify pertlnent conventions._,s}_fjﬁ

’ro: -- would be most effectzve steps Sovzets
Fake 1n combattlng terrorism,:~-'w L
‘ B : S

. — would bolster will cf states presently L

g terrorlsts or fearful of acting dec151vely agalnst‘;‘

s B L

- mlght prcduce some additlohal’ratifzcatiohs e
Hague, Montreal, and Protectlon of Dlplomats o
ions; : : _

o -;”wculdtbe consistent‘with‘pricr‘UQstJrequestsfﬂfi

4 - Cons R
. as another sign of big-power 1nterference in. lnternal {;~.3ff

affairs and react adversely,}-

on other issues by U.S. to‘Israelis and others where

us enjc

. 6
‘permit

>ys some 1nf1uence.

N Agaln seek Sovxet assurances that they w1ll pot
SA-7's to fall into irresponsible hands and would

h hands.

probl

totdate;

ro: =--.would reflect our continuing interest in -

-~ some states might regard Sovzet 1nvolvement-ff°"

-~ Soviets might expect rec;procal demarches‘5 f”'”

. to recover systems now known to be in- terrorlsts';.j;tw

and our lack of satisfaction with Soviet responses '



"~ for ot

DECLASSIFIED

I - - "
DECLASSI‘?II}) ' ‘ ' , A/ISS/IPS, Department of State
-‘\nth ty Q/ﬁw ; E.O. 12958, as amended
7 ; December 18, 2008
[ ARA Datt 1

v - L — might result in effective Soviet action ~f
to recover or neutralize SA-7's now believed to pose R
grave threat to aviation in Western Europe,_':- .

: - might result in 1mprovement of future o
Soviet. controls on sophisticated weapons.z

10

on: == none.
- 7. Explore Soviet willingness to’ inform us of
‘impending terrorist attacks in return for recmprocal

actions. , : , S v

_ Pro: =~ could prov1de extremely 1mportant intel-
ligencé nformation leading to saving of lives, :

- successful transfer of information in

one case could produce substantiaL posxtive repercu551ons>f"“”

er bilateral matters,v Co Voo

\ .

o andico'sideration""

' sources of 1nformation might be compromised.-

»- Bureau Views'“ EUR feels sufficiently strongly on.
several points in the foregoing to wish to submit a

'separate statement in this study., (Tab D)  Points which;

EUR underlines are: In the absence of any practical '

multilateral initiatives that can be taken at this: time i»"'

to deal with the problem of hijacking, we should re-
“affirm our opposition to a bilateral agreement with the
USSR but ifidicate our desire to remain in close touch
with the Soviets on possibilities for progress in the -~
'multiliteral sphere whenever this becomes feasible ...
EUR ha

of seeking a joint declaration on hijacking w1th the

:Sov1et Union.

-- might seriously disrupt terrorist planningvf7”'f‘

- would not require complex negotiations..’,f

onQ: -~ unless executed w1th sophistication,p';ufn

serious reservations concerning the desirability -
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'Récommendations-j:

. Although the Gromyko 1n1tiat1ve of December 20

may not differ from earlier Soviet suggestions for a =
bilateral agreement on hijacking, it provides an.op- =~
portunity to explore Soviet intentions. Our preferencesi

 text, supplemental bilateral cooperation (short of a
areas as control of SA~7 distribution, selective ex- '

change|of intelligence, and exertion. of 1nfluence upon
third artles as appropriate.. ... . ¢ _.vﬁ,_vvs' .

t is. recommended, therefore._i:ff

' hat you propose ‘.. prlvate demarches to thlrd[,{gfi
-'states on ter%ﬁfi tﬁﬁgsues and 1nc1dents.a,(0ption 5) .

in order to keep them out of terrorlsts' hands.~me,,

(option §) DEC 311973
; Yes E‘_L_ No -

" | ’ - ._ . _.(‘option 7) DEC 311973

_Yesm

hat you enlist Sov1et support for resubmlttlng R

remain for Soviet collaboration in the multilateral . conerg:ftelt

. treaty|or agreement) where multilateral efforts are not-;ﬁlffﬁﬂ
feasible, and confidential Soviet help in such specific .

hat you seek Soviet assurances. regardlng SA-?' St

R That”you explore Soviet w1111ngness toteXChange F~;f{ﬂtif
selective lntelllgence on 1mpend1ng terrorlst attacks.”}s~v-»

“the se urity annex to the next. ICAO Counc:.l's Sessz_on.]’“ R

 (optiop 3k  DEC 311923

hat if the Soviets are forthcoming on the fore—ftf5-v7"

that you agree to discuss a declaration affirming: that‘:J :;
there can be no justification for terrorist acts. BRI

going End express an interest in a public declaratlor,ﬂjw
(optlon 4)

? ' o Yes '~ 'No
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‘That you reSpond'heéativeiy.to”ahy Sovié£Lsﬁggéétioﬁfjff}

for a_;ypical bilateral hijacking agreement.: (option 2) 

'ers ’fb*No

. hat you refraln from suggestlng any new multl— j_,_
1atera lawmaking 1nitiative at this tlme., (optlon 1)

‘.Yes _ No |

.Attachments.‘ e Q";. SR, :1  ‘ f?§ L

Wab A - Section 227 ' | Ll
Tab B - Demarches to the Soviets on SA-?'
. Tab C - Draft joint declaratlon S
" Tab D - Separate EUR statement .
. S o TR S :

v

'Clearﬂnces'_

WEB/TT - Mr. Waldmann i#—
H - Mr. Jenkins Lt~ el o
~ |I0 =~ Messrs. Morey and Rothenberg &#“’
~/INR - -~ Mr., Denney A&
EUR - Mr, Armitage;ﬂ-
CIA '~ Mr. Oberxri#
L - Mr. Feldmanwwpx

Drafted by:;; " . o L
| S/CCT - Lewis Hoffacker, Ext 29892 .~ =
L - Byron K.‘Huffmigwgzxt 23736 Y
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