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Internationalisms

A Twentieth-Century History

This is a pioneering survey of the rise of internationalism as a mainstream
political idea mobilised in support of the ambitions of indigenous popula-
tions, feminists and anti-colonialists, as well as politicians, economists
and central bankers. Leading scholars trace the emergence of intergovern-
mental organisations such as the League of Nations, United Nations,
International Labour Organisation and World Health Organisation and
the corresponding expansion in transnational sociability and economic
entanglement throughout the long twentieth century. They reveal how
international thought helped to drive major transformations in the gov-
ernance of global issues from refugees to slavery and sex-trafficking, from
the environment to women’s rights and human rights, and from state
borders and national minorities to health, education, trade and com-
merce. In challenging dominant perceptions of how contemporaries
thought of nations, states and empires, Internationalisms radically alters
our understanding of the major events and ideas that shaped twentieth-
century politics, culture, economics and society.

Glenda Sluga is Professor of International History at the University of
Sydney and the recipient of the Australian Research Council Kathleen
Fitzpatrick Laureate Fellowship. She won the Australian Academy of
the Humanities’Max Crawford Medal in 2002 and is a founding mem-
ber of the International Scientific Committee for the History of
UNESCO, as well as a fellow of the Australian Academy of the
Humanities. Her recent publications include Internationalism in the Age
of Nationalism (2013).

Patricia Clavin is Professor of International History at the University of
Oxford, and Fellow and Tutor in History at Jesus College, Oxford. She
was awarded a Major Research Fellowship from the Leverhulme Trust
in 2015, and the British Academy ‘Thank-Offering to Britain’ Senior
Research Fellowship in 2008. Her recent publications include Securing
the World Economy: The Reinvention of the League of Nations (2013),
which won the British Academy Medal.
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Foreword

During the past several decades, there has been amajor shift in the writing
of history, especially of the modern period. This change may be charac-
terised as de-nationalising, or the de-centring of the nation as the key
framework of analysis. Nations, of course, have not disappeared from
historical narratives, but they now share their conceptual space with such
other categories as gender, race and age. One may, of course, study these
categories within specific countries (e.g. Muslims in the United States,
women in Turkey, children in China), but that would be totally inade-
quate inasmuch as these communities of people are found all over the
world. They may identify themselves as members of their respective
nations, but they will also be connected, mentally and physically, to
their counterparts elsewhere. In this sense, to study them is to de-centre
the nation as the principal framework of analysis. Nation-centric history is
incompatible with human history.

Likewise, international history as it has traditionally been written and
taught is antithetical to global history because it prioritises those nations
that are powerful and influential, the so-called ‘Great Powers’.
International relations studies have privileged ‘the Great Powers’, thus
ignoring the bulk of humanity. The primary objective of these studies has
been to trace the rise and fall of theGreat Powers, and the rest of the world
have counted primarily as objects of their expansion and exploitation.
In that sense, international history has tended to be a mere extension of
national history, viewing nations as powers. One studies decision-making
mechanisms among the Great Powers, totally ignoring how the bulk of
humanity lived – or cared.

Such conceptualisation is totally unacceptable in today’s world,
which has, especially since the 1970s, become increasingly interdepen-
dent economically and culturally. Reflecting this trend, the scholarly
literature has increasingly turned its attention from national history to
international history and from power in its more simple state forms to
other contexts and ingredients of human association and behaviour.
The recent resurgence of the study of internationalism that this volume

xiii
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exemplifies may be understood as an aspect of this historiographic
transformation.

Studies of internationalism, of course, do not ignore nations. After all,
as this volume makes clear, there can be no internationalism without
nations, and the connections between nations can, by definition, be
both international as well as transnational. In my own work, I have
focused in particular on cross-border cultural connections, namely, the
movement of art, music, literature, ideas and consumer goods such as
food and clothes. I call these phenomena ‘cultural internationalism’ in the
sense that cultural products are consumed by and make an impact on
people in different countries. In a book entitled Cultural Internationalism
and World Order (1997), I defined the term as ‘the fostering of interna-
tional cooperation through cultural activities across national boundaries’.
If I were writing today, I would add to ‘international cooperation’ such
other phenomena as ‘global consciousness’ and ‘hybridization’ as impor-
tant byproducts of cultural internationalism. These phenomena trans-
cend national boundaries to such an extent that ‘transnationalism’, rather
than ‘internationalism’, may be the more proper word to use.

I am pleased to introduce the essays in Internationalisms: A Twentieth
Century History as adding to my original discussion by emphasizing the
extent to which international and transnational phenomena have always
existed alongside and inside national affairs. They offer us more evidence
of the fact that scholars today recognise that the history of the twentieth
century cannot be fully understood unless international and transnational
phenomena are brought into the picture. Their major contribution to the
study of the twentieth century is to demonstrate that national and inter-
national affairs developed in symbiotic relationship to each other and
that, in the process, transnational connections grew stronger.

Itmay well be that the twenty-first centurywill witness an acceleration of
this same trend so that the international and the transnational will come to
dominate human affairs and affect individual lives far more than national
affairs. If so, it would mean that ‘power’might yield its position as the key
strategic concept in the understanding of themodernworld. I welcome this
volume as an important means of thinking through what remain the most
fascinating and pressing questions for the future of internationalism stu-
dies: What is political power? And how might historians transgress the
boundaries of its national and state-based conceptualisations?

akira iriye

xiv Foreword

5 6 C 5 1D19 12 5 1 8  1 2 9475 7 5 5  8 4 9 7  
1454 6 8  1 2 9475 7 5 ,1 2 9475 0 9D5 9 /19 .1 1 C2:5 85 ,1 2 9475 , 5

https://www.cambridge.org/core/terms
https://doi.org/10.1017/9781107477568
https://www.cambridge.org/core


Introduction

5 6 C 5 1D19 12 5 1 8  1 2 9475 7 5 5  8 4 9 7  
1454 6 8  1 2 9475 7 5 ,1 2 9475 0 9D5 9 /19 .1 1 C2:5 85 ,1 2 9475 , 5

https://www.cambridge.org/core/terms
https://doi.org/10.1017/9781107477568
https://www.cambridge.org/core


5 6 C 5 1D19 12 5 1 8  1 2 9475 7 5 5  8 4 9 7  
1454 6 8  1 2 9475 7 5 ,1 2 9475 0 9D5 9 /19 .1 1 C2:5 85 ,1 2 9475 , 5

https://www.cambridge.org/core/terms
https://doi.org/10.1017/9781107477568
https://www.cambridge.org/core


1 Rethinking the History of Internationalism

Glenda Sluga and Patricia Clavin

For much of the twentieth century, the theme of internationalism –

whether its expression as an idea or ideal or manifest in the making of
international institutions – could rarely be heard as more than
a whisper in narratives of the past. When, and if, historians addressed
internationalism, they presumed its nineteenth-century origins in
Marxist-inspired political movements. Or, if they noticed the liberal
intellectual tradition of international political thought that we can track
back to the eighteenth-century Enlightenment – whether we think of
Immanuel Kant, Jeremy Bentham or Germaine de Stael – they named
it ‘cosmopolitanism’.1 When it came to the twentieth-century history
of politics on an international scale, it was the primacy of states and
their foreign policies that featured, much as the nineteenth-century
European ‘fathers’ of the discipline had ordained. Historians of the
twentieth century tended to neglect the liberal-inclined international-
isms that were characteristic of that political landscape and evident in
advocacy of the primacy of international law and of the inevitability of
intergovernmental institutions. There were a few exceptions: feminists
had long acknowledged the international dimensions of the history of
women structurally marginalised by nation states who agitated for
political rights in international fora, and historians of national econo-
mies were more likely to look at international institutions in order to
understand world or global forces of investment, trade and labour
markets – although they rarely glanced back past the Bretton Woods
agreement of 1944 and its creation of the International Monetary Fund
and World Bank.2 Even as social scientists acknowledged the political

1 Mark Mazower’s Governing the World: The History of an Idea (New York: Penguin, 2013)
constitutes an important attempt to reincorporate that Enlightenment history with the
modern era of internationalism. See also D. Armitage, Foundations of Modern International
Thought (Cambridge University Press, 2013), and G. Sluga, ‘Turning International:
Foundations of Modern International Thought and New Paradigms for Intellectual
History’, History of European Ideas 41(2015), 103–115.

2 For examples of the literature on women, see Sluga, Chapter 4 in this volume; on
economics, see Clavin, Chapter 5.

3
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role of mainstream international organisations and international ideas,
these were neglected in histories of the twentieth century dominated by
nation state–focused approaches to the themes of war and peace and
the progress of democracy and capitalism or their demise.3

At the turn of the twenty-first century, historical interest in
internationalism – as anything but the call to the workers of the world
to unite – is gradually becoming the norm in a relatively short space of
time. This shift is occurring in the context of a disciplinary vogue for
‘transnationalism’; that is, capturing experiences that traversed and
transcended the borders of nation states both within and beyond
the European world. The work of the diplomatic historian Akira
Iriye has been central to these developments, illuminating the traces
of a distinctively twentieth-century ‘cultural internationalism’ that
resonated through the realms of politics.4 Following in the footsteps
of Iriye and others – including historians of feminism and pacifism –

a new cohort of historians, often sensitive to cultural analyses and with
expertise in the history of imperialism and transnationalism as well as
nationalism, are now accruing broad-ranging evidence of a relatively
mainstream twentieth-century internationalism and the geographic,
political and economic reach of its various ideological and institutional
strands at critical moments in the twentieth century.5

The fourteen essays that comprise Internationalisms: A Twentieth
Century History trace that history from the last decades of the nineteenth
century, when Western scholars and commentators began to identify
a ‘new internationalism’ – new insofar as it was deemed at the time to
reflect observed ‘sociological’ transformations, from the expansion of

3 See, G. Sluga, ‘The Transnational history of international institutions’, Journal of Global
History 6 (2011), 219–222; and Internationalism in the Age of Nationalism (Philadelphia:
University of Pennsylvania Press, 2013).

4 See A. Iriye, Cultural Internationalism and World Order (Baltimore: Johns Hopkins Press,
2000); Global Community: The Role of International Organizations in the Making of the
Contemporary World (Berkeley: University of California Press, 2004); and
‘The Internationalization of History’, The American Historical Review 94, 1 (1989),
1–10. Over the past decade, this trend has been expanded through a number of institu-
tional nodes, most prominently the Centre for History and Economics (Cambridge
University) and the ‘UN History Project’ (Harvard), overseen by Emma Rothschild;
Madeleine Herren’s ‘Asia and Europe in a Global Context’ German-funded project and
LONSEA at Heidelberg University and now Basel; ‘Reluctant Internationalists’, run by
Jessica Reinisch at Birkbeck College, London; and Glenda Sluga’s Laureate Research
Program in International History, University of Sydney.

5 See, among many others, the special collection of essays on transnational and interna-
tional history: ‘Transnational Communities in European History, 1920–1970’,
Contemporary European History 14, 4 (2005), 421–614; ‘Conversations on Transnational
History’, American Historical Review (2006), 1441–1464; and Akira Iriye and Pierre-Yves
Saunier, The Palgrave Dictionary of Transnational History (London, 2009).
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‘international’ state and non-state organisations to the extension of trans-
national sociability and economic entanglement. This self-conscious late
nineteenth-century awareness of a new internationalism is the launching
point for our re-reading of the twentieth century, seen through the lens
of international ideas and institutions such as the League of Nations or
United Nations, the International Labour Organisation or the World
Health Organisation, or even the earliest of international financial institu-
tions, the Bank of International Settlements. The volume ends with the
Cold War – when many of these organisations began to play their most
significant political roles, recasting the political relations between men
and women, as well as North and South and East and West. Within this
chronological framing, the essays collected here parse the ideologically
and intellectually interconnected pasts of nationalism, imperialism and
internationalisms; the points at which these pasts converged; and the
twentieth-century moments at which those ideologies can be more
usefully disentangled. Exploiting the disciplinary strengths of historical
methodologies, they reconnect international thought with modern poli-
tics, while remaining attentive to the historicity of texts and contexts and
to the historical difference internationalisms made.

We have ordered the volume around three thematic sections. Part I,
‘Inventing Twentieth-Century Internationalisms’ introduces the tradi-
tional foundation narratives of the origins of internationalist thinking
and institutions: religion, communism and feminism. Abigail Green
and Patrizia Dogliani’s respective analyses of religious and Marxist tradi-
tions of international thought and practice begin the important task of
differentiating the conceptual and geopolitical strands of the longue durée
of internationalism. Glenda Sluga argues that paying attention to the
roles taken by women and the significance of feminism in the history of
the League of Nations and the UN deepens our understanding of how
governance strands of internationalist thought and practice came to the
political fore on a global scale. It also exposes the intersecting political and
personal ambitions of the socialist and liberal-democratic identified
actors drawn to its prospects. Patricia Clavin pushes the borders of this
new history even further, turning a gender lens onto bankers – a group at
the heart of the most conservative readings of the economic and political
implications of internationalism. Her study exposes the knotted narra-
tives of masculinity norms and international financial institutions that
shaped international bankers’ responses to capitalism’s boom-and-bust
cycles.

The essays in Part II, ‘States of Internationalism’, concentrate on
state stakeholders whose interests are often presumed to be at odds with
internationalism. Liang Pan draws on primary sources to reconnect the
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international and internationalist pasts of Japan and China with the
history of the League and the UN. Madeleine Herren introduces us to
the significance of international organisations for nationalist and fascist
governments in 1930s Japan, Italy and Germany. Susan Pedersen’s
forensic analysis of the impact of the League on imperial politics restores
both nationalism and imperialism to the history of interwar liberal inter-
nationalism at the League of Nations moment. By contrast, Talbot Imlay
captures the difficult engagement of socialist parties with the ideological
and institutional features of both Marxist and liberal internationalisms.
Andrew Webster’s essay tackles conventional state-dominated accounts
of theLeague as a failed institution by reintegrating the place of nongovern-
mental organisations in the history of the League’s disarmament ambitions.

The final set of essays in Part III, ‘The Politics of Internationalism’,
draws the reader closer to the workings of international organisations
and what we might call their ‘internationalised’ outcomes. Natasha
Wheatley sets the scene by illuminating the often unexpected influence
of international institutions on conceptualisations of political and legal
sovereignty and subjectivity. Sunil Amrith assesses the impact of inter-
nationalism on imperialism through the story of the unequal geopolitics
of the internationalisation of health. Roland Burke provides us with
a breakthrough reading of a national era of international human rights,
and, in the process, revises complacent chronologies of human rights
history. Hanne Hagtvedt Vik pursues the history of human rights
through the second half of the twentieth century in an investigation of
the internationalist politics deployed by indigenous groups. Sandrine
Kott develops the theme of intersecting liberal and socialist identifica-
tions of internationalism in a Cold War context, arguing against
prevalent assumptions that the Cold War was a dead period for the
political and cultural history of internationalisms.

Each of these case studies expands our historical knowledge of the
variety of political imaginaries generating and generated by international
ideas and institutions in the twentieth century. They also lay the empirical
and analytical foundations for this volume’s most assertive premise, that
internationalismswere central to themajor political questions and themes
of the twentieth century: war and peace, imperialism and nationalism,
states and state-building. They lead us to the conclusion, succinctly
summed up by Sunil Amrith in his own essay,

histories of international institutions, internationalist ambitions and international
initiatives, all need to be embedded in the broader political debates to which they
emerged as a response: debates about the shape of the world, about inequality,
and about the (differential) value of human lives.
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The process of embedding histories of internationalism in broader
political debates is no simple task, not least because conventional histories
of the twentieth century have relied so heavily on normative national
conceptions of subjectivity, identity and political sovereignty. Decades
after critical and constructivist scholars began to consistently warn
against seeing the past only through the nation or the state, the conceptual
prison-house of national norms remains a challenge for historians of
internationalism.6 In the interest of developing new methodologies for
approaching the history of internationalism, we would argue that it is
worth consolidating what we have already learnt from the study of nation-
alism. Here, we turn to a key text by Rogers Brubaker, a sociologist who,
in the 1990s, compiled a list of myths and misconceptions that had taken
root in nationalism studies.7 With apologies to Brubaker, in what follows
we use his headings and analyses in order to compile our own list of the
myths and misconceptions distorting studies of internationalism and, on
the basis of the evidence offered by the essays in this volume, to extra-
polate on the importance of rethinking the history of internationalisms for
writing the history of the twentieth century.

Myths and Misconceptions in the Study of Nationalism
and Internationalism

Brubaker’s critique of nationalism scholarship was framed by what he
perceived to be an overarching and problematic conceptual divide
between idealism and realism pervasive in analyses and theorisations of
nationalism. There was, for example, a utopian illusion shared by analysts
as much as nationalists that presumed the nation represented the political
utopia. This utopian illusion had the effect of bolstering the Realpolitik
relevance of national identifications and national-states. We can also see
a utopian illusion at work in studies of internationalism, although in
opposite ways: descriptions of internationalisms as utopian have tended
to reinforce perceptions of internationalism and its history as irrelevant,
usually because its utopian elements are linked with either communist
or pacifist motivations – or, more simply, radicalism. One consequence
of this version of an utopian illusion has been the presentation of

6 For recent examples of the questioning of subjectivity in this history, see the project
‘Reluctant Internationalists’, at Birkbeck College, London, and the publications of the
research group based at the University of Heidelberg: Transcultural Research – Heidelberg
Studies on Asia and Europe in a Global Context.

7 R. Brubaker, ‘Myths andMisconceptions in the Study of Nationalism’, in JohnHall (ed.),
The State of the Nation: Ernest Gellner and the Theory of Nationalism (Cambridge University
Press, 1998), 272–305.
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internationalism as politicallymarginal to the historical projects of liberal-
democracy and state sovereignty. By contrast, the essays in this volume
direct the reader to the entangled histories of international thinking, and
the liberal-identified state and non-state campaigns for international
government. At specific historical moments these campaigns produced
state-sponsored intergovernmental organisations and cast the term
‘internationalism’ into mainstream political prominence. On the one
hand, the representations of this international past as utopian does reflect
the historical salience of the idea of internationalism as a conduit for
pacifism and humanitarianism. On the other hand, overemphasis of the
utopian dimensions of internationalism has masked and marginalised
the (complex) practical and ideological significance of international
institutions and laws through the twentieth century: from the building
and legitimation of national-states (vedi the history of anti-imperialism
and decolonisation) to the reification of civilisational hierarchies of
imperialism (vedi the conceptualisations of international law and the
League’s mandates system).

Calling out the ideological work of the realist–idealist divide in the
reification of nationalism led Brubaker to critique the myth of the realism
of the group – that is, the depiction of national groups as foundational
human communities. Adding the history of internationalism to
Brubaker’s analysis lays bare a fundamental tension in depictions of
both nationalism and internationalism that sets the realism of the
national, cultural or racial group against the idealism of the international
community. The essays here mine the rich veins of evidence that blur any
ideal–real divide and reconnect evidence of international idealism (and
utopianism) with realist attempts to improve on the shortcomings of
nation states and nationally conceived economies. Sometimes these
same efforts included the invention by national governments and popula-
tions of internationalism in their own images.8

Histories of internationalism are also as subject as nationalism studies
to the elite manipulation view singled out by Brubaker. In the context of
both analyses of nationalism and internationalism, the elite manipulation
view has highlighted the actions and influence of legal or economic elites
with vested ideological and often exclusive interests. It has lent credence
to analyses of international governance of colonies introduced at the end
of the First and Second World Wars as fundamentally exclusivist power
grabs, and the introduction of a UN system in the second half of the

8 For more on this argument, see Sluga, Internationalism in the Age of Nationalism, chap. 3;
and Patricia Clavin, ‘The Austrian Hunger Crisis and the Genesis of International
Organization after the First World War’, International Affairs 90, 2 (2014), 265–278.
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twentieth century as the means of entrenching imperialism.9 By contrast,
the essays here caution against unhistoricised and abstract, unpopulated
and disembodied characterisations of international institutions as too
simply the handmaidens of cultural or economic imperialism. The point
is not that there were no elites, nor that international institutions did not
stand for narrow exclusionary realist (even Realpolitik) projects under
the sign of economic liberalism or globalisation. The aim of this volume
is a history of twentieth-century internationalisms that emphasises the
contestations and competitions comprising the expanding international
sphere of politics, including the opportunities that may have been opened
up, even unintentionally, for non-elite actors.

When it comes to the myth Brubaker names the return of the repressed,
the implications for nationalism studies and histories of international-
ism usefully diverge. In the literature on nationalism, the return of the
repressed invokes politically repressed communities that embody
organic (quasi-spiritual, certainly psychological) national identities.
In the context of our concerns, the return of the repressed casts
a useful spotlight on the historical repression of internationalism, and
the political marginality of groups or individuals who, in the past and
in the absence of national representation, had more to gain from
international fora – often these were women and colonial subjects.
As Amrith argues, the historical marginalisation of these groups reflects
the default historical attention paid to ‘Western’, state, male elite
actors – a bias that has further reinforced the marginalisation of
internationalism as simply utopian or idealist. In this case, an analytical
tendency to focus on the repressed adds substantially to our geopolitical
view onto the past, rendering the significance of internationalism and
international organisations visible or relevant in the historiography of
South and Southeast Asia, for example. It also refocuses historical
attention on international and transnational archives and experiences,
on the social and, in places, the prosopographical dimensions of political
and economic history, including the investment of postcolonial states
and non-state actors in international organisations.

In this volume, the chapters by Amrith, Sluga, Vik and Wheatley each
acknowledge the very real inequalities of power and influence inherent in
the international system and within international organisations – while at
the same time recognising the historical importance of those organisa-
tions in the constitution of a political sphere that gave voice to a wide array
of actors and a broader spectrum of liberal and democratic thought. The

9 Mazower’sGoverning the Worldmakes a compelling case for the complicity of international
institutions in the post World War Two rise of neoliberalism.
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essays reconstitute our sense of whose voices were important in the
intersecting pasts of imperialism and nationalism, as well as internation-
alism. They reveal how throughout the twentieth century, the expansion
of opportunities for political and social interaction was dependent on the
establishment of intergovernmental as well as transnational institutions,
on state and non-state organisations self-consciously assembled under
the sign of the ‘international’. These opportunities added up to an
international political or, at least, quasi-public sphere in which, for
example, Western feminists otherwise marginalised and segregated
within national communities looked to intergovernmental institutions
for political and personal opportunities and to represent their feminist
concerns. As Sluga shows, in those international settings some women
often could and did exercise the power of a cultural elite over other
European or non-European women andmen. Such examples also return
us to the danger of valorising ideological utopianism, national or
international.

Brubaker’s listing of themyths andmisconceptions of nationalism does
not only offer a template for analysing and theorising internationalism, it
also suggests a more fundamental interdependence between myths of
nationalism and internationalism. Take as another example, the norma-
tive conception of political community, agency and subjectivity charac-
teristic of what he terms the seething cauldron view of nationalism. This view
was popular among political analysts in the 1990s, during the wars in
Yugoslavia, as a way of explaining the outbreak of violence – nationalism
had been boiling away under the lid of an internationalist communism;
with the fall of the wall and delegitimation of communism, the lid came
off; then, inevitably, the after-effects of the repression was the outbreak of
war. From the perspective of the history of internationalism, the national
essentialism at the heart of the seething cauldron view is also problematic
because it presupposes that internationalism does not shape political
outcomes because, unlike nationalism, it has no emotional valence for
individuals; that is, there are no forms of international subjectivity that
can compete with nationalism.

When we come to the misconception Brubaker names the Manichean
view – which pits good nationalism against bad nationalism – we argue
that the conceptual take-away for the history of internationalism is
that categorisations of internationalism as either good or bad should be
abandoned once and for all. The historical point is that there cannot be
a simple analytical division between good internationalisms (whether
pacifist or communist or liberal) and bad internationalisms (whether
communist, imperialist or neoliberal). The importance of calling out
this misconception in studies of both nationalism and internationalism
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has been well-made in an essay on global history by Wang Gungwu,
which discusses the ‘enemies’ of migration in the modern world.10

Wang argues that, over the course of the twentieth century, this cast of
‘enemies’ came to include nationalist political movements that cham-
pioned the rights of ‘sons of the soil’ over ‘immigrants’, and the modern
nation states over which such movements opposed to migration estab-
lished control in the second half of the twentieth century. In the early
twenty-first century, it appeared that the ‘enemies’ of internationalism
were equally easy to identify: depending on one’s political standpoint,
they included the unilateralism of the sole superpower, the nihilism of
religious militancy, or the authoritarian defence of state sovereignty by
powers such as Russia or China.

Our aim in compiling this volume has been to move historical debates
beyond the Manichaeism of good–bad and idealist–realist oppositions, to
focus on the diversity of voices, sources and approaches that can be brought
to the problematics of power and political culture and to answering the
historical question, ‘what was the twentieth century?’ Internationalisms: A
Twentieth Century History calls attention to uneasy alliances and unlikely
fellow travellers across the conceptual borders of nationalism and inter-
nationalism, and a broader spectrum of international thought and action.
Some of the chapters, such as those by Dogliani, Imlay and Kott, explore
the ideological transactions that took place across the boundaries of the
socialist and liberal strands of internationalism through the twentieth
century, from one ‘international turn’ to another. Others, such as those
by Herren and Pan, show how, in the twentieth century, even the most
avowed enemies of internationalism could pursued internationalist ambi-
tions of their own.

Just as the study of nationalism enjoyed a historical andmethodological
makeover in the 1990s on a constructivist template, the history of inter-
nationalism is now ripe for recontextualisation and analysis. To go in
a constructivist direction is not to return to a view of internationalism (or
nationalism) as little more than smoke and mirrors. Instead, it is to
encourage exploration of the ways in which the language of internation-
alism shifted throughout the twentieth century from the categories of the
‘international’, to the ‘world’, and the ‘global’, while the specific term
‘international’ retained currency across the century as the connective
space that gave meaning to those other terms.11

10 Wang Gungwu, ‘Migration and Its Enemies’, in Bruce Mazlish and Ralph Buultjens
(eds.), Conceptualizing Global History (Boulder, Colo.: Westview Press, 1993).

11 ‘“Patricia Clavin, Time, Manner, Place”: Writing European History in Transnational
and International Contexts’, European History Quarterly 40 (4 October 2010), 624–640.
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New Histories of Internationalism

In putting together this volume, one of our initial intentions was to counter
the reductive definitions of internationalism as only a communist idea, at
times still prevalent in the historiography of the twentieth century. We also
conceived the chapters as a means of restoring the historical relevance of
internationalism to the modern history of nationalism, imperialism
and globalisation, reconnecting their thematic significance as core
twentieth-century ideologies and practices. We wanted to encourage
the incorporation – and historical clarification – of conflicting and
contested narratives of the international as a realm of politics and
a defining element of liberal, as well as socialist, communist, and even
fascist political cultures; to facilitate the disaggregation of international-
ism and globalisation and the reincorporation of the national and imperial
into the domain of the international through less anachronistic and more
connected historical readings of twentieth-century politics and political
cultures. Ultimately, the chapters in this volume expose the distortions
and teleology of an exclusively national historical lens, in which interna-
tional ambitions, institutions and practices are not taken into account.
They familiarise us with individuals whose politics can be situated along
the spectrum of liberal and illiberal internationalisms, with their varying
emphasis on the place of the nation. Amrith, Burke, Clavin, Green, Sluga
andWebster show that although once historians might have assumed the
insignificance of internationalism (because it represented an utopian
politics), that word and idea informed a busy spectrum of thought and
practice across the twentieth century; in this same mode, Dogliani,
Herren, Pan, Imlay, Pedersen, Vik and Wheatley add the embrace of
internationalism’s ‘liberal’ manifestations – by nationalists, imperialists
and even fascists – to the more familiar, albeit still neglected intersecting
stories of anti-imperialism, pacifism, feminism and socialism.

As originally planned, we would have included more essays on the
history of ‘subaltern’ involvement in twentieth-century stories of inter-
nationalism, as well as the formative and mainstream influence of pacifist
groups, and the conceptual significance of the social sciences.12 With

12 See, for example, C. Anderson, Eyes off the Prize: The United Nations and the African
American Struggle for Human Rights, 1944–1955 (New York: Cambridge University Press,
2003); T. Harper and S. Amrith (eds.), Sites of Asian Interaction: Ideas, Networks and
Mobility (Cambridge University Press, 2014); S. Tuck, The Night Malcolm X Spoke at the
Oxford Union: A Transatlantic Story of Antiracist Protest (Berkeley: University of California
Press, 2014); M. Makalani, In the Cause of Freedom: Radical Black Internationalism from
Harlem to London, 1917–1939 (Chapel Hill: University of North Carolina Press, 2011);
M. Gallicchio, The African American Encounter with Japan and China: Black
Internationalism in Asia, 1895–1945 (Chapel Hill: University of North Carolina Press,
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more space, we might have been tempted to pick up the pieces of
the complex puzzle that was the history of internationalisms to be found
in a burgeoning literature on labour rights, development, migration,
refugees and trafficking. These are all domains that came under the
provenance of international governance in the twentieth century. Then
there was the engagement of non-state sectors, including extraordinarily
wealthy American philanthropic organisations such as the Rockefeller
and Carnegie foundations; the expanding significance of globalised con-
cerns, particularly the environment; and the evidence of geopolitically
diversified internationalisms, ‘Asian’ and ‘Black’, to take just two
examples. There is more to be said, too, on communist internationalisms
in the twentieth century, but although these are considered in some of the
chapters, they were not our main concern.

Faced with the encouraging breadth of the expanding historical field of
‘internationalism studies’, as editors, we hope this volume will launch
a more integrated historical conversation about the twentieth century, its
key ideologies and episodes, its actors, and the means they used to create
a unique international culture of politics. In that same context, we are
extremely grateful that Akira Iriye agreed to return to the scene of his own
critical historical and historiographical interventions in the history of
internationalism. In his foreword, he casts an observant eye over devel-
opments so far. Taking his lead, Internationalisms: A Twentieth Century
History belatedly invites its readers to begin the process of recovering and
re-imagining the plurality of internationalisms that fed political faith and
disillusionment and the processes of historical change shaping the mod-
ern world.
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Internationalisms
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2 Religious Internationalisms

Abigail Green

Religious Internationals: A Distinctively Modern
Phenomenon

Religion represents an anomaly for scholars of internationalism.1

Internationalists were often self-consciously secular and, as the contribu-
tions to this volume make plain, internationalisms were concerned with
reshaping politics, culture and society in a strictly secular sense: they did
not explicitly engage with the sacred. And yet, as contributions to this
volume also make plain, religious organisations were key players in some
of the most dynamic arenas of internationalist activity, such as refugee
relief and the peacemovement, andmany of the leading figures associated
with internationalism were spurred on, above all, by their religious com-
mitments. This paradox is readily explained. Internationalisms did not
emerge in a vacuum, and the so-called ‘world religions’ provided themost
formalised trans-state and intercultural networks and structures of the
Early Modern era. It is hardly surprising, therefore, that these evolving
networks and structures were also the channel through which many
people first entered a communicative space between the system of states
and national societies.More fundamentally, the secularisation of political
and social institutions at national and international levels did not neces-
sarily correspond to a parallel secularisation of mentalities. Belief in
another world continued to motivate this-worldly action. Religion was
not merely a supportive factor in the emergence of internationalism, but
was also an integral and even constitutive part of its history, shaping its
evolution and shaped by it in turn.

The transformation of existing, intercultural communities of believers
into more modern, properly international communities of opinion lay at
the heart of this process. From the early nineteenth century, we see the
emergence of ‘religious internationals’ as a new and distinctive social and
political phenomenon supported (like all internationalism) by the growth

1 In addition to the editors and authors in this volume, I would particularly like to thank
Nathan Kurz for his invaluable comments on this chapter.

17

C6 7 D 6 2 2: 23 6 2C 9CC ,  42 3 :586 8 4 6 C6  9CC , 5 : 8   
. 2565 7 9CC ,  42 3 :586 8 4 6 2 3 :586 1 : 6 :C 02: /2 2C , , D3 64C C C96 2 3 :586 6

https://www.cambridge.org/core/terms
https://doi.org/10.1017/9781107477568.003
https://www.cambridge.org/core


of associational culture and the communications revolution and
characterised, above all, by a secularly inflected, internationally
oriented religious voluntarism. These religious internationals are best
understood as clusters of voluntary transnational organisations and
representations crystallising around international issues in which both
‘ordinary’ believers and religious specialists could serve as protagonists.
Mobilised by concerns at once religious and secular, religious interna-
tionals combined old and new social institutions and patterns of social
action. In deploying the full panoply of modern civic activism – from the
press, petitions and subscription fundraising, through meetings and
congresses to mass manifestations and the ballot box – they were
often ahead of their better-known secular counterparts such as social-
ism and the peace movement. Underpinned by sects and religious
brotherhoods, interrelated kinship groups and diaspora organisations,
they also incorporated formally constituted international organisations
and congresses, the communities of action forged by transient social
movements and religiously inflected ideologies, as well as global and
transnational religious publics.2

That this was a distinctively modern development is immediately
apparent from the different trajectories taken by religious internationals
as they emerged within faith communities in different parts of the world at
different moments in time. Unsurprisingly, the trans-Atlantic Protestant
world, with its roots in Britain, Germany and the Netherlands, was ahead
of the game. Thus, the impact of mass print, the explosion of missionary
activity and the transformative impulse of the anti-slavery movement in
shaping and politicising global Protestant opinion and activism can all be
traced to the late eighteenth century. Religious internationals emerged
slightly later in other faith communities with a base in western Europe.
The middle decades of the nineteenth century were critical formative
years for transnational Catholic and Jewish activism, whereas the decades
before and after the First WorldWar saw a gradual process of de-centring
and pluralisation as Protestant, Catholic and Jewish internationals
acquired broader reach, reinforced in complex ways by the spread of
European imperialism. This period also saw the emergence of non-
Western religious internationals in extra-European contexts, for instance
amongMuslims and Buddhists, propelled not merely by the communica-
tions revolution but by the complex interplay between old and new forms
of empire and the massive dislocations of the First World War. The mass

2 For an elaboration of this argument, and numerous case studies, see Abigail Green and
Vincent Viaene (eds.), Religious Internationals in the Modern World. Globalization and Faith
Communities Since 1750 (Basingstoke: Palgrave, 2012).
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mobilisation of IndianMuslims in support of the Ottoman Empire and its
claims to the Caliphate between 1911 and 1924 exemplifies this new
phase very well.

The faltering spread of religious internationals over time and through
space is suggestive of a gradual process of diversification and democra-
tisation as religious internationals acquired mass dimensions. From the
first, however, religious internationals demonstrated an ability to reach
beyond the world of educated and cosmopolitan elites associated with
other varieties of internationalism. Political and philanthropic causes
like the defence of the temporal power of the Papacy, international
Jewish relief, and the Caliphate movement were framed in ways
that resonated with established religious beliefs and practices. They
consequently became a focus for the activism of Catholic peasants,
impoverished Polish Jews, Muslim villagers and, in strikingly large
numbers, women.

Jewish Internationalism: An Exemplary Case Study

How far did the emergence of religious internationals generate something
that we might meaningfully describe as religious internationalism, and
what was the relationship between religious and other forms of interna-
tionalism? Here, Jews represent a particularly interesting case study. For
although the marginality of Jews – who were everywhere a small minority
and never had access to state power before 1948 – renders them in some
ways atypical, it was precisely this marginality that created such synergy
between the Jewish and other varieties of internationalism. Paradoxically
then, the distinctive qualities of the Jewish experience are peculiarly well-
suited to illuminating the central concerns of this volume.

First, it is important to grasp how dramatically shifting the focus from
a national to an international paradigm changes our understanding of
twentieth-century Jewish history. Until very recently, scholars focusing
on international Jewish politics in this period tended to start from the
assumption that Jews were (and are) a nation – not an ethno-religious
diaspora and certainly not a confessional group.3 Reconceptualising the
global Jewish community of the modern era as one of several emergent
religious internationals shatters this assumption. It decentres Zionism
from the narrative, although diaspora–Palestine relations remain a key
dynamic. Instead, the religious international paradigm helps us to situate
Zionism within the broader framework of international Jewish politics,

3 This approach is exemplified by Selwyn IlanTroen and Benjamin Pinkus (eds.),Organizing
Rescue. Jewish National Solidarity in the Modern Period (London: Frank Cass, 1992).
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alongside parallel concerns like international Jewish relief, with its twin
focus on the political and social condition of eastern European Jews and
the Jews of Muslim lands.

Thinking about Jewish activists as operating within the framework of
a religious international also helps to accommodate the ideological and
structural diversity of the transnational and international Jewish organi-
sations that emerged after the First WorldWar. This works with the grain
of new work, which emphasises both the persistence of autonomist ideas
and diaspora nationalism among central and east European Jewish elites
from the 1890s to the 1940s, and the synergy between traditions of
Zionist activism and a variety of more and less universally oriented inter-
nationalist projects – from the World Jewish Congress (est. 1936) to the
RefugeeConvention of 1951.4 Such phenomena do not fit readily into the
typology developed by Ezra Mendelssohn in his classic work on modern
Jewish politics, with its emphasis on the opposition between nationalists
and ‘integrationists’.5

Second, a cursory glance at the history of European Jewry from the
pogroms to the Holocaust highlights the extent to which the key
issues preoccupying internationally oriented Jewish activists in this period
were precisely those that now seem central to the history of international
organisations, liberal internationalism and the internationalism of human
rights. From the pogroms of the early 1900s, through the epidemic
violence of the First World War and the minority treaties of the 1920s,
to the plight of Jewish refugees and Holocaust survivors in the 1930s and
1940s, international Jewish activists repeatedly had to engage with the
problems of disaster relief, mass migration, the defense of minority rights,
refugee crises and post-conflict reconciliation. In this sense, modern
Jewish history lies at the very heart of the history of internationalism.

Third, and partly as a consequence of this, it is impossible to over-
look the formative role played by Jewish actors and causes in other
internationalisms, notably the liberal, communist and humanitarian
varieties. Looking more closely at the nature of Jewish internationalism
should, therefore, illuminate the cross-fertilisation between these
different currents and the key role played by Jews in universalising

4 See Dimitry Shumsky, ‘Brith Shalom’s Uniqueness Reconsidered: Hans Kohn and
Autonomist Zionism’, Jewish History 25 (2011), 339–353; James Loeffler, ‘Between
Zionism and Liberalism: Oscar Janowsky and Diaspora Nationalism in America’, AJS
Review 34, 2 (November 2010), 289–308; James Loeffler, ‘The “Natural Right of the
Jewish People”: Zionism, International Law, and the Paradox of Hersch Lauterpacht’, in
James Loeffler and M. Paz (eds.), The Law of Strangers (Cambridge, forthcoming);
Gilad Ben-Nun, ‘The Israeli Roots of Article 3 and Article 6 of the 1951 Refugee
Convention’, Journal of Refugee Studies 27, 1 (2014), 101–126.

5 Ezra Mendelsohn, On Modern Jewish Politics (Oxford, 1993), 85.
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humanitarian rhetoric and action beyond the Christian world.
By extension, we can also hope to see the role of religion as a motor
force in global civil society, in particular in the emergence of humani-
tarian and liberal internationalisms.

Jewish Internationalism: Ideological Undercurrents

Jewish history has traditionally been structured around categories that
reflect a preoccupation with nationhood and cultural authenticity. Yet
the established oppositions between nationalists and ‘integrationists’ –
and even between traditionalists and modernisers – begin to break down
once we start to think about Jewish internationalism and the competing
ideological undercurrents within it. On the one hand, we will find organisa-
tional parallels between orthodox and progressive Jewish movements on
the world stage in ways that suggest the underlying modernity of tradition-
alism. If internationalism implies a level of engagement with the interna-
tional order, and perhaps even a commitment to its institutions, then the
‘Torah-true’ Agudat Yisrael was certainly part of the picture. On the other
hand, Zionism itself emerges as one of the motor forces within Jewish
internationalism in both organisational and ideological terms. In this
sense, Jewish internationalism reflects the well-established interdepen-
dence between nationalism and internationalism in the modern world.
For while Zionist ideology was predicated on the assumption that Jews
needed a state of their own in order to become like other nations, Zionists
could only hope to attain their goal by lobbying the governments of Great
Powers and operatingwithin the framework of the international institutions
of the post-1919 world order.6 Here, the interplay between the League of
Nations and British imperial interests was particularly critical. Rather than
taking Zionism as the critical ideological dividing line, I will therefore focus
instead on the ways in which different ideologies infused Jewish interna-
tionalism and, conversely, on the ways in which transnational Jewish acti-
vism reached outwards and impacted other internationalisms. This
approach is not, of course, intended to give a false impression of political
harmony. These internationalist currents often competed bitterly with one
another in local, national and international contexts; any collaboration
between them over Jewish causes was inevitably somewhat forced.

Foremost among these rival internationalist currents was, of course,
socialism and, later, communism. The important contribution of Jews to

6 On ‘Zionist internationalism’ see James Loeffler, ‘The Famous Trinity of 1917: Zionist
Internationalism in Historical Perspective’, forthcoming in the Simon Dubnow Institute
Yearbook 2016.
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the socialist movement is too well-established to merit further discussion
in this context, and the disproportionate participation of American
Jews in the Spanish Civil War reflects a striking level of engagement
with socialist internationalism.7 Conversely, Jewish socialists were
a significant current within Jewish internationalism on both sides of the
Atlantic, in Europe and in Palestine. Thus, socialist ideals infused the
Poalei-Zion movement that spread from Europe to Palestine in the early
1900s as part of an emergent world federation of similar parties: some
moderately social-democratic and others explicitly Marxist. Although
socialist Zionism gradually evolved into the less radical Labour-Zionist
movement, utopian socialist ideals continued to find expression in, for
instance, the foundation of kibbutzim. Founded in 1897, the anti-Zionist
Bundist movement with its Yiddish cultural orientation represented
a different pole of socialist energy within Jewish internationalism. Yet
Bundists, too, were active in the Comité des Délégations Juives, and
Bundist attitudes also infused American organisations like the Arbeter
Ring, which was active in raising funds to relieve the plight of eastern
European Jewry during and after the First World War.8

Liberal universalism and the cross-fertilisation among Jewish interna-
tionalism, trans-national humanitarianism and international human
rights traditions and practices represented a further, very significant
ideological nexus. The Jewish sensibilities of transformative figures like
the Anglo-Jewish leader Sir Moses Montefiore (1784–1885), and his
French counterpart Adolphe Crémieux (1796–1880), founder and later
President of the Alliance Israélite Universelle (AIU), added an important
universalising dynamic to the humanitarianism of an earlier era.9

By deploying the language of ‘civilisation’ and ‘humanity’ on behalf of
oppressed Jews in eastern Europe and the Muslim lands and lobbying
for diplomatic intervention in defence of Jewish rights as early as the
mid-nineteenth century, leaders like Montefiore and Crémieux did
more than forge horizontal alliances with French republican secularists
and British humanitarians. They actively helped to constitute the

7 On Jewish involvement in the Spanish Civil War, see Derek J. Penslar, Jews and the
Military. A History (Princeton, 2013), 200–207. On Jews and the left see, for instance,
Jerry Z. Muller, Capitalism and the Jews (Princeton, 2010), chap. 3 and the broader
argument made by Yuri Slezkine, The Jewish Century (Princeton, 2004).

8 See Mary McCune, ‘The Whole Wide World Without Limits’. International Relief, Gender
Politics, and American Jewish Women, 1893–1930 (Detroit, Mich.: Wayne State University
Press, 2005).

9 For more detail, see Abigail Green, Moses Montefiore: Jewish Liberator, Imperial Hero
(Cambridge, Mass.: Harvard University Press, 2010); S. Posener, Adolphe Crémieux,
a Biography (Philadelphia, 1940); Daniel Amson, Adolphe Crémieux, L’Oublié de la Gloire
(Paris: Seuil, 1988).
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structures that underpinned liberal internationalism by creating a context
in which the treatment of religious and ethnic minorities became
a precondition of acceptance into an international state-system that was
increasingly governed by Western norms.10 Men like Montefiore and
Crémieux conducted Jewish politics with one eye to the non-Jewish
world in ways that reflected the power structures of the international
order and its universalist rhetoric. Increasingly, they combined an
engagement to Jewishness and Jewish activism with broader ‘internation-
alist’ commitments.

The life of Ludwig Zamenhof (1859–1917) exemplifies very well this
confluence between Jewish culture, Zionist activism, liberal universalism,
humanitarianism and internationalist ideology. Zamenhof, a product of
the ethnic melting pot that was nineteenth-century Bialystok, is famous
for his invention of esperanto – a quintessentially universalist initiative.
But Zamenhof was also the author of the first grammar of the Yiddish
language, an early enthusiast for the Zionist movement (which he later
abandoned) and a religious philosopher who developed a new secular
religion based on the principles of Hillel the elder, which he called
Homaranismo (loosely translated as humanitarianism).

Quite how female engagement with Jewish internationalism fits into
this picture remains to be explored. Yet recent work on humanitarianism
has emphasised the critical role of women in taking forward this agenda
and the powerful role of religion in both motifying and justifying female
social action.11 The career of the pioneering Viennese feminist, social
worker and activist Bertha Pappenheim (1859–1936) does much to illu-
minate this complex dynamic in ways that echo the multiple strands of
Ludwig Zamenhof’s internationalism. Pappenheim combined an intense
engagement with Jewish history and spirituality (reflected in her transla-
tion of thememoirs of Glückel of Hameln and her own devotional poetry)
with a very active role in the women’s movement, in both its Jewish and
non-Jewish manifestations, and a particular commitment to the interna-
tional campaign against the trafficking of women.12 Thus, on the one
hand, the decision to found the (German) Jüdischer Frauenbund (est.
1904) was taken at a meeting of the International Council ofWomen held

10 See Abigail Green, ‘Intervening in the Jewish Question, 1840–1878’, in Brendan Simms
and David Trim (eds.), Humanitarian Intervention – a History (Cambridge, 2011),
139–158; also Abigail Green, ‘The Limits of Intervention: Coercive Diplomacy and the
Jewish Question in the 19th Century’, International History Review 36, 3 (2014), 473–492

11 See the discussion in Abigail Green, ‘Humanitarianism in Nineteenth Century Context:
Religious, Gendered, National’, The Historical Journal 57, 4 (December 2014),
1157–1175.

12 Elizabeth Loentz, Let Me Continue to Speak the Truth: Bertha Pappenheim as Author and
Activist (Cincinnati: Hebrew Union College Press, 2007).

Religious Internationalisms 23

C6 7 D 6 2 2: 23 6 2C 9CC ,  42 3 :586 8 4 6 C6  9CC , 5 : 8   
. 2565 7 9CC ,  42 3 :586 8 4 6 2 3 :586 1 : 6 :C 02: /2 2C , , D3 64C C C96 2 3 :586 6

https://www.cambridge.org/core/terms
https://doi.org/10.1017/9781107477568.003
https://www.cambridge.org/core


in Berlin, whereas on the other hand, Pappenheim’s commitment to the
campaign against trafficking reflected the extent to which Eastern
European Jewish women were sucked into international prostitution.
In short, we can certainly speak of a cross-fertilisation between the inter-
national women’s movement and Jewish internationalism. Pappenheim’s
career suggests, however, that this cross-fertilisation was very much
a two-way street.

Finally, it is worth stressing the extent to which Jewish sensibilities
informed the legal internationalism that emerged in the aftermath of
the Second World War as a central component of the new world order.
The Jewishness of men like Cambridge professor Hersch Lauterpacht
(1897–1960), one of the fathers of modern international law; Free
Frenchman René Cassin (1887–1976), who helped draft the Universal
Declaration of Human Rights (1948); Polish lawyer Raphael Lemkin
(1900–1959), the driving force behind the United Nations Genocide
Convention (1948); and his Lithuanian counterpart Nehemiah
Robinson (1896–1964), a central figure in the emergence of the 1951
Refugee Convention, is well known. This Jewishness shaped their lives
and political commitments in profoundly different ways: Lauterpacht and
Robinson were active Zionists, Lemkin and Cassin were not. Lemkin’s
Jewishness remained a private matter, while Cassin became a long-
serving President of the AIU. And yet all four reached political maturity
during the interwar years; all four lost relatives in the Holocaust; and all
four played an important part in the construction of post-war legal norms
designed to protect human rights and vulnerable groups like refugees.
They did not necessarily agree when it came to forging the post-war order,
but their lives underscore the centrality of Jewish activists and Jewish
concerns in the making of modern internationalism.13

Jewish Internationalism: A Chronology

What then was the ‘Jewish International’, how and when did it come into
being? Here, we can identify four distinct chronological phases: from the
Damascus Affair to the Treaty of Berlin (1840–1878), from the pogroms
to the Balfour Declaration (1880–1917), from the Paris Peace
Conference to the declaration of the State of Israel (1919–1948), and
from 1948 to the present day. The first of these phases was characterised
by the birth of the Jewish press and the emergence of a global Jewish
public; by mobilisations around international causes célèbres like the

13 Mira L. Siegelberg, ‘Unofficial Men, Efficient Civil Servants: Raphael Lemkin in the
History of International Law’, Journal of Genocide Research 15, 3 (2013), 297–316.
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Damascus and Mortara Affairs; by transnational fundraising campaigns
of the kind orchestrated by Sir Moses Montefiore on behalf of Jewish
refugees during the Spanish–Moroccan war of 1860; by the birth of
formally constituted international Jewish organisations that were either
liberal-universalist in aspiration, like the AIU, or more explicitly nation-
alist, like the proto-Zionist Kolonisationsverein für Palästina; and, finally,
by the ability of different organisations to coordinate their activities with
a view to using international law as a means to defend Jewish minorities,
as demonstrated by the provisions of the Treaty of Berlin relating to
religious minorities.14 By the end of this phase, we see a phenomenon
that clearly bridged Western and Eastern Europe, Sephardic, Ashkenazic
and New World contexts. In passing, we should note the importance of
universalist and humanitarian ideas in the strategy of international Jewish
lobbyists and the importance of imperialism in shaping the geopolitical
context in which international Jewish organisations emerged – not to
mention the elaboration of increasingly practical plans for Jewish settle-
ment in Palestine.15 Finally, we should bear in mind the key role of rabbis
like Ludwig Philippson (1811–1889), editor of the Allgemeine Zeitung
des Judentums, and Isaac Rülf (1831–1902) of Memel in early Jewish
journalism, fundraising and transnational activism. In short, like so
many internationalisms, the Jewish variety was a nineteenth-century
phenomenon in origin, but it took on new forms in the early twentieth
century.

The second phase in the evolution of the Jewish international was
characterised by twin processes of intensification and institutionalisation.
On the one hand, we see an intensification of the challenges faced by,
particularly, European Jews and the structures of solidarity that emerged
to confront them. On the other hand, we see the proliferation of transna-
tional Jewish organisations in all parts of the Jewish world and often
dovetailing with imperial interests. These represented the complete spec-
trum of Jewish opinion – socialist, Zionist, liberal, orthodox, reform and
secular.16 The pogroms in Russia and the Dreyfus Affair in France were

14 For an overview of this phase, see Abigail Green, ‘Old Networks, New Connections:
The Emergence of the Jewish International’, in Green and Viaene (eds.), Religious
Internationals, 53–81.

15 See, for instance, Abigail Green, ‘The British Empire and the Jews: An Imperialism of
Human Rights?’ Past & Present 199 (May 2008), 175–205; Green, ‘Intervening in the
Jewish Question’.

16 Troen and Pinkus, Organizing Rescue, Part 1; Eli Bar-Chen, Weder Asiaten noch
Orientalen. Internationale jüdische Organisationen und die Europäisierung ‘rückständiger’
Juden (Würzburg: Ergon Verlag, 2005); Jonathan Frankel, Prophecy and Politics:
Socialism, Nationalism, and the Russian Jews, 1862–1917 (Cambridge, 1984);
David Vital, The Origins of Zionism (Oxford: Clarendon Press, 1980); David Vital,
Zionism: The Formative Years (Oxford: Clarendon Press, 1988); Jeremy Stolow,
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clearly decisive in raising the stakes for Jewish internationalism during this
period and in galvanising the nationalist currents within it. As for somany
internationalisms, however, the First World War was to prove far more
transformative.17 Here, we should note not just the Balfour Declaration
and the new possibilities it held out for Jewish nationalism, but also
the scale of the humanitarian crisis that afflicted Jews in the Russian
borderlands and the massive international relief effort that resulted.18

This phase was also characterised by a combination of secularisation,
democratisation and a gradual shift in the balance of power across the
Atlantic as a result of broader social and demographic trends. Once again,
these trends were by no means particular to the Jewish world.

The Paris Peace Conference of 1919 marked the onset of the third
phase in the evolution of the Jewish international. This was characterised
not merely by the further institutionalisation of transnational Jewish
solidarity and by the escalation of humanitarian challenges faced by
Jews internationally and culminating in the destruction of European
Jewry, but also by explicit engagement with the ideas and institutions of
the new world order: above all, the League of Nations, the related system
of imperial mandates and the Wilsonian ideal of national self-
determination. Here, the need for Jewish organisations, which remained
non-state actors, to lobby formally constituted international organisa-
tions of various kinds, as well as state governments, was probably the
key structural shift within Jewish internationalism.19 Once again, this
chronology parallels that of other religious internationals and, indeed,
of more secular internationalisms.

In this context, the Declaration of the State of Israel in 1948 seems to
represent a critical break as Jewish internationalism for the first time
became clearly associated with the interests of a nation state. In some
ways, this rupture with past patterns was less dramatic than it seemed. For
Zionism had only ever been one current in the world of international

‘Transnationalism and theNewReligio-Politics: Reflections on a JewishOrthodoxCase’,
Theory, Culture & Society 21, 2 (April 2004), 109–137.

17 See, above all, Jaclyn Granick, ‘Humanitarian Responses to Jewish Suffering Abroad by
American Jewish Organizations, 1914–1929’, Doctoral Thesis (Geneva: Graduate
Institute of International and Development Studies, 2015).

18 JaclynGranick, ‘Waging Relief: The Politics and Logistics of American JewishWar Relief
in Europe and the Near East (1914–1918)’, First World War Studies 5, 1 (2014), 55–68;
McCune, ‘Whole Wide World’.

19 See Mark Levene, War, Jews and the New Europe. The Diplomacy of Lucien Wolf,
1914–1919 (London: Littman Library of Jewish Civilization, 1992); Carole Fink,
Defending the Rights of Others. The Great Powers, the Jews and International Minority
Protection, 1878–1938 (Cambridge, 2004); Jaclyn Granick, ‘Les Associations Juives à la
Société des Nations, 1919–1929: L’Accès sans l’Influence’, Relations Internationales 3
(2012), 151, 103–113; Troen and Pinkus, Organizing Rescue, Part 2.
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Jewish politics, and internationally oriented Jewish activism remained
too diverse, complex and conflicted in its make up, structures and ideo-
logical commitments to be reduced to a territorially focused diaspora
nationalism.20 More generally, Cassin’s presidency of the AIU and the
role of the Soviet Jewry movement in the crystallisation of international
human rights consciousness during the 1970s underline the continued
synergy between Jewish and non-Jewish internationalisms.21 Yet there
was also conflict between the Zionists and the universalists, between
those genuinely concerned with the general problem of human rights
enforcement and those primarily interested in defending Jewish interests
in the here-and-now. This new dynamic reflected the reality that, after
1948, the balance of power within the Jewish International had shifted in
fundamental ways.22

Jewish Internationalism: Organisational Features

The religious internationals that emerged from the nineteenth century
onwards were defined above all by a secularly inflected religious volun-
tarism. This reflected a cross-fertilisation between traditional religious
trans-state and intercultural networks and structures on the one hand
and the new possibilities of civil society and the public sphere on the
other. What did these new, transnational associational forms look like
in practice?

Broadly, we can identify four varieties of transnational Jewish activism:
the ‘old-style’, state-based Jewish solidarity organisations founded in the
last third of the nineteenth century, principally based in the West; a new
wave of more modern, democratic organisations founded between the
turn of the century and the FirstWorldWar, increasingly based in eastern
Europe and often incorporating a Zionist element; specialist agencies
designed to tackle particular international problems; and explicitly
religious organisations.

20 The continuity argument is well made by Jonathan Dekel-Chen, ‘Activism as Engine:
Jewish Internationalism, 1880s-1980s’, in Green and Viaene (eds.), Religious
Internationals, 269–291.

21 See JayWinter and Antone Prost,René Cassin and Human Rights. From the Great War to
the Universal Declaration (Cambridge, 2013), Part III; Samuel Moyn, ‘René Cassin,
Human Rights and Jewish Internationalism’ http://www.brandeis.edu/tauber/events/
CassinMoyn.pdf; Samuel Moyn, The Last Utopia. Human Rights in History
(Cambridge, Mass.: 2010), chap. 4.

22 See Nathan Kurz, ‘“A Sphere above the Nations?”: The Rise and Fall of International
Jewish Human Rights Politics, 1945–1975’, Doctoral Thesis (New Haven: Yale
University, 2015).
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The AIU (est. 1860) typifies the first of these categories: Paris-based,
French in outlook, but universalist in aspiration and rhetoric.23 With
time, it developed other, nationally based offshoots and/or rivals: the
Anglo-Jewish Association (AJA; est. 1871), the Israelitischer Allianz zu
Wien (est. 1872), theHilfsverein der deutschen Juden (est. 1901) and the
American-Jewish Committee (est. 1906). Dominated by the social and
economic elites within their respective Jewish communities, the AIU, its
successors and rivals developed a fundamentally conservative approach to
international Jewish politics that relied on a combination of discreet
diplomacy, judicious publicity, humanitarian fundraising and educa-
tional outreach. This approach continued to determine their activities
well into the interwar period. Such organisations related in complex ways
to preexisting structures designed to represent Jewish interests at the
national level, such as the Board of Deputies of British Jews (est. 1760),
the Consistoire Central Israélite de France (est. 1808), the Board of
Delegates of American Israelites (est. 1859) and the Centralverein
deutscher Staatsbürger jüdischen Glaubens (est. 1893). Sometimes,
these elitist organisations developed specialised subsidiaries dedicated
to foreign affairs, such as the Joint Foreign Committee (which coordi-
nated between the British Board of Deputies and the AJA over interna-
tional issues) or the American Joint Distribution Committee (JDC; est.
1914), with its eastern European focus. Originating as it did in the crisis
precipitated by the First World War, the resources at the disposal of the
JDC and the influence it wielded rapidly dwarfed those of its rivals,
reflecting a fundamental shift of leadership in the Jewish world.24

Collectively, such organisations testify not just to the international
ramifications of ‘integrationist’ forms of Jewish politics, but also to the
key role of nation states and their attendant empires in structuring
religious internationalism in general and international Jewish politics in
particular.25 As a universal minority, Jews had a fundamentally different
relationship to state power from that ofmost religious groups. If anything,
however, the AIU with its commitment to French-language schooling
for the Jews of Muslim lands was even more committed to spreading
‘civilisation’ than were Catholic missionary organisations, which

23 In addition to works cited earlier, see Michael Graetz, The Jews in Nineteenth-Century
France. From the French Revolution to the Alliance Israélite Universelle, trans. Jane
Marie Todd (Stanford, 1996); Georges Weill, Émancipation et Progrès. L’Alliance
Israélite Universelle et les Droits de l’Homme (Paris: Presses Universitaires de France, 2000).

24 See Granick, ‘Waging Relief’ for the war years. On the interwar period, see, for instance,
Jonathan Dekel-Chen, ‘An Unlikely Triangle: Philanthropists, Commissars, and
American Statesmanship Meet in Soviet Crimea, 1922–37’, Diplomatic History 27 (July
2003), 353–376.

25 Here, see above all Bar-Chen, Weder Asiaten noch Orientalen.
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identified far less strongly with the Third Republic (although, in practice,
they often served as agents for French imperial interests).26 Yet despite
their elitist, Eurocentric agendas, these organisations with their far-flung
educational and associational networks were inevitably shaped by
a complex interaction betweenmetropole and periphery. Thus, the ability
of the AIU to establish a Jewish school in Tunis depended in practice on
the balance of power within the Tunisian Jewish community, the rivalry
between Francophile and Italian elements and an awareness of develop-
ments in other parts of the Jewish world among the religious elites.27

Paris, London andBerlin – lacking local knowledge and connections – did
not necessarily have the upper hand.

Here, a word or two about geography is in order. On the one hand, this
early phase of transnational Jewish activism was a genuinely global phe-
nomenon. Between 1862 and 1880, 345 local AIU committees were
founded. Admittedly, more than 200 were in the Jewish heartlands of
Western and Central Europe, but the remainder included 4 in Bulgaria, 1
inCrete, 1 in Portugal, 1 in Rhodes, 35 in Romania, 1 in Scandinavia, 2 in
Serbia, 5 in Algeria, 4 in Egypt, 2 in Libya, 7 in Morocco, 1 in Tunisia, 2
in Iraq, 3 in Palestine, 26 in Turkey, 2 in theWestern Antilles, 2 in Brazil,
2 in Colombia and 8 in the United States.28 On the other hand, the
emergence of these elite Jewish international organisations reflected
a peculiar intersection between the geopolitical interests of European
imperial powers and the demography of the Jewish world. Thus, the
Jews of the West focused their energies not just on ‘civilising’ their
brethren in the Balkans, the Middle East and North Africa whose home-
lands were most directly targeted by competing European imperialisms,
but also on relieving the plight of the impoverished and oppressed Jewish

26 Aron Rodrigue, French Jews, Turkish Jews. The Alliance Israélite Universelle and the Politics
of Jewish Schooling in Turkey, 1860–1925 (Bloomington: Indiana University Press 1990);
Michael M. Laskier, The Alliance Israélite Universelle and the Jewish Communities of
Morocco: 0031862–1962 (Albany: State University of New York Press, 1983);
J. P. Daughton, An Empire Divided. Religion, Republicanism, and the Making of French
Colonialism, 1880–1914 (Oxford, 2006). On the Franco-Jewish commitment to ‘civilisa-
tion’, see also Silvia Cresti, ‘Kultur and Civilisation After the Franco-Prussian War:
Debates Between German and French Jews’, in Michael Brenner, Vicki Caron and Uri
R. Kaufmann (eds.), Jewish Emancipation Reconsidered. The French and German Models
(Tübingen: Mohr, 2003), 93–103.

27 Yaron Tsur, ‘Religious Internationalism in the Jewish Diaspora – a Glance at the
Community of Tunis at the Dawn of the Colonial Period’, in Green and Viaene (eds.),
Religious Internationals (Oxford, 2012), 186–205; Abigail Green, ‘TheWest and the Rest:
Jewish Philanthropy and Globalization to c. 1880’, in Rebecca Kobrin and Adam Teller
(eds.), Purchasing Power: The Economics of Modern Jewish History (Philadelphia:
Pennsylvania University Press, 2015), 155–170.

28 Lisa Moses Leff, Sacred Bonds of Solidarity. The Rise of Jewish Internationalism in
Nineteenth Century France (Stanford, 2006), 164.
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masses in Russia and Romania. As Eli Bar-Chen has argued, this led to
a division of labour between the various international Jewish organisa-
tions that reflected the immediate geographical and political contexts in
which they operated. The Vienna Allianz and the Berlin Hilfsverein took
the lead in addressing the humanitarian and political crisis in eastern
Europe, while the activities of the AIU and the AJA dovetailed with
French and British imperial ambitions. Europe was not the key dividing
line here. Instead, power imbalances between Jews in different parts of
Europe proved quite as important as those between the Jews of Europe
and their brethren in the colonial periphery.

These ‘old-style’ Jewish organisations lasted, for the most part, well
into the twentieth century, but, by the FirstWorldWar, they had lost their
monopoly of international Jewish politics. Around the turn of the century,
and with increasing vigour throughout the interwar years, we see
a bewildering proliferation of transnational Jewish political, cultural and
humanitarian associations and initiatives. Foremost amongst these was,
of course, the Zionist movement. Indeed, with its democratic make-up,
eastern European origins, national variations, regular international con-
gresses, ideological divisions and global perspectives, Zionism seems to
illustrate this new style of Jewish organisation rather well. But Zionism
was not the whole story. Numerous transnational Jewish organisations
were represented at the headquarters of the League of Nations in Geneva
during the interwar years.29 These included not just the Union
Universelle des Étudiants Juifs and the Ligue des Femmes Juives pour
la défense de l’honneur de la Femme et de l’enfance Juive, but also
the ultra-orthodox Agudat Yisrael movement (est. 1912), which had
originated in Poland.

Importantly, Zionists did play a key role in the emergence of democra-
tically organised umbrella organisations that were either international in
their interests, like the American Jewish Congress (est. 1918), or expli-
citly international in their composition, like the Comité des Délégations
Juives (est. 1919) and its successor, theWorld JewishCongress.30 Indeed,
the Comité had been conceived as a deliberate challenge from the Zionist
leadership to the diplomatic style of old-style organisations like the
AIU and to the conservative diplomacy of French and British Jewish
notables at the Paris Peace Conference. It included representatives
from the United States, Canada, Britain, France, the Ukraine, Italy,

29 Granick, ‘Les Associations Juives à la Société Des Nations’.
30 On the WJC, see Zohar Segev, ‘Nahum Goldmann and the First Two Decades of the

World Jewish Congress’, in Mark A. Raider (ed.), Nahum Goldmann: Statesman without
a State (New York: SUNY Press, 2009), 107–124 and the rest of the essays in this
volume.
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Czechoslovakia, Poland, Eastern Galicia, Palestine, the USSR and
Romania. Yet the Comité also included a variety of ideological orienta-
tions: socialist, Zionist, ‘integrationist’. This diversity lay at the heart of its
remit, for both the Comité and the later World Jewish Congress were
envisaged as broad-based and democratic international organisations that
could claim to represent the Jewish people on the world stage. Here, we
see the infusion of the Jewish International with the core values associated
with liberal internationalism: namely, democracy and national self-
determination. Cross-fertilisation with socialist internationalism was
a further, very significant dynamic. Finally, we should also note the
ways in which changing geography fed into these developments and the
emergence of new centres: not just Eastern Europe and the United Sates,
but also Geneva and, increasingly, Palestine.

Throughout the Jewish world from the 1890s onwards, we see an
explosion of explicitly Jewish voluntarism: local societies with interna-
tional horizons and national organisations that fed into genuinely inter-
national structures and transnational forms of Jewish activism. Thus, in
1892, a small, New York group of radical Jewish workers – both male and
female – established amutual aid society for secular Jews who rejected the
traditional benevolent organisations’ ritualism and apolitical orientation.
By 1905, the Arbeter Ring boasted nearly 5,000 members in some 90
branches, mostly based in the New York area. By 1925, its membership
had reached 85,000 and spread far beyond this original base. As its focus
shifted from socialist internationalism towards a Yiddishist diaspora
nationalism, the Arbeter Ring developed close ties with similar groups,
most obviously the socialist Jewish Bundist movement, which originated
in Lithuania. As the situation in Eastern Europe worsened, members of
the Arbeter Ring raised large amounts of money on behalf of their Jewish
brethren in distress.31

Women were a very important part of this story, operating not just
within organisations like the Arbeter Ring but also through a variety of
women’s clubs and associations.32 Sometimes these associations claimed
affiliation to broader currents, like Hadassah, the Women’s Zionist
Organisation of America or the European-based Women’s International
Zionist Organisation, which was formed in the 1920s. Sometimes they
grew out of bourgeois women’s philanthropy, like the (American)
National Council of Jewish Women, which was founded in the aftermath
of the 1893 Worlds’ Parliament of Religions by Hannah G. Solomon
(1858–1942), who was herself the first Jewish member of the Chicago
Women’s Club. Sometimes they emerged from more explicitly feminist

31 McCune, ‘Whole Wide World’, 13–16, 58–59 and more generally. 32 Ibid.
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forms of liberal social activism, as with Pappenheim’s Jüdischer
Frauenbund, which acquired a peak membership of some 50,000.

In parallel with the evolution of this more democratic, internationally
oriented Jewish voluntarism, we can see the emergence of specialist
agencies, many of which engaged actively with the League of Nations in
Geneva. Examples include the Jewish Colonisation Association (JCA;
est. 1891) with its remit to facilitate the mass migration of eastern
European Jews to South America; the Jewish Association for the
Protection of Girls and Women (JAPGW; est. 1885), which cam-
paigned against the trafficking of women and children in which Jews
were perceived to play a disproportionate role both as traffickers and
trafficked; and ORT, a Russian organisation originally founded to
promote Jewish trade and agriculture, which later acquired a properly
global dimension as it opened vocational and agricultural schools
across Europe and its headquarters moved from Berlin to Paris and,
eventually, to Geneva. Such organisations often had an elite quality:
the JCA was the brainchild of the railway magnate Baron Maurice
Hirsch; JAPGW had been founded by a few elite British Jewish
women, mostly Rothschilds and Montefiores; and ORT was a project
of the Russian-Jewish elite. Tellingly, JAPGW was the only interna-
tional Jewish organisation to have formal observer status with the
League of Nations.33 In their single-issue focus and their growing
professionalism, they were clearly distinct both from older style inter-
national organisations like the AIU, with its multiple agendas and
commitment to the French state, and from the new voluntarism of the
masses. Perhaps they may be best understood as networks of experts
whose activities reflected a particularly Jewish set of priorities.34

Explicitly religious organisations with international or global dimen-
sions, such as the ultra-Orthodox Agudat Yisrael or the World Union
of Progressive Judaism (est. 1926), were few in number. From our per-
spective, however, they should be viewed as a distinct phenomenon.
As religious movements that relied upon the mechanisms of civil society
and modern associational life, they differed fundamentally both from
Jewish organisations and agencies of a more overtly secular nature and
from the Hasidic dynasties of eastern Europe that acquired transnational,
even global, dimensions with themassmigration of their followers and the
destruction of their European base. These, too, had a voluntarist element

33 Granick, ‘Les Associations Juives à la Société des Nations’.
34 Jonathan Dekel-Chen, ‘JCA-ORT-JAS-JDC: One Big Agrarianizing Family’, Jewish

History 21, 3/4 (2007), 263–278, makes this argument. More generally, see
Davide Rodogno et al., Shaping the Transnational Sphere: Experts, Networks, and Issues
from the 1840s to the 1930s (Oxford: Berghahn, 2014).
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that reflected the privatisation of religion and the decay of traditional
communal structures. As a movement driven above all by charismatic
leadership, Hasidism does not follow the standard model of modern
associational life. This was religious voluntarism without a secular inflec-
tion. And yet, if we consider the evolution of the Chabad-Lubavich
movement in the post-war world, the potential for cross-fertilisation
between Hasidic forms of transnational Jewishness and modern associa-
tional life is plain to see. With its proselytising agenda, schools, charities
and international network of Chabad-houses, this particular Hasidic
dynasty has carved a place for itself within the broader landscape of
Jewish internationalism.

Religious and Secular Internationalisms:
An Interdependent Playing Field

So what, if anything, was different about Jewish internationalism? First,
Jewish internationalism had a powerful ethnic or diasporic dimension,
one that found expression most obviously in the Zionist movement
although, as we have seen, Zionist nationalism did not necessarily conflict
with Jewish internationalism, and Zionists themselves were active in the
Jewish international. Other religious internationals were, of course,
underpinned by specific diasporic elements within them: one has only
to think of the Irish and Italian diasporas in North America and their
contribution to Catholic internationalism or of the place of the
Palestinian diaspora – epitomised by Edward Said – within Muslim
internationalism.35 Yet Jews were unusual in their self-identification as
a single ‘people’ with global dimensions: the original and quintessential
Diaspora. Even so, this confusion between Jewish nationalism and
religious internationalism was not unique. Indeed, there are striking
parallels with the evolution of Hindu internationalism during the
twentieth century, particularly after Indian independence.36 Here, too,
we see on the one hand a state–diaspora relationship and on the other
hand a global religious community.

In the Jewish case, however, it does seem that this ethnic dimension
gave Jewish internationalism an unusually secular edge. As we have seen,
the Jewish international combined religious and secular elements,

35 For a comparative perspective on the Palestinian diaspora, see André Levy and
Alex Weingrod, ed., Homelands and Diasporas. Holy Lands and Other Places (Stanford,
2005).

36 Here, see Christophe Jaffrelot and Ingrid Therwath, ‘TheGlobal Sangh Parivar: A Study
of Contemporary International Hinduism’, in Green and Viaene (eds.), Religious
Internationals, 343–363.
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traditionalists and modernisers, just as Zionism itself had both religious
and secular manifestations. Yet spirituality and an explicitly religious
preoccupation with the prospect of salvation was rarely, if ever,
a driving force. Indeed, the prominence within Jewish internationalism
of ‘secular’ Jews who took little or no interest in organised religion, rarely
entered a synagogue and often actively rejected traditional forms of Jewish
religiosity entirely is striking. This was less true in the nineteenth century,
when Montefiore’s devout religiosity counterbalanced Crémieux’s anti-
clerical secularism and when so many leading activists were rabbis.
It became more true with time, as socialism and liberal humanitarianism
assumed growing importance among international Jewish activists. Thus,
political activism in a Jewish key came to function in some contexts as
a substitute for religion among those who continued to identify as Jews
but took distance from tradition.

Second, as this chapter has made plain, Jewish internationalism was
characterised by an unusually strong commitment to the making of a new
world order. Many international Jewish activists were deeply committed
to the nation states into which they had been born. Men like Montefiore,
Crémieux and Cassin were both European nationalists and Jewish inter-
nationalists; nor did they see these categories as mutually exclusive.
Nevertheless, the situation of Jews as a (frequently oppressed) minority,
unable to leverage state power and lacking the institutional clout of the
Catholic Church, inevitably opened their eyes to the shortcomings of the
international state system when it came to issues like minority rights.
There are parallels here with the humanitarian concerns of Protestant
internationalists, but differences, too.

Throughout the nineteenth century, the trans-Atlantic anti-slavery
movement had served as a crucial vehicle for the various currents within
Protestant internationalism. Later humanitarian mobilisations, such as
the Congo ReformMovement, also drew heavily on Protestant networks
both nationally and internationally.37 The close relationship between
the Quakers as a global phenomenon and the international peace move-
ment demonstrated similar synergies, as did the interactions among
Protestant missionary activity, humanitarian impulses and the moral
reform agenda recently described by Ian Tyrrell in his analysis of
transnational American social activism during the Progressive era and
its aftermath.38 As Michael Barnett has argued, similar Protestant

37 Adam Hochschild, King Leopold’s Ghost. A Story of Greed, Terror and Heroism in Colonial
Africa, 2nd edn. (London: Pan, 2006); Kevin Grant,A Civilised Savagery: Britain and the
New Slaveries in Africa, 1884–1926 (Oxford: Routledge, 2005).

38 Ian Tyrrell, Reforming the World: The Creation of America’s Moral Empire (Princeton,
2010).
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religious impulses fed into humanitarian initiatives as diverse as the Red
Cross movement and the International Save the Children Union.39

The former was initiated in 1863 by the Swiss Calvinist Henri
Dunant; the latter was founded in 1920 by the British Eglantyne Jebb,
whose Protestantism gradually gave way to a more spiritual belief in a
transcendental humanity, one formed in collaboration with her more
radical Quaker sister, Dorothy Buxton. More generally, the ecumenical
movement led by the British liberal politician Willoughby Dickinson
(1859–1943) played an important part in bolstering liberal and huma-
nitarian endeavours in this period – not least through Dickinson’s own
activities.40 Such endeavours reflected a profoundly Christian under-
standing of the world but testified to an outlook that was in some
ways more genuinely universalist than that of many leading Jewish
internationalists.

Indeed, the distinctive qualities of different strands of religious inter-
nationalism only really become apparent once we start thinking about
their interaction with complementary internationalist traditions.We have
seen the confluence of different kinds of internationalism in the life and
work of Zamenhof and Pappenheim. We find something similar in the
lives of many Protestant figures, although the nuances are subtly differ-
ent. To understand Buxton and Dickinson, we need to consider not
merely their religiousmotivations, but also the former’s socialist feminism
and the latter’s background in liberal politics. Here, it may have been
Catholicism that followed the most distinctive path, revealing a more
conflicted relationship with modernity.

The failure of the Catholic Church to embrace the rhetoric of huma-
nitarianism until the last quarter of the nineteenth century reflected the
confusion between a commitment to what we would now term ‘human
rights’ and the politically radical idea of the ‘rights ofman’ associated with
the French revolutionary tradition. Indeed, for much of the nineteenth
century, Protestant and Jewish humanitarian activism had an explicitly
anti-Catholic dimension. But the later nineteenth century saw the belated
emergence of a Catholic anti-slavery movement and the efforts of Leo
XIII to reposition the Vatican as a moral Great Power.41 Such was Leo’s
moral authority that no less a figure than the dissenter W. T. Stead, the

39 See, for instance, the discussion in Michael Barnett, Empire of Humanity. A History of
Humanitarianism (Ithaca: Cornell University Press, 2011), chap. 4.

40 Daniel Gorman, ‘Ecumenical Internationalism: Willoughby Dickinson, the League of
Nations and the World Alliance for Promoting International Friendship through
Churches’, Journal of Contemporary History 45, 1 (2010), 51–73.

41 Vincent Viaene (ed.), The Papacy and the New World Order. Vatican Diplomacy, Catholic
Opinion and International Politics in the Time of Leo XIII, 1878–1903 (Leuven: Leuven
University Press, 2005).
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voice of radical campaigning journalism in the late-Victorian era, was
prompted to wonder whether the Pope might not become ‘the Director-
General of the humanitarian forces of the world’.42 Moreover, as Samuel
Moyn has argued, Catholic thinkers like JacquesMaritain played a critical
role in developing ideas about human rights during the mid to late
twentieth century.43 In short, while the particular vulnerability of Jews
and their relative cosmopolitanism undoubtedly coloured the interaction
between transnational Jewish activism and international humanitarian-
ism, the linkage between religious and humanitarian internationalisms
transcended religious divides.

It should be clear by now that while many things set Jews apart from
other faith communities in this period, Jewish internationalism itself was
less distinctive than this implies. In general terms, the emergence of
a Jewish international paralleled developments in other faith communities
with a Western European base. Secular internationalisms like the
Socialist International began to emerge at precisely this moment as
well.44 If the period 1880–1919 marked a new phase of intensification
and diversification for Jewish internationalism, then this was also a take-
off period for other faith groups – notably the Muslim internationalism
forged by and around the Califaat movement – and indeed for a wide
variety of other internationalist projects.45 Nor was there anything parti-
cularly distinctive about the need to engage with formally constituted
international bodies like the League of Nations, for the interwar years
were marked by a general flowering of regional and universalistic non-
governmental organisations before the descent into global conflict during
the 1930s.46 Just as the transition from ‘old-style’, state-based Jewish
solidarity organisations based inWestern Europe tomoremodern, demo-
cratic organisations that stretched from Central and Eastern Europe
through Palestine to North America reflected wider patterns of social
and economic change, so the specific agendas pursued by Jewish activists
were informed by broader ideological orientations such as nationalism,

42 Vincent Viaene, ‘Nineteenth-Century Catholic Internationalism and Its Predecessors’,
in Green and Viaene (eds.), Religious Internationals, 104.

43 See, for instance, Samuel Moyn, The Last Utopia: Human Rights in History (Cambridge,
Mass.: Harvard University Press) 54–55, 74–76, although Moyn stresses the Catholic
church’s well-established opposition to the language of rights before this time.

44 For general context, see Martin H. Geyer and Johannes Paulmann (eds.), The Mechanics
of Internationalism (Oxford, 2001).

45 See, for instance, Akira Iriye, Cultural Internationalism and World Order (Baltimore:
Johns Hopkins University Press, 1997) and John Boli and George M. Thomas (eds.),
Constructing World Culture. International Non-Governmental Organizations Since 1875
(Stanford, 1999).

46 John Boli and George M. Thomas, ‘INGOs and the Organization of World Culture’, in
Boli and Thomas (eds.), Constructing World Culture, 13–48.
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socialism, communism, liberalism and humanitarianism – and contribu-
ted to these movements in turn.

Ultimately, Jewish internationalism can only be understood as part
of a broader phenomenon. This can be read in several ways. If religious
internationalism was a consequence of the impact of globalisation on
faith communities, then religious internationals themselves belonged
to a single interdependent playing field in which mutual encounters or
confrontations prompted the rewriting of scripts and the trading of
repertoires. Many of the causes around which religious internationals
mobilised involved interventions in localised conflicts between differ-
ent communities, provoking imitation and new alliances as well as
confrontation. But the Jewish case underlines the fact that this
interdependent playing field did not merely transcend the boundaries
between particular faith communities. It also provided a new venue
for the fusion of religious commitments and secular ideologies.
Paradoxically, therefore, the complex interplay between parallel but
interconnected internationalisms was a vehicle for transcending the
religious-secular divide that lies at the heart of the modern nation
state paradigm and – by extension – the international order.
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3 The Fate of Socialist Internationalism

Patrizia Dogliani

In the political and public arena, the term ‘internationalism’ – from its
coinage in English and other languages (Internationalisme in French,
Internationalismus in German, etc.) – long implied the idea and nature of
‘socialism’, reflecting Marx and Engels’ call to the working classes of the
world to unite, as in the last line of the 1848 Manifesto. Historians
throughout much of the twentieth century also classified internationalism
primarily as a Marxist and socialist-communist phenomenon. 1 Although
the aim of this volume is to reintegrate the lost ‘liberal’ dimensions of the
history of internationalism into our understanding of the twentieth cen-
tury, this essay accounts for the fate of socialist internationalism in an era
that saw the liberal-, legal- and institution-focused version of internation-
alism come to the international fore.

The Birth of an Idea and a Word

The origins of socialist internationalism can be traced to the revolutionary
period of the first half of the nineteenth century and, more specifically, to
the construction of relations of solidarity and international support
between workers and artisans in the first phase of industrialisation. Some
historians see its seeds and early hopes in the English Chartist movement,
in the second French Revolution of 1830, or the ‘springtime of peoples’ of
1848. Some have even traced it to the beginning of the French Revolution
of 1789.2 In short, we may say that socialist internationalism was born in
Europe before spreading to other continents in the long and complex phase
of early industrialisation that transformed the world of factory work and in
a political phase that saw the formation of new national states and the
demand for democratic participation on the part of the lower classes. From
the early decades of the nineteenth century onwards, international links

1 This chapter is translated from Italian by Patrick Leech, with Glenda Sluga.
2 J. Saville, ‘Britain: Internationalism and the Labour Movement between the Wars’, in
F. van Holthoon and M. van der Linden (eds.), Internationalism in the Labour Movement
1830–1940 (Leiden: E J Brill, 1988), 565.
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were formed amongst craftsmen to help the circulation and protection of
their members in a new form of guild. However, it was only just before and
after the revolutionary wave of 1848 that leagues and committees with
international aspirations began to be formed. They radiated their actions
outwards from the most important political centres of London and Paris
towards a large periphery on the continent and in North America. Out of
this vast ferment of transnational organisation and brotherhood, in 1864
the first explicitly international workers’ organisation was formed, the
International Association of Workers.

The historiographical debate over the periodisation of this first interna-
tional movement is ongoing. Some historians limit it from the founda-
tional congress in London in September 1864 to its final dissolution in
Philadelphia in 1876, or even to the earlier congress at theHague in 1872,
when anarchists were expelled and formed their own anti-authoritarian
international at Saint-Imier and the General Council of the International
Association ofWorkersmoved toNewYork.3More recent historiography
has cast doubt on this periodisation in the light of a new transnational
reading of the currents and debates that determined the history of early
internationalism.4 According to this view, we need to abandon an empha-
sis on the congresses and take account instead of the evolution of the
larger processes of globalisation in the workers’ demands and interna-
tional solidarity: born of the economic context of the 1860s, which
favoured the international circulation of skilled workers; evident during
the strikes which exploded between 1869 and 1875; and anticipating the
great economic depression of the end of the century. We can add to these
episodes the national movements in Italy, Poland and Ireland, which fed
Garibaldi’s and Mazzini’s followers into the international workers’
movement.

Certainly, early internationalism was the product of the drive towards
reciprocal support between French and English workers. Between 1861
and 1862, French workers supported a caisse de grève of the London
building workers. This was followed by the creation of a vast network,
through correspondence and face-to-face meetings, that included ex-
Chartists, ex-Fourierists, ex-Cabetists, positivists, masons, and political
exiles such as Karl Marx and Giuseppe Mazzini in London, Michail
Bakunin in Naples and Geneva, Claude Pelletier and Victor Drury in

3 Cf. M. Léonard, L’émancipation des travailleurs. Une histoire de la Première Internationale
(Paris: La Fabrique éd, 2011); G. M. Bravo, La prima internazionale. Storia documentaria
(Rome: Editori Riuniti, 1978), 2 vols.; A. Agosti, Le internazionali operaie (Torin:
Loescher, 1974); and A. Donneur, L’Internationale socialiste (Paris: PUF, 1983)

4 See, for example, M. Cordillot, ‘Essor et declin de l’Association internationale des
travailleurs: quelques éléments de réflexion’, Cahiers Jaurés 215–216 (2015), 5–18.
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the United States, Benoît Malon in Italy and Andrea Costa in France.
The birth of the actual International Association of Workers, however,
was the outcome of transnational demands for the nine-hour day put
forward in the period 1859–1862 by workers led by the London
Trades Council – one of whose members, George Odger, became its
first president – linking to the workers of Paris, Lyon, Marseilles and
Rouen. In 1863 and 1864, workers’ sections were born in Switzerland (at
Chaux de Fonds), Belgium and Germany, led by Ferdinand Lassalle.
Despite the difficulties of the Second Empire, which made the spread of
the International Association of Workers difficult in France, the Parisian
federation of workers’ societies had fifty-four union sections, with 40,000
members by the time of the Paris Commune of 1871, when the
International Association of Workers itself dissolved in the face of its
internal contradictions. Before then, there were a number of different
phases in the history of this association: a cooperative period (1864–1866);
a second collectivist one (1866–1869); and a third, in which class struggle
became the centre of international action.

During its brief existence, the International Association ofWorkers was
characterised by rifts and arguments – the result of the different objectives
and forms of struggle of the different member groups. Although this
organised international network dissolved in the 1870s in the face of its
internal tensions, this did not mean the demise of the ideal of a workers’
internationalism characterised by common values such as the preparation
of a social revolution, solidarity between workers across barriers and
national frontiers, and shared economic and political demands. Even as
the ‘old international’ struggled in the final congresses such as those held
in the Hague in 1872 and Philadelphia in 1876, internationalism took on
a new drive and identity. Socialist and republican from the outset, after
the Commune, its supporters proclaimed the need for a ‘universal repub-
lic’ with its basis in the 1793 Declaration of the Rights of Man, the
friendship and universal brotherhood of English Chartism, Saint-
Simonism, Flora Tristan’s workers’ union, and the idea, expressed in
Marx’s 1848 Manifesto, that workers did not have a nation at all.5 In the
1870s, the ‘International’ became synonymous with ‘internationalism’:
no longer an organisational structure, but instead the idea of universal
emancipation and of activities linked to the struggles of the popular and
working classes.

5 B. Malon, ‘L’Internationale son histoire et ses principes’, in La République républicaine de
Lyon (Neuchâtel, 1872), 7; About Malon, cf. S. Vincent, Between Marxisme and
Anarchisme. Benoît Malon and French Reformist Socialism (Berkeley, 1992); and
M. Cordillot and C. Latta, Benoît Malon: le mouvement ouvrier, le mouvement républicain
à la fin du Second Empire (Lyon, 2010).
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Having failed as an organisational structure, the ‘International’ thus
assumed the value of a symbolic identity for the working classes and, at
the same time, emerged from its narrow associative circuits to become
a force feared by conservative and reactionary political groups. Fanning
the flames was Eugène Pottier, who, in June 1871, wrote the
‘Internationale’ song; from that year on, the red flag raised during the
weeks of the Commune became the symbol of an international struggle
that had neither frontier nor nation. Although silenced for two decades,
the hymn was put to music by Pierre Degeyter at the birth of the Second
International and achieved universal recognition. ‘The Internationale’,
according to an anonymous commentator in 1871, ‘aims to represent
a new religion . . . it wants to offer to them (the poor) the Empire of the
earth’. Oscar Testut, a conservative lawyer and author of a popular
pamphlet which circulated in the months of the bloody repression of the
communard experience, noted that ‘the Internationale worries public
opinion’, to the extent that a European intervention against this danger –
represented as a storm – was necessary. The internationalist spirit was
viewed as a destructive advancing fire which had to be put out at an
international level: ‘we will not put down our arms until the
International has no longer the right to be spoken of in Europe’.6

Internationalism as Organisation: A Genealogy

The organisational crisis of the early workers’ international associations
did not imply the disappearance of international aspirations; indeed, as
Friedrich Engels recalled on various occasions, there was instead
a ‘profound nostalgia’ for internationalism. For years, the obstacle to
the birth of a new organisation was the question of what type of organisa-
tion might be envisaged. After the official declaration of the dissolution of
the International Association of Workers at the Philadelphia conference
of 1876, two separate versions were set against one another: a workers’
and socialist movement put forward by small European countries such as
Belgium or Switzerland, which tried to reconstitute the new
Internationale in the image of the preceding one, and the German social
democracy version, which aimed at the construction of political parties on
a national basis before taking on a new international mission. These
positions remained unaltered and gave rise to two workers’ congresses,
both held in Paris in 1889 in different places: the Sale Pétrelle saw the

6 Anon., Les Mystères de l’Internationale. Son origine, son but, ses chefs, ses moyens d’action, son
rôle sous la Commune (Paris: E. Dentu Librairie-éditeur, 1871); Oscar Testut,
L’Internationale (Paris-Versailles: E. Leschaud, 1871).
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Marxist congress led by the Social Democratic Party (SPD) and the Parti
Ouvrier Français (POF) of Jules Guesde; the Rue Lancry was home to the
congress of the ‘possibiliste’ and trade unionist currents. The workers’
delegations who arrived in the French capital for the Centenary of the
French Revolution could also visit the Universal Exhibition. Although
this moment is considered to have witnessed the foundation of a new
International, the ‘Second’ International was only really properly born in
the period 1900–1904, only ten years before the outbreak of the
Great War.

As the historian of the International Georges Haupt rightly observes,
this second international movement only developed a genealogy about
itself much later. This focused on the formation of national socialist
parties (Belgium in 1885, Italy in 1892 and Portugal in 1893, whereas
the French party can be dated to 1904, with the birth of the Section
francaise de l’Internationale ourvrière/French Section of the Workers’
International [SFIO]); the exclusion of the anarchists from themovement
in the London congress of 1896; and the separation of the tasks and the
organisation in continental Europe between political and trade union
movements. Guided by an internationalist idea, the International was
understood as a periodic political congress of international socialism
and as an ‘international workers’ parliament’ or even as a ‘future interna-
tional socialist parliament’. There was no permanent institution to bring
these groups together until the beginning of the new century. Before then,
the International existed through its periodic congresses (Brussels in
1891, Zurich in 1893, London in 1896 and Paris second time in 1900).
These events defined the international political line and the internal and
international policies of the national parties with regard to participation in
local and national governments, colonialism, the dangers of war, relations
with the trade unions and so on.

It was only at the beginning of the new century, then, at a time when
international institutions were generally en vogue, that the International
became a real institution, with a permanent executive council, the
International Socialist Bureau (ISB) with its headquarters in Brussels,
and a permanent secretariat run by the Belgian organiser Camille
Huysman. This is when the International set up and multiplied its ‘agen-
cies’, including a Socialist Interparliamentary Commission and a body
coordinating the socialist press in 1904. The Seventh International
Socialist congress held in Stuttgart in 1907 laid the basis for the creation
of two ‘parallel’ international organisations for young people and for
women, both dominated by its German members. At Berlin, Clara
Zetkin was entrusted with the direction of the movement of socialist
women and its review Die Gleichheit, whereas its youth organisation was
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directed by Robert Dannenberg from Vienna. The Youth International,
in particular, which included three main activities aimed at the new
socialist ‘recruits’ – socialist education, the unionisation of young workers
and anti-military activities – was a ferment of ideas and demands for
political autonomy, ultimately challenging relations between the adult
International and its youth body over the extent to which autonomy could
be conceded to young people.7

Until the outbreak of the Great War, the organisation of the
International born in 1889 was known as the ‘Nouvelle Internationale’
with respect to the preceding ‘vieille international’. This nomenclature
remained, for example, in the first historical reconstruction in French,
which appeared in 1913, written by Jean Longuet, Marx’s grandson, the
son of Jenny and Charles. Longuet was a French activist who chose exile
in London.8 His analysis was a strictly Marxist one and earned the status
of a classic, to the extent that it came to be considered the official history
of the Second International. His contemporaries took from this text the
view that the International was the fruit of an ‘international agreement . . .
translated into acts’ on the part of all the national socialist parties who,
although ‘spread all over the planet, include many different races, speak
many different languages but who share a common ideal, the same doc-
trine and similar programmes’.9 For them, socialism was by its very
nature international; the parties represented countries committed to this
internationalist ideal; their congresses were ‘destined to become the
Parliament of the proletariat, to take the resolutions which will guide
the proletariat in their struggle’.10 This idea was used to justify the
exclusion of the anarchists because they rejected the specifically political
struggle that implied legislative and parliamentary action.

Longuet’s framing analysis influenced the Cold War historiography of
workers’ internationalism, when the primogeniture of worker internation-
alism was particularly important. This gave paternity for internationalism
to Marxism, on the labour and social democratic view, and not to
Leninism. Internationalism lost its resonance as a movement and was
remembered instead by virtue of its international institutions. This view
was rehearsed, for example, by the Fabian G. D. H. Cole, author of the
most important work of historiography in the post-Second World War

7 P. Dogliani, La ‘scuola delle reclute’. L’Internazionale giovanile socialista dalla fine
dell’Ottocento alla Prima guerra mondiale (Torin: Einaudi, 1983).

8 J. Longuet, Le mouvement socialiste international. Encyclopédie socialiste syndicale et
coopérative de l’Internationale ouvrière, publié sous la direction téchnique de Compère-
Morel (Paris: Aristide Quillet, 1913). On Longuet, see G. Candar, Jean Longuet
(1876–1938). Un internationaliste à l’épreuve de l’histoire (Rennes: PUR, 2007).

9 Compère-Morel introduction to J. Longuet, Le mouvement socialiste, op cit., 10
10 J. Longuet, op cit., 35.
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period, Socialist Thought,11 published between 1953 and 1960, and by
James Joll, Roland Bauer, Patricia Van de Esch, Carl Landauer Julius
Braunthal, Annie Kriegel and Milorad M. Drachkovitch, all of whose
histories appeared between 1955 and 1966. Cole wrote a scientific but
also amilitant history with the aim of giving a role to democratic socialism
in the post-1945 new world order. He constructed a narrative based on
the contrasts between Marxism and Anarchism and later between
Communism and Anarchism (until 1931) and again between Socialism
and Fascism (1931–1939), while sparing theMarxist tradition of workers’
internationalism. The same structure was repeated in another important
work, the fruit of the post-1968 world, the Storia del marxismo, entrusted
in the 1970s to the left-wing Italian publisher Giulio Einaudi and to
a group of international historians including Eric J. Hobsbawm,
Georges Haupt, Franz Marek and Ernesto Ragionieri. In this narrative,
the history of Marxism appeared to coincide with the fortunes of the new
era of international organisations.

If we return to the years before the GreatWar, the Second International
constituted a ‘unique experiment in international discourse and organiza-
tion’, coinciding with similar developments in institutional practice and
naming that historians have argued constituted an ‘international turn’.12

This volatile socialist movement was managed in three ways. First,
there were periodic congresses. Between 1899 and 1914, there were
eight regular congresses, one extraordinary congress in Basel
in November 1912 against the war that had broken out in the Balkans,
and one congress convened in Vienna for August 1914 that never took
place because of the outbreak of war in Europe.13 Then, there were the
International Socialist Bureau meetings. Altogether, there were sixteen,
about one every six months, and almost all held in Brussels
between December 1901 and 29–30 July 1914 (apart from four held in
Amsterdam, Copenhagen, Zurich and London). From his office in the
Maison du Peuple in Brussels, CamilleHuysmanswas the early twentieth-
century model of the international secretary: multilingual and extremely

11 G. D. H. Cole, A History of Socialist Thought (London: MacMillan & St Martin Press,
1953–1960), 5 vols. For a general historiographical discussion of the evolution of the
history of international socialism, seemy article ‘Socialisme et internationalisme’,Cahiers
Jaurès 191 (2009), 11–30.

12 J. Howorth, ‘French Workers and German Workers: The Impossibility of
Internationalism 1900–1914’, European History Quarterly 15 (1985), 71–95; G. Sluga,
Internationalism in the Age of Nationalism (Pennsylvania: University of Pennsylvania Press,
2013).

13 See texts by G. Haupt, La Deuxième Internationale 1884–1914. Étude critique des sources.
Essai bibliographique (Paris: Mouton, 1964); and Le congrès manqué. L’Internationale à la
veille de la première guerre mondiale (Paris: Maspero, 1965).
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active (thanks to copious correspondence), maintaining permanent rela-
tions with the delegates and secretaries of affiliated parties and setting up
a network of newspapers and periodicals for the workers’ and socialist
press, starting with Le Peuple in Brussels, which published news about the
international socialist movement and individual countries. Huysmans
personally edited mimeographed (multigraphiés) monthly reports in
French and German that, in 1909, became a three-column printed bulle-
tin in the three official languages of the International, French, German
and English: Bulletin périodique du BSI, Periodisches Bulletin des ISB,
Bulletin of the ISB.14 As far as we can see from Huysmans’s correspon-
dence, the International also provided solidarity funds to aid parties that
needed to finance election campaigns.

The enormous analytical documentary study undertaken by Georges
Haupt – dictated, in the words of Ernest Labrousse’s introduction, by the
need to reconstruct ‘une histoire événementielle du socialisme’15 – allows
us to reconsider socialism as no longer just a debate about ideas and to
respond to the question raised by the Italian historian Giuliano Procacci:
do we need a ‘History of the Socialist International or an international
history of socialism?’16 Haupt resuscitates a history of socialism through
the history of the Second Socialist International composed of real and
missed appointments between parties, leaders and ideas. Following a long
absence of studies on the international socialist movement – the result of
a profound tiredness with this historiography– today a new generation is
recalling the history of socialist internationalism and its Internationals in
new ways.17 For example, it is now much more evident than in the past
that the Second International was the essentially European expression of
that part of the workers’ movement won over from Marxism and domi-
nated by two national party models: German social-democracy and the
more varied SFIO in France.18 Socialist parties outside Europe were
marginal.19

14 Bureau socialiste International. Comptes rendus des réunions, manifestes, circulaires, vol. I,
1900–1907, documents réunis et présentés par G. Haupt, reprint, with introduction by
G. Haupt (Paris: Mouton, 1969).

15 G. Haupt, La Deuxième Internationale, op cit., 3.
16 G. Procacci, ‘Studi sulla Seconda Internazionale e sulla socialdemocrazia tedesca’,

Annali dell’Istituto GG Feltrinelli, I (Milan:1958), 105.
17 See E. Jousse, ‘Une histoire de l’Internationale’, Cahiers Jaurès 212–213 (2014), 11–26
18 See also the reconstruction by Christine Collette for the period prior to the Great War:

The International Faith. Labour’s Attitude to European Socialism 1918–1939 (Ashgate,
1998).

19 J. Howorth, ‘French Workers and German Workers’, op cit. For the debate about the
weakness of labour internationalism, see M. van der Linden, ‘Labour History beyond
Borders’, in J. Allen, A. Campbell and J. MacIlroy (eds.),Histories of Labour:National and
International Perspectives (Merlin Press, 2010).
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A number of historians have recently observed that the meetings of
the Second International actually involved a small group of cosmopolitan
and internationalist intellectuals and militants – around forty who met
twice a year at the ISB and a few hundred who attended the congresses.
Moira Donald has calculated that, at the Second International’s nine
congresses, 58 per cent of the delegates came from three countries:
France (26 per cent), Germany and the United Kingdom (both around
16 per cent). There were smaller groups from Belgium (9 per cent),
Austria (4.5 per cent), Switzerland (5 per cent) and Russia
(3.5 per cent), while other countries hardly made up 3 per cent (Italy,
Sweden, Bohemia, Poland, Denmark and Holland), and others again not
even 2 per cent (Hungary, the United States) of the delegates.20

Obviously, attendance was also determined by the venue. At the
Copenhagen congress at the end of August 1910, the last to be regularly
convened, there were 146 Danish delegates, whereas at the previous
congress in Stuttgart in 1907, there were 17. German delegates num-
bered 189 in Copenhagen (289 in Stuttgart), Swedes 86, English 84 and
French 49, compared to 65 from Austria and 44 from Bohemia. From
outside Europe, the only countries represented were the United States,
with 24 delegates, and Argentina with 1. In Stuttgart, there was one
delegate each from South Africa, Australia and Japan.

However, over and above the fluctuating numbers of attendees, the
plenary sessions and commissions that discussed the agenda were domi-
nated by recognised leaders of the international socialist movement from
Germany, France, Belgium andEngland, together with a fewRussian and
Polish émigrés. A recent analysis of the languages employed and the use of
translators supports this view. Apparently disregarded and considered of
secondary importance, the linguistic problem in fact became central to
the meetings that defined the positions of the International. Although not
stated in the congress papers, we know that these meeting were a Babel of
different languages that interpreters (initially improvised, but with time
ever more formal) had to translate into the three official languages, for-
ever holding up work and often complicating communication. Leading
figures, such as Clara Zetkin, Rosa Luxemburg and Emile Vandervelde,
helped by the less well-known SmithHeadingley (alias Adolphe Smith, an
internationalist and participant in the Paris Commune), progressively
became the most active interpreters at the congresses, but they were
certainly not neutral in the debates.21 Esperanto was definitively

20 M. Donald, ‘Workers of the World Unite? Exploring the Enigma of the Second
International’, in M. H. Geyer and J. Paulmann (eds.), The Mechanics of Internationalism
(Oxford University Press, 2001), 177–2013.

21 E. Jousse, ‘Les traducteurs de l’Internationale’,Cahiers Jaurès 212–213 (2014), 183, 191.
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abandoned by the socialists, although the anarchists hoped that it would
remain as a ‘lingua franca’. At the latter’s international congress in
Amsterdam in 1907, they admitted that ‘the multitude of languages
constitutes an intellectual and moral boundary and thus an impediment
to the propaganda of revolutionary ideas’. The congress therefore hoped
that ‘all anarchists will study Esperanto and that in future our interna-
tional congresses can be held in the international language’.22

The socialist internationalism institutionalised by the Second
International effectively became a consolidated practice without any
foundational reflection on nationalisms or even on the nature of inter-
nationalism, basing itself, again in Howorth’s words, on the equation
‘radicalism = internationalism’, only to discover in 1914 that in the
‘cause of national defence, the working class was less radical or were
never quite as internationalist as had previously been assumed’.23 It was
‘an international community of socialists’, without any real proof of
diversification in the socialism of the various countries and without any
real perception of how the working class actually followed national des-
tinies. It was identified with homelands and national popular cultures
with greater conviction than as an abstract faith in the idea ‘that our
homeland is the entire world’ (to recall the well-known hymn to libertar-
ian internationalism written in 1898 by Pietro Gori for the exiled Italian
anarchists in America). The great economic depression between the
1870s and 1880s had profoundly transformed the European working
class, anchoring it to national destinies, markets and even ideals.
The exile of the nineteenth-century struggles of 1848 and 1870 had
created an international, migrant militant that had disappeared by the
end of the century.

From the 1890s, formal internationalism languished as just a form of
organisation, whereas ‘internationalism was one of the clear and stable
principles of anarchism’;24 of course, the anarchists found it difficult to
establish an international organisation comparable to the Second
International, from which it had been expelled in 1896.
The international libertarian, anarchic and trade union movement was

22 M. Antonioli (ed.), Il dibattito sul sindacalismo. Atti del Congresso internazionale anarchico di
Amsterdam (1907) (Florence: CP Editrice, 1978), 165.

23 J. Howorth, op cit., 71; see also the contributions in the volume Les Internationales et le
problème de la guerre au XXe siècle (Rome: Ecole française de Rome, 1987).

24 C. Bantman, ‘Internationalism without an International? Cross-Channel Anarchist
Networks, 1880–1914’, Revue belge de philology et d’histoire. Special issue on Labour
Internationalism. Different Times, Different Faces, in M. Rodrìguez Garcia (ed.), 4 (84/
2006), 961–981; Z. Steiner, The Light that Failed. European International History (Oxford
University Press, 2005). See also the observations made by B. Anderson, Under Three
Flags: Anarchism and the Anti-Colonial Imagination (Verso, 2005).
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founded essentially on informal networks, various press organs and poli-
tical action, which required planning and discussion and, therefore, the
convening of congresses. In 1907, Belgian and Dutch anarchists held
a congress in Amsterdam where anarchists and revolutionary trade
unionists openly discussed the nature of a general strike and its possible
transformation even into armed insurrection.25

The 1889 International became the Second International on the occa-
sion of the fiftieth anniversary of the official founding of the International
Association ofWorkers in 1914, just as it was being dissolved as a result of
the differing stances of the socialist parties regarding the outbreak of the
Great War. During the war, the First International became associated
with the virtues of internationalism, whereas the Second became ‘the
symbol of the failure of August 1914’.26 It is, then, in the process of
overcoming that failure with new ideas, ideologies and organisation
that, after the war, internationalism was reborn in rather different ver-
sions and through the creation of different Internationals, each claiming
descent from the first international socialist movement. The International
founded by the nascent communist parties in 1919 was to become the
Third International, and intended to overcome the weaknesses and con-
tradictions of the previous International. Some more radical and revolu-
tionary socialist parties led by the Austro-Marxist movement refuted the
centralism of the revived Second International, as well as the twenty-one
conditions set in 1920 for admission to the Third International, and
founded an ephemeral International in Vienna between 1921 and 1923.
This International, depending on the language used, was variously called
the Internationale Arbeitsgemeinschaft der sozialistischen Parteien,
Union des Partis socialistes pour l’action internationale, Comunità di
Lavoro per l’azione internazionale or International Working Union of
Socialist Parties. Actually, it became known by the belittling and derisory
nickname of the ‘Two and a Half International’, coined on behalf of the

25 The practice of the strike, initiated by the First International, was also taken up by
the Second. For example, in 1905, the Argentine delegate at the ISB, Alejandro
Mantécon, asked the associated parties to encourage affiliated trade unions to boycott
the unloading in European ports of goods from Argentina in a sign of solidarity with the
bitter struggles of Argentinian labourers at that time: Fondo Haupt/II Internazionale,
copy held by the FondazioneGG. Feltrinelli diMaino; inM.G.Meriggi,L’Internazionale
degli operai. Le relazioni internazionali dei lavoratori in Europa fra la Caduta della Comune
e gli anni ’30 (Milan: FrancoAngeli, 2014), 70; See also S. Berger and A. Smith (eds.),
Nationalism, Labour and Ethnicity 1870–1939 (Manchester University Press, 1999); and
J. Michel, Corporatisme et internationalisme chez les mineurs européens avant 1914,
in M. H. Geyer and J. Paulmann (eds.), The Mechanics of Internationalism, op cit.

26 G. Haupt, L’internazionale socialista dalla Comune a Lenin, Einaudi (Turin: Einaudi,
1978), 29; G. Haupt, L’historien et le mouvement social (Paris: Maspero, 1980).
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Third International by Karl Radek and repeated in more recent
historiography.

Following a final attempt to find a common ground for reunification,
in April 1922, in Berlin, the conference of the three Internationals finally
saw all socialist parties found the Labour and Socialist International or
Internationale ouvrière socialiste (IOS) in May 1923, in Hamburg. As a
precaution, no number was used, but, at the suggestion of theMenshevik
J. Martov, a statute advised that, in the case of another conflict, the
organisation would continue to operate because ‘in the conflicts involving
nations, the International is the decisive response’. Much later, in 1938,
Leon Trotsky, who had been isolated and expelled from the USSR in
1929, established in exile in Paris the Fourth International, bringing
together intransigent internationalists who had been repudiated or who
repudiated the discipline of the Third International and, with it,
Stalinism. Even before Trotsky’s assassination in Mexico City in August
1940, the leadership of the Fourth International had effectively moved
to the American continent and was located in Mexico and New York.
In competition between each other, around the time of the Great
Depression, between 1928 and 1933, each of these organisations claimed
to be the legitimate descendant of the previous Internationals, particu-
larly of the International Association of Workers.

The ‘long nineteenth century’ socialist version of internationalism
that at its outset was born of a conflict between the visions of Karl
Marx and Giuseppe Mazzini, was replaced after the First World War
by a new confrontation that pitted Lenin’s communist internationalism
against the liberal internationalism of Woodrow Wilson.27 Given what
was to come, we may consider the fifty years from 1889 to 1939 as the
golden age of the socialist international, a period in which parties and
movements of socialist or Marxist inspiration grew and prospered.
These movements made constant reference to an international organi-
sation, whether this was the Second International, the ‘Two and a Half’
International, or the IOS. Workers’ and socialist internationalisms
continued to grow until 1914, dissolved during the Great War, flour-
ished once again during the 1920s, and then were transformed and
declined in the 1930s with the coming to power of nazism and the fall
of the major parties and trade unions associated with German social-
democracy and Austrian socialism, both of which constituted the back-
bone and mass base of the IOS in Europe. Internationalism changed,
too, adapting to mass society and integrating anti-fascism into its ideol-
ogy and practice.

27 For that comparison, see M. Mazower, Governing the World, cit, 60.
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In the 1930s, socialist internationalism became even more European
and Western.28 Faced with the communist internationalism that had
opened up to colonial countries, it became an anti-fascist and pacifist
movement acting against the rise of the increasingly aggressive fascist
right in Europe. Between its 1928 congress in Brussels and the 1931
congress in Vienna, the IOS reached the apex of its political influence
andmembership. Its decline started in the early 1930s, when the IOS was
not able to convene congresses and could only call an international
conference against the danger of war in Paris in August 1933. If we believe
the official information provided by party members, at the end of the
1920s, the IOS could count onmore than 6million militants, an electoral
base of about 26 million electors, and 1,000 deputies in national
Chambers representing 15.6 per cent of elected representatives in 1925
and 20.8 per cent in 1931.29

Socialist Internationalism and the ‘Parallel’
International Organisations

Many historians claim that the emergence of an ‘international society’ had
to wait until the 1920s.30 In reality, the new ‘political families’ –Christian,
liberal and radical, socialist and labourist – had been organising their social
activities through international networks since the beginning of the twen-
tieth century. The Association coopérative internationale/ International
Co-operative Alliance was created in 1895, in French and German lan-
guage areas and then inEngland (supported by theWebbs); the Fédération
internationale de la mutualité was suggested by Belgian and French socia-
lists, Catholics (Frédéric Le Play) and liberals (Léon Bourgeois) and
founded in 1906.31 One year before the outbreak of the Great War, in
1913, during the different events organised around the World Fair in
Ghent, two new international organisations were established: a gymnastic
association, led by the German Arbeiter Turnerbund, and the Union

28 P. Pasture, ‘The Interwar Origins of International Labour European Commitment
(1919–1934)’, Contemporary European History 10, 2 (2001), 221–237.

29 For more information, see P. Dogliani, ‘La ricostituzione della Internazionale socialista
nel primo decennio postbellico (1918–1928). Le caratteristiche nuove di quadri
e organizzazioni’, in E. Collotti (ed.), L’Internazionale operaia e socialista tra le due guerre,
Annali Fondazione GG Feltrinelli, 23/1983–84 (Milan, 1985), 225–278.

30 D Gorman, The Emergence of International Society in the 1920s (Cambridge University
Press, 2012).

31 Cfr. W. PascoeWatkins, L’Alliance cooperative internationale 1895–1970 (London, 1971);
M. van der Linden (ed.), Social Security Mutualism. The Comparative History of Mutual
Benefits Societies (Bern: Peter Lang, 1996).
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International des Villes/ International Union of Local Authorities (UIV/
IULA) suggested by Belgian socialists.

In the years immediately after the First World War, then, the Socialist
International soon became simply one of the many organisations at
work on the international scene. Moreover, the split in the international
worker movement between socialists and communists brought about
permanent competition between the IOS and the Third International to
win over and maintain consensus amongst the masses of workers and the
political parties and unions which represented them. In 1919, an inter-
national trade union was created in Amsterdam by French, Belgian and
British socialists, joined in 1924 by the strongGerman unions. In reply, in
1921, the communist International created its own red international
union, known later by its acronym PROFINTERN. This brought
together Soviet trade unions and more revolutionary unions from the
anarcho-syndacalist tradition: the Italian General Confederation of
Labor/Confederazione Generale del Lavoro (CGL), the Spanish
National Confederation of Labor/Confederación Nacional del Trabajo
(CNT), the Norwegian and Bulgarian unions, and the shop stewards
movement that had led the radical strikes in Scotland in 1919. The
Soviet trade unions made up at least two thirds of the membership and
thus controlled the PROFINTERN from Moscow. Despite aiming for
overall international unity, the clash between the unions of the two interna-
tionals was ferocious during the worst years of the great crisis. The turning
point came with the creation of the Popular Front against fascism, which
called for unity amongst the unions, a call heeded in France by the General
Confederation of Labour/Confédération générale du travail (CGT) and by
the United General Confederation of Labour/Confédération générale du
travail unitaire (CGTU), which merged in 1936 and which led to the
dissolution of the red international union in 1937.

Between the wars, the efforts to gain consensus were thus strenuous
and were fought in different arenas: increasing membership, competing
with other international organisations and creating new and alternative
ones, as well as gaining legitimacy with the League of Nations, the ILO
and their agencies. Socialist internationalism in this period had to operate
in this new ‘international society’, playing the double role of labour
movement and government in a number of European countries: in the
Weimar Republic and the First Republic of Austria, and in France,
Belgium, Britain and Scandinavia. It also had to operate in the new
mass society, creating mass organisations in the worlds of work, leisure,
cooperation and consumer movements, amongst young people and
women. In this period, the international socialist movement multiplied
its efforts, recreating stable parallel organisms that competed not only
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with communist internationalism, but also with the attraction of similar
activities being offered by the fascist regimes andmovements in Europe.32

The nature of these international movements, which recalled pre-war
socialism, was highly complex. Some attempted to reaffirm their origins
in the socialist movement, while others tried hard to deny their socialist
and class nature and relied instead on policies and experiences tied to
progressivism and social reform.

The municipal movement provides us with the perfect case study of
these complex interwar internationalising processes. The International
Socialist Bureau/Bureau Socialiste Internationale (BSI) had been invited
by the 1900 congress of the Second International held in Paris to set up an
international information office on municipal politics and to coordinate
an international network of socialist municipalities. This was entrusted to
Emile Vinck, a Belgian lawyer and active member of the Parti ouvrier
belge. Nothing concrete was done until 1913, whenUnion Internationale
des Villes/International Union of Local Authorities (UIV/IULA) a larger
international union of towns, was created in Ghent.33 The original idea of
an international municipal socialist movement was transformed into
intermunicipalism, fusing together at least two different perspectives:
municipal socialism and the utopian idea of an ‘international city’ as the
primary cell of a universal society of peoples, a concept elaborated by Paul
Otlet and his Mundaneum in Brussels. This Mundaneum was a multi-
functional centre andworkplace for visionary city planners and architects.
The wartime experience and ideology of the first generation of socialist
municipalists was transformed in peace to a focus on the rebuilding of
Europe and on new ideals on international cooperation, in harmony with
the aims of the new League of Nations. The IULA resumed its contacts
and labours at its 1924 Amsterdam congress, attended by delegates
from twenty-one countries. The choice to hold the first post-war con-
ference in Amsterdam (the following ones were hosted in Paris, in Spain
and in London) was significant: this international association of cities
could only be reborn on neutral ground, in a country that had not been
devastated by war and so harboured no resentment against former
enemies.

During the 1920s, the IULA leadership remained predominantly
Franco-Belgian-Dutch, but, by the end of the decade, German-speaking

32 See A. Panaccione, Socialisti europei. Tra guerre, fascismi e altre catastrofi (1912–1946)
(Milan: FrancoAngeli, 2000); L. Rapone, La socialdemocrazia europea tra le due guerre.
Dall’organizzazione della pace alla resistenza al fascismo (Rome: Carocci, 1999); and
E. Collotti (ed.), L’Internazionale operaia e socialista tra le due guerre, op cit.

33 Cfr. P. Dogliani, ‘European Municipalism in the Half of the Twentieth Century:
The Socialist Network’, Contemporary European History 2, 4 (2002), 573–596.
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countries and Spain were prominent contributors. Socialists maintained
a strong presence in the leadership. The president, F. W. Wibaut, was
a Dutch socialist, as were large part of the members of the standing
committee: Emile Vinck; the French Henri Sellier (future minister in the
French Popular Front); Robert Danneberg, the most important adminis-
trator in ‘Red Vienna’; and a number of members of the English Labour
Party. The IULA’s links with League of Nations agencies were complex
and in some ways unstable, but the two bodies agreed in principle on ways
of working together, and the socialist members among the leaders of the
two organisations shared a common world view. As I have written else-
where, in the 1920s, many leading members of the pre-war socialist muni-
cipalmovementwere brought into theLeague of Nations and International
Labour Organization (ILO) family, as directors, consultants or national
representatives, along with their expertises, ideals and their previous inter-
nationalist network. Their links remained intact andwere even extended by
the activities and influences of the League and its agencies.34

The international career and political life of Albert Thomas, secretary
of the ILO, like that of some of his French comrades (Edgar Milhaud,
Ernest Poisson, Henri Sellier), progressed in similar ways. They built on
their early experiences as intellectuals or leaders of socialism at a national
and local level to fashion an early wartime welfare system; after the war,
they became convinced supporters of the nation state without abandon-
ing the idea of an international community. That is, an internationalism
of peoples and not an internationalism based on working-class identity.
This can be construed as an ‘un-classist International’ movement led by
the reformist socialists, one operative in intergovernmental bodies and in
political and labour organisations. When they operated or travelled
abroad as members of a national governments or of intergovernmental
bodies, they often acted both as socialist militants and as civil servants
without acknowledging the difference.

But it is above all in the major ‘parallel’ organisations of women and
young people and in sport that we can find the expression of daily inter-
nationalist socialist practice. The young socialist movement, which
played a major part in the split and in the birth of the communist parties
in the period immediately after the First WorldWar, was reconstituted in
1923 with an international secretariat in Berlin. At the end of the 1920s, it
could count on amembership of around 250,000 and on the support of an

34 P. Dogliani, European Municipalism, op cit., 589; P. Dogliani, ‘Progetto per
un’Internazionale ‘aclassista’: i socialisti nell’organizzazione internazionale del lavoro
negli anni Venti’, in Esperienze e problemi del movimento socialista fra le due guerre mondiali,
Quaderni della Fondazione GGFeltrinelli, 34 (Milan: Franco Angeli, 1987), 45–68; also
see the essays in this volume on the League and ILO, including Kott.
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international student socialist movement created in the congress of
Marseilles in 1925. The Young Communist International was dominated
by German and Austrian activists until the rise of nazism, when the
northern and Scandinavian organisations led by the Swedish branches
took control and gave hospitality to the young German and Austrian
activists fleeing from nazi violence (one of the best known cases is that
of Willy Brandt).

At the end of 1926, an InternationalWomen’s Socialist Committee was
also formed, with a permanent secretariat in Vienna. Unlike the Young
Communist International, an essentially political structure that trained
future activists, the women’s socialist movement immediately became
a mass movement bringing together, in the countries where it had most
success (Britain, Austria, Germany, Czechoslovakia, Poland and the
Scandinavian countries), women who were particularly active in the
union or cooperative movements. At the beginning of the 1930s, it had
at least 1.5 million members. This fluid and heterogeneous international
movement was perhaps the greatest novelty of socialist internationalism
between the wars because it contributed to a massive increase in women’s
participation, in particular in the years of the great crisis, in organisations
of socialist inspiration such as the Labour Party (in 1933, 42 per cent of its
members were women, in contrast to the 3 per cent and 1 per cent of
women enrolled, respectively, in the POB and the SFIO), which had
developed negotiating platforms in the labour market and was active in
the cooperative movement. The struggle for peace in the face of the
international crisis and for welfare measures in individual countries was
a particular area of activity for women involved in the socialist parties,
which otherwise relegated them to marginal roles.

The strongest ‘parallel’ international was paradoxically the interna-
tional socialist union for physical education and workers’ sport, known
as the ‘Lucerne Sport International’ because it was reconstituted there
in September 1920. In 1931, it had around 2million members, of whom
at least 350,000 were women. This movement was purposely interna-
tionalist in opposition to the cosmopolitan and bourgeois nature of the
official Olympics Committee. In 1921, it invited sportsmen and -women
to participate in games in Prague in protest at the decision of the
Olympic Committee to exclude the defeated countries of the First
World War from the Olympic Games in Antwerp the previous year.
Very soon, however, its isolation, along with the expulsion of commu-
nists from the workers’ sports associations, drove the Third
International to create its own red sports international (or
Sportintern). The lack of communication between the IOS and the
Third International was reflected also in the national workers’ sports
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movements and in international sports competitions, to the extent that
they held separate sporting events: the socialists organised their own
Workers’Olympiad and the Sportintern their own Spartakiad. In 1931,
the Workers’ Olympiad and the Spartakiad were held almost contem-
poraneously in Vienna and Berlin, respectively. The rise to power of the
right in Germany and Austria swept away the great workers’ sporting
movement as well, and the outbreak of the civil war in Spain led to the
cancellation of the new Workers’ Olympiad organised for July 1936 in
opposition to the official Olympics to be held in Berlin the following
month. In 1937, the two Internationals finally merged, in the spirit of
the united anti-fascist movement and the politics of the Popular Front,
and organised games in Antwerp. They also invited athletes from the
international Jewish sports movement, which in 1932 had organised its
own Maccabiah Games.35

Internationalism as Praxis

Workers’ internationalism was not only an idea and an organisation.
It was a practice that could be found in daily activity and in periodic
participation in major international events. Internationalism was also
understood as international solidarity. This had its origins in the med-
ieval practices of compagnonnage, which had survived up until the
nineteenth century and beyond: in the hospitality of the tours, the ritual
travels of initiation into the adult world that a young European worker
went through before entering the world of work and during which he
would find, at each stage, hospitality on the part of those belonging to
the same trade. This solidarity was then passed on to workers’ and
trade union organisations. Traditions of workers internationalism can
be found in the practices of ‘apprentice’ youth organisations and in the
support given to protests and strikes carried out in other countries,
which came to constitute real organised mutual aid networks and
international days of solidarity. This is the tradition into which we
might fit the events that took place in Berlin in the summer of 1921,
when International Workers’ Aid (SOI) was formed and promoted
by the German Willy Münzenberg. During the war, he had been the
secretary of the Young Socialist International, but subsequently joined
the communist movement. At the beginning, the committee was

35 See R. F. Wheeler, ‘Organized Sport and Organized Labour: The Workers Sport
Movements’ and D. A. Steinberg, ‘The Workers’ Sport Internationals 1920–28’,
Journal of Contemporary History 13 (1978), 191–210, 233–251.
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committed to helping countries that had suffered civil war, epidemics,
shortages and natural catastrophes: Germany destroyed and starving
after the war; Soviet Russia and Ireland, both of which experienced
civil war and shortages; Japan hit by the earthquake of 1923. The first
activity mirrored nonpolitical traditions of humanitarianism in war-
time and the early activities of the League of Nations. But, by the
middle of the 1920s, the SOI became essentially committed to support-
ing the major struggles and strikes of workers, the mobilisation against
the growing fascist threat and the liberation of political prisoners, all on
an international level. It founded, for example, a series of solidarity
committees for political prisoners and mobilised against the unjust
sentencing of the Italo-American anarchists Sacco and Vanzetti in
1927; the incarceration of Italian antifascists and other opponents to
nazism in Germany. Münzenberg worked hard to refute accusations
made against the communists who blamed them for the Reichstag fire,
for example. Apart from large open-air demonstrations, the usual
working method of the SOI was fundraising, the distribution of
food and clothing parcels and arranging hospitality for the children
of families participating in long strikes or factory occupations. The
experience of the aid given to the English strikers in 1926 and the
protests against the suppression of the strikes organised in the large
Chinese cities of Canton and Shanghai in 1925 were fundamental acts
of internationalisation. The latter resulted in the SOI creating the Anti-
Imperialist League (1927), which led to meetings among communists,
social democratics and labour trade unionists, as well as between
European intellectuals and Asian and Latin American militants.
It was a brief coming together, swept away by the intransigent position
of the Third International of ‘class against class’ against social democ-
racy, but was later considered by some (e.g., Indian leader Jawaharlal
Nehru) as the first step towards an international anti-colonial
movement.

As significantly, Münzenberg succeeded in creating new means of
mass communication in the service of the international workers’ move-
ment: from illustrated magazines such as the AIZ: Arbeiter-Illustrierte-
Zeitung, to photomontage for large posters using the Hersfield school,
photography exhibitions, communication through revolutionary street
theatre and avant-garde cinema. He was also able to keep his work
relatively free from interference from the Third International and from
Moscow, although he paid for this with his life. He worked first in Berlin
and then amongst the emigrés in Paris, at least until the Popular Front,
when relations between the Internationals and the forms of mass mobi-
lisation shifted. In 1935, the SOI lost its autonomy and was incorporated
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into the International Red Aid created in Moscow in 1922, with the aim
of creating an International Red Cross for communist militants based in
national committees. These worked to guarantee legal support for pris-
oners and to support the emigration to theUSSR of political refugees and
their families, or simply for their children, as happened with the adoption
of the children of Spanish republicans. It was in the mid-1930s, in fact,
with the spread of Fascism in Europe, that International Red Aid was the
most active, giving help and hospitality to the defenders of the first
Austrian republic after the Dollfuss coup in 1934 and extensive health
and humanitarian aid to the internationalists fighting the Spanish
Civil War.

The most popular and long-lasting form of internationalist practice
remained, however, participation in internationally celebrated anniver-
saries, in particular the two days that are still with us: Women’s Day and
Labour Day. Historians have established that both these internationalist
days were born in the United States. The first Women’s Day was held on
8 March 1908, in New York, in memory of major accidents in the work-
place. It quickly became transatlantic and an internationalist initiative
against the exploitation of women workers and in support of civil rights
and the eight-hour day. Clara Zetkin’s proposition to the second
International Conference of Socialist Women in 1910, led to the
8 March celebrations being extended in turn to Germany (1911),
Russia (1913) and France (1914). They were then relaunched by the
socialist and communist Internationals between the wars. After
the Second World War, International Woman’s Day was taken up by
the Soviet bloc and by the socialist parties in democratic countries, and
later adopted by the feminist movement of the 1970s and finally recog-
nised by the UN.36

An early demonstration for the eight-hour day had been held in
Chicago in 1867 at the height of the great American push for industria-
lisation, a practice that continued off and on in the following years until
the Second International baptised May 1 as the day of international
workers’ solidarity and on behalf of the universal demand for the eight-
hour day. The May Day celebrations achieved what the international
political organisations were not able to: they brought together militants
from different traditions. Socialists with anarchists and anarcho-
sindacalists from this point on mobilised all their workers to appear
publicly in processions and demonstrations, giving the appearance of
a general international strike. On this day, the number of demands

36 For other accounts linking the International Women’s Year to communist initiatives, see
Sluga’s essay in this volume.
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made numbered as many as the number of workers’ associations partici-
pating from different countries: the reduction of the working day, the
struggle against the exploitation of workers and the weak; universal suf-
frage and equal rights; international solidarity, peace and anti-colonialism.
As well as being a day of struggle, it increasingly took on the appearance of
a widely shared international workers’ holiday in competition with reli-
gious and patriotic commemorations. Between the two world wars,
the day was celebrated by both Internationals, socialist and communist,
and their respective trade union movements, but it also became institu-
tionalised in democratic countries thanks to the support of the national
workers’ movements and the work of the ILO. The day was once more
a day of struggle in the context of increasing political violence, as wit-
nessed in the dramatic events of 1 May 1929, in Berlin, when the police
forbade the participation of the KPD in a demonstration and fired on the
crowd killing thirty people and injuring nearly two hundred.
The mobilisation of 1May amongst workers led some dictatorial regimes
to integrate the celebration in an attempt to neutralise its subversive
potential. The date was thus confirmed not only in the Soviet Union
but also as a workers’ celebration day in Nazi Germany, Salazarist
Portugal and Vichy France.

The international anniversary celebrations bring us to a final observa-
tion regarding the sites that can be historically associated with workers’
and socialist internationalism. These principally consist of squares and
streets where major demonstrations were held, as well as the sites of
armed struggles, in the revolutions of the period after the First World
War, of civil war and resistance. Then there were buildings: meeting halls
where groups of political and intellectual elites held the congresses and
larger halls that contained the great international peace demonstrations,
such as the Vélodrome d’Hiver or the Salle Pleyel in Paris. To these
should be added the types of building that were to become fundamental
reference points for workers’ solidarity and that flourished in Europe
around the end of the nineteenth century: Maisons du Peuple, Bourses
du Travail, Mutualités, Mutual Aid centres, Camere del Lavoro, offices
of the major unions and the cooperatives, Labour Offices, the headquar-
ters of Leghe bracciantili for landless workers in Italy and so on. These
places witnessed the development of the culture and tradition of workers’
and socialist internationalism: from public speaking to symbols, from
iconography to hymns and songs, from popular festivals to collective
celebrations. In the various works on national sites of memory produced
over the past few years by Pierre Nora, Mario Isnenghi, Etienne François
and others, there are a few, but significant, references to these places
of workers’ internationalism. Only a few of these brick-built places
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survive, unlike the major public buildings and transnational districts in
Geneva such as the League ofNations, the ILO and the International Red
Cross. Many buildings have been destroyed – including the Maison du
Peuple in Brussels and the Salle Pleyel and the Vel’ d’Hiver in Paris – not
to mention the buildings in Germany that disappeared under nazism or
were destroyed by Allied bombing. Some places, however, remain, essen-
tially those linked to the great figures of workers’ internationalism: Karl
Marx’s tomb in London, the Mur des Fédérés in Paris and the monu-
ments to international Resistance fighters and to political deportees in
concentration camps.

Conclusion

Nineteenth-century workers’ internationalism was born out of the revo-
lutions of 1789 and 1848. New Labour History has given greater impor-
tance to fluid international relations; to transnational connections
between people; and to transnational labour circulation and interaction
among individuals, groups and organisations across national borders.
Today, the three foci of internationalism, represented by the founding
fathers Bakunin,Marx andMazzini, emerge in different historiographical
areas. There is a renewal of interest in the First International as
a libertarian, trade unionist and anarchist movement based on the iden-
tity of cross-border, transnational and transcontinental workers, an
approach that, however, can neglect the political nature of this move-
ment, which was also a class, Marxist internationalism devoted to the
combat of capitalist exploitation. To this must be added the idea of the
internationalism of oppressed peoples, which was based, however, on
the ‘sacredness of nationality’ and on a notion of brotherhood inherited
from masonry, mutualism and proto-syndicalism. This tradition had
thousands of followers in Europe and America in the 1860s and 1870s,
and it recruited volunteers who would fight for the birth of new nation
states and democratic republics.

The Great War and the Russian Revolution were at the root of the split
between the two major internationals of the nineteenth century: socialist
and communist. The first remained tied to the West and to the classes
that promoted it at the end of the nineteenth century (essentially skilled
workers and intellectuals), and it participated directly in the construction
of national and international democratic political systems such as the
League of Nations. The second was aimed instead at a working class
that was less integrated into the world of work and the democratic
societies of the time and, as such, began to find support also in the peoples
oppressed by Western colonialism and imperialism, thus developing
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a ‘non-Western internationalism’. It has not been my task to evaluate the
extent of the internationalism of the two internationals produced by the
Great War. Instead, I have tried to show that the growth of bolshevism in
the interwar years prefigured the emergence of communism as a global
ideology, a process that did not happen for socialist internationalism, as
I have examined here.
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4 Women, Feminisms and Twentieth-Century
Internationalisms

Glenda Sluga

Without the impact and influence of internationalism, the twentieth
century would have looked radically different. This chapter concentrates
on women actors, their democratic ambitions and demands for political
change, as a means of measuring that difference.1 Before the First World
War and after, women acting individually and collectively took advantage
of the form and matter of an international political sphere comprised of
their own nongovernmental associations and intergovernmental bodies
such as the League of Nations and the United Nations. There is an
extensive extant documentary record of women’s involvement in the
elaboration of this liberal version of internationalism – as an idea and
as norms, practices, and processes. It takes in the imprints of women’s
agency on the early nineteenth-century British abolition and European
humanitarian movements and, at that century’s end, the self-consciously
international sociability of the 1899 and 1907 Hague peace congresses,
landmark events in the elaboration of international law, governance
and publics.2 In the early twentieth century, the connections between a
feminist ‘first wave’ and a ‘new internationalism’ were so deep in the
European world that women’s propensity to ‘an unconscious internation-
alism’ took on the tenor of a cultural truism. These developments were
the background to the story I tell here: the increasingly global involvement
of women in the major political debates and processes of twentieth-
century liberal internationalisms.

In the twenty-first century, as historians turn their attention to inter-
national institutions as sites of transnational experience and politics,
neither women nor their feminist motivations are always on view in the

1 My thanks to Barbara Caine, Ellen Dubois, Philippa Hetherington, Lynn Hunt, Susan
Pedersen and the University of Sydney women’s reading group for the critical eyes they
cast over this chapter.

2 L. Rupp,Worlds of Women: The Making of An International Women’s Movement (Princeton
University Press, 1998), 3; see also E. C. Du Bois, K. Oliviero (eds.), ‘Special Issue on
Circling the Globe: International Feminism Reconsidered, 1910 to 1975’, Women’s
Studies International Forum 32 (2009).
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new international picture. Given women’s actual presence in the interna-
tional past (long acknowledged in an older feminist historiography),3 the
continued absence of women in international history is a nagging reminder
that gender analysis remains as important in studies of internationalisms
as it has been in studies of nationalism.4 When we use a gender lens to
look back at the long nineteenth-century context in which the term
‘international’ was coined and popularised, we find men and women
not only positioned differently, but even segregated.5 In 1840,
American feminists Elizabeth Cady Stanton and Lucretia Mott were
among the women denied participation in the first International Anti-
Slavery conference (held by amale cohort in London) despite the fact that
women had a long history of initiating abolitionist campaigns.6 Then
there was the quite different case of the Europe-based International
League for Peace and Freedom, which boasted the Italian revolutionary
Garibaldi as its honorary president and developed a separate women’s
wing in 1867. Its female members pursued the same pacifist and national
independence agenda as the men’s organisation, but combined it with
separate demands for the right to equal pay and education for women.7 It
is no mere coincidence that when women engaged in international anti-
slavery campaigns, or the transnational movements for Greek and Italian
independence identified as ‘international’, or even international worker
movements of the early nineteenth century, their political engagement
was tempered by the ideological controversies of the so-called woman
question: should the political and social status of women be determined
by their biological difference?

A hundred years ago, this question was answered in numerous ways.
Some women mobilised feminist agendas under the sign of the ‘interna-
tional’, a political trend common in the nineteenth-century’s latter dec-
ades. In 1888, in Washington DC, fifty-three women’s associations,
including forty-nine delegates from Europe, (British) India, and
Canada, as well as the United States, incorporated as the International
Council of Women (ICW). Among the largest and most influential of the
pre-First World War women’s associations, their objectives typically

3 For a useful introduction to the feminist historiography of internationalism, see F. de
Haan, ‘Eugénie Cotton, Pak Chong-Ae, and Claudia Jones: Rethinking Transnational
feminism and International Politics’, Journal of Women’s History 25 (2013), 174–189.

4 See G. Sluga and B. Caine, Gendering European History (London: Continuum, 2000).
5 On the importance of gender in the rise of the national idea, see G. Sluga, ‘Identity,
Gender, and the History of European Nationalisms’, Nations and Nationalism 4 (1998),
87–111.

6 B. Reinalda, Routledge History of International Organizations: From 1815 to the Present Day
(New York: Routledge, 2009), 48.

7 Ibid., 47.
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combined pacifism, humanitarianism and feminism, including equal
education opportunities, equal pay and universal moral benchmarks for
men and women.8 As we might expect, even amongst its members, the
terms of equality and universalism were contested so that, in 1904, a
splinter group was established, the International Women’s Suffrage
Alliance (IAW). The ICW supported a protectionist vision of progress
for women, emphasising gender differences; the IAW defended women’s
equal political and legal rights to act on the grounds of women’s ‘same-
ness’ to men.9 In the same way, over this same period, some first-wave
feminists attributed their engagement with internationalism to the biolo-
gical determinism of maternal instinct in the cause of humanity, whereas
others emphasised the political provocations of their national
disenfranchisement.10

By making women’s presence in the history of twentieth-century
internationalisms the subject of this chapter, my aim is to bring into
clearer focus the range of processes and actors that brought those inter-
nationalisms to the political fore on a global scale, including their feminist
motivations. Putting feminisms front and centre of the histories of
twentieth-century internationalisms adds to and refines our understand-
ing of the gendered genealogies of modern political thought and institu-
tions. As I tell it here, this is a history that takes us across the borders of
transnational narratives of humanitarianism and pacifism and the life
spans of those iconic twentieth-century institutions of international gov-
ernance, the League of Nations and the United Nations. It ends at the
turn of the twenty-first century, with the arrival of ‘governance feminism’

and the coinciding demise of internationalism itself.

The ‘International First Wave’

In the half-century before the outbreak of the First World War, around a
dozen new international women’s associations or coalitions emerged on
the political scene. The imprecise accounting reflects the challenges of
categorisation and the accessibility of archival sources. Some associations
identifiedwith religious causes (Jewish or Catholic, for example), whereas
others started from single-minded political purposes (temperance,

8 Formore on what socialist womenwere doing in this same period, seeDogliani’s chapter.
9 Also known as the IWSA, I have used IAW throughout.

10 K. Anthony, Feminism in Germany and Scandinavia (New York: Holt, 1915), 3. On the
eve of the Second World War, the English writer Virginia Woolf summed up what she
counted as an accepted rule: the prevalent nationalism made men the focus of political
and legal rights and rendered woman without a country; V. Woolf, Three Guineas
(London: Hogarth, 1938), chap. 3.
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trafficking of women, suffrage).11 Yet even if we only count the more
bourgeois of these, they reveal the diversity of ‘international first-wave’
feminist organisations that contributed to the spectrum of liberal
twentieth-century internationalisms.

The First World War marked the intensification of this longue durée
history of ideological and strategic links between feminisms and interna-
tionalisms. Although historians have tended to focus on the fracturing
effect of the war on pre-war developments in the history of international-
ism, in the first year of fighting on the European continent, large numbers
of women turned to the League of Nations societies that appeared in
England espousing the idea of international government (these later
spread eastwards through Europe, as well as across the Atlantic and
Pacific). With women added, some pro-League societies supported a
minimal emphasis on international arbitration; others demanded forms
of international government that mirrored the functions of national gov-
ernments; many touted women’s equality and political representation as
concerns for any post-war international order. Not only were prototypical
English League societies the products of collaborations between male
academics and politicians, but, as Helen McCarthy has described, they
were dependent for their activism and outreach on the membership of
‘armies’ of already existing women’s pacifist and religious associations,
including the Jewish Women’s Union, Church Army Girls Clubs, and
Council of the Girls’ Friendly Society. The prominent League of Nations
Union (LNU) also exuded nation state–like gender characteristics: its
symbol was aMadonna-style figure ‘with a star suspended like a halo over
her modest head-dress’; ‘women were typically outnumbered on the
Executive by their male colleagues and power lay in the masculine inner
circle’; and its female members ‘appeared willing to accept that
their “natural” arena for action lay in the League’s humanitarian and
auxiliary work’.12

Women also responded to the accumulating horrors of the war by
establishing their own new international feminist associations in support
of a future international government. Among the best known was the
Women’s International League for Peace and Freedom (WILPF) –which
continues to have a reputation for conjoining feminism with pacifist and
internationalist objectives. The WILPF’s origins lay in the International
Women’s (Peace) Congress held at The Hague in 1915. A crucial
moment in genealogies of international feminism and pacifism, diverse

11 See the list in Rupp, Worlds of Women, 38.
12 H. McCarthy, The British People and the League of Nations: Democracy, Citizenship and

internationalism c. 1918–45 (Manchester University Press, 2011), 185.
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national interpretations of this meeting have emphasised the leadership of
either Aletta Jacobs, a Dutch doctor and women’s activist, or Jane
Addams, the leader of the US Women’s Peace Party. Regardless of
which woman we place at its organisational centre, the Hague congress
is significant for bringing together transnationally linked women from
countries across the rival Entente and Central alliances – even though
many of their governments tried to stop them – to discuss strategies for
ending the war quickly.13

The women’s choice of the imposing Hague Peace Palace (or
Vredespalais) for their 1915 congress connected them not only to the
long history of political expectations tying together the fate of interna-
tionalism and feminism, but also to a developing historical narrative of the
liberal characteristics of the ‘new internationalism’; namely, the promo-
tion of international law, international institutions and international pub-
lic opinion. The Peace Palace had been built as a consequence of the 1899
and 1907 Hague peace congresses attended by European states in
response to the escalating militarisation of the imperial powers.14

Women had no formal part in either pre-war congress, but feminist
historians have recognised the meetings as ‘the first time that women’s
associations lobbied so specifically and widely at a diplomatic multilateral
meeting’.15 In 1899, the International Women’s League for General
Disarmament – which included Japanese members – presented a petition
signed by 1 million women to the Russian Tsar, who had originally called
for the 1899 gathering.16 The ICWadded to themix of events a ‘Standing
Committee on Peace and Arbitration’ featuring the high-profile Austrian
pacifist Baroness Bertha von Suttner. The well-connected Suttner was
able to harness the publicity generated by the first Hague congress to force
the hand of European governments and stage a follow-up in 1907, which
also led to the Scottish-born US-based philanthropist businessman
Andrew Carnegie’s funding of the Peace Palace.

Once we start looking closely at wartime internationalisms, the evi-
dence of women agitating for an anticipated League of Nations is difficult
to ignore. In Paris, members of the Groupe d’Action des Femmes infil-
trated the weekly dinners of the French association for a League of
Nations or Societé des nations, adding their feminist demands to the
diners’ discussions of the compatibility of internationalism, patriotism

13 It was originally known as the International Women’s Committee for Permanent Peace
(IWCPP).Formoreon their pacifist agendas, seeAndrewWebster,Chapter7 in this volume.

14 For more on their importance for the introduction of international laws of war and war
crimes conventions, see Andrew Webster’s Chapter 7 in this volume.

15 Sandi E. Cooper cited in Reinalda, Routledge History of International Organizations, 67.
16 Reinalda, Routledge History of International Organizations, 67.
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and the Rights of Man.17 Many of the same women who participated at
the 1915 Hague meeting were connected to League societies. The British
activistHelena Swanwickwas amember of theWILPF, the LNU, and the
Union of Democratic Control, which she successfully lobbied to pass a
resolution in favour of the equal citizenship of men and women as a
condition of any future League of Nations.18 Ellen Key’s highly success-
ful wartime campaigns in her native Sweden and across the United States
and Western Europe articulated a future internationalism that combined
international government, national patriotism, women’smaternalism and
women’s equal rights. According to Key, ‘woman’ was the ‘mother of
humanity’, responsible for cultivating ‘an international spirit’, with ‘equal
rights in politics, in nationality, in marriage, and as parents, equal pay for
equal work, and equal moral standards, equal training and opportunities,
and the endowment of maternity’.19

In 1919, with the war over and formal peacemaking discussions among
the victorious Entente powers in progress, feminist women brought
renewed bravado to their internationalist agenda: a League of Nations
that would stand up for women’s rights as well as maintain world peace.
The most ambitious in this respect were theWILPF women from Europe
and the trans-Atlantic and trans-Pacific. At their second congress, held in
(neutral) Zurich to coincide with the peace conference in Paris, the
WILPF proposed one of the most comprehensive plans for a future
League: it would take control of colonies, supervise the world economy,
and oversee the political, social and economic equality of women with
men.20 The more middle-of-the-road ICW and IAW were able to exploit
their political networks in Paris to demand international recognition of
women’s ‘self-determination’ to complement the peace principle of

17 ‘Lettre de Ligue pour une Societé des Nations basée sur une constitution internationale’,
31/10/17, Fonds Divers – Series Modernes et Contemporaines: F/7/13146, Archives
Nationales, Paris. Although the League societies were copied across France, the
Atlantic and the Pacific, the English LNU was the most successful. See J. -M. Guieu,
Le Rameau et le glaive: les militants francais pour la Societé des nations (Paris: Presses de
Science-Po, 2008).

18 Other women in the UDC includedMrs Phillip Snowden, Mrs Charles Trevelyan, Lady
Margaret Sackville and Mrs Morel. H. M. Swanwick, Builders of Peace (London:
Swarthmore, 1924), 56.

19 E. Key, War, Peace, and the Future: A Consideration of Nationalism and Internationalism,
and of the Relation of Women to War, tr. Hildegard Norberg (New York: Putnam, 1916).

20 ‘Resolutions to be presented the Peace Conference of the Powers in Paris’, International
Congress of Women, Zurich, May 1919, The Women’s International League for Peace and
Freedom Papers, 1915–1978 (Microfilm Corporation of America, 1983), Reel 18. The
Labor and Socialist International Conference held by women’s associations in Berne in
1919, to coincide with the Paris peace talks, likewise supported an international order
shaped by international law and a League; Mrs P. Snowden, ‘Two International
Conferences at Berne’, Jus Sufraggi (March 1919), 73–74.
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national ‘self-determination’. In response, an inner circle of peacemakers –
men representing the United States, Britain, France, Italy, Japan, and the
Indian principality of Bijkaner – insisted that women’s political status
within nations was not a legitimate international concern; instead, they
agreed that national self-determination was defined by the capacity of
nations to determine the status of their women. (The one point they
could not agree upon was the international status of the principle of race
equality.) The French PrimeMinister Georges Clemenceau stated that he
‘had no objections’ to an enquiry ‘into the conditions of woman and child
labour’, but he ‘strongly object(ed) to any enquiry being held into the
political status of women’.21 Japanese Foreign Minister Baron Makino
remarked on the insignificance of the suffrage movement in Japan. The
Maharaja of Bijkaner believed that this request would present difficulties
‘in all oriental countries for reasons which it would be unnecessary for him
to explain at the present moment’.22

Historians have repeatedly ignored the presence of women at the Paris
peace talks and their demands. Yet adding them exposes the gender under-
pinnings of a key moment in twentieth-century international history: state
delegationsmeeting in Paris in 1919 drawing the borders of institution and
law-focused internationalism around the prerogative of nations and simul-
taneously reinforcing national gender norms as constitutive of the new
terrain of international politics.23The peacemaking discussions also under-
score the ideological work required to maintain the ‘woman question’ as a
national rather than international question.As important in this historywas
Clemenceau’s concession that ‘woman and child labour’ should be a
concern of international labour regulation. This form of regulation was
already an established practice, thanks to the precedents set by the pre-war
European intergovernmental labour bodies that standardised labour and
health regulations with special conditions for ‘women and children’. In
1919, Clemenceau may also have felt compelled to compete with the
specific class appeal of the Second Communist International in the
wake of the successful Russian revolution, which was offering ‘special
protection’ for women workers in a workers’ paradise.24 Then there is the
evidence of the ideological spectrum of this gendering process – other
liberal-democratic politicians responded to the threat posed by the

21 For more on this episode, see G. Sluga, The Nation, Psychology, and International Politics,
1870–1919 (Basingstoke: Palgrave Macmillan, 2006), chap. 2.

22 See C. McFarland and E. Nevin, ‘The Reluctant Reformer: Woodrow Wilson and
Woman Suffrage, 1913–1920’, The Rocky Mountain Social Science Journal 11 (1974),
33–43.

23 J. T. Shotwell, At the Paris Peace Conference (New York: Macmillan, 1937), 179.
24 Reinalda, Routledge History of International Organizations, 183.
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Russian Revolution by branding the WILPF (and feminism) as the thin
edge of a Bolshevik wedge. Ironically, it was these same women’s groups
who were betting their political futures on the liberal scope of internation-
alist ideas and organisations sanctioned by the governments of the victor-
ious (and imperial) powers. Such was feminist optimism regarding the
establishment of a League ofNations thatGerman-bornAmerican journal-
ist andWILPFmember ConstanceDrexel wrote inThe Times ‘there is now
no further doubt that women have been given the right of creating a leading
part in the new world organisation. What will they do with it?’25

The League and Interwar Internationalisms

Whenwe pose the question, what couldwomen do with the newLeague of
Nations, there is evidence of both the limitations of the new organisation
and its possibilities as the inter-governmental body’s principles and
bureaucracy replicated and reinvented gender norms and relations. The
League’s archives show that, throughout this early period, its bureaucrats
and delegates rejected repeated demands for aWoman’s Charter and for a
separate body for ‘Women’s Questions’. However, the archives also
indicate that those same demands led to the one provision in the
League’s Covenant that enshrined gender equality by requiring paid
positions within the League secretariat to be open to both sexes.26 This
was enough of a chink to allow in an imposing minority of often over-
qualified women, particularly in the ‘second division’ of administrators,
as Susan Pedersen has so carefully detailed, at a time when European
governments were pushing women out of the jobs they had temporarily
occupied in war.27 The limits of League opportunities are as evident
in the career of the well-known League figure Dame Rachel Crowdy,
who, by exception, held the highest post of any woman in the League
bureaucracy, as the long-time administrator of its Social Section – the
allegedly ‘soft politics’ terrain of ‘Opium, Refugees, Protection of
Children, Relief after Earthquakes, Prison Reform, Municipal
Cooperation, Alcoholism, Traffic in Women’.28 Crowdy was never

25 Constance Drexel, ‘Women’s Part in the League of Nations, Article 1 For London
Times’, League of Nations Archives, R1356 23/289/289, Geneva. Later, the German-
born US citizen Drexel would become an active Nazi enthusiast.

26 The relevant archives can be found at the League of Nations. See, too, H. Swanwick,
I Have Been Young (London: Victor Gollancz, 1935), 246, 385.

27 D. H.Miller, The Drafting of the Covenant (New York: Putnam Sons, 1928) v. 1, 348, ivi,
v. II, 537.

28 See S. Pedersen, ‘Women and the “Spirit of Geneva” between the Wars’ (unpublished
ms.), generously shared with me. Women predominated as interpreters, translators, in
the Précis Writers Service or the Children’s Information Service. When women were
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given the rank of director, the title bestowed instead on the man who
replaced her in 1930, at Secretary-General Drummond’s instigation and
as his sign that women had overreached their welcome at the League.29

If women rarely rose to equal positions with the men who dominated
the League bureaucracy, they had two other avenues open to them: as
League delegates for their nation states or as experts on League advisory
commissions. Over its roughly two decades of activity, there were seven-
teen women delegates to the League’s General Assembly, including
Scandinavian and South American women, and the Soviet Union’s
Alexandra Kollontai, who was uniquely privy to one meeting of the
inner sanctum of the League Council.30 Among those women who
acted in substitute roles for the British male delegates were the well-
connected Swanwick and the conservative Edith Lyttelton and Florence
Horsbrugh; Hungary sent Countess Apponyi, Lithuania Sofija
Ciurlionis, and Romania Helene Vacaresco, a Francophone Romanian
literary exile.31When Anna Bugge-Wicksell, a Swedish-basedNorwegian
lawyer and vice-president of the IAW, and then Valentine Dannevig, one
of the founders of the Norwegian WILPF and Director of a Girls School,
successively made it on to the League’s Permanent Mandates
Commission, it was because of their government’s disinterest in this
body.32

The uneven history of women’s employment or formal roles at the
League mirror the difficulty of assessing the impact of feminisms on
League internationalism and vice-versa. Although we can list individual
women who gained a foothold, it is harder to winkle out their personal
investment in League internationalism. There is no doubt, as Drexel
summed up to Drummond, that women expected ‘the feminist point of
view . . . to be brought into the realm of world government’ (she, too,
blamed Wilson as much as the administrators of the League for selling
out).33 It is also true, as Pedersen has argued, that thanks to the persis-
tence of women’s organisations and individual women (including
Crowdy), women’s involvement with the League came to be regarded

appointed to the same jobs as men, as national conventions dictated, they were paid at a
lower level. There was, however, maternity leave and an International School for children
of League staff (male and female, of course).

29 Pedersen, ‘Women and the “Spirit of Geneva”’.
30 See Karl Erik Haug, ‘Folkeforbundet i den norske kvinnekampen’, Historisk tidsskrift 92

(2013), 625–650.
31 There were others, Australians, Canadians, Danish and Swedish.
32 See S. Pedersen, ‘Metaphors of the Schoolroom:WomenWorking theMandates System

of the League of Nations’,HistoryWorkshop Journal 66 (2008), 188–207. TheNorwegian
government also sent Kristine Bonnevie,Martha Larsen Jahn, Ingeborg Aas and Johanne
Reutz as delegates to social issues regarded as women’s provenance.

33 Miss Constance Drexel, 21 June 1919, Women’s Questions, League of Nations, 23/289.
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as a significant characteristic of the new ‘spirit of Geneva’. Women were
in paid positions, a prospect still unlikely back in their national bureau-
cracies; their presence constituted a ‘minor diplomatic revolution’.34

And, even as a minority, women were able to contribute to the expansion
of the League’s concerns and effectiveness, including the problem of
Married Women’s Nationality and statelessness more generally.

Then there were the women who felt betrayed from the League’s incep-
tion by its failure to represent women andwomen’s issues. Among themwas
the American epidemiologist Alice Hamilton, a WILPF member and the
only woman to sit on the League’s Health Committee. During the war,
Hamilton had anticipated a separate International Women’s Organisation
as the gender-specific complement of an International Labour Organisation
(ILO). Instead, the ILO alone saw daylight. Certainly, the organisation was
able to set universal labour and health standards for women, particularly
before and after childbirth, and the regulation of night work for women and
children – issues supported by women’s associations advocating the inter-
nationalisation of protective legislation.The ILOeven provedmore success-
ful than the League in accommodating women since it required a female
expert present whenever women were discussed.35 But, by the 1930s, the
accruing disillusionment among feminists connected to the League system
was palpable. The League’s most stalwart wartime supporters, such as
Swanwick, would remember the Geneva years as a time when they had to
counteract ‘a strong interior conviction that men are much better equipped
to legislate for women than the women themselves’.36

The League’s significance in the intersecting histories of international-
ism and feminism is further complicated when we consider the women
who were additionally marginalised by the cultural and race hierarchies
that mapped onto international politics in this period. Leila Rupp has
described the reproduction by women’s international associations in this
period of ‘the dynamics of global power relations’, that is, imperial-
colonial as well as national norms and regimes.37 Some European
branches of the IAW and WILPF separately lobbied the League for
non-state representation of their members on the League’s Permanent
Mandates Commission on the basis that women such as themselves were

34 Pedersen, ‘Women and the “Spirit of Geneva”’.
35 Sandell, ‘A Real Meeting of the Women of the East and the West’, 229.
36 The fewwomenwhowere appointed as government delegates to the League, often acting

for male counterparts for example, found themselves relegated to the Social Section – as
was Swanwick was for a short period, along with Danish Henni Forchhammer, vice-
President of the ICW. Archdale, ‘The Women’s International Movement’, 20. See also
C. Miller, ‘Geneva – the Key to Equality: Inter-war Feminists and the League of
Nations’, Women’s History Review 3 (1994), 219–245.

37 Rupp, Worlds of Women 2, 110.
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better able to supervise relations between white men and black women in
Africa or prevent the abuse by white men of indigenous women and their
half-caste children.38 Women, they claimed, ‘are the prime guardians of
(a race’s) traditions’.39 Yet, as other chapters in this volume point out, the
League’s structure and ideological underpinnings also provided fora in
which voices from the non-European world, including women, made
themselves heard.40

The global history of the League’s attraction for feminists is still
underresearched. But we do know that ‘Western’ women were often
acutely aware of the obligations imposed by their ‘international’ identi-
fication and worked to open up those political spaces, even as they
sometimes asserted racial and civilisational hierarchies in defence of
their claims.41 Members of the Pan-Pacific Women’s Association
based in Hawaii liked to imagine themselves as a parallel body to
‘Europe’s League of Nations’ at the ‘ocean’s crossroad’.42 In the
1920s, the WILPF and IAW established new membership bases in
Eastern Europe and South America, as well as in territories with dimin-
ished sovereignty (protectorates, mandates, colonies), such as Palestine,
India, Japan, Egypt, Bermuda, Cuba, Peru, Puerto Rico, Turkey,
Ceylon, Dutch East Indies, Syria and Rhodesia. A number of these
international organisations created a League ‘Liaison’ Committee of
Women’s International Organisations (1925) to better represent the
universal quality of their feminist ambitions – as one member put it,
‘such changes as will do away with undue restrictions upon (woman’s)
political, social and economic conduct and relations’.43 As the predo-
minantly Western London-based Liaison Committee lobbied the
League to appoint women to its international commissions, agencies
and conferences – working with the Lithuanian Princess Gabrielle

38 See Susan Pedersen’s Chapter 6 in this volume.
39 League of Nations Archives,Geneva: R6 1/1102J/248: The London International Woman

Suffrage Alliance to the Council of the League, February 1921; League of Nations
Archives, Geneva: Section 23, Women’s Questions, R1356, ‘Comitato Internazionale
Femminile Per Una Pace Durevole’.

40 See, for example, Natasha Wheatley and Hanne Hagtvedt Vik’s chapters in this volume.
41 See Keith Watenpaugh, ‘The League of Nations’ Rescue of Armenian Genocide

Survivors and the Making of Modern Humanitarianism’, who cites Helena Swanwick
calling for the League to involve more ‘women from the East’,American Historical Review
115, 5 (2010), 1315–1339, at 1323, fn26.

42 F. Paisley,Glamour in the Pacific: Cultural Internationalism and Race Politics in theWomen’s
Pan-Pacific (University of Hawaii Press, 2009).

43 H. E. Archdale, ‘The Women’s International Movement in Relation to General
Internationalism’, The Australian Quarterly 20 (1948), 16–24, at 17. For more on this
history see, Miller, ‘Geneva – the Key to Equality’.
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Radziwill in the League’s Information Section44 – it also tried to diversify
the representation of non-European women under its ‘international’
umbrella. The Liaison Committee linked associations that had already
been brought into the non-state actor international fold and opened mem-
bership to ‘all organizations of women which subscribe to the declared
objects and of whom [sic] membership is open to all nationalities’.45

The interwar was also a period when anti-imperialists from colonial,
post-colonial or weak states developed their own relationships with the
League. This included women already invested in the struggle for
national self-determination on the expectation that women’s indepen-
dence would follow.46 Across the lands of the British and former
Habsburg and Ottoman empires, ambitious new national and regional
feminist organisations sought local legitimacy by affiliating with existing
international women’s bodies. The Turkish Women’s Union (Türk
Kadın Birliği) – ‘made up of writers, doctors, lawyers, and educators,
demanding “social and political rights” for women’ – joined the IAW in
the mid-1920s in search of international legitimation. For IAW leaders,
cooperation with the Turkish group was ‘a gesture of the Alliance’s desire
to create greater East-West cooperation and extend the transnational
organising network to more non-Western regions of the world’. In
1935, 225 delegates from more than 30 countries, including Syria,
Palestine and Iran, attended the IAW’s Twelfth Congress held on the
grounds of Yıldız Palace in Istanbul.47 IAW president Carrie Chapman
Catt celebrated the international women’s meeting as the first ever ‘in a
Mohammedan country. Not only that’, she added, ‘the government has
joined in the invitation and provided the place of meeting, a thing that has

44 For more on these women, see M. Herren, M. Rüesch and C. Sibille, Transcultural
History. Theories, Methods, Sources (Heidelberg: Springer, 2012), 63.

45 On this history see also B. Moloney, ‘Crossing Boundaries: Transnational Feminisms in
Japan, 1900–2008’, in M. Roces and L. Edwards (eds.), Women’s Movements in Asia:
Feminisms and Transnational Activism (New York: Routledge, 2010), 103.

46 See, for example, K. Jayawardena, Feminism and Nationalism in the ThirdWorld (London:
Zed Books, 1986); and L. Sorbera, ‘Femminismi nel Mediterraneo’ (co-authored with
Leila el-Houssi),Genesis 12, 1 (2013), 5–12. Then there was the International Council of
Women of the Darker Races of the World (1920), which never grew far beyond its elite
North American headquarters; it sought to act as an international ‘liaison committee’ for
national ‘colored women’s’ associations; J. Tomás, ‘“Better Homes, Better Schools,
Better Churches, and a Better Country”: The International Council of Women of the
Darker Races’, in Women and Social Movements International, http://wasi.alexanderstreet
.com/help/view/better_homes_better_schools_better_churches_and_a_better_country_
the_international_council_of_women_of_the_darker_races, accessed 12 August 2015;
K. Chattopadhayay, Indian Women’s Battle for Freedom (Abhinav Publications, 2014).

47 Kathryn Libal, ‘Staging Turkish Women’s Emancipation: Istanbul, 1935’, Journal of
Middle East Women’s Studies 4 (2008), 31–52, at 37.
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not happened in a Christian country’. As Kathryn Libal has shown, the
most important Turkish political figure of the period, Atatürk, made use
of the congress for the purposes of publicising his national ‘Westernising’
program.

In similar ways, the Egyptian Feminist Union and the All India
Women’s Conference (AIWC) that appeared on the anti-imperial hor-
izon by this time each in turn sought the support of the League of Nations
for their domestic feminist goals, including membership of the League of
Nations Advisory Committee on Social Affairs. Indian women used
London contacts in the Liaison Committee to petition the League for
women’s equal right to representation in British colonial India and mar-
ried women’s right to nationality – the major international women’s issue
at the League as feminists tackled the daunting problem of women’s
statelessness by seeking to normalise and standardise the citizenship
rights of married and unmarried women.48 The Inter-American
Commission of Women (1928) had no official delegation status, but it
provided the legal template for proposals to the League for a Convention
on the nationality of married women. The All Asian Women’s
Conference (1931), which grew out of the National Indian Women’s
Association (1917) and was devoted to the preservation of ‘oriental
culture’, sent two delegates to Geneva to cooperate on the League’s
(half-hearted and unpaid scheme) Women’s Consultative Committee
on Nationality.49

To the extent that the wider world of women found a voice at the
League as experts and delegates (or its subjects), it was most often in
the context of social questions and the transnational concerns of the
League’s Permanent Advisory Committee on the Traffic in Women and
Children –which also had a history that stretched back to the pre-war era
of ‘new internationalism’.50 Among the groups that took up the cause of
trafficking through the 1930s, drawing the League’s international atten-
tion eastward, were the AIWC, the National Council of Women of India,
and the Calcutta and Madras Vigilance Associations.51 The League’s
Traffic in Women and Children Committee led investigations into

48 This was amajor issue for the League since in the late nineteenth century European states
introduced new laws requiring that female nationals marrying an alien lose their nation-
ality. In Britain, the right of British women to retain their nationality upon marrying a
foreigner was legislated only in 1948.

49 See Herren, Rüesch, Sibille, Transcultural History, 60.
50 See P. Hetherington, ‘Between Moscow, Geneva and Shanghai: The League of Nations

and the Traffic in Women of Russian Origin, 1920–1937’ (unpublished ms.).
51 D. Gorman, The Emergence of International Society in the 1920s (Cambridge University

Press, 2013).
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prostitution across borders in the ‘Far East’, involving China, India and
Siam, as well as French, Portuguese, British and US colonial powers, and
the YMCA, YWCA, International Missionary Council and Pan-Pacific
Women’s Association. The mediators between the local populations and
the Traffic in Women Committee were still often white women; the
Australian YWCA figure Janet Mitchell, for example, found that her
friendship with Crowdy and enthusiasm for abolition were all the creden-
tials she needed to be appointed the League’s ‘special rapporteur’ on the
issue in the East.52 Meanwhile, just as the Turkish government used the
IAWconference to publicise its political agenda in theWest, local govern-
ments exploited the concerns of this international machinery for their
own strategic purposes. Eager to reaffirm its national sovereignty, the
Siamese government sought involvement in the League’s interventions in
the trafficking of women across state borders. These were the kinds of
strategic state machinations that lay behind the story of the 1937 League
Conference of Far Eastern states in Bandung (then in the Dutch East
Indies), which raised the legal age of marriage for girls and abolished
licensed brothels in the colonies.53

According to the historian Margot Badran, League-channelled con-
nections between European and non-European international women’s
organisations – ‘their perceived unity and their definition of internation-
alism’ – collapsed in the 1930s under the strains of political and economic
pressures.54 Yet, to the extent that this international history has been
explored in national and international archives, once again, as in 1914, we
have evidence of a persistent turn to international organisations by
women from colonial and post-colonial societies on behalf of national
and feminist causes – not only the IAW conference, but also the traffick-
ing cause, for example. Theirmotivationsmay have been diverse, but they
shared an investment in the liberal international imaginaries that predo-
minated in the interwar period. In 1936, the Egyptian Feminist Union
used the platform of theUniversal PeaceCongress to enjoin the League to
assume its role as ‘the supreme world tribunal’, examining the causes of
war and questions of immigration (here, they had Palestine in mind) and
elevating ‘the weaker nations by permitting them to become active mem-
bers of “human society”’.55 The same message went out from attendees

52 For more on the roles of women, see Stephen Legg, Prostitution and the End of Empire:
Scale, Governmentalities, and Interwar India (Duke University Press, 2014).

53 S. Hell, Siam and the League of Nations (Bangkok: River Books, 2010).
54 M. Sandell, ‘A Real Meeting of the Women of the East and the West: Women and

Internationalism in the Interwar Period’, in D. Laqua (ed.), Internationalism Reconfigured:
Transnational Ideas and Movements Between the World Wars (London: I.B. Tauris,
2011), 176.

55 Ibid., 226.
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at League of Nations’ meetings in Alexandria and Cairo as an explicit
challenge to the League’s alleged tendency of privileging the interests of
imperial powers.

When we place women’s agency at the centre of the history of interwar
internationalism, our picture of the League becomes more complicated.
By the 1930s, in the eyes of some national governments, the evidence of
the League and the spirit of Geneva affording opportunities to women
was symptomatic of the organisation’s demise. National delegates and
bureaucrats within the League began to actively distance female suppor-
ters to the point that, under its second Secretary-General, Joseph Avenol
(1933–40), women were removed from those positions of relative power
they had gained within the organisation.

The later 1930s also invite us to look for evidence of the spectrum of
liberal internationalist thought beyond the League and the disillusioned
women at the centre of ambitious plans for international government
reconceptualised as world government and world citizenship. Rosika
Schwimmer, a stateless Wilsonian Hungarian feminist who had worked
at Jane Addams’ side in 1915 at The Hague and with the WILPF, ran a
‘Campaign for World Government’ from an apartment on New York’s
Upper West side.56 Together with the assistance of wealthy Texan socia-
list Lola Maverick Lloyd, Schwimmer wrote pamphlets on the choice
between Chaos, War or a New World Order, which typically argued for a
‘Federation of Nations’ as ‘a democratic league controlled by direct
representation of the peoples and not by governments and
bureaucracies’.57 When Schwimmer won the World Peace Prize, she
used the money to expand her world government campaign, linking
with international peace organisations on other continents. Even though
the outbreak of the SecondWorld War proved the failure of these efforts,
by the early 1940s, with the world once again imperilled, desperation
propelled ‘world government’ and ‘world citizenship’ into the main-
stream vocabulary of international politics, boosting the belief of men
and women in the necessity and inevitability of internationalism, with
men once again taking all the historical credit.58

56 Schwimmer fled to the United States, where she was repeatedly refused citizenship until
1946 (two years before her death) on the grounds of her pacifism – despite her anti-
communism and devoted Wilsonianism. For more on Schwimmer, see Sluga, The
Nation, Psychology, and International Politics.

57 Published in 1924, the pamphlet was revised and reissued in 1937 and again mid-war, in
1942.

58 For more on this see the later paragraphs on Edith Wynner, who complained precisely
about the way in which men such as Clarence Streit stole her ideas and language and
became the key spokespersons for this world-focused internationalism.
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The Apogee of Internationalisms

The international organisation that replaced the League in 1945, the UN,
hardly lived up to the expanded ambitions of the interwar or even wartime
‘world government’ movements. State sovereignty and national units of
governance – even the neo-imperialism of mandated territories – were the
mainstays of the new intergovernmental body, much as before. But the
international status of women had changed. In Paris in 1919, there were no
women representing states at the planning for a League.59 In San
Francisco, in 1945, at the UN Conference on International Organisation
(UNCIO), female delegates represented a broad spectrum of the world’s
territory and were even involved in the drafting of the UN Charter.60

The historian Celia Donert has described the charter’s invocations of
rights and freedoms ‘without distinction on the basis of sex or race, lan-
guage, or religion’ as ‘undoubtedly a landmark in the internationalization of
women’s rights’.61 The details of this epoch-marking document once again
point in the direction of the interventions of women, specifically delegates
from South American states, even as they reflect the expanded opportu-
nities for women within nation states and the wartime stirrings of colonial
demands for national emancipation.TheUNCharter was not the inevitable
consequence of any unambiguous cultural shift in the international political
status of women.62 We can hear the limits of any deeper change in gender
norms in the exasperation expressed by the British assistant delegates to
UNCIO, the MPs Ellen Wilkinson (Labour) and Florence Horsbrugh
(Scottish Unionist-Conservative), who baulked at press descriptions of
themselves as women rather than as individuals with ‘global’ interests.63

59 K. Offen, ‘Women’s Rights or Human Rights? International Feminism between the
Wars’, in P. Grimshaw, K. Holmes and M. Lake (eds.), Women’s Rights and Human
Rights: International Historical Perspectives (Basingstoke: PalgraveMacmillan, 2001), 243.

60 The US delegation to the UNCIO included a university dean, Dr Virginia Gildersleeve;
Canada had Cora Casselman, MP; China, Miss Wu Yi-Fang, President of Ginling
College and WILPF member; the Dominican Republic, Minerva Bernadino, President
of the Inter-American Commission ofWomen; Uruguay, Senator Isabel P. De Vidal; and
Brazil, Bertha Lutz, MP, IAW member and biologist. Venezuela sent one and Mexico
two women councilors, and Australia Jessie Street; the French government nominated
Elisabeth de Miribel, a former resistance fighter; Norway, Sweden and Denmark con-
tinued their League mandates practice and sent one woman each. B. Lutz,
‘Reminiscences of the San Francisco Conference that Founded United Nations, Bertha
Lutz Brazilian Plenipotentiary Delegate’. Typescript. n.d., in 6B/106/7/MCA/C2, Papers
of Margery Irene Corbett Ashby, Women’s Library, London.

61 C. Donert, ‘Women’s Rights in Cold War Europe: Disentangling Feminist Histories’,
Past and Present 218 (2013; suppl 8), 180–202, doi:10.1093/pastj/gts040178.

62 D. Stienstra, Women’s Movements and International Organizations (London: St Martin’s
Press, 1994), 79.

63 Free World, June 1945, n.p., cutting in Churchill/HSBR 1/4, Churchill College Library,
Cambridge University.
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The one US female delegate, Virginia Gildersleeve, a Barnard College
Dean, criticised the organisational segregation of the few women present
in conventionally feminine fields of international work.64 Then there was
her own elision from history as the drafter of the UN Charter’s preamble,
credit inevitably going to her fellow committee member, the South African
leader Jan Smuts. Observing the proceedings, the veteran GermanWILPF
figure Gertrude Baer cautioned that it was still uncertain whether women
would ‘at last be called to offices whichmanipulate the master levers, where
the purposes and methods of public action are determined’.65

The history of the influence exercised by women over the form and fate
of internationalism in the 1940s and after involves as many twists and
turns as the interwar story. The existence of the UN organisation agreed
at San Francisco led to an increase in the number of women’s associations
with ‘global’ status. This was in part because the UN increased the status
and number of nongovernmental organisations (NGOs) overall. None of
these NGOs was state-based, but many had local, state, federal or
national branches. The interwar Liaison Committee quickly adapted to
the new international status quo by creating a subcommittee in NewYork
to lobby the UN, another in Paris to capture UNESCO’s attention,
and a third in Geneva to liaise with the ILO and other UN agencies,
demanding ‘a share for women of the world . . . in the government of the
world in order to ensure the peace and well-being of the world’.66 As
importantly, the new role affordedNGOs gave entities such as the Liaison
Committee and each of its member associations the right to approach the
UN independently. Liaison Committee member Helen Archdale
described this change as ‘a great development and widening of the
thoughts, ideas and intentions of women in the field of international
affairs’.67 This view is backed by the example of the Iranian Women’s
Party whose members confirmed a growing consensus that the newNGO
system allowed for broader representation of ‘the expressed opinions of

64 See V. Gildersleeve, Many a Good Crusade (New York: Macmillan 1954), 331, and
B. Lutz, ‘Reminiscences of the San Francisco Conference that Founded United
Nations’; all in G. Sluga, ‘“Spectacular Feminism”: The International History of
Women, World Citizenship and Human Rights’, in F. de Haan, M. Allen, J. Purvis
and KDaskalova (eds.),Women’s Activism: Global Perspectives from the 1890s to the Present
(New York: Routledge, 2013), 44–58, 350, 331.

65 G. Baer, ‘Women on All Fronts’, Equal Rights, March–April 1945, 26. For more on the
situation in 1945, see G. Sluga, ‘National Sovereignty and Female Equality. Gender,
Peacemaking, and the New World Orders of 1919 and 1945’, in K. Hagemann, J. Davy
and U. Kätzel (eds.), Frieden – Gewalt – Geschlecht. Friedens- und Konfliktforschung als
Geschlechterforschung (Essen: Klartext, 2005), 166–83.

66 Archdale, ‘The Women’s International Movement’, 24.
67 Archdale, ‘The Women’s International Movement’, 24
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women’, passed on ‘through the available channels to the UNO and, in
reverse’.68

Among the feminist organisations lobbying the UN with official NGO
status was the (also historically neglected) Soviet-sponsored Women’s
International Democratic Federation (WIDF), the ‘largest and most
influential international women’s organization of the post-1945 era’.
Established towards the end of 1945 in Paris, for some contemporaries,
the WIDF even took on the features of a woman’s UN since it attracted
left-feminists, pacifists, antifascists, supporters of women’s rights, chil-
dren’s rights, anti-colonialism and anti-racism.69 At its first congress, 40
countries were represented; at its 1953 congress, 67 countries agreed to
an ‘International Women’s Charter’; in 1985, the WIDF had 135 mem-
ber organisations from 117 countries worldwide. Its first President and
Secretary-General for ten years was Eugenie Cotton, a physics PhD and
survivor of Auschwitz and Ravensbruck. Some of its better-known mem-
bers included Funmilayo Ransome-uti fromNigeria, Pak Chong-ae from
Korea and Saiza Nabarawi from Egypt. Its International Women’s
Charter was influenced by the Australian Women’s Charter Movement
and was used in Indonesia by women to claim local rights. Donert argues
that it was only in the 1960s that the WIDF turned ‘towards internatio-
nalizing a “socialist” vision of women’s rights through the United
Nations’.70 Paradoxically, by then, some of its membership base were
inclined to call even the WILPF ‘fascist’. Even more telling of the polar-
ising influence of the ColdWar on views of internationalismwas theUN’s
withdrawal of WIDF’s consultative and advisory status in 1954, a state of
affairs that lasted until 1967. In the 1970s, however, against the back-
ground of détente, the WIDF regained some of its international clout,
promoting the concept of an International Women’s Year, as a ‘logical
consequence of its decades-long work at the transnational level’, and
which the UN famously took up as a program in 1975.71

According to the historian Francesca de Haan, restoring the WIDF to
its place in this history challenges conventional chronologies of both

68 In 1945, the Iranian women’s party invoked the UN Charter’s reference to ‘complete
equality between the sexes’ in an attempt to influence Iranian politics; see Camron
Michael Amin, ‘Globalizing Iranian Feminism, 1910–1950’, Journal of Middle East
Women’s Studies 4 (2007), 6–30, at 27. Archdale, ‘The Women’s International
Movement’, 19.

69 Haan, ‘Eugénie Cotton, Pak Chong-Ae, and Claudia Jones’, 174, 175. According to
Francesca de Haan, the WIDF ‘was relevant and powerful because of its left-feminist
agenda which addressed global economic and political power structures – capitalism,
colonialism, imperialism – while always including women’s rights as a necessary precon-
dition for a just world’, 183.

70 Donert, ‘Women’s Rights in Cold War Europe’, 179. 71 Ibid., 201.
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feminism and internationalism: first, the Cold War cannot be considered
a historical ‘doldrums’; second, ‘a global women’s movement developed
as early as the late 1940s’.72 We might also note the changing, and
sometimes unpredictable, gendered ways in which women’s agency and
feminism were nurtured in the political spaces opened up by internation-
alism. For example, in the interwar, the women’s movement had asked
the League for an Equal Rights Treaty, which the League reframed as an
Equal Status Convention. During the early years of the UN, reference to
‘equal’ was as unlikely as ‘rights’ in international discussions of women.
This linguistic temperingmatched the relative invisibility of women in the
web of UN agencies in their early years: the World Health Organisation
(WHO) referred to the promotion of ‘maternal and child health and
welfare’; UNESCO borrowed the UN formula ‘without distinction of
race, sex, language or religion’ and continued with a call for ‘universal
respect . . . for the human rights’ and for ‘the ideal of equality of educa-
tional opportunity’ (although its first Director-General, Julian Huxley,
refused UN requests to take on the work of tackling discrimination
against women); the still existing ILO affirmed ‘the principle that men
and women should receive equal remuneration for work of equal value’
and was now one of the few international agencies that directly addressed
the need to employ women. However, UN development programs con-
ceptualised women’s education as ‘domestic science, home economics,
and dressmaking’.73 The Food andAgricultural Organisation, for its part,
ignored the fact that women were the major growers, processors and
distributors of food.74

When we scan down to the roles of women within the international
bureaucracies, once again we find a more complex history of the interna-
tional fate of feminism and women’s influence on mid–twentieth-century
internationalism.During the first decade of its bureaucratic existence, the
number of women in the UN Secretariat as well as among the UN
delegates actually declined.75 However, the women who were there
often worked to alter the status quo, even if not always in agreed
directions.

Take, for example, Hansa Mehta’s role as the Indian delegate on the
drafting committee of the Universal Declaration of Human Rights

72 Haan, ‘Eugénie Cotton, Pak Chong-Ae, and Claudia Jones’, 183.
73 A. Winslow, ‘Specialized Agencies and the World Bank’, in A. Winslow (ed.), Women,

Politics and the United Nations (Westport, Conn.: Greenwood, 1995), 156–157. Winslow
has argued that the ‘emphasis given to developing training and education for girls and
women . . . (was linked) to the traditional division of the labor market into male and
female sectors, as well as customs, traditions and attitudes regarding women’s role
and responsibilities’.

74 Ibid. 75 Stienstra, Women’s Movements, 62.
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(UDHR). Mehta promoted the view that individuals as well as states be
allowed to petition the UNHuman Rights Commission, the Commission
should be enabled to take action on petitions, and a bill on human rights
should become part of the Charter and a fundamental law of theUN. The
final version of the 1948 UDHR agreed by the UN General
Assembly defeated all these propositions. Despite Mehta’s protests, the
UDHR also enshrined the family as ‘the natural and fundamental group
unit of society . . . entitled to protection by society and the State’ and
yoked together the needs of women as mothers with those of children.76

An AIWC stalwart, Mehta was more successful in having a special
women’s division of the Human Rights Commission created on the
grounds that the inclusion of women in the idea of ‘human’ rights could
not be taken for granted (the point was more obvious in the French
translation of human rights as les droits de l’homme, or ‘the rights of
man’).77 True to period form, this body was named the Commission for
the Status of Women (CSW), with no mention of rights. Still, in the
drafting of its charter, Mehta was able to draw on her interwar AIWC
experience, borrowing as its key principle: ‘the freedom of woman and her
equality with man, equality of identity’.78 The CSW’s agenda echoed the
experience of the interwar in other ways because it concerned itself with
the unfinished business of the interwar campaigns: from equality in
marriage, monogamy, nationality, property, guardianship of children,
and social and economic equality, to the prevention of traffic in women
and equal opportunity in the domain of education.79 Ultimately, the
CSW’s existence manifested the dual-edged progress of women in the
expanding realms of international government and the broad spectrum of

76 Bhagavan, ‘A New Hope’, 329. Equal Rights 32, 3 (May–June 1946), 27. For a compre-
hensive account of the drafting of the declaration, including the influence of religion and
gender precepts, see J. Morsink, The Universal Declaration of Human Rights: origins,
drafting and intent (Philadelphia: University of Pennsylvania Press, 1999). See also
Roland Burke’s Chapter 13 in this volume.

77 M. Lake, ‘From Self-Determination via Protection to Equality via Non-Discrimination:
Defining Women’s Rights at the League of Nations and the United Nations’, in
Grimshaw et al. (eds.), Women’s Rights and Human Rights, 263. For the earlier period,
see Offen, ‘Women’s Rights or Human rights? International Feminism between the
Wars’.

78 ‘Presidential Address before the 18th Session of the All India Women’s Conference at
Hyderabad (Sind) byMrs HansaMehta’, Roshni, February 1946, 21. See K. Midtgaard,
‘Bodil Begtrup and the Universal Declaration of Human Rights: Individual Agency,
Transnationalism and Intergovernmentalism in Early UN Human Rights’,
Scandinavian Journal of History 36 (2011), 479–499. See also D. H. Linder, ‘Equality
for Women: The Contribution of Scandinavian Women at the United Nations, 1946–
66’, Scandinavian Studies 73 (2001), 165–208.

79 L. Reanda, ‘Human Rights and Women’s Rights: The United Nations Approach’,
Human Rights Quarterly 3 (1981), 18, 24–25.
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its liberal-democratic foundations. Even as the causes of feminism and
internationalism were institutionally allied, their segregation within inter-
national institutions was reinforced.

Nowhere is the importance of nuance and individual agency in this
history more apparent that in the role of the Swedish social-democrat and
feminist Alva Myrdal, who was made Acting Top-Ranking Director of
Social Affairs at the UN in 1949 and oversaw many of the developments
in the Human Rights Division, including the operations of the CSW. On
her view, the greatest threat to peace came from the lack of economic and
political opportunities afforded men and women subject to colonial rule.
Myrdal advocated for a development program that would give them those
opportunities, based on a model that had already seen Sweden make the
journey out of its feudal past via industrialisation into a democratic and
modern future.80 During her six years as Director of the Social Sciences
department at UNESCO in Paris from 1950, she was able to restart the
studies of women’s status left in abeyance by the League, and to support
the feminist initiatives she understood as fundamental to a ‘human’
perspective on development.81 When Myrdal left the world of interna-
tional organisations for traditional national diplomacy, it was out of
frustration with the UN’s development programs’ neglect of women
and the ‘human’ element she advocated.

It was only in the 1970s, an era formally conceptualised at the UN as
‘global’, that the UN structure began to come to more fruitful terms with
the long-entangled past of internationalism and feminism. The UN inau-
gurated its ‘Decade for Women’ and the first World Conferences on
Women, with their moments of ‘solidarity’, ‘raised consciousness . . .
networks and coalitions’.82 Judith Zinsser argues that familiar gender
norms persisted in international policy outcomes: women mattered as
the subjects of laws to limit the effects of ‘lead poisoning on her unborn
children, the importance of breastfeeding, or a prostitute’s role in the
spread of venereal disease’; ‘Women often came at the end of sentences
and paragraphs, “Development” at the beginning’.83 Yet, over the dec-
ades that followed, the entrenched habitus of international bureaucracies
and practices of international congressing added up to other kinds of

80 G. Sluga, ‘Development, the Human Story’, in C. Unger et al. (eds.), International
Organizations and Development (Basingstoke: Palgrave, 2014).

81 G. Sluga, ‘UNESCO and the (One)World of Julian Huxley’, Journal of World History 21,
3 (2010), 393–418.

82 J. Zinsser, ‘From Mexico to Copenhagen to Nairobi: The United Nations Decade for
Women, 1975–1985’, Journal of World History 13 (2002), 139–168, at 147.

83 Ibid. See also Jocelyn Olcott, ‘Globalizing Sisterhood: International Women’s Year and
the Limits of Identity Politics’, in Niall Ferguson, Charles Maier, Erez Manela and
Daniel Sargent (eds.), Shock of the Global (Harvard University Press, 2010).
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change. These can be attributed to the impetus of demands made by
internationally organised women identifying across liberal and socialist
political traditions and experienced in the operations of international
governance.

This shift brings us to our own times, when the coinage of the term
‘governance feminism’ reflects the extent to which international organi-
sations are now conventionally associated with the interests of women
and universal principles of women’s rights and even feature feminist
actors. In that context, we can read the post-war resolutions of the
UN’s Economic and Social Committee as seeding new (yet familiar)
political norms developed through a long history of feminist internation-
alism, even if unable to ensure their immediate success: equal access to
public office; equal pay; equal educational opportunities; and no discri-
mination arising from differing national laws on marriage, divorce, dom-
icile and nationality.84 In the 1990s, when the UN adopted a Human
Security agenda as a means of renewing its international authority,
womenwere central to a new institutionalised policy of economic sustain-
ability, equity and peace. Internationalism had come full circle: from the
horizon of feminist expectations of international government in the First
World War, through Alva Myrdal’s 1940s privileging of the ‘human’ and
women in the internationalisation of economic development as the
partner of political progress, to the arrival of a new century, when ‘gov-
ernance feminism’ underscored the importance of women in this long
international history.

Remembering Women, Feminism and Gender

The history of internationalism leads us to women as well as men, to the
mid- as well as high-level intellectual history of feminism, to the ideolo-
gies of popular social movements as well as elites, and to non-Europeans
and colonials as well as to the ‘West’. In the early decades of the twentieth
century, women driven by an engagement with institution- and law-based
internationalism as a path to achieving their feminist aims contributed to
new analyses and interpretations of the significance of internationalism.
In 1919 and through the interwar years, female members of the Institut
International de la Paix, the World Congress of International
Associations, Institutions Internationales, the Workers Educational
Association, the Association for the Study of International Relations,
the Women’s International League for Peace and Freedom and other
organisations, and women such as Louise Weiss, editor of L’Europe

84 Winslow ‘Specialized Agencies and the World Bank’, vii, 161–162.
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Nouvelle, and Helena Swanwick, organised summer schools throughout
Europe on international questions. They recommended texts by women,
including the English Lucia Ames Mead on patriotism and internation-
alism, and German WILPF members Lidia Auersperg and Gustava
Heymann on psychology and internationalism.85 They nurtured a view
of International Relations that, by the 1930s, was superseded bymenwho
espoused ‘realism’ and hardened the study of international relations into
a masculine discipline. Just as earlier women’s efforts to influence the
peace of 1919 were excised from the historical record, women’s texts and
their preferred subject areas were habitually eliminated from the intellec-
tual itineraries of international studies. Yet we know that women pub-
lished on internationalism, and that Florence Stawell’s reflections on
‘international thought’ led to the first book to use that term. Born in
Melbourne, Stawell was a classicist based in England who had come
under the influence of that other Australian, Gilbert Murray, at Oxford,
and, through that network, the League of Nations Union. Her study The
Growth of International Thought (1928) was dedicated to the ‘conviction
that a sane nationalism, when it understands itself, points the way to
internationalism as its completion’.86

On the other side of the Atlantic, Edith Wynner’s Searchlight on Plans
for Peace (1944) approached the genealogy of internationalism from the
perspective of plans for some form of ‘WorldGovernment’, although, like
Stawell, she began in the classical period. Her compendiumwas intended
to record for posterity the ‘historical parade’ that demonstrated ‘the tragic
futility of dreams and actions designed for mankind’s peace and security
as long as might supersedes right’; it also positioned ‘the creation of world
government’ as ‘the central problem of our time’.87 Human survival,
Wynner argued, was more important than ‘the story of free enterprise
versus planned economies; or capitalism versus communism; or even
democracy versus totalitarianism’. At the time, Wynner’s paid job was
assisting Rosika Schwimmer. In the mid-1940s, she ended up in London
working for the British parliamentary group (which had its own separate
women’s committee) dedicated to World Government.

By the early 1950s, the divisions of the Cold War were not only side-
lining world government initiatives, they were rewritingWynner’s experi-
ence of internationalism. In 1953, Harold Stassen, a former Minnesota
governor and delegate to the UNCIO, denied in a US court of law ever

85 G. Sluga, ‘Gender’, in P. Finney (ed.), International History (Basingston: Palgrave,
2004), 314.

86 F. Stawell, The Growth of International Thought (New York: Holt, 1929).
87 E. Wynner, with G. Lloyd, Searchlight on Peace Plans: Choose Your Road to World

Government (New York: Dutton, 1949 [1944]), 7.
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having advocated a world police force or world government, thereby, in
Wynner’s eyes, simultaneously extinguishing the history of women’s
agency and feminist ambitions. As Wynner read his statement she was
alerted to the importance of her personal press clipping collection where,
‘bigger than life’, she found ‘Stassen’s 1943 speeches on this theme of
internationalism as world government reprinted verbatim day after day in
theHerald Tribune’.88 For the next forty years, Wynner worked to correct
impressions of the theme of internationalism by ensuring that the archive
Schwimmer and Maverick had bequeathed to the New York Public
Library (along with her own papers) was catalogued andmade accessible.

At the risk of continuing a longer tradition of separating out female
agents and feminist objectives from history, my intention in this chapter
has been to remember the ways in which the ‘woman question’ and
feminists shaped twentieth-century international thinking and interna-
tionalism. Adding women highlights the confusion of socialist- and
liberal-democratic actors who engaged the ‘new internationalism’ in the
colonial world as much as in Western metropoles.89 Adding feminism
underlines the persistent and shifting significance through the twentieth
century of international institutions for otherwise marginalised actors as
sites of political negotiation and petitioning.90 Decade after decade, men
and women brought discussion of gender norms to the bureaucratic and
political and social tables of international organisations and associations.
Conversely, women placed their faith in twentieth-century international
institutions and practices and in international laws as the means of
improving their collective gender status within nations, empires, and
colonies, as well realising permanent peace, humanitarianism and, as
often, social justice. Recovering the presence of those women and the
diversity of their political ambitions reminds us that the twentieth-century
history of feminisms was as much about internationalism as imperialism
and nationalism. For that same reason, internationalisms have a central
place in the long, gendered, history of democracy and modernity.

88 Letter to Lloyd family, 8 July 1956, Box 6.4 General Correspondence, Edith Wynner
Collection, New York Public Library; see also the Schwimmer and Lloyd-Maverick
Collection, NYPL.

89 For more on women in the communist and socialist traditions of internationalism, see
Patrizia Dogliani, Chapter 3, and Talbot Imlay, Chapter 10, in this volume.

90 On an international political sphere, see Sluga, Internationalism in the Age of
Internationalism, passim, and also Natasha Wheatley, Chapter 12 in this volume.
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5 Men and Markets
Global Capital and the International Economy

Patricia Clavin

The explosion of the volume of international capital and its movement
around the world in the nineteenth century facilitated the first great wave
of globalization and notions of the ‘international’. This chapter explores
the impact of these global processes of exchange that reshaped old mar-
kets and created new ones and the far-reaching movement of money,
goods, technology and the tide of people that were – or weren’t – carried
along with it. It is a story of routes that gave rise to the modern interna-
tional economy and the men who sought to govern it.

Writing the history of the world economy and its relationship to the
international ideas examined elsewhere in this volume opens up the
particular challenges of scale, methodology and agency. The first part of
this chapter teases out the relationships among markets of money, trade
and labour and the way in which states increasingly sought to control
them, particularly in the wake of the FirstWorldWar. The second section
draws out how and why the international gold standard was the tool of
choice to stabilize the value of money and to manage the relationship
between the national and international markets. In theory, the gold
standard was a rational system governed by a set of impersonal rules; in
practice, the instrument was rebuilt and managed after the First World
War by central bankers in the world’s wealthiest countries. These central
bankers sought to align national markets with the international economy
through the gold standard ‘system’. Far from impartial, this was
a particular vision of the world economy, one characterized by deference
to the supposedly impartial discipline of the ‘rules of the gold standard
game’ defined by bankers and prominent economists. This vision of
capitalism was overtly internationalist because the theory determined
that when the system was operating properly (it rarely, if ever, did), the
gold standard wiped out the monetary distinctions between the national
and international economies.

Finally, the chapter explores the role played by two of the most influ-
ential and prominent central bankers in the twentieth century: Montagu
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Norman and Benjamin Strong. The gold-ordered world over which they
presided helped bring about theGreatDepression. The ‘HungryThirties’
and the war-torn ‘Forties’ prompted extensive new economic and finan-
cial arrangements nationally and internationally. Significantly, some ele-
ments of the bankers’ diplomacy that dominated the 1920s lived on into
the early twenty-first century. My intention is to show why it is also
important to consider their masculine identities as critical influences on
the practices of international economy and the institutions of financial
and economic governance in the modern world.

Markets

In the early twenty-first century, the notion of a single world economy is
a given; the product of interwoven, if uneven, trends and movements of
history.1 The recorded history of the world economy retains discrete mar-
kers of progress that have fallen away from other types of history-writing.
At a time when the awareness and search for subjectivity shapes social and
cultural historywriting, economic historians seek to judge the elements that
make up the world economy objectively through their measurement of
markets that go up as well as down. (Here, I take the world economy to
be the international economy, comprised of national or imperial territorial
units, as well as the processes of economic, financial and technological
exchange that move across boundaries.) The composition and perfor-
mance of markets for goods, money and labour bear witness to the chan-
ging qualities and size of what is seen to comprise the world economy.
The indicators of economic progress include the generation and global
transfer of capital, rising life expectancy for humans; technological innova-
tion, notably in communication technology; the development of commu-
nication networks; and, of course, patterns of world trade. These indicators
shape the chronology of the global dimensions of economic history, defined
by epochs of trade when the economy was deemed to perform successfully,
book-ended by processes of structural change, such as the shift from
a producer to a consumer economy, and by periods of time when the
economy failed.

Since the 1980s, the history of the international economy has become
inextricably interwoven with a new writing on the history of globalization
that is interested in processes of change. It charts the increased intercon-
nectedness among the world’s populations culturally, socially, and poli-
tically as well as economically. In the years when global economic growth

1 Ronald Findlay and Kevin O’Rourke, Power and Plenty. Trade, War, and the World
Economy in the Second Millennium (Princeton: Princeton University Press, 2007), xvi.

86 Patricia Clavin

5 6 C 5 1D19 12 5 1 8  1 2 9475 7 5 5  8 4 9 7   
1454 6 8  1 2 9475 7 5 ,1 2 9475 0 9D5 9 /19 .1 1 C2:5 85 ,1 2 9475 , 5

https://www.cambridge.org/core/terms
https://doi.org/10.1017/9781107477568.006
https://www.cambridge.org/core


appeared to stall, as it did in the period between 1918 and 1945, or when
regional growth appeared to trump global development, as it did between
1945 and around 1970, when globalization, too, faltered, these episodes
of economic fluctuation were linked to periods of significant political and
social change. Within states, demands and pressures exerted by the
international economy frequently became themeans to justify – or resist –
change in national politics. Elite groups – financiers, politicians, business-
men and -women – referred to the pressures exerted by the international
economy on the national realm in those moments when political power
moves away from them towards the wider population. Identifying and
prioritizing the demands of the international economy was a way of
narrowing the sphere open to political contestation in the national poli-
tical economy.

Markets are not impersonal. Their performance and character are tied
to people in important ways. It is people who drive the exchange of goods
and the movement of money. In the nineteenth and early twentieth
centuries, European capital flowed to parts of the world that were sparsely
populated and where labour was scarce. The two were connected. People
generally followed the movement of money. More than anything else it
was the tenfold increase in the amount and circulation of money between
1800 and 1900 (the amount doubled again between 1900 and 1913) that
drove the first great age of internationalism. It facilitated new technolo-
gies and financed the transportation of goods and people, and it was the
basis of Marx’s critique of imperialism. In Capital, his analysis of the
accumulation of capital offers a radical critique on the horrors of colonial
expansion that resulted in wars of conquest, the submission or extermina-
tion of indigenous peoples and the slave trade.2

Historians calculated with a reasonable degree of confidence that
around 50 million people emigrated from Europe in the years between
1821 and 1915. Until twenty years ago, demographers and historians
argued that the great mass of migrants, around 44 million, came from
Europe and suggested there were only 2 or 3 million migrants who came
from elsewhere, chiefly Asia.3 But more recent studies argue that, in fact,
there were easily as many Chinese people on the move as there were

2 Karl Marx, Capital. A Critique of Political Economy (1st German edn. 1867; English edn.
1887) vol. 1., Penguin 1976 edn., accessed 9 September 2015, https://ia801702.us.archive
.org/3/items/MarxCapitalVolume1ACritiqueOfPoliticalEconomy/Marx%20-%20Capital__
Volume_1__A_Critique_of_Political_Economy.pdf, 916–917.

3 Contrast Michael Graff, A. G. Kenwood and A. L. Lougheed, Growth of the International
Economy, 1820–2015, 5th edn. (London: George Allen and Unwin/Routledge, 2014) with
Marilyn Lake and Henry Reynolds,Drawing the Global Colour Line: White Men’s Countries
and the International Challenge of Racial Equality (Cambridge: Cambridge University Press,
2008), 6.
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Europeans, with another 30 million coming from India. If historians’
estimates about the number of peoplemigrating in the nineteenth century
have increased significantly, the picture about where they went has
remained more consistent: the Americas received the great majority of
them, with Europeanmigrants also laying special claim to Australasia and
to the temperate zones of Africa. These settler economies helped forge the
Atlantic and Pacific economies in ways that were understood as a ‘natural’
process in scientific, political and popular discourse in the nineteenth
century. Then, as now, the conception of the international economy was
peppered with biological metaphors to describe its systems, circulations
and blockages.4

By the start of the twentieth century, the markets for finance, trade and
labour appeared increasingly interwoven through the processes of globa-
lization. The apparent interdependence of markets also promoted
notions of international competition among ‘nations’ or ‘races’ that
stressed the importance of national productive capacity and the control
of natural resources, including their access to primary materials.
The trend reshaped the way that states configured their national security.
Among powers with overseas sea-faring empires, such as Britain and the
Netherlands, there was a resultant stress on free, although not fair, trade.5

In the French and German land-based empires, by contrast, security and
territoriality were connected to protectionist ideas.

For Ivan Bloch, a Polish banker and railway financier, and Norman
Angell, the best-selling British peace activist, the rise of an international
economy led them to claim that economic interdependence was in itself
a guarantor of peace. For Bloch, ‘the dimensions of modern armaments
and the organisation of society have rendered [war’s] prosecution an
economic impossibility’. His conclusion was that the ‘great war cannot
be made, and any attempt to make it would result in suicide’.6 Writing at
the turn of the century at the moment when the outcome of the Spanish-
American war heralded a crisis of European imperialism, Bloch’s focus
was the consequences of war. Angell, writing portentously a decade later,

4 See, for example, Adam Smith, The Wealth of Nations, Book IV: Of the Systems of
the Political Economy, 5th edn. (London: Methuen & Co, 1904 [1st edn. 1776]),
chap. one; Graff, Kenwood and Lougheed, Growth of the International Economy,
1820–2015, 1–64.

5 One of the first notions of fair trade was developed by the Dutch writer Eduard Douwes
Dekker in his novel Max Havelaar. Dekker published the novel under the pen name
Multatuli (from the Latin ‘I have suffered much’) in 1860. For a recent English-
language edition, see Multatuli, Max Havelaar: Or the Coffee Auctions of the Dutch
Trading Company, tr. Roy Edwards (London, 1982).

6 Ivan Bloch, Is War Now Impossible? (London, 1899), xi, accessed 5 November 2014,
https://openlibrary.org/books/OL13506676M/Is_war_now_impossible.
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was preoccupied with the origins of war. ‘Military and political power
gives a nation no commercial advantage; that it is an economic impossi-
bility for . . . one nation to enrich itself by subjecting another’.7 Note that
both authors use the term ‘economic’ in a way that suggests it has a much
wider meaning than the exchange of capital and goods. It worked as
a synonym for ‘rational’ and carried the implication that the conception
of the liberal, capitalist economy was value-neutral.

The FirstWorldWarmade it clear that Bloch andAngell were wrong to
believe that the rise of the modern international economy would prevent
war. But they were right about its painful, global implications. These were
many. In particular, the advent of ‘total war’ asserted the primacy of
international economies– that is to say, the notion of separate, yet linked
national markets – over global currents. The war prompted states to
become more involved in economic management than ever before.
National borders were expressed in strongly militarized terms, and states
evolved ever more sophisticated bureaucratic practices to control the
movement of people and goods. Governments became obsessed with
population and raw material production, including the supply of food –
trends we today would call energy and food security. During and after the
First World War, a new, broader definition of security reshaped border
controls, immigration practices and labour markets. It was a trend that
was first evident in Britain during the Boer War, and it informed British
plans to blockade its enemies in Europe. During the war, this broad
definition of security became apparent worldwide.

Markets in goods, money and labour shaped the outcome of the war
and the destiny of empires and nations. Although the Allied blockade of
Germany was the focus of much contemporary and historical attention,
the real challenge for the German war economy was that the Kaiser had
gone to war withGermany’s best trade partners. Britain, France, Italy and
Russia together accounted for more than 36 per cent of German trade in
1913. The reason the British war effort fared better than that of Germany
was because its economic and political relationships were aligned.
Britain’s economic and financial connections to its empire, to the
United States and to Latin American states were reinforced by its political
relationships in a variety of alliances and guarantees. Germany, by con-
trast, had fewer economic and financial ties with its allies in 1914 than
with its enemies.

7 Norman Angell, The Great Illusion. The Study of the Relation of Military Power to National
Advantage (London, 1910), vii–viii, accessed 5 November 2014, https://openlibrary.org
/books/OL7165009M/The_great_illusion. Martin Caedel, Living the Great Illusion: Sir
Norman Angell, 1872–1967 (Oxford, 2009), 95–114.
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The failure of the German war economy also underlined the importance
of labour – combatant and civilian – to a successful war effort. As French
population growth stalled in thewake of the FirstWorldWar, as it had in the
wake of the Franco-Prussian War of 1870–1871, the French government
implored its civilians to procreate to offset what it saw as the terrifying
imbalance ofmore than60millionGermans to fewer than 40millionFrench
citizens.8 (By the beginning of the 1930s, France was the most important
country in the world for immigration after the United States.) It was not just
the number of people that counted, but their ‘quality’. Controlling their
movement also became a paramount concern. As governments defined the
boundaries of their citizenship, some ‘insiders’were defined as ‘outsiders’ in
a move that helped to give rise to the modern notion of the ‘refugee’.9

If queues, riots and revolutions were the visible outcome of the failure
of states to manage labour and commodity markets during and after the
First World War, other changes were underway which were less visible
but no less fundamental to the character of the international economy.
Chief among them was the changing balance of monetary power. In the
nineteenth century, Britain was the primary source of capital and finan-
cial services, notably insurance, that helped to give it a pre-eminent role in
international affairs and a pivotal role in helping to moderate the ups and
downs of theworldmarket. As the ‘world’s banker’, Britain asserted it was
its responsibility to provide a flow of longer term loans when the world’s
demands for good started to fall, a stream of credit that would enable
markets to rise once more. A linked responsibility was to ensure the
smooth operation of the international gold standard, a fixed exchange
rate mechanism, which comprised the world’s leading currencies. It was
adopted as the tool to manage the relationship between national and
international markets.

The creation and maintenance of a worldwide gold standard was a key
international project from around 1870 until 1933. Within this system,
central bankers and international financiers, not statesmen or econo-
mists, had the decisive role. From the 1870s, the German Reichsmark,

8 Figures for 1920. See Dudley Kirk, Europe’s Population in the Interwar Years (New York,
1969), 27. These data were collated and first published by the League of Nations, with
Kirk’s central preoccupation being to understand the demographic consequences of the
First World War. See, League of Nations, Europe’s Population In the Interwar Years II.
Economic and Financial 1946 (New York, 1946). The book was acclaimed by the
Princeton-based Office of Population Research, the oldest population research centre in
the United States, for offering a summary of the most voluminous demographic literature
that has ever existed for any continent in any period of history.

9 Peter Gatrell, The Making of the Modern Refugee (Oxford, 2013), 5. The book demon-
strates how the creation of the modern refugee was understood to be a ‘problem’ and how
the history of population displacement was closely linked to the creation and operation of
an international refugee regime.
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the French franc and the US dollar were the key currencies in the gold
standard system. There were many other participants, notably Russia,
Canada, Belgium and South Africa, but some important countries
remained outside the system, such as China, Spain and Austria-
Hungary. Significantly, the United States operated according to the con-
ventions of the gold standard from 1879, joining it officially in 1900, but it
failed to establish an institution that resembled a central bank until 1913,
when it set up the Federal Reserve System.

The Bank of England, and particularly its Governor, took a determining
role in signalling the rise and falls in global, as well as British, interest rates
and in providing financial aid to territories whose currencies were under
pressure. A policy of free trade (few tariff barriers) kept British markets
open to the world. It sounded benevolent, but the system worked to the
advantage of the British Empire. In particular, Britain secured cheap raw
materials and food that enabled it to concentrate its economy on the export
of high-value manufactured goods.

The First World War reordered the international hierarchy of states
fundamentally. Siege warfare resulted in a competition for resources on
a global scale. The financial costs of the war were enormous.
Governments tried, and largely failed, to pay for the war out of their
own coffers. States tried to postpone difficult choices about how to pay
for the war until it was won – or lost. It shifted the problem from the
national to the international sphere. It broke the German, Austro-
Hungarian and Russian Empires. It also hobbled Britain, France,
Belgium and, to a lesser extent, the Netherlands, and greatly facilitated
American and Japanese industrial capacity.

In particular, international financial relations were transformed by the
fact that the Allies accumulated large debts to the Associated Power, the
United States. Britain, for example, borrowedUS $4.3 billion and France
US $2.9 billion (they, in turn, lent heavily to their other allies, such as
members of their empires, Italy and Russia). These loans altered the
balance of world financial power for good. By 1918, the United States
had not just moved from being a debtor to a creditor nation: it had also
replaced Britain as the world’s banker. Precisely how this change was
understood and conceptualized at the time, and its importance for inter-
national ideas and their relationship to economics, is the focus of the next
section. It is to the world of central bankers that we now turn.

‘Gentlemanly’ Capitalists

In the 1990s, historians Peter Cain and A. G. Hopkins offered a two-
volume study on the origins and character of British imperialism that
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made an important intervention in the debate about Britain’s global
financial role. They were particularly concerned with the role played by
capitalism and sought to draw attention to what they saw as its hitherto
underemphasized nonindustrial forms.10 Both anticipating and at the
same time influenced by emerging methodologies in global history,
Cain and Hopkins were especially interested in the social agents of
capitalist enterprise, laying stress on the concept of gentility and its
relationship to economic activity and political authority.11 They argued
that British gentlemenweremade as well as born, contrasting Britain with
France, where the gentilhomme’s status was determined solely by birth or
Royal appointment. The perfect gentleman was identified by his adher-
ence to a code of honour which placed duty before self-advancement.
His rules of conduct were Christian (some discussion of Judaism, too,
would have been appropriate), although also feudal in inspiration.12

These ideas had been foreshadowed at the end of the nineteenth
century by themaverick American economist Thorstein Veblen in a path-
breaking study of global capitalism.13 Veblen was writing at a time when
understanding the origins and nature of the capitalist system preoccupied
the two sovereign thinkers of his age, Karl Marx andMaxWeber. Veblen
is relevant to our consideration of the relationships between economics
and the international for two reasons. First, because he was almost alone
among his contemporaries in denying that capitalism was a progressive
force, whatever its negative features, which had to be judged as productive
and rational.14 For Veblen, the circulation of money that fuelled the
processes of globalization was not just based on reason. It was also as an
expression of power. It had ‘display-value’ in a global context and thus
shared a Janus-faced quality with other internationalisms explored in this

10 Peter Cain and A. G. Hopkins, British Imperialism. Innovation and Expansion, 1688–1914
(London, 1993), 4. See also Peter Cain and A. G. Hopkins,British Imperialism. Crisis and
Deconstruction, 1914–1990 (London, 1993) and the first attempt to develop their thesis in
gentlemanly capitalism and ‘British Expansion Overseas, I: The Old Colonial System,
1688–1850’, Economic History Review, and 39 ‘New Imperialism’, idem., 40 (1987).

11 See, for example, Raymond E. Dummett,Gentlemanly Capitalism and British Imperialism.
The New Debate on Empire (London, 1999); Shigeru Akita, Gentlemanly Capitalism,
Imperialism and Global History (London, 2002).

12 Cain and Hopkins, British Imperialism. Innovation and Expansion, 23.
13 He is the economist credited with having recast ’economics as the cultural history

of material life’ in his first major work, The Theory of the Leisure Class: An Economic Study
of Institutions. Thorstein Veblen, The Theory of the Leisure Class: An Economic Study of
Institutions (Macmillan, 1899), accessed 27 July 2014, https://archive.org/stream/theorylei
surecl01veblgoog#page/n7/mode/2up.

14 Capital behaved rationally for both Marx andWeber, although it had negative outcomes
for society. See John P. Diggins, Thorstein Veblen: Theorist of the Leisure Class (Princeton,
1999), xi–xiii, 41–57, 111–135.
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book. Global capitalism had archaic, ‘barbaric’ qualities as well as pro-
gressive ones.

Second, Veblen was prominent among American reformers who
sought to modify international affairs at the turn of the twentieth century.
Their views grew in importance because of the boost to US power and
some sort of moral authority as a result for the First World War. World
reformers such as Woodrow Wilson, Elihu Root and Hamilton Holt
extended their ‘atomistic, competitive’ view of American society into
the international arena to argue that competition between nations
would be positive and benign if protected and tamed by the rule of
international law. Veblen belonged to a smaller but significant group of
US ‘communalists’. They argued, in sharp contrast to Wilson, that com-
petitive individualism would not serve as a useful guide for international
society. For them, peace would only be achieved by creating an organic
community embracing all peoples of the world. It led them to emphasize
wider schemes of economic and social cooperation, although, as we shall
see, there was little appetite among leaders for this sort of approach in the
immediate aftermath of the First World War.15 Veblen remained a lone
wolf in political and academic circles and stood outside the internation-
alist networks that sought to shape American foreign policy and the world
order after 1918.

Veblen’s pessimism regarding the prospects for stable international
order based on liberal capitalism and competitive nation states derived
from his pioneering attempt to identify the evolutionary psychology of the
world economy. Veblen’sTheTheory of the Leisure Class: An Economic Study
of Institutions explored howhumans, once relatively peaceful savages –work
and resources were shared among men and women – developed predatory
habits, preying on other living creatures, including other groups of men.
They became ‘barbarians’.16 As a result, labour became divided: hunting
and fighting became man’s work, and these pursuits accrued prestige.
As technology intruded into economic development, so activities that
mimicked ‘barbarian’ activities among the ‘leisure class’ retained prestige;
womenwere left to do themany tasks that remained, and thesewere viewed
as increasingly ‘unskilled’. Over time, women’s lot had become one of
‘drudgery’. Whereas ‘the difference in [physical] mass, in physiological
character, and in temperament maybe slight about the primitive group’,
as societies became ‘barbaric’, men became ‘more readily inclined to self-
assertion, active emulation, and aggression’.17 The barbarian men’s work

15 Sondra R. Herman, Eleven Against War (Stanford, 1969). Jane Addams, head of the
Women’s Peace Party, was also identified by Herman as a ‘communalist’.

16 Veblen, The Theory of the Leisure Class, 13. 17 Ibid., 12–13.
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was characterized by exploitation: they ‘reapwhere they have not strewn’.18

Men who were ‘unfit . . . for the able-bodied men’s office to fight and
hunt . . . being for this purpose classed with the women’.19

The Theory of the Leisure Class sketched out how the prototype
nineteenth-century capitalist had emerged and his pre-eminent male
characteristics as ‘the better class’, possessed ‘of instinctive repugnance
for the vulgar forms of labour’.20 As a result, the modern gentlemen
sought to bridge the gap between their need for income and their disdain
for work, and the world of international financematched this requirement
perfectly. Careers in finance enabled them to eschew the mundane world
of producing commodities, make an income and, at the same time, direct
others. Wealth was accumulated in ways that were consistent with
a gentlemanly lifestyle.

Veblen thereby identified the ways in which men had reserved for
themselves dynamic, active lives in the world, in which masculinity had
to be proved through the demonstration of strength, courage and leader-
ship. He provided an important, and pioneering, way of thinking about
the importance ofmasculine socialization in shaping foreign policy and its
relationship to Western capitalism at a time when peace was no longer
absolute. As Veblen put it, ‘peace was a relative matter, a matter of more
or less’.21

Economics and Internationalism

At the Paris Peace Conference in 1919 questions of economics and
finance took a back seat to politics despite the fact that the war had
transformed the world economy. Instead, negotiations were dominated
by intergovernmental negotiations on war debts due between the Allies
and reparations levied by the victors (excluding the United States) on the
vanquished. Belligerents opted to resolve the question of how to pay for
the war by booting the problem upstairs. Rather than saddle their domes-
tic populations with taxes, the Allied governments borrowed from one

18 Ibid., 13. 19 Ibid.
20 Veblen, The Theory of the Leisure Class, 37, accessed 23 December 2014, http://www

.gutenberg.org/files/833/833-h/833-h.htm.
21 Thorstein Veblen, An Inquiry into the Nature of Peace and the Terms of Its Perpetuation

(London, 1917; reprinted New York, 1919), 301. An emphasis on the importance of
ideas of privilege, power, service and sacrifice, collectively identified as an ‘imperial, stoic
masculinity’, was later taken up Robert Dean in his exploration of the role played by
masculinity and sexuality in the Cold War. See Robert D. Dean, Imperial Brotherhood:
Gender and the Making of ColdWar Foreign Policy (Amherst, Mass., 2001). More broadly,
see Joseph Nye, ‘Western Masculinities in War and Peace’, American Historical Review
111, 2 (April 2007), 417–438.
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another in the form of war debts and, once the war was over, sought to
secure reparations from the defeated central powers. War debts and
reparations meant that Wilson and Premiers David Lloyd George and
Georges Clemenceau disagreed about the relationship between war debts
and reparations, and did not want to connect economic and financial
issues to wider projects of internationalism articulated at that time.22

Instead, the discussion about how to order the international economy
as it emerged from the First World War centred on reconstructing the
gold standard, which all the belligerent powers had left during the course
of the conflict. The gold standard had a political, economic and cultural
appeal. Here, it is useful to think about the gold standard in the ways it is
conventionally discussed: as an international monetary standard used to
facilitate the exchange of investment and goods within the international
economy. The value of a currency was fixed, which meant the exchange
rate was not an instrument of national policy. Veblen was not expressly
interested in the gold standard. Yet his provocative ideas about
the relationship between finance and masculinity and a potentially gen-
dered hierarchy of the world economy are useful to understanding the
mechanism at work.

Central bankers, assisted by a growing coterie of financial advisors,
were at the heart of debates about the gold standard. It was a time when
the science of economics and the practice of offering international finan-
cial advice to states and to other economic actors were in their infancy.
Yet it has long been assumed that from the outset central bankers stood
apart from internationalist movements (largely linked to debates about
rights) and from the League of Nations. As proponents of liberal capital-
ism, bankers recognized that markets – viewed as a natural force – might
need some form of regulation through international coordination and,
when necessary, cooperation.23

The defining feature of the gold standard was that the currencies of
participating nations and empires were stabilized at a fixed exchange rate
in terms of gold. This was said to be the ‘gold content’ of, for example,
the pound sterling, the Russian rouble or the US dollar. (The gold was
held on reserve in central banks to ensure confidence in the paper cur-
rency.) Gold was believed to be the most appropriate monetary base

22 The Americans took the view that reparations and war debts payments were not linked;
the British believed the opposite.

23 The general tenets of their thought were set out by Alfred Marshall in his 1890 work
The Principles of Economics. Similarly, states might negotiate peace between them but
‘in the light of recent history, if peace is to be kept it will have to come irrespective of
governmental management – in spite of the State rather than by its good offices’. See
Veblen, An Inquiry into the Nature of Peace, 7.
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because it had the reputation, undeserved as it turned out, for holding its
value steady. In objective terms, the gold standard’s value to the interna-
tional economy was that it provided a multilateral clearing system (ima-
gine a huge, virtual bureau de change), which meant that money earned
or borrowed in one country could be invested or spent somewhere else.
It facilitated the expansion of international trade and investment that
shaped processes of globalization in the nineteenth century. The growth
was staggering: in 1850, the total value of international trade was esti-
mated at £800million; it reached around £2800million by the end of the
1870s and rose to £8000 million by 1913. Theoretically, the gold stan-
dard made territorial boundaries irrelevant to monetary exchange. But
the drive for gold-backed currencies reinforced the supremacy ofWestern
imperial economies as they persuaded territories whose currency was
linked also to silver to adopt gold. Mexico, the Philippines, China and
India all moved from a bimetallic standard that hitherto included silver.24

The change benefited territories that had already accumulated gold and
those, such as South Africa, which produced it. In this sense, its depen-
dence on gold bullion territorialized the gold standard, even if the inten-
tion was to allow money to be freed of national constrictions.

Bankers everywhere recognized that the world war and the succession
of theUnited States as the world’s banker had profound consequences for
the gold standard and for the prospects of economic growth and peace.
They had opposed the outbreak of war in 1914 and, in the United States,
were troubled by the fact that the United State’s new financial and
economic power –US food andmanufacturing exports had been boosted
significantly – did not sit well with an American public who had limited
interest in opening up either US foreign policy or US domestic markets to
the world.25 The continued aspiration to separate and protect the
Americas from the ‘Old World’, expressed through the Monroe
Doctrine, found its forceful expression through Congress’ rejection of
US membership for the proposed League of Nations.

Recent work on the League has stressed the ways in which the institu-
tion privileged national sovereignty and imperialist modes of social orga-
nization, as Susan Pedersen and others demonstrate in this volume. They
also argue that liberal internationalism was informed by a strong desire to

24 Milton Friedman and later Marc Flandreau argue that the option to pay in silver or gold
had a stabilizing effect on the system as a whole and helped less developed countries. See
Marc Flandreau, The Glitter of Gold: France, Bimetallism and the Emergence of the
International Gold Standard, 1848–1873 (Oxford, 2004). The move to gold also had
a deleterious effect on US silver producers and was a hot political issue until the 1930s.

25 Emily S. Rosenberg, Financial Missionaries to the World. The Politics and Culture of Dollar
Diplomacy, 1900–1930 (Cambridge, Mass., 2003), 18–30.
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limit and challenge state power. This impulse is ordinarily associated with
the ‘rights talk’ of activists who sought improved conditions and protec-
tion for women, children and ethnic minorities, for example. It is impor-
tant to recognize that the same sentiment was also evident among bankers
and businessmen who sought to stabilize the European economy and the
international economy to which Europe was integral in the aftermath of
the First World War. Bankers and economists in Britain and the United
States wanted coordination and cooperation between governments, but
they did not favour the continuation of government intervention in
national economies on anything like the scale that had been necessary
to wage war. Central bankers expressed this view privately. In public, it
was British economist John Maynard Keynes who provided the cry the
world should consider The Economic Consequences of the Peace.26

Institutionalizing Economics

What is lost from the comparatively well-known story of the genesis of
Keynes’s book is that the root of his exasperation in 1919 lay as much in
the food emergency gripping Austria as in the reparations crisis facing
Germany.27 His intervention marked the first public sign of what became
a series of steps that culminated in the institutionalization of economic
and financial cooperation within the League of Nations and, subse-
quently, the Bank of International Settlements. Significantly, in 1919,
Keynes had sent the draft manuscript toUS banker PaulWarburg, who at
that very moment was in Amsterdam meeting a group of financiers and

26 John Maynard Keynes, The Economic Consequences of the Peace (London, 1920).
27 Because of the subsequent impact of financial mismanagement both during and after the

First World War on the prospects of German democracy, it has been tempting for
historians to conflate Keynes’s views on Germany with those on Austria. It is clear, for
example, that his views about how Germany should finance its food supplies at times
were more ambiguous than the penury that confronted Austria, as the former had gold
and securities, as well as productive resources on which it might draw. This is implied but
not directly acknowledged in Donald Markwell, John Maynard Keynes and International
Relations. Economic Paths toWar and Peace (Oxford, 2006), 57–64, which offers one short
paragraph on Austria after an extended treatment of Germany. Robert Skidelsky con-
flates Germany with Central Europe. He reports Keynes’s evident interest in Austria’s
circumstances but again analyzes the background to The Economic Consequences of the
Peace solely in relation to Germany. See Robert Skidelsky, John Maynard Keynes. Hopes
Betrayed. 1880–1920 (London, 1983), 368–375; so does Niall Ferguson. See
Niall Ferguson, The Pity of War (London, 1998), 395–403. Although much is made of
Keynes’s fascination with Dr Melchior and the ways in which it shaped his attitude
towards Germany at the conference, his mother, Florence Ada Keynes also urged her
son to do something to aid Austria’s hungry children. See Rita McWilliams Tulberg,
‘Keynes, Florence Ada (1891–1958), Oxford Dictionary of National Biography, Oxford
University Press, 2004; online edn. January 2007; accessed 9 July 2013, http://www
.oxforddnb.com/view/article/39171.
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economists chaired by the Governor of the Netherlands Bank, Gerard
Vissering, to discuss the proposals for an international loan to Austria.
The new republic was at the centre of a national and international storm
in the aftermath of the First World War, one that affords a lens into the
enmeshed significance of national and economic economies and the
actors that embody them.

Forgotten since, at the time, the Austrian crisis garnered enormous
international attention. It was a national crisis that mobilized financial
and humanitarian networks whose ideas and practices were institutiona-
lized in the League of Nations. The rump state of a once mighty empire,
the population – notably in its capital city – was starving after the war.
Unable to feed its people, the government faced a combination of finan-
cial, political and social pressures that threatened to devastate it and that
infected other successor republics of Austria-Hungary. By October 1921,
the Austrian Schilling had descended into hyperinflation, with a monthly
inflation rate of 46 per cent, and unemployment was running atmore than
33 per cent. Images of starving Austrian children were prominent in the
activism of women such as Eglantyne Jebb, who founded ‘Save the
Children’ in May 1919, and art produced by Austrian orphans adorned
Christmas cards distributed by the International Red Cross as part of its
campaign for food aid for the republic.28

If women’s agency helped bring the Austrian hunger crisis to public
attention, greater official engagement was delivered by the men who had
overseen the management of food, shipping and finance for the Allies in
the First World War, notably, Herbert Hoover, John Maynard Keynes,
Arthur Salter and Jean Monnet. It was this network of financiers and
technocrats forged in the war who helped to develop the notion that the
Leaguemight be used ‘for common economic needs’.29 Nowmembers of
the Allies’ SupremeEconomicCouncil, they became leading protagonists
in organizing a petition of more than 150 leading economists and finan-
ciers who argued that economic cooperation should be facilitated by the
new League of Nations. This was agreed at the Brussels Conference of
1920. The Austrian crisis became the founding impetus behind the crea-
tion of an Economic and Financial Organization (EFO) within the
League of Nations.30

28 Patricia Clavin, ‘The Austrian Hunger Crisis and the Genesis of International
Organization after the First World War’, International Affairs 90 (2014), 2, 265–278.

29 Jan Christian Smuts, The League of Nations: A Practical Suggestion (London: Hodder and
Stoughton, 1918), 7. Smuts advanced more ambitious plans in this text that argued that
the League needed to occupy the position ‘rendered vacant by so many of the Old
European Empires’ (vi).

30 He worked with Isadore Lublin, a future New Dealer and ILO activist, on a study of the
impact of price controls on foodstuffs.
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The move to the League was significant. The first attempts to obtain
international funding for Austria were on a private, commercial basis and
failed resoundingly between 1919 and 1921. It was then that internation-
alist bankers overtly began to support calls already made by some econ-
omists and government officials that the international organization
should take a more direct role in managing the Austrian crisis. Although
the United States was outside the League of Nations, it still helped to
determine the loan package forged by the organization. In keeping with
the Progressive ethos of US domestic politics, there was great emphasis
placed on technocracy. In 1919, Herbert Hoover, then serving as Head of
the American Relief Administration (ARA) argued for a discrete post-war
economic commission to re-establish ‘currency, transportation, the sti-
mulation of production, and the normal flow of distribution, [in short] . . .
some sort of economic dictatorship’.31 His ideas were to presage what the
League of Nations imposed on Austria to deal with its ‘financial emer-
gency’ in 1922, and strategies to promote human security and interna-
tional development after 1945. As in the war, the staff of J. P. Morgan &
Co. was a key player. Its members included John Pierpont ‘Jack’Morgan
Jr. and Paul Warburg, as well as Benjamin Strong, President of the
Federal Reserve Bank of New York, and Pierre Jay, the director of its
board. In Europe, League Council members Britain, France, Belgium,
Italy, Czechoslovakia, the Netherlands and Spain guaranteed bonds that
would be marketed by major Austrian banks in New York and London.
Of course, it is important to note that although the guarantors of the loan
were European states, the cash was predominately from US banks, and
their profits were handsome.32

The Geneva Protocol negotiated through the League Council
in October 1922 established the international terms of the deal. Austria
was required to establish an independent central bank and stabilize its
currency on the international gold standard. Favourable terms for
US investors in Austria were backed by a series of extraordinary political
guarantees for a loan scheme that, for the first time, handed financial
oversight of a nation state to an intergovernmental organization.33 In the

31 Hoover toWilson, 27 June 1919, HI, Supreme Economic Council and ARADocuments
Project, Box 9.

32 Juan Flores and Yann Decorzant, ‘Public Borrowing in Harsh Times: the League of
Nations Loans Revisited’, University of Geneva Working Paper, WPS 12091,
September 2012; accessed 16 August 2014, http://www.unige.ch/ses/dsec/repec/files/12
091.pdf.

33 ‘Financial Reconstruction of Austria: Agreements drawn up by the League of Nations
and signed at Geneva on 14th March 1924’, Records of the League of Nations, United
Nations Office Geneva (hereafter LON) R2935, C.185.M.53.1924.II. Nathan Marcus,
‘Credibility, Confidence and Capital: Austrian Reconstruction and the Collapse of
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nineteenth and early twentieth centuries, British financiers had overseen
fiscal protectorates in Egypt, Turkey and Greece through the use of loan
controls, but there had been no direct treaty commitments between
governments. By contrast, US Congressional assent had been sought
for US financial interventions in the dollar dependencies of the
Dominican Republic, Nicaragua, Liberia and Haiti. The League scheme
was a hybrid of nineteenth-century practices of financial oversight and
twentieth-century ‘dollar diplomacy’.34

Under the supervision of the League, Austrian state expenditure was
slashed. Some 50,000 civil servants lost their jobs, and there were con-
tinuing attempts to reduce the pension provisions of officials who once
administered the empire. Austria, an unwilling postcolonial state, was
subject to treatmentmore usually associated in the twentieth century with
postcolonial states in Asia, Africa and South America, which required
international financial assistance after 1945. The practices developed in
Austria were the model, institutionalized through the League, on which
these practices were based. Established in the League, the Austrian case
became the basis on which international financial oversight became uni-
versalized. Moreover, as Veblen had first suggested, the stress on effi-
ciency and the value of supervision carried with it an association of
hierarchy and gender distinction. If restraint and self-mastery character-
ized manhood, weak self-discipline and the inability to plan were desig-
nated as female attributes. Through the agency of the League and
a supporting cast of statesmen, financiers, businessmen and economists,
the gold standard became a ‘civilizing force’ to which Austria, the first
post-war convert (and a pre-war non-member of the gold standard) was
now subject.35

These gendered, colonial resonances were reinforced by the appointment
of aCommissionerGeneral of Austrian Finances for the League, the former
mayor of Rotterdam, Alfred Rudolph Zimmerman. Uncompromising and
tough, Zimmerman enjoyed extraordinary powers, seeking to determine
when and where Austrian Chancellor Ignaz Seipel’s government spent or
cut expenditure. Although the League publicly declared otherwise, it had
hired him because of his reputation as an effective administrator with sound
anti-communist leanings. Zimmerman collated and analyzed intelligence

Global Finance, 1921–1931’, Unpublished PhD, New York University, 2010, 92–145;
Elmus Wicker, ‘Terminating Hyperinflation in the Dismembered Habsburg Monarch’,
American Economic Review 76, 3 (1986), 350–364.

34 The term covered a variety of meanings and processes but embodies the attempt to use
private loans from US banks to secure the acceptance and authority of US financial (and
other) advice by foreign governments.

35 Rosenberg, Financial Missionaries to the World, 32–33.
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on Austria’s budgetary and monetary performance, sending in monthly
reports to the Council, which in turn authorized the release of tranches of
financial aid to Austria.36 This information was made public to reassure
financial markets and was relayed privately to bankers who released the
tranches of funding to the new republic.

Zimmerman was an orthodox financial ‘enforcer’ who stamped down
on the left in ‘Red Vienna’, but it was right-wing politicians who truly
resented him.37 They viewed him as an enemy alien, a foreigner who had
no right to meddle in Austrian affairs. The irony was that although
international intervention enabled Austria to secure a financial stability
it could not have achieved on its own, it proved costly for prospective
Austrian cooperation with the League and local enthusiasm for interna-
tionalist ideas more generally.38 The new republic now had good reason
to claim it feared the ‘international’, given its association, in their experi-
ence, with international dictatorship rather than the expression of
national sovereignty, a hostility that was mobilized by politicians against
groups with overt internationalist identities, such as its Jewish commu-
nities and communists. The financial orthodoxy the League helped to
impose echoed Veblen’s view of marriage. It involved a contract in which
the dominant party promised money and supervision in response for
obedience and the acceptance of regulation. The experience of deflation
and austerity under the gold standard helped push Austria into the arms
of other men: first the quasi-dictatorial chancellorships of Engelbert
Dollfuss and Kurt Schuschnigg, and then, after a further extended dose
of deflation and economic crisis after 1930, Adolf Hitler and Anschluß
with the Third Reich in 1938.

Central Bankers: Their Identities and Subjectivities

What has been hidden hitherto is the role of key central bankers, notably
the Chairman of the US Federal Reserve Board, Benjamin Strong, and
the Governor of the Bank of England, Montagu Norman, in facilitating

36 Patricia Clavin, Securing the World Economy. The Reinvention of the League of Nations
(Oxford: Oxford University Press, 2013), 25–31.

37 J. L. J. Bosmans, De Nederlander Mr A. R. Zimmerman als Commissaris-Generaal van de
Volkenbond in Oostenrijk 1922–1926 (Nijmegen, 1973); Alfred R. Zimmerman, Principiële
Staatkunde, 2nd edn. (Rotterdam, 1932).

38 If Austria’s faith in internationalism was dented, it was also the case that League officials
did not always represent liberal internationalism. The League Commissioner-General
posted in Austria between 1931 and 1936 was more than sympathetic to fascism. See
Peter Berger, Im Schatten der Diktatur. Die Finanzdiplomatie des Verters des Völkerbundes in
Österreich, Meinoud Marius Rost van Tonnigen, 1931–1936 (Vienna, 2000).
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the first steps of League intervention in Austria. The story of US and
British financial diplomacy is understood primarily as a national one, in
a language redolent of a moral crusade. United States financiers, as Emily
Rosenberg put it, were ‘financial missionaries to the world’.39 But the
Austrian case reveals that both the American Strong and Englishman
Norman, and the central bankers who were close to them, such as the
Dutchman Vissering, had hoped the League would take a role in inform-
ing and coordinating financial affairs. In the contingent early days of the
League, there was space for these men and their concerns in the compet-
ing aspirations that were centred on the new organization. Their concern
for Austria and the complex motivations behind it was not a national one,
but instead was focused on directing and determining the character of the
international financial and economic order. The gold standard, promoted
and facilitated through the new economic and financial agency of the
League disciplined Austria and would now discipline the world through
the actions of these international men of finance.

Within the canon of financial history, notably the history of central
banking, Strong and Norman are iconic figures.40 They were described
by other actors at the time and by historians since as men who exerted
decisive leadership in their own milieu. They cherished their freedom to
make monetary policy independent of direct political or government
influence, which was enshrined in law.41 When it came to the need to
reassert control in the postcolonial territories in Europe, Strong and
Norman were important advocates of the League’s intervention in
Austria and the idea that the new state needed a strong man to establish
their desired model of liberal capitalism. This had a wider significance.
It was in this period that the practices, as well as the ideas underpinning
them, were established that characterize how we understand central
banking and global financial cooperation today. And these practices and

39 Emily Rosenberg, Financial Missionaries to the West. The Politics and Culture of Dollar
Diplomacy, 1900–1930 (Cambridge, Mass., 1999). Her strong focus on US ‘dollar diplo-
macy’ and non-state agency, however, leads her to underplay the multilateral and inter-
governmental context in which new ideas and practices about aid, financial or
humanitarian were developed. See also Ian Tyrell, Reforming the World: The Creation of
America’s Moral Empire (Princeton, 2010), for his emphasis on ‘God, gold and glory’,
although the focus is more on showing how the United States was transformed by these
interactions than their effect overseas.

40 R. S. Sayers, The Bank of England, 1891–1944, 3 vols. (Cambridge, 1976); Allan
H. Meltzer, A History of the Federal Reserve, Volume One: 1913–1951 (Chicago, 2003);
Stephen V. O. Clarke, ‘The Reconstruction of the International Monetary System,
The Attempts of 1922 and 1933’, Princeton Studies in International Finance 33 (1973).

41 The historical and legal relationships between governments and central banks are com-
plex. They are generally characterized by an institutional independence that insulates the
central bank from political independence in defining its policy objectives and allows the
bank to freely implement policy in pursuit of its goals in monetary policy.
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ideas remain defined by and associated with Norman and Strong more
than any other subsequent central bankers in the history of modern
capitalism.42 Jay, chairman of the board of the New York Federal
Reserve Bank, who arrived in Vienna in 1921 to observe the League of
Nation’s financial intervention, expressed the need for Austria to find
a man with qualities that aped those of Strong if the country were to
recover. As he put it, the country would be required to make an effort
‘greater than ever before’ to build up its ‘industry and agriculture . . . [and]
its difficulties might be overcome under the leadership of a foreign
controller, if the controller’s personality were such as to enable him
economically to assume leadership’.43

This reliance on one man’s strength had its shadow side. At the con-
clusion of this letter and others, Jay, as many other of Strong’s correspon-
dents, exhorted his friend and mentor to take care of himself: ‘You are
having a great life, but don’t get weakened’.44 A private plea, it reflected
the fact that Norman and Strong sought to be strong men in public (an
irresistible pun), yet were privately dodged by crippling personal difficul-
ties that had the potential to render them weak. Strong contracted tuber-
culosis in 1916, which affected him very badly for extended periods of
time and which was responsible for his untimely death in 1928 at the age
of fifty-five. Norman, throughout his unsurpassed twenty-four-year-long
career as Governor suffered from ‘nervous episodes’ that took him away
from the Bank of England for prolonged periods, most famously during
the sterling crisis of 1931 that saw Britain ‘forced’ out of the gold stan-
dard. Rather than see these periods of physical and mental ill health as
anomalous or as evidence of general unfitness for office in ways that are
characteristic of mainstream financial history45 (and which do little to
explain Strong’s and Norman’s continued appeal as models), these epi-
sodes of financial crisis provide historians an opportunity to recover
bankers’ subjectivity. This approach, in turn, helps us to develop
a more rounded appraisal of their role and performance as financiers
and their responses to internationalism.

Veblen, Cain, Hopkins and Rosenberg, too, give us a way of thinking
about how they grasped and acted out their gendered subjectivities and
sought to impose a gendered financial order on the world. A new

42 Liaquat Ahmed, Lords of Finance: 1929, The Great Depression and the Bankers Who Broke
the World (London, 2009).

43 FRBNY, 320.114, Jay to Strong, 27 September 1921. 44 Ibid.
45 Ahmed, Lords of Finance, 2; Boyle is more nuanced but stresses what he calls Norman’s

‘dark state’. The judgment of history is complicated further by Norman’s relationship
with Schacht and the Bank of England’s sale on Germany’s behalf of gold looted by the
Nazis from Czechoslovakia in 1939. It was an act that incriminated also the Bank of
International Settlements.
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assessment should also include an appreciation of their emotional lives.
The quest for emotional understanding is not just of interest to present-
day historians. It notably preoccupied Norman and Strong themselves.
In an attempt to treat his depression, for example, Norman visited the
clinic of the Swiss psychiatrist and psychotherapist Carl Gustav Jung in
Zürich in 1913. Unfortunately, no records of their encounter remain.46

Strong, too, sought extensivemedical help, in his case for the tuberculosis
contracted in 1916, and he relied on the help of a ‘sound man from
Vienna’.47 The study of subjectivity invites historians to ask how men
acted out their masculinity to each other – how was their manhood
displayed? In the context of the history of internationalism, the question
becomes whether their international perspective reflected a projection of
their masculinity as much as did their national perspective.

It is much harder to ascertain how international financiers felt, and the
challenge is especially pronounced when it comes to the secret world of
central bankers.48 Yet the approach is worthwhile because we need to
have a better understanding of how far their masculinity shapes their
performance as actors on the world stage and how it facilitates male
networks, key to the functioning of global capital markets that also sup-
ported their claims to be philanthropic.49 Central bankers felt the need to
be secretive because then, as now, any misspoken word or slip of intelli-
gence did not simply undermine their claim to leadership of a group: it
also ran the risk of unsettling markets and imperilling the national and, in
the case of the pre-eminent US and British economies, the world
economy.

Norman, like Strong, believed he operated in the public interest, but
not that he was accountable to the general public for his actions or the
actions of the bank. Indeed, so little was Norman’s interest in the practice
of democracy that he never exercised his right to vote.50 Norman and
Strong’s display of their masculinity was characterized by a lack of

46 Norman claimed that Jung told him he could not be cured and was ‘suffering from the
effects of the crippling effects of a fatal disease’. Even if he subjected himself to treatment,
he was unlikely to leave for a few months. Whatever the facts behind the encounter, what
is significant is that, for the next four decades, Norman brooded over the experience. Jung
was blamed, in part, for the fact that Norman didn’t marry until the age of sixty-three.
These claims were made in interviews with Norman’s wife and brother. See
Andrew Boyle, Montagu Norman. A Biography (London, 1967), 3.

47 FRBNY 320.224, Strong to Jay, 1 October 1921.
48 Mark Peel, ‘Masculinity, Emotion and Subjectivity: Introduction’, Journal of Men’s

Studies 15, 3 (October 2007).
49 Susie J. Pak stresses the importance of networks and sociability to the operations of high

finance, but doesn’t examine it in relation to gender. See Susie J. Pak,Gentlemen Bankers:
The World of J.P. Morgan (Cambridge, Mass., 2013).

50 Boyle, Norman, 160.
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sympathy for the commonman in the face of the challenges posed bywhat
they understood to be the necessary operations of the gold standard.
Keynes’s challenge to their approach has resounded through history.
In 1925, he castigated the Bank of England’s culture of secrecy and its
determination ‘to satisfy the impatience of City Fathers’ to reduce wages
by returning sterling to the gold standard at a significantly overvalued
rate. He regarded the decision indefensible on ‘grounds of social justice’,
which made workers ‘the victims of the Economic Juggernaut. They
represent in the flesh the “fundamental adjustments” engineered by the
Treasury and the Bank of England to . . . bridge the “moderate gap”
between 4.40 dollars and 4.86 dollars.’51

But there weremoments of dramawhen their feelings were closer to the
surface, where Norman and Strong’s performance of detached, assertive
leadership according to the script of ‘gentlemanly capitalism’ stood at
odds with the feelings they experienced. Norman was notable for the
lengths he went to disguise his emotions.He cultivated a sense of personal
mystique to conceal his personal anguish. His reputation was that his
sense of discretionwas as ‘inviolable as the seal of the confessional’, but he
demanded confidence and loyalty in return.52

Both Norman and Strong took an early and active interest in the
Austrian food and financial crisis. Norman was pivotal in coordinating
the League’s evolving role, with US money. He was overtly motivated by
the need to reconstruct the financial heart of Europe – the Austrian capital
had sustained central-European trade and commerce for centuries.
However, Strong’s response to the crisis highlights a different dimension.
He was gripped with the story of Vienna’s hunger crisis when he visited
Europe in the aftermath of the FirstWorldWar as part of an extended trip
to recuperate from his TB, a city where the disease was also on the rise.
In his journal, he described the story of the international relief effort to
Austria as a ‘romance of the first order’.53 It is possible that Strong’s sense
of inner frailty did inform a sense of compassion for the suffering of the
Austrian people; the outward display of that concern was that of the
gentlemanly capitalist.

It is telling that although the effort to aid Austria was a multilateral one
that drew in Eglantyne Jebb’s new charity ‘Save the Child’ and Quaker
relief efforts, Strong largely associated it with the ‘firm dictatorial hand’ of
Herbert Hoover. Hoover may have taken long chances and ‘immersed
himself in a great maze of statistical figures, calculations, formulas and

51 John Maynard Keynes, ‘The Economic Consequences of Mr Churchill’, reprinted in
Essays in Persuasion (London, 1931), accessed 13 April 2015, http://www.gutenberg.ca
/ebooks/keynes-essaysinpersuasion/keynes-essaysinpersuasion-00-h.html.

52 Boyle,Norman, 195. 53 FRBNY, 1000.3 ‘Journal, July 21 to September 20, 1919’, 22.
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estimates which had somewhat clouded his judgement’. But Strong was
convinced that the ‘American Food Dictator’ had done ‘a magnificent
piece of work which could only be conducted successfully by a bold and
adventurous spirit with limitless courage and, in some instances, little
regard for either methods or consequences’.54 Strong’s and Hoover’s
humanitarian impulses reflected the unprecedented challenges to the
international order in the wake of the First World War – and perhaps
the scale of male suffering in the war itself. It also reinforced the means,
explored by Abigail Green in Chapter 2 of this volume, by which men
were increasingly drawn to demonstrations of philanthropy in ways that
had been associated in the past with expressions of femininity.

Strong’s and Norman’s assessment of masculine agency in this inter-
national crisis stressed strong, bold, decisive and practical leadership –

notice Strong’s dislike for Hoover’s academic inclinations. His suspicion
of academics and preference for assertive leadership helped him diagnose
shortcomings in Wilson’s performance: ‘during the latter days of the
Conference the old influences of the President, such as Col. House,
Hoover, etc., had lost their influence to some extent and . . . he became
subject to the influence of a lot of college professors and theorists and
idealists who were lacking in practical ideas’.55 Expertise was treated with
suspicion. A man’s ‘soundness’ was determined by the society of other
gentlemen who recognized his quality through the characteristics he
displayed. For both Strong and Norman, central bankers’ diplomacy
was essential to the successful remaking of the world after the First
World War. In his private correspondence with Norman, Strong
expressed his fears for the future in Veblenesque terms: the greatest fear
was not the risk of ‘social and political disorder’. Politics and society
had been changed by the war, but even in Russia, anticipated order
would be ‘gradually restored’. But instead: ‘what I do fear is that our
peace negotiations, and possibly their terms and conditions, will develop
along lines of economic strife’.56 Anglo-American cooperation was there-
fore essential for ‘if England [sic] and the United States could not agree
upon a programme by which the strife of competition for business in all
departments and in all parts of the world is not held under control we will
revert, I fear, to a period of economic barbarism which will menace our
prosperity and certainly not promote our happiness’.57

Here, a number of strands of Strong’s subjectivity are revealed: his
sense of brotherhood with Norman, a paternalist approach to the global

54 FRBNY, 1000.3, ‘Journal, July 21 to September 20, 1919’, 25. 55 Ibid.
56 FRBNY, 1116.1, Strong to Norman, 28 November 1918.
57 Ibid., 22 November 1918.
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order and a masculinity that privileged elite white males with
Veblenesque qualities. The will for cooperation among central bankers,
which bankrolled first Austrian and then Hungarian restablilization
through the agency of the League, were key steps in the development of
the League’s economic and financial agenda and in the reconstruction of
the international gold standard in the 1920s. But as the embryonic
League took institutional form after 1922, so Strong, and Norman grew
more sceptical of League-style internationalism. Three features particu-
larly troubled them. First and most obvious was the withdrawal of the
United States from membership. Second, the central bankers were dis-
comfited by the overt primacy accorded to sovereign states in the opera-
tions of the League, as well as the plurality of interests represented there;
and, finally, the League of Nations’ commitment to public diplomacy.
They grumbled about this frequently and vehemently. When the organi-
zation launched an expert-led inquiry into the operation of the gold
standard in 1929 that culminated in League-assembled experts publicly
criticizing the operation of the fixed exchange system, the break was
complete and irrevocable.58

There was an intriguing interplay between Strong’s and Norman’s
public strength and their private – human – frailties and the boom-and-
bust history of the world economy in the interwar period. The ‘rules of
the gold standard game’, as the bankers called them, were increasingly
violated, first privately, then publicly. Gold, for example, didn’t move as
freely as it should have because central bankers whose economies
enjoyed a marked inflow of gold by the mid-1920s, notably the United
States and France, were keen to build up and sustain large reserves.
(The technical term is that gold was ‘sterilized’.) This problem was first
debated privately before its implications were made public by, among
other groups, the League of Nations. The rules were more overtly broken
by states clinging to and then increasing protection and allowing their
deficits to rise.

For all that they promoted the gold standard order, Norman and
Strong only ever reflected the very large measure of support the system
enjoyed among politicians from the left to the right of the political spec-
trum in the West. Economists – with very few notable exceptions – also
argued in favour of it. Yet the system’s failure to deliver prosperity was
forever identified with central bankers famously decried by President
Franklin Roosevelt as gold standard ‘fetishists’, their personal battles in

58 Patricia Clavin and Jens Wessels, ‘Another Golden Idol? The League of Nations’ Gold
Delegation and the Great Depression, 1929–1932’, International History Review 26, 4
(2004), 765–795.
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some ways echoing the sickness of the system.59 It meant that central
bankers in particular and financiers in general were then excluded from
debates about how to reform the financial system once it failed in ways
that potentially stymied economic recovery during the New Deal. At the
same time, the experience reinforced central bankers’ preference for
secrecy. (This is not to excuse bankers shortcomings, but to recognize
the responsibilities and rights of all parties.) It has its parallels, too, in
the international financial history of the years following the ‘credit
crunch’ of 2008.

Organizations and Economic Governance

This history of the central bankers’ involvement, alongside the wider
community of private financial interests they carried with them, demon-
strated their interest in institutionalized cooperation to facilitate financial
and economic cooperation after the First WorldWar. As the League took
shape and bankers turned away from it, they did not turn away from
internationalism, understood by them as the need for coordination and
cooperation to promote their vision of capitalism based on the primacy of
‘sound money’ and the rules needed to manage monetary exchange.
Their internationalism continued to be defined by their stress on the
relationship between national and international capital, which formed
the basis of their working lives and their social milieu. Throughout the
twentieth century, central bankers’ social networks remained vital and
expanding as central banks were set up as the premier, notionally inde-
pendent, financial institution in post-colonial and other new nation
states. (It was a key condition for new states seeking access to the global
capital market.)

Nor was institutionalization anathema to central bankers. In 1930, they
created their own institution, the Bank of Settlements (BIS), with offices
in Basel, Switzerland. Established as part of the Young Plan loans to
Germany, the BIS was charged with responsibilities hitherto carried by
the Agent General for Reparations in Berlin. The BIS name derived from
this role. But reparations payments stalled within a year, and the BIS
rapidly developed some of the same functions of financial coordination
and intelligence gathering pioneered by the League. (Ironically, it greatly
admired aspects of the League’s gold inquiry.) Indeed, the BIS hired the
EFO’s former staff members, including a future and highly regarded
director of the International Monetary Fund (IMF), Per Jacobsson.

59 Papers Relating to the Foreign Relations of the United States, 1931–1935, vol. 1 (Washington,
D.C., 1933), 673–674.

108 Patricia Clavin

5 6 C 5 1D19 12 5 1 8  1 2 9475 7 5 5  8 4 9 7   
1454 6 8  1 2 9475 7 5 ,1 2 9475 0 9D5 9 /19 .1 1 C2:5 85 ,1 2 9475 , 5

https://www.cambridge.org/core/terms
https://doi.org/10.1017/9781107477568.006
https://www.cambridge.org/core


Crucially, the BIS underscored its difference from the EFO by describing
itself as a ‘club for central bankers’ (note the gentleman’s club motif),
with its contribution to the emerging architecture of financial governance
stressing the importance of confidentiality.60 (As the financial crisis
gripped world capital markets in general, and the Eurozone in particular,
the BIS emerged as a key broker after 2008.)

This stress on secrecy found its way into the new financial and eco-
nomic organizations that were established in 1944, notably the IMF and
the International Bank for Reconstruction andDevelopment. So, too, did
the interwar emphasis on the mores of British and US capitalism, which
informed these new organizations’ ideas and practices. As in the interwar
period, expertise was important, too. Like the BIS, and unlike the League,
the new institutions had a strong preference for in-house, orthodox
expertise. In its lifetime the League was more heterogeneous in its taste.
Similar, too, was the preference for strong, predominately male leader-
ship (displaying their masculinity offered a shortcut route to legitimacy)
among central bankers and these organizations. Women broke through
into their upper echelons only in the twenty-first century, and their
numbers remained tiny. Solely in moments when the financial system
was in discredit, as in the immediate aftermath of the 2008 financial crisis,
were there greater calls from within financial circles for more leadership
and participation from women. In this period, too, bankers’ memories –
good or ill – of the history of interwar central bankers and banking
remained a key reference point to managing financial cooperation and
relations between states. In this chapter, I have asked for the first time
what would these histories look like were we to explore how bankers felt
and dealt with their feelings in these times of intense crisis? It is an
approach that is commonplace in histories of warfare and conflict in the
twentieth century, but has yet to be explored in the context of cooperation
in the most private of settings: the locked vaults of banks and the hearts
and minds of the men and women who stand guard over them.

60 Gianni Toniolo, Central Banking Cooperation and the Bank of International Settlements
(Cambridge, 2005). The BIS also performs ‘traditional’ banking functions for central
banks, such as gold and exchange transactions that, particularly during the 1930s and
1940s, have drawn significant opprobrium. (Indeed, FDR had sought to close the bank
down in 1944.)
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Part II

States of Internationalism
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6 Empires, States and the League of Nations

Susan Pedersen

On 30 June 1936, in one of the most dramatic moments in the history of
the League of Nations, Emperor Haile Selassie of Ethiopia appealed to
the General Assembly to restore the independence and integrity of his
nation. The war Italy had launched was nearly over; the previous month,
Italian troops had entered Addis Ababa. For Italy, all that remained was
to secure international recognition of its annexation. The Italians thus did
all they could to prevent Selassie from speaking. Selassie was no longer
a head of state, they argued; he could hardly address the League.
The Assembly, however, had not (yet) recognized the Italian conquest
and when it became clear that the guilt-ridden delegates would not bar
him, Mussolini’s son-in-law and Italian Foreign Minister Count Ciano
distributed whistles to Italian journalists in the gallery. Selassie’s first
words were drowned out in piping and catcalls, until the security officers
bundled the Italians out. Yet the feelings of the Assembly were well
captured in the words of the Romanian delegate Nicolae Titulescu,
audible above the fray: ‘A la porte, les sauvages!’ Show the barbarians –
that is, the Italians – the door!1

All of the fraught relations of interwar imperialism and internationalism
are captured in this moment. A European power, citing its civilizational
superiority and its opponent’s backwardness, had attacked and annexed
a vulnerable non-European state: this was an old story. This time, though,
there were some new twists. Both attacker and victimweremembers of an
international organization pledged to respect and defend the sovereignty
of all; the victor had used a weapon – poison gas – declared illegal through
an international convention to which it was a signatory; the new media of
film and radio had broadcast those atrocities around the world. When
Selassie mounted the podium, citing his own state’s scrupulous

1 The best account of the League’s role in the Italo-Abyssinian crisis remains George
W. Baer, Test Case: Italy, Ethiopia, and the League of Nations (Stanford: Hoover
Institution Press, 1976), but Arnold Toynbee’s opinionated Survey of International
Affairs, 1935, vol. 2, Abyssinia and Italy (London: Oxford University Press, 1936), is still
full of insight.
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adherence to international law and condemning the ‘barbarism’ of the
Italians, he publicly exposed the hypocrisies and hierarchies that had
underwritten the international order for the past century and the
League’s Covenant alike. He also had the sentiments of most delegates,
if not the military backing of their states, with him.

This was not a denouement the League’s founders had imagined.
At Paris in 1919, the victors of the Great War had recognized the sover-
eignty of a swathe of new or reconstituted East European and Balkan
states, albeit with the proviso that these states sign treaties granting
minority populations specific rights. They had declined to extend that
principle to non-Europeans and non-whites, however. The conquered
Ottoman territories and German colonies would remain in Allied hands,
although rash wartime promises, Wilsonian ideals, and anti-colonial
pressures did force rhetorical and institutional concessions.
The populations of those transferred territories, being (so the Covenant
intoned) ‘not yet able to stand by themselves under the strenuous condi-
tions of the modern world’, were to be governed as a ‘sacred trust of
civilization’ according to standards laid out in written texts and under the
oversight (or mandate) of the League of Nations. Occupiers would
become ‘mandatories’, and international standards would apply – but
hierarchies of peoples and territories would remain.2 Indeed, if the
Japanese received their share of the spoils as ‘mandatory’ for the
Caroline, Marshall and Mariana islands, the Paris ‘peacemakers’ parried

2 The account of the mandates system given here draws on my recently published book,
The Guardians: The League of Nations and the Crisis of Empire (New York and Oxford:
OxfordUniversity Press, 2015). There is an extensive historiography of early origins of the
mandates system, but the motivations of various statesmen are best captured in William
Roger Louis’s landmark articles, now collected in his Ends of British Imperialism:
The Scramble for Empire, Suez and Decolonization (London: I. B. Tauris, 2006). Michael
D. Callahan provides an impressively detailed account of the system’s working in relation
to the French and British African mandates inMandates and Empire: The League of Nations
and Africa, 1914–1931 (Sussex: Brighton Academic Press, 1999) and A Sacred Trust:
The League of Nations and Africa, 1929–1946 (Sussex: Brighton Academic Press, 2004).
Nadine Méouchy and Peter Sluglett, eds., British and French Mandates in Comparative
Perspective (Leiden: Brill, 2004), was a first collective effort by historians of the Middle
East to come to terms with the mandates system and period, now supplemented by
Cyrus Shayegh and Andrew Arsan, The Routledge Handbook of the History of the Middle
East Mandates (New York: Routledge, 2015). Among the very few works examining the
workings of the League apparatus itself, those by Véronique Dimier and A. H. M. van
Ginneken are especially important. See, Dimier, ‘“L’internationsation” du débat colonial:
rivalités franco-britanniques autour de la Commission permanente des Mandats’, Outre
Mers: Revue d’Histoire 89 (2002), 333–360, and Le gouvernement des colonies, regards croisés
franco-britannique (Brussels: Editions de l’Université de Bruxelles, 2004); and van
Ginneken, ‘Volkenbondsvoogdij: Het Toezicht van de Volkenbond op het Bestuur in
Mandaatgebieden, 1919–1940’, Diss., University of Utrecht, 1992.
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any further challenge to white domination by rejecting Japan’s proposed
inclusion in the treaty of a racial equality clause.3

As Anglo-American liberals imagined it, the oversight regimes estab-
lished by the League, along with the provisions for collective security and
economic cooperation, would render the territorial decisions reached in
Paris more acceptable by, in a sense, making them less important. Just as
protections for linguistic and religious rights would appease minority
populations who found themselves on the wrong side of new borders or
without a state of their own, so, too, provisions restricting forced labour,
barring military recruitment or imposing an ‘open door’ in territories
under mandate would limit or at least share out among all ‘advanced’
states the benefits such territories might offer. Yet that project of ‘inter-
nationalizing’ empire faced a battery of challenges: from the United
States’ abstention from the League, from nationalist movements
demanding self-determination and not protection, from the mandatory
powers still wedded to extractive and repressive policies, and finally from
those revisionist or so-called have-not powers seeking an expanded global
role. As a result, the League became less a tool for managing empire or (as
its own self-congratulatory rhetoric would have it) a school for training
dependent peoples in the responsibilities of statehood than the arena in
which a variety of claims and schemes for ordering the world emerged and
clashed.

There are a number of ways to tell the story of the League’s inability to
manage that conflict, and historians have tried not a few of them. ‘Decline
and fall’ narratives that ascribed the institution’s demise to the weakness
or prevarication of the liberal powers in the face of the fascist threat have
given way to a new historiography aware of how crucial imperial control
was to allied aims and how instrumentally those powers used the League
to pursue that end.4 Yet if we now have a good understanding of liberal
internationalism’s imperial affiliations and ideological blind spots, we

3 For that history, see Naoko Shimazu, Japan, Race and Equality: The Racial Equality
Proposal of 1919 (New York: Routledge, 1998).

4 The ‘betrayal’ narrative suffuses Francis P. Walter’s still-useful standard account,
A History of the League of Nations (Oxford: Oxford University Press, 1952). The links
between imperialism and liberal internationalism are most clearly traced in
Mark Mazower, No Enchanted Palace: The End of Empire and the Ideological Origins of the
United Nations (Princeton: Princeton University Press, 2009); Jeanne Morefield, Empires
without Imperialism: Anglo-AmericanDecline and the Politics of Deflection (NewYork: Oxford
University Press, 2014); Kevin Grant, ‘Trust and Self-Determination: Anglo-American
Ethics of Empire and International Government’, in Mark Bevir and Frank Trentmann
(eds.),Critiques of Capital inModern Britain andAmerica: Transatlantic Exchanges (London:
Palgrave Macmillan, 2007), 80–102, and, from an Asia-Pacific perspective,
Tomoko Akami, Internationalizing the Pacific: The United States, Japan, and the Institute
of Pacific Relations in War and Peace, 1919–1945 (London: Routledge, 2002).
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miss much if we treat the League only as imperialism’s handmaiden. For
if the League’s most powerful founding states were empires, the League
itself was more than an imperial club. It was an international organization
made up of forty-some formally equal members, one governed by an
internationally ratified text, administered by independent-minded inter-
national officials, and committed to publicity and open debate.
As a result, and as its founders learned to their cost, it could not be so
easily led.Against expectation, theLeague’s own character andpractices –
its legalism, proceduralism and ‘publicness’ – tended to amplify rather
than to abate imperial contestation.5

This chapter sketches how what we might call the international order
was affected by the fateful decision to internationalize and delegate to the
League the work of managing imperial and national claims. It examines
the shifting composition of the League and the context of interstate
rivalry, economic crisis and popularmobilization within which it operated
because both greatly affected its policies and capacity. It also pays special
attention to the mandates system as the internationalized arena in which
arguments over imperial authority and the prospects for statehood were
most explicitly fought out. Indeed, when decanted into that highly con-
tested and politicized realm, a plan to legitimate imperial rule through
collaboration, oversight and standard-setting turned out to have very
different and unintended effects. Imperial rule, now held up to new
standards and new scrutiny, its failings discussed and publicized around
the world, became more vulnerable. Inadvertently, by seeking to ‘inter-
nationalize’ empire, the League ultimately brought a world of universal
and normative statehood nearer.

5 Although the apparatus and operation of the League itself was a favoured subject of
scholarly study between the wars, only recently have historians returned in large numbers
to the League archives – although themany works of James Barros and the essays collected
in The League of Nations in Retrospect (Berlin: W. de Gruyter, 1983), are important
exceptions. I surveyed the burgeoning literature on the League in an already-outdated
review essay, ‘Back to the League of Nations’, American Historical Review 112, 4 (October
2007), 1091–1117; important contributions since that date include Patricia Clavin,
Securing the World Economy: The Reinvention of the League of Nations, 1920–1946
(Oxford: Oxford University Press, 2013) and Isabella Löhr and Roland Wenzlhuemer,
The Nation State and Beyond: Governing Globalization Processes in the Nineteenth and Early
Twentieth Centuries (Heidelberg: Springer, 2013). The League’s reliance upon and stimu-
lation of popular internationalism – a subject meriting much more attention – has been
addressed by Glenda Sluga, Internationalism in the Age of Nationalism (Philadelphia:
University of Pennsylvania Press, 2013); Anne-Isabelle Richard, ‘Competition and
Complementarity: Civil Society Networks and the Question of Decentralizing the
League of Nations’, Journal of Global History 7, 2 (2012), 233–256; Helen McCarthy,
The British People and the League of Nations: Democracy, Citizenship and Internationalism,
c. 1918–45 (Manchester: Manchester University Press, 2011); Thomas R. Davies,
‘Internationalism in a Divided World: The Experience of the International Federation
of League of Nations Societies’, Peace & Change 37, 2 (April 2012), 227–252.
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The League and the Problem of Empire

The tension between imperial authority and national claims that would
plague the League for the whole of its existence was built into the institu-
tion’s structure from the start. The four wartime Great Powers that had
(with the United States) negotiated the peace and that claimed permanent
seats on the League Council – Britain, France, Italy and Japan – were all
imperial powers, as were many other European founding member states.
All guarded their imperial status jealously; all claimed the right to supply
the League with whatever colonial advice or experts it might need. Within
that imperial club, however, Britain was very much primus inter pares,
guiding the negotiations that established the League, supplying key offi-
cials (including the organization’s first Secretary-General, Sir Eric
Drummond) and constructing its own bloc by securing separate member-
ship for Canada, Australia, New Zealand, South Africa and India – even
though the last by nomeansmet the required standard of self-government.
That the League was a ‘League of Empires’ led by the world’s most
powerful empire was apparent from the start.

Yet it was also a League of Nations, encompassing members deter-
mined to assert the equal rights of small and medium-sized states.
The Balkan, Baltic and East European states formed out of the great
European land empires all joined, as did such historic neutrals as Sweden
and Switzerland, and almost all the South and Central American states
did so as well. And, most importantly, the organization included
a number of non-European states that – whether by playing off rival
powers, serving as buffer zones or gaining powerful protectors – had
managed to retain independence through the ‘high imperial’ age.
In Asia, China and Siam were League members; in the Middle East,
Persia (Iran); in the Caribbean, Haiti and (from 1924) the Dominican
Republic; in Africa, Liberia and (from 1923) Ethiopia.6 Imperial states-
men were sometimes scathing about the capacity and ‘stateness’ of these
members. Liberia was considered an American colony in all but name;
Britain judged Ethiopia backward and initially opposed its entry; the

6 There are a number of fine studies of the relationship of individual states to the League,
including of those (absent, revisionist, dominion or weak) states whose relationship was
necessarily especially complex. See, e.g., Christoph Kimmich, Germany and the League of
Nations (Chicago: University of Chicago Press, 1976); Thomas W. Burkman, Japan and
the League of Nations: Empire and World Order, 1914–1938 (Honolulu: University of
Hawai’i Press, 2008); Warren F. Kuehl and Lynne K. Dunn, Keeping the Covenant:
American Internationalists and the League of Nations, 1920–1939 (Kent, Ohio: Kent State
University Press, 1997); Gerald Chaudron, New Zealand in the League of Nations:
The Beginnings of an Independent Foreign Policy, 1919–1939 (North Carolina: McFarland,
2011); and Stefan Hell, Siam and the League of Nations: Modernisation, Sovereignty and
Multilateral Diplomacy, 1920–1940 (Bangkok: River Books, 2010).
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fragility and less-than-national reach of successive Chinese governments
was a constant concern. In the late 1920s and early 1930s, the League
would send what we would now call development missions to Liberia and
China and admit additional Middle Eastern states, but increasingly, too,
strong members would simply turn on weak ones in naked assertions of
imperial power.7

In 1919, however, allied statesmen and their great train of advisors and
intellectuals grasped at the concept of trusteeship to balance imperial and
national claims. The United States irritated most of the allies by ruling
straightforward annexation of Germany’s colonies and Ottoman terri-
tories out of bounds from the start, but that was not because the
Americans thought those territories ready for statehood. George Louis
Beer, Wilson’s colonial advisor at the Peace Conference and the man first
slated to run the mandates regime, held that ‘the negro race’ had shown
‘no capacity for progressive development except under the tutelage of
other peoples’; he also was certain (once he saw offWilson’s proposal that
the Scandinavians or some other small and democratic people be
entrusted with their administration) that the British would be the best
tutors.8 British officials, unsurprisingly, heartily agreed. Britain was an
old empire, flexibly deploying a variety of arrangements – colonies, con-
dominiums, protectorates, alliances – to secure its global power. Its
officials were confident of the superiority of their rule; their only reserva-
tion about the idea of self-determination was, as one official character-
istically put it, that ‘we cannot hope to take into the British sphere all the
peoples in the world who would doubtless like to enter it’.9 British states-
men thuswrote the ideals appropriate to their own liberal trading empire –
free trade, repression of slavery – into the mandates plan. For Britain, one
might say, an oversight regime appealed as a means less of training ‘back-
ward peoples’ to govern themselves than of training ‘backwards empires’
to govern like the British. At the peace conference and after, Wilson,
Lloyd George, and their two seconds (British Colonial Secretary Alfred
Milner and the ubiquitous George Louis Beer) laboured to persuade the
other powers and the recalcitrant dominions to accept it.

But would that agreement hold? Other states holding transferred terri-
tories – that is, France, Belgium, Japan, South Africa, Australia and New

7 For the League’s missions to Liberia, see Ibrahim Sundiata, Brothers and Strangers: Black
Zion, Black Slavery, 1914–1940 (Durham, N.C.: Duke University Press, 2004); and, for
China, Jürgen Osterhammel, ‘“Technical Co-operation between the League of Nations
and China’, Modern Asian Studies 13, 4 (1979), 661–680.

8 George Louis Beer, African Questions at the Paris Peace Conference (London: Dawson’s of
Pall Mall, 1968), 179, 182.

9 National Archives [NA], FO 608/215/955, Comment by Spicer, 29 January 1919.
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Zealand – were to collaborate with the British on drafting the mandate
texts in the spring and summer of 1919, but once pressure from the
Americans eased, the other powers saw no reason to fall in with an Anglo-
British plan. ‘The French are determined just to be squatters, and like all
squatters they will, by mere lapse of time, become owners’, Milner wrote
to Foreign Secretary A. J. Balfour in August, when the French walked out
of those discussions.10 The powers occupying Germany’s East and West
African territories took advantage of the hiatus to weaken prohibitions on
forced labour or land rights or to insert clauses allowing administrative
union with neighboring colonies. And once the US Senate rejected the
Treaty in March 1920, British and French officials stopped talking much
about mandatory rule in the Middle East at all. At San Remo that April,
they confirmed the carve-up laid out in the (secret) Sykes-Picot plan of
1916, after which France drove Faysal bin Husayn’s fragile Arab state out
of Syria and Britain repressed a fierce rising in Iraq. By the end of 1920,
the only mandates that had been agreed were those applied to the ex-
German territories in the Pacific and South West Africa – and the obliga-
tions laid out in those ‘C-mandate’ texts were so very minimal that the
South African premier and imperial statesman Jan Christiaan Smuts
could assure white settlers in Windhoek that they were just ‘annexation
in all but name’.11

So how could the mandates system survive when the officials who first
planned it had lost interest and the United States had left the scene? It is
here that the focus on Wilson and Smuts can mislead, for both played no
real role in League matters after 1920. Instead, what forced the system
forward was the emerging dynamic of what we might call ‘internationa-
lization’ itself – that is, the dynamic by which public pressure or state
incapacity displaced issues or policies from the national to the interna-
tional realm. The mandates system had been welcomed as a distinct
improvement on empire when proposed in 1919 – even the Pan-African
Congress was willing to consider it a step forward – and, as the months
dragged on with no sign of either texts or apparatus, those early enthu-
siasts became vocal and critical. J. H. Harris of the Anti-Slavery Society
pulled together a campaign of like-minded humanitarians to lobby recal-
citrant governments. The first and second League Assemblies in the
autumns of 1919 and 1920 called on the Council to bring the system
into effect. Arab nationalists exiled from Syria, disgruntled Duala elites in
Cameroon, the mixed-race Rehoboth Basters of South West Africa, and

10 NA, FO 608/152/17580, Milner to Balfour, 8 August 1919.
11 The speech was reprinted in League of Nations, Minutes of the Permanent Mandates

Commission (1922), 91–92.
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other mandate populations flooded the Secretariat with protests against
the authoritarian regimes being forced upon them.12 Faced by Great
Power stonewalling and buffeted by protests from below, League officials
began working behind the scenes to re-establish the system themselves.

Their creation didn’t look much like what Milner and Beer had
intended. Both had thought of the mandates system as a collaborative
project of the imperial powers. But when it became clear that the League
would have to ensure its functioning, the centre of gravity shifted. In the
hands of Philip Noel-Baker, the very young Secretariat official (and later
Nobel Peace Prize laureate) who drafted most of the procedural rules and
regulations, the Mandates Commission emerged as a body of indepen-
dent experts, a majority hailing from states without mandates, serving
without term, and free to advise the League Council on anything that
aroused their concern. French Colonial Minister Albert Sarrault was
greatly irritated to discover that such wide powers had slipped through
the League Council;13 he was hardly reassured when, at the
Commission’s very first session in October 1921, the young British
memberWilliamOrmsby-Gore proposed letting inhabitants or interested
outsiders petition the League if they felt the mandates were being
violated.14 Most mandatory powers thought this plan virtually an invita-
tion to sedition – and indeed, as Natasha Wheatley’s Chapter 12 shows,
petition processes in both the mandates andminorities regimes proved an
engine for creative claim-making. Yet when news broke that South Africa
had unleashed a punitive bombing raid on an impoverished rural tribe in
its South West African mandate, the imperial powers were forced to
concede this right. The Assembly instructed the new commission to
investigate South African behaviour thoroughly; it was understood that
its report would be public and publicized around the world.Much against

12 Early protests from inhabitants in mandated territories are discussed in Pedersen,
Guardians, chap. 3, and Callahan, Mandates and Empire. For protests from the Middle
East, see especially Hussein D. Alkhazragi, ‘Un petit prince à la SDN: La lutte du roi
Hussein du Hedjaz pour l’indépendance des provinces arabes de l’Empire Ottoman’,
Relations internationales 146 (2011–2), 7–23.

13 Archives of theMinistère des Affaires Etrangères, SDN620, Sarraut toGeorges Leygues,
13 December 1920.

14 For the construction and workings of the petition process, see Pedersen, Guardians,
chap. 3. For a close reading of Palestine petitions, Natasha Wheatley, ‘Mandatory
Interpretation: Legal Hermeneutics and the New International Order in Arab and
Jewish Petitions to the League of Nations’, Past & Present 227 (2015), 205–248; for
Syria, Simon Jackson, ‘Diaspora Politics and Developmental Empire:
The Syro-Lebanese at the League of Nations’, Arab Studies Journal 21, 1 (2013),
166–190; and for the genealogy of Middle East petitioning, Andrew Arsan, ‘“This
Is the Age of Associations”: Committees, Petitions, and the Roots of Interwar Middle
Eastern Internationalism’, Journal of Global History 7 (2012), 166–188.
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their intentions, the imperial powers found they had opened themselves
up to complaint and to routine international scrutiny.

This apparatus was important not because it was anti-imperialist.
To the contrary, almost all members of the Mandates Commission were
former colonial governors or officials; they took the imperial order and
‘backward people’s’ need for tutelage as given. True, guided by the
famous colonial governor Sir Frederick Lugard, British member from
1923, they did seek to promote a set of paternalistic norms, sharply
condemning forced labour, appropriations of native land and (repeat-
edly) South Africa’s brutal treatment of South West Africa’s indigenous
population; a fewmaverick members from non-imperial states (including
the one woman member, appointed at the insistence of that international
women’s movement discussed by Glenda Sluga in Chapter 4 of this
volume) also thought it their task to ‘protect’ themost vulnerable groups –
women, children, religious minorities – in particular.15 Yet, most mem-
bers had no sympathy at all for claims to self-government, much less for
those who forcibly asserted that right. Despite some private reservations,
the Commission thus excused and whitewashed France’s fierce repres-
sion of the 1925 Druze rising in Syria on the grounds that the imperial
power was charged to uphold – by force if necessary – the rule of law.
It also dismissed the movement against New Zealand’s rule supported by
virtually the entire population of Western Samoa on the argument that
these unsophisticated ‘natives’ must have been led astray by devious,
mixed-race ‘agitators’. Since the Covenant had defined peoples under
mandate as minors, unable to ‘stand alone’, the Commission duly ruled
all claims and indeed all evidence to the contrary out of bounds.16

Yet even as the Commission rooted out claims to self-determination,
their very processes and practices cleared ground on which those claims
could sprout anew. This is not because the territories to which oversight
was applied were uniquely unstable or rebellious in the interwar years:
Britain faced a larger nationalist movement in India than in anymandated
territory; France expended more resources on the Rif war than it did in
Syria. But those territories were not under League oversight, adminis-
tered under international processes that proliferated opportunities for
contestation. Members of the Commission might have wanted to

15 The efforts and reflections of the two Scandinavian womenwho served in sequence as the
PMC’s ‘woman member’ expose particularly sharply the contradictions inherent in an
system that sought at once to ‘protect’ peoples under mandate while denying them
political rights. For this, see Pedersen, ‘Metaphors of the Schoolroom: Women
Working the Mandates System of the League of Nations’, History Workshop Journal 66
(2008), 188–207.

16 For a full account of the PMC’s response to the Bondelswarts, Syrian and Samoan
revolts, see The Guardians, chaps. 4–6.
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improve rather than supersede imperial rule, but they took their job
seriously, explaining to the irritated imperial officials appearing before
them that it was their ‘duty’ to ask troublesome questions and investigate
petitioners’ charges. And those verbose discussions, those lengthy
Reports and Minutes, were published and publicized.

Publicity was perhaps the most important aspect of the League system.
Every sixmonths, records that resembled an international inquisition into
the practices of imperial rule, however politely conducted, were mailed
not only tomember states but also to newspapers and journals, public and
university libraries, humanitarian and political organizations, and indeed
to almost anyone who asked for them. And they did not simply gather
dust. Political scientists, historians and international lawyers around the
world – especially in theUnited States – used them to assess what this new
oversight regime meant for colonial administration, ‘native welfare’ and
international law; journalists from Berlin to Baghdad to Rabaul scoured
them for information that governments were reluctant to provide; revi-
sionist lobbies and humanitarian organizations alike combed them for
evidence of official malfeasance about which they could petition.
Crucially, too, some of those to whom the system was applied read –

and disputed – those records. Shakib Arslan of the Syro-Palestinian
Congress and Olaf Nelson of the Samoan Mau, for example, were
shocked to find the Commission simply parroting the mandatory powers’
misleading statements and published point-by-point refutations.
(Nelson’s was titled, accurately, Samoa at Geneva: Misleading the League
of Nations.)17

During the system’s early years, when members from the imperial
powers dominated the League Council and the Mandates Commission
alike, Commission members and League officials tried to use this ‘noise’
to bring imperialism and internationalism closer together – essentially, to
win verbal commitments from the imperial powers to govern according to
League rules. And, with pressure from below mounting, they had some
success. The mandatory powers learned to play the trusteeship game: to
provide detailed if sanitized accounts of their administration, to send top
officials to Geneva to answer questions, and to profess their loyalty to the
principles of the ‘sacred trust’. Liberal internationalists and Western
observers usually concluded the system was working well. As Quincy
Wright put it in his 1930 landmark study, Mandates Under the League of

17 On Arslan’s work in Geneva, see especially Friedhelm Hoffmann, Die Syro-
Palästinensische Delegation am Völkerbund und Šakı̄b Arslān in Genf, 1921–1936/46
(Berlin: Lit, 2007). Nelson deluged the League with his petitions and publications,
which can be found in League of Nations Archives (Geneva) [LNA], Boxes R32 and
R2322–4. Patricia O’Brien is completing a new biography of Nelson.
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Nations, the system had proved itself ‘a practical method for administer-
ing backward areas, more satisfactory than others that have been tried
from the standpoint of the natives and from the standpoint of the world in
general’.18

But the League’s cozy relationship to imperial powers always carried
risks as well. When Huntington Gilchrist of the Mandates Section noted
happily in a letter to Wright that the Syrian crisis had finally persuaded
France of the importance of collaborating with the League, Wright – who
had visited Damascus in 1925 and had seen the effects of the French
bombardment – retorted sharply that he could see no reason why the
League should value collaboration with a power so intent on flouting
the requirements of the Covenant.19 For Wright, and still more for the
nationalist and anti-colonial movements now keeping a beady eye on
Geneva, the measure of the League’s success was not only the degree to
which populations under its oversight were governed more humanely but
also the speed at which they were moving towards self-government.
The system had been set up to promote the first aim and to forestall
the second, but if the balance of power within the League itself changed,
might the balance between those purposes shift as well?

From Territorial Sovereignty to Economic Rights

That shift happened in 1926, when Germany entered the League.
Although a member for just seven years, Germany would profoundly
affect the way the League treated the claims and prerogatives of the
imperial powers. This was the case not only because German entry
posed the question of whether the institution could be more than
a victor’s club, but also because Germany necessarily had a very different
stance from other League great powers on imperial questions. Put simply,
for contingent reasons, of the permanent members of the League Council
(the Soviet Union still being outside the League), Germany alone had
a stake in using international oversight to undermine, rather than
enhance, the imperial powers’ grip on colonized and mandated
territories.

Weimar Germany had become in 1919 precisely what the United
States pretended to be but wasn’t: the world’s first post-colonial great
power. At the Peace Conference, Germany had tried hard to avoid that
dubious distinction. As ‘one of the great civilized races’, the German

18 Wright, Mandates Under the League of Nations (1930; reprinted New York: Greenwood
Press, 1968), 581.

19 See the Spring 1926 correspondence between Gilchrist and Wright in Library of
Congress, Gilchrist Papers, Box 19, File: ‘Quincy Wright’.
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people had every right to participate in the work of educating and uplifting
‘undeveloped races’, the German delegation insisted: this was ‘the com-
mon task of civilized humanity’.20 But the Allies had no intention of
returning the occupied German colonies and retorted that Germany
had, both by its barbarous wartime behaviour and its barbarous treatment
of colonial peoples, relinquished its claim to ‘civilized’ status.21

Resentment at this charge would turn the demand for colonies into
a popular cause in Weimar and then Nazi Germany.

The Weimar government’s foreign policy, however, proceeded along
a rather different track. Although Gustav Stresemann was careful to pay
lip service to Germany’s colonial claim throughout his time as Foreign
Minister in the 1920s, he and his officials had already concluded that such
claims were futile. Germany had to rebuild its power differently – through
economic recovery and trade, not through territorial acquisition.
Membership in the League, and support for the mandates regime,
became a crucial plank in that strategy. As the Americans and British
had devised it, recall that the mandates system was not only to protect
indigenous peoples by generalizing paternalistic norms; it was also to
lessen the economic and military value of direct territorial control by
proscribing fortification and military recruitment in mandated territories
and granting all League states equal economic rights within them. It was
supposed to legitimate the territorial settlement by rendering territorial
control less important.

Through the early 1920s, officials in theGerman ForeignMinistry thus
watched events in Geneva, and especially the work of the Mandates
Commission, very closely. It did not escape their notice that although
the Commission avoided the tricky and contentious subject of just where
sovereignty resided in territories under international oversight, it had
nonetheless articulated – and managed to force acceptance of – a set of
norms that effectively limited annexationist claims. Territories under
mandate had to have separate legal systems, budgets and accounts;
mandatory powers could not claim state ownership of their land;
a separate citizenship status must be defined for their inhabitants. Yet,
at the same time, the Commission sought to encourage investment by
ruling that contracts and concessions secured by individuals and compa-
nies would hold even if the territory changed hands or themandate ended.

20 ‘Observation of the German Delegation on the Conditions of Peace’, 29 March
1919, British Documents on Foreign Affairs [BDFA], Pt. II, Ser. I, vol. 7, 298–349,
here at 324.

21 ‘Reply of the Allied and Associated Powers to the Observations of the German
Delegation on the Conditions of Peace’, 16 June 1919, BDFA, Pt. II, Ser. I, vol. 7,
374–380, here at 378.
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The course of policy emerging in Geneva suggested, in other words, that
at least some on the Commission considered the promotion of policies
liberalizing trade and guaranteeing transnational corporations’ rights
quite as crucial for global economic development and security as agree-
ments over territorial control – a perspective also driving those central
bankers now collaborating with the League on the project of Austrian
financial stabilization, discussed by Patricia Clavin in Chapter 5 of this
volume. Germany, now denuded of colonies, had an obvious interest in
pushing those views forward. But to do so, officials at the Foreign
Ministry in Berlin unsurprisingly agreed, ‘we must work from here on
out to obtain a seat on the Permanent Mandates Commission [PMC]’.22

If the growing assertiveness of the Commission was already an irritant
to the imperial powers, the prospect of having to defend their adminis-
tration before aGerman aroused real alarm. In September 1926, the same
month Germany was voted into the League, British Foreign Secretary
Austen Chamberlain mobilized all the other mandatory powers to launch
a coordinated attack on the Mandates Commission at the League
Council. The Commission’s questions were excessive and ‘inquisitorial’,
the assembled Foreign Ministers charged; its request to grant oral audi-
ences to petitioners was ‘extreme and even dangerous’.23 The whole
regime, Chamberlain minuted privately, had gotten out of hand.
The allies had never meant ‘to create a superior Council of
Administration’ over the European empires, but merely to prevent the
kind of brutality and abuses that had marked Leopold’s Congo.24

Especially if a German were to join the ranks of the ‘overseers’, the
imperial powers urgently needed to limit the Commission’s powers.

Yet precisely because of the publicity Geneva fostered, the imperial
powers proved unable to do that. For, when J. H. Harris at the Anti-
Slavery Society, Gilbert Murray at the League of Nations Union, and
a great number of other convinced internationalists heard about
Chamberlain’s outburst, they rushed to the Commission’s defence.
Liberal internationalists thought Britain should be (or even was) the
model mandatory power; now – so the communist and anti-colonial
press insisted – it had showed itself merely an imperial power like all
others. Faced with deputations and denunciations at home and abroad,

22 German ForeignMinistry Archives (Berlin), R96524, ‘Kontrolle des Völkerbundes über
die Mandate’, 12 Aug. 1926, and for a close study of the Foreign Ministry’s relations to
the League in general in the 1920s, Joachim Wintzer, Deutschland und der Völkerbund,
1918–1926 (Paderborn: Ferdinand Schöningh Verlag, 2006).

23 Minutes of the 43rd session of the Council, 3 September 1926, League of Nations Official
Journal [LNOJ], October 1926, 1233–1237.

24 NA, CO 323/956/33, Minute by Chamberlain, 19 October 1926.
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Chamberlain backed down. Questions planted in Parliament elicited
a government pledge of loyal support for the League, and, through
Drummond’s adept mediation, Ludwig Kastl, one of Germany’s most
experienced economic negotiators and industrial lobbyists, was invited to
join the PMC. There, he not only strongly defended Germany’s colonial
record and economic rights but also altered the Commission’s balance
and tone. With a former ‘enemy’ in the room, members from the allied
empires became more circumspect about what they said. And, when
defining policy, the Commission now turned less to Lugard for guidance
and more to the Covenant, the mandate texts and the evolving body of
international law.25

What one might call the ‘internationalization’ of the Commission itself
drove a robust two-pronged defence of the distinctive and ‘internationa-
lized’ character of the mandates regime. First, under pressure from Kastl
and the ‘neutral’ members, the Commission scrutinized economic poli-
cies and contracts in mandated territories – trade concessions in West
Africa, oil contracts in Iraq – to make sure that they met ‘open door’
requirements. The PMC found its inquiries often rebuffed, but they also
exposed tensions between the mandatory powers. Even before Germany
joined the League, Britain had been willing to open its ports in mandated
West Africa to German vessels and to sell the seized German plantations
in Cameroon back to their original owners.26 France and Belgium, by
contrast, had done all they could to keep the Germans out. Once
Germany was a League member, however, those exclusions could not
be maintained. German firms swiftly regained their dominant position in
the West African carrying trade and German planters in Tanganyika’s
sisal industry. Privately, German officials hoped that that position might
allow them to reclaim their former colonies at some future date; publicly,
however, they argued only for the strict observance of the requirement

25 The mandates system became a favorite subject for legal scholars across the world
between the wars, a literature capably surveyed in mid-flowering by Wright, Mandates.
For a recent critical assessment of the way the system created a legal kind of ‘damaged
sovereignty’ for the Third World, see Antony Anghie, Imperialism, Sovereignty and the
Making of International Law (Cambridge: Cambridge University Press, 2004) – but for
two fascinating accounts of how inhabitants asserted legal personality ‘from below’, see
Benjamin Lawrance, ‘Petitioners, “Bush Lawyers,” and Letter Writers: Court Access in
British-Occupied Lomé, 1914–1920’, in Benjamin N. Lawrance, Emily L. Osborn and
Richard L. Roberts (eds.), Intermediaries, Interpreters and Clerks: African Employees and the
Making of Colonial Africa (Madison: University of Wisconsin Press, 2006), 94–114, and
Natasha Wheatley, Chapter 12, in this volume.

26 For this transaction, see Richard A.Goodridge, ‘“In theMost EffectiveManner”? Britain
and the Disposal of the Cameroons Plantations, 1914–1924’, International Journal of
African Historical Studies 29, 2 (1996), 251–277.
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that all League states be given equal economic rights in mandated terri-
tories under the principle of the ‘open door’.27

Second, in this period, the Commission grew more willing to take on
themost sensitive question raised by themandates system: the question of
where sovereignty lay. In the early twenties, the League Council had
made it quite clear that it had no wish to hear the Commission’s views.
Germany, however, had every reason to want the League to affirm that
mandatory powers were not sovereign in mandated territories – for how
else could Germany enjoy equal rights within them, much less ever
reclaim them? From the mid-twenties, initially outside the League and
thenwithin it, Germanymobilized public and diplomatic pressure against
any and every attempt by a mandatory power to strengthen its legal hold,
opposing in turn Belgian plans to incorporate mandated Rwanda and
Burundi into Belgian Congo, South African plans to annex South West
Africa, and (especially) British plans to administratively amalgamate
Uganda, Kenya and mandated Tanganyika – a project known as ‘Closer
Union’. Of course, Germany could hardly bend the whole League to its
own anti-annexationist ends. Yet its presence mattered; for, with
a German member in the room, the Commission felt empowered (or
constrained) to uphold the letter and the spirit of the Covenant and of the
mandate texts. And although those texts were indeed ambiguous and
open to interpretation, virtually everyone who examined them closely
had to concede that they did not grant mandatory powers sovereign
rights. This was not a judgment that the imperial powers on the League
Council were eager to endorse, but new circumstances forced them to
give way. In September 1929, the Council thus conceded that, in terri-
tories under League oversight, ‘sovereignty, in the traditional sense of the
word, does not reside in the mandatory power’.28 The Council did not
define where sovereignty did reside, but the determination that mandated
territories were not imperial possessions did cause trouble for the imperial
powers – at least, insofar as they were willing to recognize the authority of
the League.

Take, for example, the fate of ‘CloserUnion’, a project dear to the heart
of Leo Amery, the arch-imperialist British Colonial Secretary in the late
1920s. Amery was determined to incorporate Tanganyika into a new,

27 For German economic planning for trade in Africa, see especially Dirk Van Laak,
Imperiale Infrastruktur: Deutsche Planungen für eine Erschließung Afrikas 1880 bis 1960
(Paderborn: Ferdinand Schöningh, 2004), and, for the sisal industry,
Nicholas Westcott, ‘The East African Sisal Industry, 1929–49: The Marketing of
a Colonial Commodity during Depression and war’, Journal of African History 25
(1984), 445–461.

28 Minutes of the 56th session of the Council, 6 September 1929, LNOJ, November 1929,
1467.
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white-ruled Dominion in East Africa. He thus insisted that the mandate
amounted to little more than a pledge on Britain’s part to abide by certain
humanitarian norms; British rule, he promised Kenya’s white settlers,
was ‘as sure and as permanent in Tanganyika’ as in any other East African
territory.29 But not all British statesmen were so confident, and when
Kastl warned his fellow PMC member Lugard that Germany would, if
necessary, challenge that argument before the International Court,
Lugard asked the British government to check the legality of its amalga-
mation plans. To his amazement, the Law Officers reported that such
a plan would indeed be open to legal challenge at The Hague.
The ‘internationalized’ status of Tanganyika, quite as much as internal
political opposition, forced the abandonment of the project of ‘Closer
Union’.30

Yet, if the mandated territories were preserved as distinct administra-
tive units open to international trade (and hence especially vulnerable to
trade fluctuations and ‘dumping’ in the 1930s31), politically they
remained in a kind of limbo. Implicitly, they were to be prepared for
independence – for surely the Covenant’s claim that their inhabitants
were not yet able to stand alone implied that they would someday do so.
But all mandatory governments treated nationalist movements and lea-
ders repressively, and some (French authorities in Cameroon and Syria,
British authorities in Palestine and Iraq, and New Zealand authorities in
Western Samoa) simply exiled or deported them. Pan-Africanist, anti-
imperialist and communist organizations lent what support they could to
those nationalist groups32, and Germany, too, provided a measure of
financial and political aid – for while the German Foreign Ministry
admitted privately that it would not support independence movements

29 ‘A United East Africa: Mr. Amery on Recent Progress’, The Times, 12 June 1926; also
The Leo Amery Diaries (ed.), John Barnes and David Nicolson, vol. 1 (London:
Hutchinson, 1980), 457–458.

30 For this account, see especially, Michael D. Callahan, ‘The Failure of ‘Closer Union’ in
British East Africa, 1929–31’, Journal of Imperial and Commonwealth History 25, 2 (1997),
267–293.

31 Note, for example, how ‘open door’ policies enabled Japanese silk manufacturers (them-
selves beset by rising Western tariffs on their products) to penetrate the Syrian market
and destroy the local silk industry; for which, see Hiroshi Shimizu, ‘The Mandatory
Power and Japan’s Trade Expansion into Syria in the Inter-War Period’, Middle Eastern
Studies 21, 2 (April 1985), 152–171.

32 The literature on interwar anti-colonialism is expanding fast; see especially,
Jonathan Derrick, Africa’s ‘Agitators’: Militant Anti-Colonialism in Africa and the West,
1918–1939 (New York: Columbia University Press, 2008); Penny von Eschen, Race
Against Empire: Black Americans and Anticolonialism, 1937–1957 (Ithaca, N.Y.: Cornell
University Press, 1997); Minkah Makalani, In the Cause of Freedom: Radical Black
Internationalism from Harlem to London, 1917–1939 (Durham, N.C.: North Carolina
University Press, 2014).
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if it had colonies of its own, to do so was now in Germany’s interest.
As one German official put it, the Togolese were quite as capable of
governing themselves as the Liberians right next door (a view the young
African American scholar Ralph Bunche, in Togo conducting his disser-
tation research, shared33), and if the Middle East mandated territories
gained independence, Germany might be able to develop mutually
beneficial economic relations with those new states.34

These hopes proved chimerical. Of the fourteen mandated territories,
only Iraq achieved ‘independence’ (narrowly defined as membership in
the League rather than the monopoly of legitimate violence) during the
years of the system’s active functioning, and it gained that status through
collusion with its British ‘tutor’ and not through anti-colonial revolt.
Indeed, so substantial were the concessions Iraq was forced to grant
Britain in the Treaty agreed prior to its emancipation that the Mandates
Commission expressed much doubt about whether –with its airfields and
oil fields still in British hands – Iraq’s new status could be categorized as
‘independence’ at all. Germany, understandably, was particularly put
out: although supportive of Iraq’s claim, it objected that Britain was in
essence creating a ‘protectorate in disguise’ outside international control.
Yet, through intense British diplomatic efforts, Iraq was accepted as
a Leaguemember state in 1932, with Egypt – not amandate, but certainly
not fully independent – following in 1937. Insofar as the League helped
bring dependent territories to independence, then, it did so partly by
altering the definition and diluting the content of ‘independence’ itself.35

In January 1933, Hitler formed a government, taking Germany out of
the League that October. For Carl Schmitt, the international lawyer
whose writings capture some of the geopolitical presumptions of the
Nazi regime, that exit was both desirable and historically almost inevita-
ble. The League was, in Schmitt’s view, merely a cover for the allied
powers, who were still mired in outdated ideas, determined to preserve
their outdated empires at all cost. It was the United States, Schmitt

33 Bunche’s dissertation, ‘French Administration in Togoland and Dahomey’ (Harvard,
1934) was only one of a number of important critical studies undertaken by African
American intellectuals associated with Howard University, for which see especially Pearl
T. Robinson, ‘Ralph Bunche the Africanist: Revising Paradigms Lost’, in Robert A. Hill
and Edmond J. Keller (eds.), Trustee for the Human Community: Ralph J. Bunche, the
United Nations, and the Decolonization of Africa (Athens: Ohio University Press, 2010),
69–90, and Robert Vitalis,White World Order, Black Power Politics: The Birth of American
International Relations (Ithaca, N.Y.: Cornell University Press, 2015).

34 For strategic German support of independence claims, seeThe Guardians, 197, 269–271;
and for German support of colonial nationalists more generally, Kris Manjapra, Age of
Entanglement: German and Indian Intellectuals across Empire (Cambridge, Mass.: Harvard
University Press, 2014).

35 For the ‘emancipation’ of Iraq, The Guardians, chap. 9.
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thought, that understood and exercised domination in a new way – by
binding ostensibly independent states to it through the Monroe Doctrine
or through its rampant economic power.36 Yet, as close study of the
workings of the mandates system reveals, Schmitt underestimated the
flexibility and modernity of the League’s approach to empire and, even
more, the success and impact of his own nation’s policy. For a time, the
need to find an approach to empire acceptable to imperial and post-
imperial powers alike drove theMandates Commission to try to safeguard
the economic rights of all League states in the mandated territories while
denying the administering empires sovereignty. In the protean work done
by the mandate system during this ‘German period’, we see the seeds of
the neoliberal order in which we live today – an order in which state
sovereignty has become at once universal and less important, as transna-
tional institutions and corporations take over some tasks of integration
and domination formerly in the hands of (often imperial) states.

Economic Crisis and the Move towards Imperial Blocs

In her magisterial survey of European international history, Zara Steiner
terms the period of the late 1920s and early 1930s – the period, say,
between the Wall Street crash and the Nazi seizure of power – ‘the hinge
years’. The cataclysm of the Second World War, she argues, was not
prefigured in the First, in the faulty settlement reached in Paris or in the
structure of the League. To the contrary, through the twenties and into
the early thirties statesmen were able to use international institutions and
strong popular sentiment in favor of international cooperation to con-
struct pragmatic solutions to common problems, abate festering tensions
and resolve unanticipated crises. Only as those ‘hinge years’ wore on,
under the new constraints posed by the slump and the nationalist tide
that accompanied it, did statesmen make choices that heightened
international tensions and made future conflict more likely.37

An examination of the League’s efforts to manage the imperial order
confirms that analysis. The system of oversight devised at Paris may have
been agreed primarily to prolong the wartime territorial occupations;
in its early years it may have functioned as a megaphone used by the
imperial powers to drown out protests from below. The dynamic of

36 Carl Schmitt, ‘Völkerrechtliche Formen des modernen Imperialismus’, in Positionen und
Begriffe im Kampf mit Weimar – Genf – Versailles, 1923–1939 (1940; reprinted Berlin:
Duncker & Humblot, 1994), 184–203.

37 Zara Steiner, The Lights that Failed: European International History, 1919–33 (Oxford:
OxfordUniversity Press, 2007), especially part 2; and see also, Steiner,The Triumph of the
Dark: European International History, 1933–39 (Oxford: Oxford University Press, 2011).
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internationalization, and still more Germany’s entry into the League,
then forced the system beyond those legitimizing roles. Those efforts
were, however, speculative and very partial, and they were in any case
cut short by the economic downturn and the bitter jockeying for national
advantage that followed. Of course, that drive towards what wemight call
‘de-territorialization’ or economic internationalization could hardly sur-
vive the advent of a German regime determined to use trade compacts
and territorial expansion to lessen its dependence on an Anglo-American
economic order.38

Yet there is more to it than that, for even before the Nazi seizure of
power, the League’s agenda of economic integration and liberalization
had been compromised. Trade remained less ‘free’ through the 1920s
than it had been in 1914, and, when the slump hit, virtually all govern-
ments sought safety by raising tariffs and drawing their dependencies or
clients closer into their net. The United States moved early in this direc-
tion, but France, Italy, historically free-trading Britain and others did so
as well. That shift to protection didn’t just contribute to the catastrophic
reduction in world trade; it also ensured that an ever-increasing propor-
tion of trade would flow within, and not across, imperial networks.
By 1935, half of all of Britain’s trade took place within the British
Empire, up from a third four years earlier. Instead of acting as harbingers
of trade liberalization across the globe, the mandated territories were, by
the mid-thirties, isolated free-trade islands lapped by protectionist seas.
In that protectionist world, territorial possession was power, and the
‘dissatisfied’ or so-called have-not states began to look harder for zones
for expansion.39

This was the context for the two land-grabs that broke the League.
Both were attempts at ‘bloc’ consolidation, driven not only by the fevered
nationalism and militarism of those years but also by the scramble for
economic hinterlands. What bears notice, though, is that the occupation
of Manchuria by Japan’s Guandong Army in 1931–1932 and Italy’s
attack on Ethiopia in 1935 didn’t just destroy the League’s security
arrangements and cause the exit of these two imperial powers from
Geneva; they also destabilized and delegitimized its imperial oversight
regime. For although both were violations of the Covenant’s requirement
that League states honor one another’s sovereignty and integrity, Japan
and Italy sought to justify their actions by appropriating other League

38 For a brilliant anatomization of that economic strategy, see Adam Tooze, The Wages of
Destruction: The Making and Breaking of the Nazi Economy (New York: Viking, 2007).

39 For the contraction of international trade and trade policies in the 1930s, Ronald Findlay
and Kevin O. H. O’Rourke, Power and Plenty: Trade, War, and the World Economy in
the Second Millennium (Princeton: Princeton University Press, 2007), 443–455.

Empires, States and the League of Nations 131

C6 7 D 6 2 2: 23 6 2C 9CC ,  42 3 :586 8 4 6 C6  9CC , 5 : 8   
. 2565 7 9CC ,  42 3 :586 8 4 6 2 3 :586 1 : 6 :C 02: /2 2C , , D3 64C C C96 2 3 :586 6

https://www.cambridge.org/core/terms
https://doi.org/10.1017/9781107477568.007
https://www.cambridge.org/core


principles – those of the responsibility or right of ‘advanced’ nations to
administer ‘backward’ areas until they could govern themselves.
The Manchurian crisis and the Italo-Ethiopian war thus exposed the
tension between the principle of equal state sovereignty and the principle
of imperial authority that the mandates system had sought to manage.

Japanese and Italian politicians and intellectuals unblushingly echoed
the language of the ‘sacred trust’ when explaining their states’ aggressive
acts. Both states had been founder members and had nationals in key
positions in the Secretariat; foreign policy elites in both states were proud
of that position and still considered themselves ‘internationalist’, even as
they crafted the case for territorial expansion. Both states now appro-
priated League language and used their League officials to devastating
effect, embarrassing erstwhile allies often sympathetic to Japanese and
Italian regional ambitions and fostering – as Liang Pan (Chapter 8) and
Madeleine Herren (Chapter 9) both show – less a rejection of interna-
tionalism than a rival, militarist and populist internationalism of their
own. In Geneva, in discussions with the Institute of Pacific Relations, and
before Western publics and the press, Japanese officials and intellectuals
sounded familiar imperial-internationalist notes.40 Thus, Inazo Nitobe,
the American-educated former Japanese Under-Secretary General at the
League who found the rift between Japan and the League heartbreaking,
nonetheless contended that Japan in Manchuria – like the British in
India – had merely brought the order China had failed to bring to
a lawless frontier land: ‘a “civilized” power has a moral responsibility
toward nations which cannot put their own house in order’.41 Indeed,
Japan was now engaged – again, like Britain and the Americans – in the
grand work of state-building: ‘Nothing would have pleased Mr. Wilson
more than to have seen the new state now erected by the Manchus’.42

Japan, uniquely, was able to cast its imperial expansion both as a civilizing
mission and as a blow against Western imperial and racial presumption.

Italy could not make the second claim – Mussolini and other Italian
diplomats drew shamelessly on entrenched racial tropes – but they

40 For diplomacy around theManchurian crisis and Japan’s shift away from the League, see
Ian Nish, Japanese Foreign Policy in the Interwar Period (Westport, Conn.: Praeger, 2002),
85–101. For the cultivation of imperial opinion within Japan, see Louise Young, Japan’s
Total Empire: Manchuria and the Culture of Wartime Imperialism (Berkeley: University of
California Press, 1998); for discussions within the IPR, see Akami, Internationalizing the
Pacific, 157–166.

41 Nitobe, ‘The Right to Rule Aliens’ (23 September 1933), in Editorial Jottings (1938;
reprinted University of Tokyo Press, 1969), 528–529.

42 Nitobe, ‘The Birth of a New State’ (19 February 1932), in Editorial Jottings, 318–319;
and, for Nitobe’s agony over the breach with the League, Burkman, Japan and the League
of Nations, 181–185.
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assuredly made the first one. Ethiopia was ‘a blot on civilization . . .
a collection of tribes, some warlike, who preyed on others, but all back-
ward’, Mussolini told the former League Secretary-General Sir Eric
Drummond, now serving unhappily as the British Ambassador to
Rome. Drawing on evidence gathered by the Anti-Slavery Society and
the League about the persistence of slave-trading, Italy insisted that
Ethiopia ‘was not worthy of being a member of the League’ and that the
League should not object if Italy tried ‘to bring order and progress to such
a state’.43 Although Italy fought its war against Ethiopia with aerial
bombardment and poison gas, it never ceased to claim that it had ‘civili-
zation’ on its side.

Few outside Italy believed this. If Mussolini won the shooting war,
Selassie unquestionably won the propaganda one. The war was an
international media extravaganza: 200 Italian journalists were
‘embedded’ (as we would now say) with the Italian army; 170 accredited
foreign correspondents were in Addis Ababa when the fighting began.44

The war was photographed and filmed, and if both sides charged the
other with atrocities, the Ethiopians had much the better case. Anti-
colonial and solidarity associations sprang up in African American and
immigrant communities and across the non-white world, but sympathy
for Ethiopia coursed through the internationalist, liberal and church
groups that were the mainstays of the League as well.45 The Italo-
Ethiopian war didn’t just upend civilizational hierarchies, with Selassie
appealing to international law and charging the Italians with ‘barbar-
ism’; it also made it difficult to use the term ‘civilization’ except ironi-
cally. Punch printed cartoons showing ‘barbarism’ as a peaceful village
and ‘civilization’ as a bombed and blighted moonscape; The Times put
the term ‘civilizingmission’ in scare quotes. ‘Apart from the Kingdom of

43 For Mussolini’s comments, BDFA, Part II, Ser. G, vol. 29, Drummond to Simon,
21 May 1935, 3–6; and for the complex role played by anti-slavery activism in the
conflict, see Amalia Ribi, ‘“The Breath of a New Life”? British Anti-Slavery and the
League of Nations’, in Daniel Laqua (ed.), Internationalism Reconfigured: Transnational
Ideas and Movements between the Wars (London: I. B. Tauris, 2011), 93–113, and
Jean Allain, ‘Slavery and the League of Nations: Ethiopia as a Civilised Nation’,
Journal of the History of International Law 8 (2006), 213–244.

44 For the ‘mediatized’ nature of the war, see Baer, Test Case, 43–45.
45 For an assessment of the relative strength of feeling in Britain, see Richard Pankhurst,

‘Pro- and Anti-Ethiopian Pamphleteering in Britain during the Italian Fascist Invasion
and Occupation (1935–1941)’, International Journal of Ethiopian Studies 1, 1 (Summer-
Fall 2003), 153–176. On Pan-African mobilization in London, see S. K. B. Asante,
‘The Impact of the Italo-Ethiopian Crisis of 1935–36 on the Pan-African Movement in
Britain’, Transactions of the Historical Society of Ghana 13, 2 (December 1972), 217–227,
and, for an analysis of petitions sent to the League, Cherri Wemlinger, ‘Collective
Security and the Italo-Ethiopian Dispute before the League of Nations’, Peace &
Change 40, 2 (April 2015), 139–166.
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the Lord, there is not on this earth any nation that is superior to any
other’, Selassie said in his speech to the League Assembly.46

The problem was that the mandates system had been founded on the
opposite assumption.

The Italo-Ethiopian war thus crystalized what can only be called
a legitimation crisis as the rhetoric that had stabilized the imperial settle-
ment began to stick in the throats of those who had crafted it. But it was
much more than a legitimation crisis, for the global economic integration
and commitment to universal ‘civilized’ norms that had underwritten
the League were now in tatters as well. Although Japanese intellectuals
deplored the European racial presumption of the Italian campaign, they
welcomed Italy’s defection from a League they now saw as hypocritical
and biased.47 In Germany, too, the campaign for colonies became more
uncompromising and strident – and if Hitler personally was indifferent, it
suited him to give free rein to others in his entourage (notably his powerful
Minister of Economics, Hjalmar Schacht) who were not. Perhaps colo-
nies hadn’t mattered much in a pre-war world governed by open borders,
free trade and the gold standard, Schacht argued in a powerful article
published in the American journal, Foreign Affairs. Now, however, with
tariffs high, raw materials often not traded on open markets and the
struggle for markets fierce and unfair, Germany urgently needed
a protected economic realm of its own.48

There were those in the ‘League states’, too, who thought that made
good sense. Former British colonial secretary Leo Amery, for example,
had always thought that the only stable global system would be one of
rival ‘blocs’, each trading largely within itself and dominated or guided by
a great power. Possibly the only serious geopolitical thinker in British
front-bench politics between the wars, Amery consistently promoted
a program of constitutional federation, economic protection and white
settlement within the British sphere and sympathized with various regio-
nal bloc-building efforts – including Richard Coudenhove-Kalergi’s
‘Pan-Europa’ program – outside it. Unusually, but consistently, Amery
was one of the few British politicians to openly and outspokenly support
the Japanese side in the Manchurian dispute and the Italian case against
Ethiopia and to favour German hegemony in ‘Mitteleuropa’. Although
unswervingly opposed to any colonial concessions that would cut into
Britain’s African realm, he saw no reason why Italy shouldn’t have its

46 ‘A Poison Gas Victory: Emperor’s Protest’, Times (London), 1 July 1936, 16.
47 Reto Hoffmann, ‘Imperial Links: The Italo-Ethiopian War and Japanese New Order

Thinking’, Journal of Contemporary History 50, 2 (2015), 215–233.
48 Hjalmar Schacht, ‘Germany’s Colonial Demands’, Foreign Affairs 15, 2 (January 1937),

223–234.
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‘bloc’ in North Africa and Germany its ‘bloc’ in Eastern Europe and told
Mussolini and Hitler as much.49

This was one way, certainly, to meet the revisionist powers’ pressing
claims for what we might call equal geopolitical rights, but its ‘realist’
abdication of any commitment to international standards and its blunt
equation of, say, British rule in the Middle East and Italian rule in
Ethiopia were more than most liberal internationalists – and, as it turned
out, the Western powers – could stomach. Hence, we see in the late
thirties not only the proliferation of proposals to ‘order the world’ on
regional or federal lines but also an increasingly desperate search for
some formula that might ‘appease’ the revisionist states (especially
Germany) while also lowering economic barriers and rebuilding political
ties.50 One way to accomplish this, of course, might be by reforming and
expanding the mandates system – rejigging it, say, to include Germany
while still requiring ‘international’ or at least inter-imperial collaboration
and oversight. Probably the most shamefully pragmatic proposal along
these lines was the Chamberlain government’s March 1938 offer of
African territories ‘in full sovereignty’ to Germany in exchange for
a European settlement, but a plethora of left-leaning proposals were
also made, usually to put all colonies everywhere under international
control.51

By the time those offers were made, they were irrelevant: Hitler was
bent on eastward – not African – expansion; war was his preferredmethod

49 Amery read and wrote a great deal on imperial and world politics, especially in the
thirties, when he was outside government. For his sympathy for the Pan-Europa move-
ment, see L. S. Amery, ‘The British Empire and the Pan-European Ideal’, Journal of the
Royal Institute for International Affairs 9, 1 (January 1930), 1–22; for his ideas on bloc
politics in the thirties, see The Way Forward (London: G. Bles, 1935). Richard
S. Grayson provides a thorough and judicious assessment in ‘Leo Amery’s Imperialist
Alternative to Appeasement in the 1930s’, Twentieth-Century British History 17, 4 (2006),
489–515.

50 The marked turn to geopolitical, ‘bloc’ and ‘federalist’ thinking in the thirties has
received some attention. For Asia-centred proposals, see Akami, Internationalizing the
Pacific, and Or Rosenboim, ‘Geopolitics and Global Democracy in Owen Lattimore’s
political thought’, International History Review 36, 4 (2014), 745–766; for the take-up of
federal ideas in Britain, Andrea Bosco, ‘Lothian, Curtis, Kimber, and the Federal Union
Movement (1938–40)’, Journal of Contemporary History 23, 3 (July 1988), 465–502; and
for the way the discipline of international relations accommodated such thinking,
Lucien M. Ashworth, ‘Mapping a New World: Geography and the Interwar Study of
International Relations’, International Studies Quarterly 57 (2013), 138–149. Revealingly,
Duncan Hall’s landmark study of the mandates system, published in 1948 but written in
the early 1940s, argued that the mandated territories were part of an ‘international
frontier’ between imperial blocs – a demonstration of the way the ‘bloc-thinking’ of the
1930s affected even those closest to the League; H. DuncanHall,Mandates, Dependencies
and Trusteeships (New York: Carnegie Endowment for International Peace, 1948).

51 For proposals for ‘colonial appeasement’ and further internationalization, see
The Guardians, chap. 11.
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for expanding Germany’s power, not one he wished to avoid. Yet the
intense debate among intellectuals and statesmen about how to ‘order the
world’ in those years nonetheless repays attention, not least because it
helps us track the genealogy of our present. Consider, for example, the
move made by a phalanx of Anglo-American liberal intellectuals at the
1937 session in Paris of the International Studies Conference (a venture
founded by the League’s Committee on Intellectual Cooperation and
funded by the Carnegie Endowment) on the urgent topic of ‘peaceful
change’. An astonishingly distinguished collection of statesmen and intel-
lectuals – from the future American Cold Warrior John Foster Dulles to
the Hungarian geographer and former Prime Minister Paul Teleki to the
émigré international lawyer Hersch Lauterpacht – attended. A number of
German and Italian political scientists and officials came, too, bearing
their claims to territory and their disinterest in internationalist solutions;
the conference threatened to end in a stalemate. Suddenly, however,
a new proposal was added to the two options of territorial transfer and
international control: the change in political status through colonial
‘emancipation’. And the Americans and (some) British rallied to that
alternative.

Quincy Wright was one of those American advocates. He was a sincere
supporter of national self-determination; he did not look to ‘indepen-
dence’ simply to side-step bitter battles among the great powers. But it is
revealing nonetheless to see the proposal for rapid colonial emancipation
emerge here not in answer to nationalist challenges but as an exit strategy
from a political standoff that had become impossible to manage.52 And
when that independence came, sooner than anyone had expected, it
would not mean the end of ‘international control’ nor even entirely the
end of empire, but rather (as the hard bargaining over oil contracts prior
to Iraq’s ‘emancipation’ had already implied) the displacement of ‘inter-
national’ or even ‘imperial’ control from the political to the economic
realm. In that sense, we might see the interwar years, and indeed the
League’s experiment in managing empire, as the moment when liberal
internationalism donned a political and institutional guise – one that it

52 For the records of that conference: Peaceful Change: Procedures, Population, Raw
Materials, Colonies. Proceedings of the Tenth International Studies Conference, Paris,
June 28–July 3, 1937 (Paris: League of Nations, International Institute for Intellectual
Co-operation, 1938). The International Studies Conference requires further investiga-
tion, but for a beginning see, David Long, ‘Who Killed the International Studies
Conference?’ Review of International Studies 32, 4 (October 2006), 603–622, and for
intellectual cooperation at the League more generally, Daniel Laqua, ‘Transnational
Intellectual Cooperation, the League of Nations, and the Problem of Order’, Journal of
Global History 6 (2011), 223–247.
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later cast off for the shadowy garb of market rationality. But that is
another story.

Conclusion

The League of Nations was an association of states constructed on the
principle that all were sovereign and equal, pledged to regulate their
relations not through force but through the rules of the global economy
and of international law. Yet it was also a League of Empires and would-
be empires, unequal in size, competing as well as colluding, but all
determined to defend their rights. The paternalistic language of the
sacred trust and the institutions of themandates regime sought tomanage
the gulf between that formal equality and the obvious disparities of power,
but, as we have seen, that fragile balancing act could not withstand the
triple blows of anti-imperialist protests and revolts, the imperial powers’
own regular resort to force, and, finally, the determination of the revisio-
nist or so-called have-not powers to seek imperial dependencies or hinter-
lands of their own. When those powers appropriated the language of the
sacred trust to defend those violations – Japan claiming to have brought
order and self-determination to Manchuria, Italy painting its conquest of
Ethiopia as a victory for civilization over barbarism – not only the project
of ‘internationalizing’ empire but equally the civilizational rhetoric used
to justify it came apart.

Yet this history is not simply a narrative of decline, for as the account
given here shows, at times the institutions of the League could be surpris-
ingly flexible and adaptive. If the mandates regime was born as
a mechanism for imperial legitimation, once Germany joined the
League, the international organization became the site instead for battles
over economic access and sovereignty. Those trends were in turn cut
short by the economic downturn and the Nazi seizure of power: the turn
to protectionist, bloc politics and the revisionist states’ bids for imperial
expansion then went hand in hand – a process that would end the fragile
peace and the League alike.

European historians often tell the story of the first half of the twentieth
century as a thirty-year struggle to contain, accommodate, ‘appease’ and
ultimately defeat the ambitions and aggression of Germany. Imperial
historians, by contrast, see these years as the era in which the Western
imperial powers lost the capacity to ‘order the world’ territorially and
economically – an era in which challenges from both rival powers and
restive colonial populations grew exponentially. Germany is at the heart
of the first narrative; the old maritime empires, and especially Britain, at
the heart of the second. But if we shift the optic, placing both stories
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within the context of that contest over sovereignty and territoriality that
the League was charged to – but could not – manage, we begin to
appreciate how the ‘imperial’ and ‘European’ crises of the interwar period
fed off one another. One of the merits of the ‘international turn’ and the
rediscovery of the League of Nations is that it challenges us to construct
historical explanations that can bring these two narratives together.
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7 The League of Nations, Disarmament and
Internationalism

Andrew Webster

‘Today we stand on a bridge leading from the territorial state to the world
community’, declared Christian Lange, the Norwegian secretary general
of the Inter-Parliamentary Union, in his acceptance of the 1921 Nobel
Prize for Peace. ‘TheWorldWar showed how very necessary it is that this
work be brought to a victorious conclusion. . . . Europe cannot survive
another’.1 The title of his Nobel lecture was ‘Internationalism’ and the
ideas he expressedwere common ones in the aftermath of the cataclysm of
the First World War. The great clash of nations seemed to open the
possibility of a new way of organising international relations and
a challenge to the old certainties of the absolute rights of sovereign states.
What emerged was the bold and unprecedented trial of a new form of
international institution, the League of Nations, created at the Paris
Peace Conference in 1919 ‘to promote international cooperation and to
achieve international peace and security’.2

Yet Lange’s bridge – the hopes for a new internationalism of the ‘high
politics’ between states – never reached his prophesied end. As an inter-
national mechanism of war prevention the League was left essentially
untested through the 1920s. Any appearance of accomplishment was
violently punctured by its inability to deal with the multiple crises of the
1930s, most prominently over the Japanese invasion of Manchuria, the
collapse of international disarmament efforts and the Italian invasion of
Ethiopia. The failure was conceded even by the League’s greatest cham-
pion of all, the British politician and president of the country’s League of
Nations Union, Lord Robert Cecil. Reflecting in 1941, in the midst of
that ultimate catastrophe so feared by Lange, Cecil lamented: ‘It was to

1 Christian L. Lange, ‘Internationalism’, Nobel Lecture, 13 December 1921, in Frederick
W. Haberman (ed.), Nobel Lectures: Peace. Vol. I: 1901–1925 (Amsterdam: Elsevier,
1972), 336–346. Lange was co-recipient of the Peace Prize for 1921 with Hjalmar
Branting of Sweden.

2 The Covenant of the League of Nations, Preamble, www.avalon.law.yale.edu/20th_century/
leagcov.asp.
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prevent this that the Great Experiment of the League of Nations was
carried out. It has done much admirable work, but it has failed in its main
purpose.’3

In this appraisal of interwar internationalism’s most prominent and
powerful institution, I revisit the issue that in the aftermath of a global war
constituted the League’s greatest crusade and its greatest disappoint-
ment – the pursuit of international disarmament. The character of the
war had driven home the existential necessity for peace if society itself was
to be saved: a total war which had mobilised mass conscript armies,
deployed them with weapons of unprecedented destructiveness, and
produced unthinkable numbers of casualties in protracted battles of
attrition. For policymakers and their citizens in Europe most of all,
given the scale of suffering inflicted by the war, preventing another such
conflict was the first and greatest duty for the organisation at the centre of
a rebuilt system of international relations. Article 8 of the Covenant of the
League of Nations framed this task precisely in terms of disarmament, as
an integral part of the League’s purpose, stipulating that all member states
‘recognise that the maintenance of peace requires the reduction of
national armaments to the lowest point consistent with national safety’
and directing that the League Council should ‘formulate plans for such
reduction’.4 If peace was to be preserved, the world had to disarm – and it
was up to the League to achieve this. As a Norwegian delegate to the very
first meeting of the League’s Assembly of member states, held in Geneva
during November–December 1920, Lange had the role of rapporteur to
the subcommittee appointed to consider how to take on the great task
mandated by Article 8. Now was the moment, he declared, in the after-
math of the recent cataclysm, for real action: ‘The peoples [of the world]
will be sadly disillusioned if we leave this hall having given them
only a promise – and that a vague one – of studying the question of
armaments a long time hence. Unless you wish to lose the sympathy of
the masses – a sympathy that we must retain at any price – we must do
something tangible today.’5

The popular revulsion with militarism and belief in the absolute need
for peace, which I discuss in greater detail later, generated powerful
pressure on governments to engage in disarmament. The pre-war notion

3 ViscountCecil,AGreat Experiment (NewYork:OxfordUniversity Press, 1941), foreword.
4 The Covenant of the League of Nations, Article 8. For a brief overview of the scope of the
interwar disarmament process, see Andrew Webster, ‘From Versailles to Geneva:
The many forms of interwar disarmament’, Journal of Strategic Studies 29, 2 (2006),
225–246.

5 Lange speech, 14 December 1920, League of Nations, The Records of the First Assembly,
Vol. I: Plenary Meetings (Geneva, 1920), 524–526.
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that armaments in fact created stability was now untenable for policy-
makers to defend, publicly at least. On the contrary, it was the arms race
leading up to 1914 that many blamed for the catastrophe of the First
World War, a sentiment articulated eloquently by Lange once again at
the second Assembly in 1921: ‘I wonder whether it is not the very arma-
ments of the nations which create conflicts. In any case they create
distrust, and perpetuate the atmosphere of mutual fear among the
nations, which is the most profound and fruitful cause of international
crises. So far from providing a guarantee of security, armaments consti-
tute an element of insecurity’.6 It was a sentiment linked not only to the
horrific experience of the recent past but also to terrified imaginings about
the future. Common conceptions of how destructive ‘the next war’ was
likely to be and the sense of vulnerability that came with it, meant that
national governments as well as their anxious populations had reason to
consider disarmament as a necessity, whether just to protect their own
state from devastating attack or to preserve civilisation itself. Air warfare
and the terrifying potential destructiveness of aerial bombardment – the
infamous ‘shadow of the bomber’ and the ‘knock-out blow’ which it was
reputedly able to deliver – was only the most prominent of these strategic
threats. As one French commentator insisted in the early 1930s: ‘We shall
never prevent the enemy from bombing our towns, flooding them with
incendiary bombs, toxic gases of every sort, microbes. A hundred planes
each carrying a ton of asphyxiating shells would cover Paris with a gas
sheet twenty metres high, all in an hour’.7

The issue never faded from prominence, even as the war receded; for
most of two decades, international debate on disarmament was pursued
in the forums provided by and surrounding the League of Nations.
A volume produced by the League Secretariat in 1930 to mark the
organisation’s tenth anniversary avowed: ‘None of the League’s activities
has aroused somuch interest in the world as its work for the limitation and
reduction of armaments, and none has so closely or so continuously
engaged the attention of the League.’8 We also know that the tangible

6 Lange speech, 15 September 1921, League of Nations, The Records of the Second Assembly.
Vol. I: PlenaryMeetings (Geneva, 1921), 265–272. See also themuch-quoted lament in the
memoirs of the wartime British foreign secretary: Viscount Grey of Fallodon, Twenty-Five
Years, 1892–1916, 2 vols. (New York: Frederick A. Stokes, 1925), I, 90.

7 René Chambre, Histoire de l’aviation (Paris, 1933), quoted in Eugen Weber, The Hollow
Years: France in the 1930s (NewYork: Norton, 1994), 239. Also seeUri Bialer,The Shadow
of the Bomber: The Fear of Air Attack and British Politics, 1932–1939 (London: Royal
Historical Society, 1980); Waqar H. Zaidi, ‘“Aviation Will Either Destroy or Save Our
Civilization”: Proposals for the International Control of Aviation, 1920–1945’, Journal of
Contemporary History 46, 1 (2011), 150–178; Richard Overy, The Bombing War: Europe,
1939–1945 (London: Allen Lane, 2013), 19–55.

8 Ten Years of World Cooperation (Geneva: Secretariat of the League of Nations, 1930), 49.
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outcomes were few. Despite the public interest and the close governmen-
tal attention, almost two decades of intricate negotiation facilitated and
managed by the League produced no general treaty covering any of the
spheres of armaments (land, sea or air). Instead the monumental effort
collapsed into public ruin in the failure of the great World Disarmament
Conference of 1932–1924. Another arms race ensued; war followed only
a few years later.9 The fears Lange expressed in his Nobel address had
been realised.

Perhaps it was because no other area of the League’s work was held in
such universal high regard for its political significance that arguably no
area was more completely condemned in subsequent judgments.
The scholarly literature on the interwar efforts for international disarma-
ment has been a story of inevitable failure stemming from unbridled
nationalism. None of the great hopes for an international collaborative
outcome led member states to cease clinging to strictly national forms of
security. This has been incorporated by historians and scholars of inter-
national relations into a larger narrative of the failure of collective secur-
ity, for long the main focus of research on the League’s work, and
a dismissal of the institution of the League of Nations as a whole. At the
heart of these has been the identification of a fundamental and unalterable
incompatibility between the claims of the state and of the international
community.

Theorists who viewed the League as a case study demonstrating the
dynamics of power in the post-1945 world dismissed it as useless: an
artificial creation based on trust, voluntary cooperation and altruism that
was unable to account for the natural imperatives of self-interest inherent
in all states existing within a starkly competitive international system.
This focus on a state-centred order and themaintenance of peace rejected
the possibilities for the provision of security through international institu-
tions or for international disarmament following from collaborative state
efforts.10 For most of the twentieth century, historians similarly argued
that the League’s efforts to provide security were defeated by the

9 Joe Maiolo, Cry Havoc! The Arms Race and the Second World War, 1931–1941 (London:
John Murray, 2010).

10 For example, see Ernst B. Haas, ‘Types of Collective Security: An Analysis of
Operational Concepts’, American Political Science Review 49, 1 (1955), 40–62;
F. H. Hinsley, Power and the Pursuit of Peace: Theory and Practice in the History of
Relations between States (Cambridge: Cambridge University Press, 1963); Hans
J. Morgenthau, Politics Among Nations: The Struggle for Power and Peace, 3rd edn.
(New York: Alfred A. Knopf, 1966); Richard K. Betts, ‘Systems for Peace or Causes of
War? Collective Security, Arms Control, and the New Europe’, International Security 17,
1 (1992), 5–43; and John J. Mearsheimer, ‘The False Promise of International
Institutions’, International Security 19, 3 (1994–95), 5–49.
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irresistible primacy of nationalism.11 The ultimate failure of the League’s
efforts on disarmament was held up universally as an example of the
organisation’s misguided intentions and irrelevant role, to the extent
that, to this day, not a single full-length study has attempted to provide
a comprehensive international history of the issue. Attention focused
instead on disarmament solely in relation to the policies of the major
states. This approach removed the League from histories of the interna-
tional process it oversaw and drew almost entirely upon national archives
rather than the records of the League. Only one sphere of interwar
disarmament attracted significant attention: the naval arms limitation
resulting from specific treaties among a limited number of key powers
and pursued entirely outside of the ambit of the League itself. The specific
characteristics of those efforts were attractive as a source of data for arms
control theorists during the ColdWar who sought to support their models
of the nuclear disarmament process.12

The new research on the League of Nations since the turn of the
twenty-first century is referenced by several of the authors in this volume.
Perhaps the most noticeable features of this scholarship are, first, the
extent to which it draws upon the League archives directly and tells
a story in which the League is a functioning internationalist presence
laying the foundations for modern regimes of global governance; second,
the use of new methodological approaches rooted in international history
and, to an even greater extent, cultural history; and third, the dramatic
shift of attention in research away from the ‘traditional’ security issue and
towards a new focus on issues such as minority protections and human
rights, the relationship between mandates and the persistence of empire,

11 For example, see Robert Dell, The Geneva Racket, 1920–1939 (London: Robert Hale,
1941); F. P. Walters, A History of the League of Nations, 2 vols. (London and New York:
Oxford University Press, 1952); James C. Barros, The League of Nations and the Great
Powers: The Greek-Bulgaria Incident, 1925 (Oxford: Clarendon Press, 1970);
Christopher Thorne, The Limits of Foreign Policy: The League, the West and the Far
Eastern Crisis of 1931–1933 (London: Macmillan, 1972); Elmer Bendiner, A Time for
Angels: The Tragicomic History of the League of Nations (New York: Alfred A. Knopf,
1975); and F. S. Northedge, The League of Nations: Its Life and Times, 1920–1946
(Leicester: Leicester University Press, 1986).

12 Classic national studies include Edward W. Bennett, German Rearmament and the West,
1932–1933 (Princeton: Princeton University Press, 1979); Maurice Vaïsse, Sécurité
d’abord: la politique française en matière de désarmement, 9 decembre 1930–17 avril 1934
(Paris: Publications de la Sorbonne, 1981); and Dick Richardson,The Evolution of British
Disarmament Policy in the 1920s (London: Pinter, 1989). On naval disarmament, see
Robert Hoover, Arms Control: The Interwar Naval Limitation Agreements (Denver:
University of Denver Press, 1980); Christopher Hall, Britain, America and Arms Control,
1921–1937 (Basingstoke: Macmillan, 1987); and Robert Kaufman, Arms Control during
the Pre-Nuclear Era: The United States and Naval Limitation between the Two World Wars
(New York: Columbia University Press, 1990).
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international systems for combating disease or drug and sex trafficking,
the promotion of intellectual cooperation and the role of global public
opinion, and the creation of new frameworks of international economics
and finance.13 Some of the most recent research on the international
economy has successfully reframed the issue of security by engaging
with a more broadly conceived understanding of how the League’s work
towards what can be termed ‘human security’ informed its goal of estab-
lishing a durable peace.14 Yet the core issues of ‘hard security’, and most
particularly disarmament, still lack a central place in revised interpreta-
tions of the League’s work. They were at the heart of the international
thinking that led to its creation and were throughout the organisation’s
life its most substantial and public functions. While the level of attention
among historians to the importance of disarmament for interwar interna-
tional relations has steadily increased, in particular from the 1990s on,
interpretations have for the most part remained fixed to the earlier meth-
odological approaches, addressing the issue from the standpoint of indi-
vidual national perspectives (almost all from Europe) rather than that of
the League itself.15

The League’s pursuit of international disarmament did not succeed: no
agreement was reached; a new war followed. But appreciating the interna-
tional dimensions of the problem are integral to understanding its

13 For a discussion of the earlier examples of this research, see Susan Pedersen, ‘Back to the
League of Nations’, American Historical Review 112, 4 (2007), 1091–1117. On more
recent work, far too extensive to summarise here, see the discussion in the Introduction to
this volume as well as the chapters by Glenda Sluga, Natasha Wheatley, Patricia Clavin
and Susan Pedersen.

14 Patricia Clavin, Securing the World Economy: The Reinvention of the League of Nations,
1920–1946 (Oxford: Oxford University Press, 2013). Also see Iris Borowy, Coming to
Terms with World Health: The League of Nations Health Organisation, 1921–1946
(Frankfurt: Peter Lang, 2006). But also see Martin Ceadel, ‘Enforced Pacific
Settlement or Guaranteed Mutual Defence? British and US Approaches to Collective
Security in the Eclectic Covenant of the League of Nations’, International History Review
35, 5 (2013), 993–1008.

15 For example, see Marie-Renée Mouton, La Société des Nations et les intérêts de la France,
1920–1924 (Bern: Peter Lang, 1995); Warren F. Kuehl and Lynne K. Dunn,Keeping the
Covenant: American Internationalists and the League of Nations, 1920–1939 (Kent and
London: Kent State University Press, 1997); B. J. C. McKercher, Transition of Power:
Britain’s Loss of Global Pre-eminence to the United States, 1930–1945 (Cambridge:
Cambridge University Press, 1999); and Carolyn J. Kitching, Britain and the Geneva
Disarmament Conference (Basingstoke: Palgrave Macmillan, 2003). Two recent works
stand out for their deep research and ambition: Peter J. Yearwood, Guarantee of Peace:
The League of Nations in British Policy, 1914–1925 (Oxford: Oxford University Press,
2009); and Peter Jackson, Beyond the Balance of Power: France and the Politics of National
Security in the Era of the FirstWorldWar (Cambridge: CambridgeUniversity Press, 2013).
There continues to be only the most minimal study of the place of disarmament in the
interwar policies or political cultures of states other than the major powers, namely
Britain, France, the United States, Germany, Italy and Japan.
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significance. Even the most basic questions raised by any broaching of
disarmament made clear the challenges over how any international regime
of arms control would function in practice – above all, what authority was to
set the terms of disarmament for individual states and then ensure that they
were adhered to? As this chapter argues, public pressure groups and state
policymakers such as Lange saw disarmament during the years following
the First World War as a means to make the international state system as
a whole more durable for all: a means to protect peace between states by
expanding the claims of the international community. At the same time,
other governments saw international disarmament agreements as a tool that
could be used to increase their own particular national security: interna-
tional collaboration over disarmament was a potential strategy to reduce the
array and depth of threats to themselves. The global peace movement
showed the extent to which the League could function as a driver of
international solidarity; the disarmament negotiations themselves, pursued
by states, and groups and individuals that operated transnationally, showed
how it could function as a specific mechanism of global governance.

Disarmament and the Internationalism of Interwar
Peace Movements

During its heyday in the 1920s and early 1930s, the importance of the
League’s work was taken as self-evident by an array of public organisa-
tions which stretched around the globe.16 The pursuit of disarmament
stood at the heart of that work and indeed seemed a task which only the
new international organisation was equipped to confront. Prince
Ranjitsinhji, a regular delegate for the British Dominion of India at the
early League Assemblies, opened his chapter on disarmament in
a popular 1923 guidebook to the League by noting that ‘the general public
regards Disarmament as the one vital test of the League’s efficiency’.17

It was not a contentious assertion. Disarmament was the great uniting
issue of the interwar peace movements, and the League of Nations was
their new public stage.18 Hence these non-state organisations form in and

16 The list of contemporary publications about theLeague and its work runs into thousands of
items. A full accounting would in practice comprise a bibliography of all international
affairs of the interwar period. As an overview, see the very useful resources maintained
at www.indiana.edu/~league/bibliography.htm and www.digital.library.northwestern.edu/
league/background.html.

17 H. H. Prince Ranjitsinhji, ‘The Disarmament Question’, in C. B. Fry (ed.), Key-Book of
the League of Nations (London: Hodder and Stoughton, 1923), 128, 136. Ranjitsinhji
(Maharaja Jam Saheb) was a delegate for India at the 1920–23 League Assemblies.

18 Jacques Bariéty andAntoine Fleury (eds.), PeaceMovements and Initiatives in International
Policy, 1867–1928 (Berne: Peter Lang, 1987); Charles Chatfield and Peter van den
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of themselves a vital element of the interwar development of an interna-
tional public sphere. Human survival remains perhaps the single greatest
of all issues perceived to be unbound by the interests or borders of any
single state. The precise nature and extent of the influence of these many
groups was not straightforward, nor did the ‘peace movement’ form
a single, unified phenomenon. The vast range of organisations, stretching
across virtually every League member state as well as the major non-
members, encompassed a broad spectrum of belief – reaching from
those absolute pacifists who insisted that war was always wrong; to
a vast group of ‘peace-minded’ internationalists who advocated the stead-
fast pursuit of conciliation, arbitration and disarmament as the means to
ensure no great war ever reoccurred; and finally to those who dreaded
another war yet still endorsed the use of international sanctions against an
aggressive power as a means to protect the greater peace of the world.

The long-standing interpretation has been to characterise these groups
as separate from the state and as outsiders who advocated for change but
had no actual role in the working-out of disarmament as an item of state
policy. Yet the staggering extent of post-1918 support for policies that
promoted peace across all of the societies which shared League member-
ship was sufficient to affect their internal political and strategic debates.
For the majority of supporters within this panoply of peace groups, calls
for disarmament did not imply a demand for unilateral arms reductions to
the point of jeopardising national security, nor can their agitation neces-
sarily be traced as the direct cause of specific governmental policy choices.
But they were united in their attachment to ensuring permanent peace
and their belief that it was only through the achievement of genuine and
substantial disarmament that this peace could be assured. This did not
necessitate governmental decisions to support any specific policy on
disarmament as such, but there was no doubt that governments were
highly aware of their presence, numbers and desire for disarmament.
The remainder of this section briefly considers the scope of the many
public organisations which collectively focused public opinion over dis-
armament. They provided the constant background of political pressure
to the specific initiatives and negotiations pursued by their governments
and organized through the League’s institutions discussed in the follow-
ing sections of the chapter.

Dungen (eds.), Peace Movements and Political Cultures (Knoxville: University of
Tennessee Press, 1988); Maurice Vaïsse (ed.), Le pacifisme en Europe: des années 1920
aux années 1950 (Brussels: Bruylant, 1993); Cecelia Lynch, Beyond Appeasement:
Interpreting Interwar Peace Movements in World Politics (Ithaca: Cornell University Press,
1999); and Peter Brock and Thomas P. Socknat (eds.), Challenge to Mars: Essays on
Pacifism from 1918 to 1945 (Toronto: University of Toronto Press, 1999).
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The International Federation of Trade Unions (with approximately
20 million members), the Interallied Federation of Ex-Servicemen
(8 million) and the International Confederation of Students (1 million)
all provided the disarmament movement with a broad basis of sympathy
and some active support. If these are often identified with the left in the
context of internationalism as a site of struggle between capitalism and
communism, there were also politically unaligned groups targeted speci-
fically at support for the League, most prominently the International
Federation of League of Nations Societies, founded in 1919 and head-
quartered in Brussels with a peak membership of 1.5 million in forty
countries, and the International Federation of University League of
Nations Societies, established in 1924 and based in Paris with
a membership in 1933 of approximately 20,000 in twenty-two
countries.19 With national branches in multiple countries, the Women’s
International League for Peace and Freedom (WILPF), founded in 1915
and based in Geneva, was one of most distinctive and influential of the
transnational peace groups.20 In December 1922 it hosted a ‘Conference
for a New Peace’ at The Hague attended by delegates from 111 national
and international organisations from twenty countries, estimated to
represent a total membership of more than 20million men and women.21

The pacifist movements that have attracted the vast majority of atten-
tion from historians are those within the major powers, particularly
France, Britain and the United States. In France, where the traumatic
experience of the war underpinned the expansion of a powerful, peace-
minded public attitude, support for the League and for the engagement of
successive governments (and particularly for the iconic ‘apostle of peace’,

19 See Thomas R. Davies, The Possibilities of Transnational Activism: The Campaign for
Disarmament between the Two World Wars (Leiden and Boston: Martinus Nijhoff, 2007),
especially 35–51, and idem., ‘Internationalism in a DividedWorld: The Experience of the
International Federation of League of Nations Societies’, Peace & Change 37, 2 (2012),
227–252.

20 See Glenda Sluga, Chapter 4 in this volume, ‘Women and Internationalisms’.
21 On the WILPF and the women’s peace movement generally, see Gertrude Bussey and

Margaret Tims,Women’s International League for Peace and Freedom, 1915–1965: ARecord
of Fifty Years’ Work (London: Allen & Unwin, 1965); Catherine Foster, Women for all
Seasons: The Story of the Women’s International League for Peace and Freedom (Athens:
University of Georgia Press, 1989); Jo Vellacott, ‘A Place for Pacifism and
Transnationalism in Feminist Theory: The Early Work of the Women’s International
League for Peace and Freedom’, Women’s History Review 2, 1 (1993), 23–56;
Jill Liddington, ‘“Wars Will Cease When . . . ”: Feminism and Anti-militarism in Britain,
1918–1939’, in Guido Grünewald and Peter van den Dungen (eds.), Twentieth-Century
Peace Movements: Successes and Failures (Lampeter: Edwin Mellen Press, 1995), 81–99;
Leila Rupp, Worlds of Women: The Making of an International Women’s Movement
(Princeton: Princeton University Press, 1997); and Karen Garner, Shaping a Global
Women’s Agenda: Women’s NGOs and Global Governance, 1925–85 (Manchester:
Manchester University Press, 2010), especially 15–92.
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foreign minister Aristide Briand) with the international disarmament
process was driven by groups from across society.22 While there were
many associations in France devoted specifically to the cause of peace,
such as the Association de la paix par le droit (APD) or the Ligue
internationale des combattants de la paix (LICP), there was no single, all-
encompassing pacifist union. The Annuaire de la paix for 1936, for exam-
ple, listed more than two hundred organisations described as ‘pacifist’.
The APD ardently supported Briand and with him the League of Nations
as a means to preserve the peace. Like many of these societies in France,
its membership was never large, varying between 5,000 and 7,000 at any
one time, but its leading members tended to be drawn from influential
groups within the French liberal and educated elite. The more radical
LICP adopted an absolute pacifist stance and called for total and immedi-
ate disarmament; it claimed a membership of almost 16,000 in 1932,
although paid subscriptions in fact probably totalled only about 8,000.
Key groups within society, comprising both popular and elite opinion,
also felt the popular revulsion against war. The influential national con-
federation of veterans’ associations in 1929 reached a total of some
3,427,000 members across its many constituent societies and associa-
tions. Their political impact was diffuse because the veterans themselves
ranged across the political spectrum, but uniting them was a refusal to
even conceive a new war could come. One observer recalled, a decade
later, their deep commitment to Briand as ‘the man who understood their
hopes and memories, who calmed them and satisfied them with his
unconditional, categorical, unequivocal promise: “As long as I am here
there will be no war”.’23

While the French branch of the WILPF, the Ligue internationale des
femmes pour la paix et la liberté, was never large, only 500members in the
mid-1920s with perhaps only 4,500 members later at its peak, it wielded
a greater influence than such figures suggest because of the intellectual
contribution of its members to the wider life of the WILPF. On the 1928

22 On French pacifism and public attitudes towards the League of Nations in the post-war
period, see Ladislas Mysyrowicz, Autopsie d’une défaite: Origines de l’effondrement militaire
français de 1940 (Lausanne: Age d’Homme, 1973); Norman Ingram, The Politics of
Dissent: Pacifism in France, 1919–1939 (Oxford: Oxford University Press, 1991);
Antoine Prost, In the Wake of War: ‘Les anciens combattants’ and French Society, English
edn. (Providence and Oxford: Berg, 1992); Siân Reynolds, France between the Wars:
Gender and Politics (London: Routledge, 1996), especially 181–203; Jean-Pierre Biondi,
La mêlée des pacifistes, 1914–1945 (Paris: Maisonneuve et Larose, 2000); and Mona
L. Siegel, The Moral Disarmament of France: Education, Pacifism and Patriotism,
1914–1940 (Cambridge: Cambridge University Press, 2004).

23 Paul Distelbarth, La personne France (Paris, 1937), quoted in Prost, In the Wake of War,
73–74. Also see Jacques Bariéty (ed.), Aristide Briand, la Société des Nations et l’Europe,
1919–1932 (Strasbourg: Presses Universitaires de Strasbourg, 2007).
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election campaign, one of its leaders proclaimed that ‘almost the whole
electoral campaign was conducted around the idea of Peace: internal
peace, external peace. It was in camouflaging themselves and in support-
ing this program that the majority of the candidates, even those of the
Union nationale, were able towin their votes.’24Much larger was the Ligue
des mères et educatrices pour la paix, founded in 1928, which claimed
65,000 members in 1932. The principal teachers trade union (the
Syndicat national des instituteurs) was another prominent and influential
body. Educated, numerous, socially homogenous and well-organised, its
membership grew from 55,000 in 1920 to 83,000 in 1933 and exercised
considerable political clout, particularly among the socialists.
The teachers supported Briand and saw the League of Nations as the
strongest hope for peace and a world without war. The League, the 1930
edition of one prominent textbook insisted, ‘is like the conscience of all
humankind’.25

Anti-war and internationalist sentiments in Britain similarly under-
pinned a broadly based public enthusiasm for disarmament.26 Its disparate
elements included political reformers, suffragettes, religious anti-war acti-
vists, socialists and elements of the academic and literary elites, encom-
passing both pacifist and internationalist outlooks. Although not united
and frequently diverging over specific policy proposals, what they had in
common was support for disarmament and the use of international institu-
tions for resolving conflicts. The chief British lobby group for the League
was the League of Nations Union, with 60,000 members by the end of
1920 and a remarkable 406,868 paid subscriptions in 2,982 branches
across the country by 1931. It threw itself bodily into the cause of disarma-
ment as it sought to employ the great instrument at its disposal: the ability
to marshal and focus public opinion. The emphasis upon persuasion,
morality, reason and law and the insistence that even the most powerful

24 Ingram, Politics of Dissent, 258.
25 Paul Bernard and [Frantz] Redon, Petite histoire de la France et de la civilisation française

(Paris: Fernand Nathan, 1930), quoted in Siegel, Moral Disarmament of France, 188.
26 On British pacifism and public attitudes to the League of Nations in the post-war period,

see Martin Ceadel, Pacifism in Britain, 1914–1945: The Defining of a Faith (Oxford:
Clarendon Press, 1980); Donald Birn, The League of Nations Union, 1918–1945
(Oxford: Clarendon Press, 1981); Jill Liddington, The Road to Greenham Common:
Feminism and Anti-Militarism in Britain since 1820 (Syracuse: Syracuse University Press,
1991), especially 130–151; and Cecelia Lynch, ‘A Matter of Controversy: The Peace
Movement and British Arms Policy in the Interwar Period’, in B. J. C. McKercher (ed.),
Arms Limitation and Disarmament: Restraints on War, 1899–1939 (Westport: Praeger,
1992), 61–82; Martin Ceadel, Semi-Detached Idealists: The British Peace Movement and
International Relations, 1854–1945 (Oxford: Oxford University Press, 2002); and
Helen McCarthy, The British People and the League of Nations: Democracy, Citizenship
and Internationalism, 1918–1945 (Manchester: Manchester University Press, 2011).
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states could be induced to abjure the use of force and considerations of self-
interest and instead be guided by the interests of the international commu-
nity, were attractive to listeners raised in a liberal-Protestant tradition.
From the later 1920s in particular, the LNU campaigned hard on behalf
of disarmament and arbitration, arousing the ire of the Conservative gov-
ernment but also demanding its attention in the process.

British women’s groups also mounted high-profile campaigns for inter-
national arbitration and disarmament. Many women joined the LNU, of
course, but specifically female groups gave a sharp focus to the conjunc-
tion of feminism and anti-militarism, most notably the Women’s
International League (the British section of the WILPF).27 It emerged
from the war with an active membership of about 4,200, although by the
early 1920s this had fallen to some 3,000, many of them merely paper
members. It was nonetheless highly energetic. In 1925, along with the
National Peace Council and the LNU, it took part in a petition in support
of international arbitration in protest at the Conservative government’s
rejection of the previous year’s Geneva Protocol; by August, the petition
had collected 488,000 signatures and was delivered to the Foreign Office.
Following the creation in 1925 by the League of a Preparatory
Commission for a future World Disarmament Conference, discussed
later, the WILPF launched a multinational campaign for complete and
universal disarmament which culminated in Britain with a national ‘Peace
Pilgrimage’ to London. On 19 June 1926, some 10,000 women marched
into Hyde Park, where they were joined by many more locals to call upon
the government to support disarmament and arbitration. Unable to
ignore such a high-profile event, foreign secretary Austen Chamberlain
even met with a deputation from the marchers. The only significant
nonreligious forum for British absolutist pacifists during the 1920s was
the No More War Movement, a mostly socialist group created in 1921,
which claimed about 3,000 members in 1927. A petition launched by the
group during 1926 for total disarmament attracted 40,000 signatures.
In similar fashion, a ‘Peace Letter’ petition organised by Arthur
Ponsonby, committing its adherents never to support a resort to arms to
resolve international disputes, garnered 128,770 signatures and was pre-
sented to prime minister Stanley Baldwin in December 1927.

As the 1920s wore on, pressure on governments steadily built as the
many groups sharpened their focus upon the need for specific progress
within the League’s disarmament talks (as opposed tomore diffuse calls for
the general promotion of peace) and constructed closer transnational links.
This explains the sense of anxiety that pervaded much of European and

27 Sluga, Chapter 4, this volume, ‘Women and Internationalisms’.
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American public opinion by the time the Preparatory Commission for the
Disarmament Conference finally concluded its work in December 1930.
The WILPF had launched a petition in May 1930 headed ‘War
Is Renounced – Let Us Renounce Armaments’, calling on all governments
at the coming disarmament conference finally to achieve disarmament in
practice. It circulated through numerous countries, including Austria,
Britain, Bulgaria, Canada, Czechoslovakia, France, Germany, Greece,
Hungary, Netherlands, Poland, Romania, Switzerland and the United
States and was translated into eighteen languages. Enthusiasm spread
beyond the WILPF itself: the International Council of Women and
the smaller International Alliance of Women joined the effort. By the end
of 1931, the petition had gathered a remarkable 2,600,000 signatures – of
which 1,517,000 came from Britain, thanks in large part to the support of
a sympathetic paper, the News-Chronicle.

There was a clear political impact, as figures such as British foreign
secretary Arthur Henderson (1929–1931) actively cultivated support from
women’s organisations for their disarmament initiatives. When the long-
awaited World Disarmament Conference at last opened in February 1932,
Henderson, as conference president, ensured that the Women’s
Disarmament Committee (established by a Liaison Committee of the sev-
eral women’s groups to coordinate activism at the conference) was given
a public voice. It presented a petition of 6 million signatures to the dele-
gates – including 173,000 announced by cable from Japan. It was the first
time that women had won the right to distribute statements in the League’s
main hall and interact with official delegates. Indeed, the combined mem-
bership of the public organisations that made presentations at the special
session convened to receive them on 6 February 1932 was an estimated
200 million people, approximately 10 per cent of the world population at
the time.28 The scale of international public interest and agitation for peace
through disarmament could hardly be overstated. It was, declared Mary
Dingman, speaking that day from the lectern of the conference assembly on
behalf of the Women’s Disarmament Committee, ‘the greatest collective
effort that women have ever undertaken’ and evidence of ‘a great will for
peace that cannot be ignored and must not be denied’.29

Disarmament as Interwar Internationalism: 1920–1925

The first five years of the League’s life demonstrated that the very existence
of an international disarmament process had its effects on the states that

28 Davies, Possibilities of Transnational Activism, 159; see also 55–84.
29 Dingman speech, 6 February 1932, quoted in Garner, Global Women’s Agenda, 61.
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participated in the negotiations. Both large and small states struggled to
balance their national sovereignty over self-defence with the articulation of
new expectations that all state armaments policies were now open to
international discussion.30 The annual meetings of the League Assembly
and, within that, its disarmament subcommittee (from 1921 known as the
Third Committee), had the highest public profile as national delegates
made grand statements of resolve framed by the specifics of their respective
governmental policies. The practicalities of actual proposals and plans
emerged elsewhere.

During the early 1920s, the details of international disarmament
schemes were handled by three bodies: two contrasting commissions,
the all-military Permanent Advisory Commission on Armaments
(PACA), established in 1920; the primarily civilian Temporary Mixed
Commission on Armaments (TMCA), established in 1921; and the
Disarmament Section of the League’s Secretariat. The PACA was
intended to be the League’s standing advisory body on military affairs
and the reduction of armaments. It was entirely composed of military
officers who were appointed by and responsible to their respective gov-
ernments (and general staffs) rather than to the League itself. Dominated
by representatives of the major powers and reporting directly to the
Council and not the Assembly, the PACA consequently eschewed any
policy work on disarmament and focused only on highly technical tasks.
By the end of 1920, it had done little more than advise that it was
premature to attempt any general scheme for armaments reduction.31

While such an answer satisfied the great powers that dominated the
Council, the majority of smaller powers at the first League Assembly
refused to accept that nothing could be done. They used the great public
forum now open to them to stage the first public intergovernmental
debate on disarmament since the war.

30 For the discussion in this section, see Andrew Webster, ‘The Transnational Dream:
Politicians, Diplomats and Soldiers in the League of Nations’ Pursuit of International
Disarmament, 1920–1938’, Contemporary European History 14, 4 (2005), 493–518; idem.,
‘Making Disarmament Work: The Implementation of the International Disarmament
Provisions in the League of Nations Covenant, 1919–1925’, Diplomacy & Statecraft 16, 3
(2005), 551–570; idem., ‘“Absolutely Irresponsible Amateurs”: The Temporary Mixed
Commission on Armaments, 1921–1924’, Australian Journal of Politics and History 54, 3
(2008), 373–388. Also still valuable is John W. Wheeler-Bennett, Information on the
Reduction of Armaments (London: Allen & Unwin, 1925).

31 Edouard Réquin,D’une guerre à l’autre, 1919–1938: Souvenirs (Paris: Charles-Lavauzelle,
1949), 13–14, 23–27. Other work of the PACA included establishing regulations for the
military forces of new applicants to join the League, compiling statistical surveys of
national arms programs and offering technical assessments of specific disarmament
proposals.
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It was Lange, the Norwegian delegate, who suggested the creation of
a separate commission of independent experts who could submit practi-
cal proposals to the Council, unconstrained by national interests or
official government instructions: this became the TMCA.32 It was, in
effect, an ‘eminent persons’ committee and in practice an extraordinary
innovation: a group of independent figures drawn from across the League
yet wielding the authority and prestige of the pre-eminent international
institution of the day, with the authority to intervene directly and advise
the Council upon an issue of supreme importance to the national security
interests of even the most powerful member states. In the realm of
national security, no other League committee would ever be given such
latitude or possess such moral authority. To some contemporary obser-
vers, it was this independence that was so appealing; to others, the lack of
national accountability of this ‘absolutely irresponsible body’ was deeply
objectionable.33 Nonetheless, its freedom from the influence of strictly
national interests was not absolute: four of the six ‘political’ experts and
four of the six military advisers came from the League’s dominant
powers – France, Britain, Italy and Japan – with the remainder coming
from Sweden, Spain, Brazil and Chile.34 The president was René Viviani,
an elder statesman of French politics who aimed as much as possible to
steer its work into areas that were blandly noncontentious or directly
suitable to French interests. When the TMCA’s membership expanded
in 1922, French policymakers succeeded in blocking the inclusion of
Lange (due to his ‘dangerous pacifist inclinations’), but they had to
accept Robert Cecil joining as a new political member.35 The TMCA
would, until late 1924, drive the majority of the diverse efforts to put the
ambitions and terms of Article 8 into practice.

32 ‘Report of Committee VI: Armaments’, 14 December 1920, League of Nations, Records
of the First Assembly: Meetings of the Committees, vol. II (Geneva, 1920), 515–520.
On French and British resistance to the TMCA, see J. L. Hogge, ‘Arbitrage, Sécurité,
Désarmement: French Security and the League of Nations, 1920–1925’ (Ph.D. diss.,
New York University, 1994) and G. A. Silverlock, ‘Issues of Disarmament in British
Defence and Foreign Policy, 1918–1925’ (Ph.D. diss., King’s College London, 2000).

33 See H. R. G. Greaves, The League Committees and World Order: A Study of the Permanent
Expert Committees of the League of Nations as an Instrument of International Government
(London: Oxford University Press, 1931), 209, for a positive view; the disparaging
comment came from the Permanent Under Secretary at the British Foreign Office, Sir
Eyre Crowe, minute of 21 February 1924, TNA, FO371/8423.

34 Details on the composition of the TMCA’s membership can be found in the Monthly
Summary of the League of Nations: see II, 10 (1922), 268–269, and IV, 1 (1924), 18–19.

35 Fayolle memo, for Poincaré, 4 October 1921, MAE, SDN, 706, fos. 224–227; Quai
d’Orsay memo, 18 February 1922, MAE, SDN, 707, fo. 21 (on Lange). See
Peter Jackson, ‘France and the Problems of Security and International Disarmament
after the First World War’, Journal of Strategic Studies 29, 2 (2006), 247–280.
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Working behind the scenes meanwhile was the Disarmament Section
of the League’s Secretariat. It faced the same dilemma as did its counter-
parts across the Secretariat: might it constitute an independent, interven-
tionist agency able to take an active role in a continuing process of
international negotiation, or would it be a mere provider of bureaucratic
support to the committees created to tackle disarmament over the coming
years? The initial Secretariat structure had in fact not included any special
section for the issue of disarmament, but the attention that the issue
immediately raised once the League began to operate led to its creation
at the first Assembly in 1920 as administrative support for the TMCA.
Always the smallest of the Secretariat’s specialised sections, it was only
made into a permanent section in its own right by the 1923 Assembly.
The Disarmament Section faced early opposition in particular from
French policymakers who did not want a rival international bureaucracy
to challenge the member states’ monopoly on responsibility for disarma-
ment. Indeed, it was only in the face of opposition that the section’s
director was able to establish himself as the permanent secretary to the
Third Committee on disarmament. It was revealing that the three secre-
taries of the PACA’s land, sea and air subcommissions – by informal
agreement permanently assigned to a French soldier, a British sailor and
an Italian airman – were also assigned as members of the Secretariat’s
Disarmament Section. These military officers found it particularly diffi-
cult to think in international terms. As a formerDirector of the section put
it, ‘active service men lent on short-term contracts to Geneva were
expected to remain first and foremost members of their own fighting
services, even though serving in Geneva as international officials’.36

The result was that it never carved out the role for itself attained by
other sections, most particularly (as Susan Pedersen, in Chapter 6,
shows) that for Mandates.37

Five separate initiatives formed part of these first disarmament efforts:
the control of the international arms traffic, the regulation of the private
manufacture of armaments, themandating of open publication of data on

36 Salvador de Madariaga, Disarmament (London: Oxford University Press, 1929), 82.
37 League of Nations, Official Journal, special supplement 13 (1923), 154–155, and

Official Journal 8, 1 (1927), 90; Egon F. Ranshofen-Wertheimer, The International
Secretariat: A Great Experiment in International Administration (Washington, D.C.:
CEIP, 1945), 128–130; Salvador de Madariaga, Morning without Noon: Memoirs
(Farnborough: Saxon House, 1973), 24–25, 79–80. The Disarmament Section was
run successively by Professor Bernardo Attolico from Italy, Salvador de Madariaga
from Spain, Eric Colban from Norway and Thanassis Aghnides from Greece. In 1927,
the section was still composed only of its director, three military representatives, two
senior officials, two clerks (one of whom was temporary) and four secretaries for typing
and shorthand.
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national armaments, the imposition of caps on national budgetary expen-
diture on defence, and the prohibition of the use of poison gas in wartime.
Collectively, the willingness to experiment with a genuine diversity of
approaches demonstrated the fluidity and even open-mindedness with
which many states were now willing to consider the idea of international
claims upon national sovereignty in the sphere of armaments. These
initiatives were narrowly drawn, not all-encompassing. The more limited
focus was not due to a lack of ambition. Instead of seeking numerical
reductions in armaments through grand bargains, they secured accep-
tance at least of the principle that national arms could be subject to
international limitation.

Regulating the international traffic in arms as well as the manufacture
of arms by private firms for the sake of the general peace and security were
innovative ideas, although ones with nineteenth-century roots.38 The war
had changed the previous presumption that private trade was inviolable.
The ‘evil effects’ of arms firms operating for private profit (notoriously
labelled in public discussion as the ‘merchants of death’) were specifically
criticised in the Covenant. Yet four years of Assembly and Council
resolutions calling for progress on both, and in particular the ratification
of an arms trade convention drafted at St Germain in Paris in 1919,
proved fruitless. This was not a matter of mere obstruction by the major
states. Controlling the arms trade via a system of regional embargoes
(particularly in Africa and the Middle East) and openly published export
licenses had well-understood advantages for imperial powers anxious to
maintain stability in their colonial possessions. A report of the TMCA
in September 1921 was clear that the main purpose ‘was not to promote
disarmament as among civilised states, but to prevent arms from getting
into the hands of private persons or organisations, or of certain barbarous
or semi-civilised peoples, whose possession of those weapons would be
a danger to the world’.39 Nonetheless, all themajor powers were reluctant

38 On controlling the arms trade, see in particular David R. Stone, ‘Imperialism and
Sovereignty: The League of Nations’ Drive to Control the Global Arms Trade’, Journal
of Contemporary History 35, 2 (2000), 213–230. Also Elton Atwater, ‘British Control over
the Export of War Materials’, American Journal of International Law 33, 2 (1939),
292–317; Stanley E. Hilton, ‘The Armed Forces and Industrialists in Modern Brazil:
TheDrive forMilitary Autonomy, 1889–1954’,Hispanic AmericanHistorical Review 62, 4
(1982), 629–673; Harold G. Marcus, ‘The Embargo on Arms Sales to Ethiopia,
1916–1930’, International Journal of African Historical Studies 16, 2 (1983), 263–279;
Donald Stoker and Jonathan Grant (eds.), Girding for Battle: The Arms Trade in a Global
Perspective, 1815–1940 (Westport: Praeger, 2003); and Jonathan Grant, Rulers, Guns and
Money: The Global Arms Trade in the Age of Imperialism (Cambridge: Harvard University
Press, 2007).

39 League of Nations, ‘Report of the Temporary Mixed Commission on Armaments’,
Geneva, 15 September 1921, A.81.1921.IX, 14.
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to do anything to undermine their domestic arms industries, and ratifica-
tion of the St Germain convention by either state without American
adherence would merely result in the loss of trade to US competitors.

The issues of arms exports and arms manufacture were also hampered
by a fundamental dispute over the ‘inequality’ between what was being
asked of the larger, arms-producing states and the smaller states which
lacked arms manufacturing capacity. Things came to a head at a League-
organised ‘Conference for the Supervision of the International Trade in
Arms and Ammunition and in Implements of War’, convened in Geneva
during May–June 1925. There were forty-four nations present, including
the United States, Germany (its first attendance at an interwar disarma-
ment conference) and Turkey, with the Soviet Union the only major
power declining to attend. Despite some reservations, the major states
agreed that licensing and publicity were necessary and valuable.
The purchasing states – including Greece, Sweden, Turkey, Iran and
Brazil – fought against infringements on their sovereignty, in particular
their ability to buy arms from private manufacturers. The requirement for
the government of the exporting country to issue a license would leave
every purchase vulnerable to veto and, as noted by El Salvador’s
J. Gustavo Guerrero, vice-president of the conference, would create
‘between equal governments, two groups, one of which would control the
other’.40 The same argument, over the unequal application of ‘transpar-
ency’, was applied to proposals to regulate the private manufacture of
arms through the open publication of all weaponry produced each year
within each state. Edouard Beneš, the Czechoslovak delegate, argued to
the Council in September 1925 that if a new convention on the arms
traffic ‘subjected the purchase of arms to the regime of publicity, the
producing states must, in order to re-establish equality, accept the same
principle of publicity by concluding a convention on the supervision
of manufacture’. The major powers, however, refused to reveal such
details about the extent of their own arms production and defence
preparations.41 Ultimately, no proposed convention on either issue ever
garnered sufficient ratifications to come into force.

The contested issue of transparency over national armaments levels
also influenced the third of the early disarmament initiatives pursued by

40 League ofNations, Proceedings of the Conference for the Supervision of the International Trade
in Arms and Ammunition and in Implements of War, Geneva, 4 May to 17 June 1925
(September 1925), A.13.1925.IX, 29–67 (text of convention), 130 (Guerrero).

41 League of Nations, ‘Report of the Temporary Mixed Commission’ Geneva,
30 July 1924, A.16.1924.IX, 20–23; Benes report to Council, 26 September 1925,
Geneva, C.571.(1).1925.IX; League of Nations, Official Journal 10, 11 (1929),
1456–1458, 1597–1642.

156 Andrew Webster

C6 7 D 6 2 2: 23 6 2C 9CC ,  42 3 :586 8 4 6 C6  9CC , 5 : 8   
. 2565 7 9CC ,  42 3 :586 8 4 6 2 3 :586 1 : 6 :C 02: /2 2C , , D3 64C C C96 2 3 :586 6

https://www.cambridge.org/core/terms
https://doi.org/10.1017/9781107477568.008
https://www.cambridge.org/core


the TMCA: the directive contained in Article 8 of the Covenant for
member states to exchange ‘full and frank information’ on the scale of
their armaments, military programs and industrial production. Most
European governments, backed by the strenuous arguments of their
military establishments, opposed divulging sensitive information about
their force strengths and mobilisation preparations. The larger states also
specifically blocked several proposed amendments to the Covenant dur-
ing 1920 and 1921 which would have granted the Council formal powers
of inspection to verify all such information on national armaments. It was
in the management of this issue that the Secretariat’s Disarmament
Section made an ill-fated and ultimately role-defining attempt to take
on an active role within the international process. In February 1922, its
Director, Professor Bernardo Attolico of Italy, circulated to the TMCA
a questionnaire on the extent of national armaments (including an ill-
advised request for sensitive data on army mobilisation plans), which his
section had drafted independently. He was at once firmly rebuffed by the
French delegation. Such independent action, outside of the direct control
of the main powers, was precisely the role they wished to deny to any part
of the League. ‘It is dangerous to leave the Secretariat to its own devices’,
wrote a senior French diplomat, ‘[for] disarmament questions must not
be dealt with outside of governments’.42 A far less intrusive process
developed instead, whereby the Disarmament Section independently
collected data on each country from official and public sources. For the
next fifteen years, the Disarmament Section prepared an annual
Armaments Year-Book, compiled from open sources, describing the
strength and equipment of the armed forces of more than sixty countries,
the size of their defence budgets and their industrial production in mate-
rials of military use. The fifteenth and final edition appeared in
June 1940.43 Although easy to dismiss as insignificant – in the absence
of the formal and independently verified submission of data by states – the
Armaments Year-Books were well-respected and widely cited as broadly
accurate statements of how armed forces were evolving.

The fourth line of approach to disarmament in these early years was
a series of attempts between 1921 and 1924 to place agreed upper limits

42 Gout to President Millerand, 21 February 1922, MAE, PA 118 (Millerand), 3.
43 League of Nations, Armaments Year-Book: General and Statistical Information, First year

(Geneva, 1924), A.37.1924.IX; League of Nations, Armaments Year-Book: General and
Statistical Information, Fifteenth year (Geneva, June 1940), 1940.IX.1. The Secretariat
also compiled annual statistics on the global arms trade from 1926 to 1938, with data on
sixty countries and sixty-four colonies, protectorates andmandated territories. League of
Nations, Statistical Information on the Trade in Arms, Ammunition and Implements of War
(Geneva, January 1926), 1926.IX.2; League of Nations, Statistical Year-Book of the Trade
in Arms and Ammunition (Geneva, October 1938), 1938.IX.4.
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on national military budgets in the form of a ‘freeze’ on the military
estimates of all member states. ‘Budgetary limitation’, as it was called,
had the virtue of simplicity. There was no need for convoluted debates
regarding force levels or weapons types; instead, each state was free within
the agreed caps to decide on the specific forms its defence spending would
take. Freezing spending approximately at existing levels was not an
absurd idea. All the major nations had, by the early 1920s, reduced
their military spending to the lowest level their governments considered
compatible with national safety. So taking this post-war equilibrium as
a baseline for capping defence budgets would not have represented an
unacceptable distortion. However, in practice, replies from most govern-
ments were roundly negative. Some states (Finland, Greece, Poland)
rejected the approach by reason of their ‘exceptional’ circumstances;
others (France, Spain) rejected it on the basis that it was a flawed method
to control armaments; whereas some (Bolivia, Britain, Denmark) insisted
they were in practice already reducing their military estimates. Only a very
few states accepted the proposal outright (China, Guatemala) or with
highly limiting reservations attached (Belgium, Italy, the Netherlands).44

The idea was later combined with the pursuit of transparency in proposals
to adopt the even more limited approach of ‘publicity of defence expen-
diture’. This would be one of the few ideas to survive the final collapse of
the World Disarmament Conference in 1934, with a draft convention on
the subject still being discussed at the 1938 League Assembly.45

Finally, and most well-known, was the effort to ban outright an entire
class of weapon: poison gas. All the defeated states had been prohibited
from possessing poison gas by their respective peace treaties.46 Yet
despite the widespread repugnance that the use of chemical weapons
generated, there was no unanimous agreement during the post-war

44 League of Nations, ‘Reduction of National Expenditure on Armaments: Replies from
governments’, Geneva, 22 August 1921, A.13.1921.IX; League of Nations, ‘Limitation
of National Expenditure on Armaments: Replies from Governments’, Geneva,
4 September 1924, A.40.1924.IX.

45 The idea of budgetary limitation emerged once again after 1945, despite the steady shift
for international disarmament discussions to focus solely upon regulating nuclear weap-
onry. See ‘French Paper Submitted to the Disarmament Sub-committee: Draft
Agreement on the Financial Supervision of Disarmament and the Allocation for
Peaceful Purposes of the Funds Made Available’, 29 August 1955, UN doc. DC/SC.1/
27, in Department of State, Documents on Disarmament, 1945–1959. Vol. I: 1945–1956,
publication 7008 (Washington, 1960), 498–501. Also see Hans Kelsen, Collective
Security under International Law (Washington: USGPO, 1957), 205–206.

46 On poison gas, see in particular Edward M. Spiers, ‘Gas Disarmament in the 1920s:
Hopes Confounded’, Journal of Strategic Studies 29, 2 (2006), 281–300; and ‘Report of
the Temporary Mixed Commission on Armaments’, Geneva, 7 September 1922,
A.31.1922, 19–21; League of Nations, Treaty Series, 94 (1929), 65–74; League of
Nations, Official Journal 14, 1 (1933), 48–50.
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period over how to deal with them. The PACA in 1920 designated such
weapons as ‘fundamentally cruel’ but, in keeping with its military-
dominated perspective, still considered it useless to attempt to restrict
the use of gas in wartime by prohibition.47 There was no clear line of
approach as to how to impose a meaningful restriction upon an entire
class of weapon. It was only at the 1925 Geneva conference on the traffic
in arms that a breakthrough emerged. Rejecting a specific prohibition on
the export of materials and implements intended for chemical warfare on
the basis that it was impossible to implement in practice, the delegates
instead took the even more ambitious step of seeking an absolute ban on
the use of poison gas. The ‘Protocol for the Prohibition of the Use inWar
of Asphyxiating, Poisonous or Other Gases, and of Bacteriological
Methods of Warfare’ was unanimously adopted and signed by thirty
states at the conference’s conclusion on 17 June 1925. It was not
a complete ban on such weapons: it prohibited only their use in war,
not their study, production and storage, nor did the treaty include any
provisions for verification or enforcement. Furthermore, in their ratifica-
tions of the protocol, several states (most notably Britain, France and the
USSR) reserved the right to use poison gas in retaliation.48 Still, it was
something tangible and, by the end of 1932, had been ratified by thirty-six
states, including Italy, the USSR, Germany and Britain.49

What emerges most strongly from a reconsideration of the first five
years of work by the League of Nations on disarmament is the willingness
of states to participate and engage in the process at all. Although all but
the poison gas convention remained ultimately unratified, it was mean-
ingful that the other conventions were negotiated, even in draft form.
At the very least, they successfully propagated the idea that disarmament
was an international process requiring national participation; it could not
be ignored. Now all military and armaments planning could only take
place within an international context that took the League of Nations into
account. Unconstrained national choices over armaments levels were no
longer possible (for the democracies, at least). The one true success, the
poison gas protocol, was a major achievement of the League – the first
new universal prohibition on armaments since the Hague peace confer-
ence of 1899 – and remains one of the great triumphs in the history of
international arms control. Its creation showed the possibilities that only
the great forum provided by the League could deliver. Although there
have been some violations, the ban on the use of poison gas has largely

47 League of Nations, ‘Report of the Permanent Advisory Commission’, Brussels,
22 October 1920, 20/48/84.IX.

48 League of Nations, Treaty Series 94, 1–4 (1929), 65–74.
49 Japan only ratified the protocol in 1970 and the United States in 1975.
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been observed in the eighty years since its signature and remains in force
today.50

It is notable that part of the work pursued in more recent times by the
United Nations has been to replicate the experience of the League’s early
labours.More limited efforts with specific and realistic targets can achieve
focused goals that leave a foundation for future progress. The 1925 gas
protocol has since been supplemented by the 1975 convention on bacter-
iological weapons and the 1997 convention on chemical weapons, while
the focused approach of banning a specific type of weapon has been
emulated in the Ottawa Convention of 1997 regarding land mines.51

Others of the early efforts discussed here also had modern resonance.
Since the mid-1990s, the United Nations’ efforts to control conventional
arms have given special attention to the issue of the production of and
illicit traffic in small arms and light weapons. Most states have come to
accept that an untrammelled international traffic in armaments is not to
their own benefit. As the League did before it, one of the UN’s main
tactics has been confidence-building through transparency and publicity.
The Armaments Yearbook’s more recent counterparts have included the
1980 Standard Instrument for Reporting Military Expenditures and the 1991
Register of Conventional Weapons, covering tanks, artillery, military air-
craft, warships and missiles.

The problem with these diverse efforts at interwar disarmament was
not disarmament in itself, but the divorce of disarmament from state
control. The existence and work of the interwar TMCA demonstrated
the extent of opposition to an experiment in transnationalism over an
issue so central to national security, not to the basic principles of inter-
nationalism embodied in the need for states to cooperate to reduce
armaments. There was nothing inherently unacceptable about any of
the options for disarmament that evolved during these early post-war
years. They failed for the most part because it was not possible for policy-
makers to resolve the competing interests behind many political difficul-
ties. The examples of arms trade and private manufacture showed that
‘internationalism’, in the sense of the surrender of sovereignty to interna-
tional legal regimes, was not problematic solely for the major powers.
Smaller states were equally concerned by national security prerogatives.

50 See Richard Price, ‘A Genealogy of the Chemical Weapons Taboo’, International
Organization 49, 1 (1995), 73–103.

51 The ‘Convention on the Prohibition of Development, Production, Stockpiling and Use
of Chemical Weapons and on Their Destruction’ was the first ever disarmament agree-
ment negotiated within a multilateral framework to provide for the elimination of an
entire category of weapons of mass destruction under universally applied international
controls.
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Created partly out of the genuine hopes that drove the early search for
disarmament and partly simply because there was no precedent by which
to exclude it, the TMCA itself in fact showed the willingness of some
League members in these early years to experiment with the possibilities
of transnational collaboration within an international organisation.

Disarmament asNational Policy andNational Negotiation

Despite the tendency to view disarmament as a threat to state-based
security, disarmament played a role in the efforts to develop a stable
and functional post-war international system based on states. For
France in the mid-1920s, international governmental collaboration over
disarmament was a strategic choice to make the state more secure.52

In the immediate post-war years, French policymakers conceived of
security through armed strength and the strict enforcement of military
controls upon Germany. Three years after the war’s end, the FrenchWar
Ministry remained certain that Europe was still essentially unpacified and
that France must continue to rely on its own powerful armed forces to
ensure its safety. In essence, their resistance to the TMCA stemmed from
a belief that French security could not be served by international dis-
armament; on the contrary, it required concrete security guarantees such
as a pact of direct military assistance with Britain. Between 1922 and
1924, however, the debates over how to deal with the question of dis-
armament underpinned a slow but steady shift among the nonmilitary
elements of the policymaking establishment in Paris towards a willingness
to view security within a broader, more multilateral and cooperative
framework. For them, a disarmament agreement might be the price that
had to be paid in order to obtain a new security structure that went
beyond the temporary advantages accorded by the Treaty of Versailles.
For political leaders and officials at the Quai d’Orsay, a disarmament
agreement came to be understood not as an obstacle to security but
instead as part of the creation of a new security structure – one that was
lasting and more intrinsically durable than the peace settlement.

The key link connecting the achievement of security through disarma-
ment for French policymakers was international arbitration. The idea of
states voluntarily submitting disputes to arbitration as a feature of interna-
tional practice took hold properly in the mid- to late nineteenth century,
and received concrete shape at the first Hague peace conference of 1899.53

52 See Jackson, Beyond the Balance of Power, 317–468.
53 F. W. Holls, The Peace Conference at The Hague, and Its Bearings on International Law and

Policy (London:Macmillan, 1900), 164–305;M.Habicht,Post-War Treaties for the Pacific
Settlement of International Disputes (Cambridge: Harvard University Press, 1931);
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From 1919, however, the idea took on a more expansive character: while
there were procedural provisions in the Covenant to prevent international
disputes from degenerating into outright armed conflict, the intent was to
build binding sets of commitments that would require states to submit all
disputes without exception to peaceful processes of settlement, to declare
as an aggressor any state which rejected such processes and resorted to war
and to ensure that any victim of aggression received automatic, effective
and rapid assistance. For French policymakers in 1924, a key problem
remainedfinding aworkablemeans to identify the aggressor in any conflict.
The solutionwas to be found in arbitration, an approach sparked by the so-
called ‘American plan’ (also known as the ‘Shotwell plan’), presented to the
League in June 1924 by an unofficial study group from the United States
chaired by Professor James Shotwell of Columbia University, and com-
posed of academics, former diplomats and soldiers.54 Arbitrationmeasures
would form the legal trigger that would activate the military provisions of
a new regional security pact. The designated aggressor in any dispute or
conflict would be the power that refused to accept international arbitration.
This, in turn, would permit France to take a positive approach to disarma-
ment and so entice Britain to join such a security scheme based upon legal
commitments.

The new French approach was crystallised in the trinity of ‘arbitration,
security, disarmament’ proclaimed by prime minister Edouard Herriot at
the League Assembly in September 1924.55 The result was the Geneva
Protocol (‘the Protocol for the Pacific Settlement of International
Disputes’), drafted primarily by the French and British delegations –

although it was Benešwho charted the way between them with numerous
successive drafts – and unanimously accepted by the forty-eight delega-
tions to the Assembly by roll-call vote. Its key point was a shift of emphasis
from plans for a League response to an outbreak of hostilities to plans for
the prevention of conflict through expanded and comprehensive machin-
ery for the compulsory settlement of international disputes. A state that

R. Langhorne, ‘Arbitration: The First Phase, 1870–1914’, in M. Dockrill and
B. McKercher (eds.), Diplomacy and World Power: Studies in British Foreign Policy,
1890–1950 (Cambridge: Cambridge University Press, 1996), 43–55; D. D. Caron,
‘War and International Adjudication: Reflections on the 1899 Peace Conference’,
American Journal of International Law 94 (2000), 4–30.

54 League of Nations, ‘Draft Treaty on Disarmament and Security, Prepared, with
a Commentary, by an American Group’, 7 July 1924, C.339.1924.IX. Also, James
T. Shotwell, On the Rim of the Abyss (New York, 1936), 14–21, 378–385;
Carl Bouchard, ‘Le “plan Américain” Shotwell-Bliss de 1924: Une initiative méconnue
pour le renforcement de la paix’, Guerres mondiales et conflits contemporains nos. 202–203
(2002), 203–225.

55 Herriot speech, 5 September 1924, League of Nations, Official Journal, special supple-
ment 23 (Geneva, 1924), 48–54.
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refused to submit a dispute to arbitration was to be considered the
aggressor in any conflict and assistance would be provided to the state
victim of such aggression. Signatory states would participate in an inter-
national conference for the reduction of armaments set to meet
in June 1925, and the Protocol would be null and void if a disarmament
treaty was not agreed at the conference and implemented within a fixed
period. If the Protocol did not in itself suffice for French policymakers to
permit their own substantial disarmament –meaning a strategic commit-
ment from Britain was still a central component of French security
policy – France would henceforward seek to embed it within a wider
system ofmultilateral mutual assistance pacts and compulsory arbitration
instead of a traditional military alliance. In addition, France had dropped
its long-standing insistence that decisions on arms reductions were at the
sole discretion of national governments andmade an official commitment
to engage in an international disarmament process.56

Despite the excitement surrounding its birth, the Geneva Protocol did
not long survive because Britain refused to ratify it.57 Disarmament did
not thereby disappear as an issue, in large part because of the insistence of
the non-state sector. League member states dropped the earlier limited
approach to regulating armaments and took up the idea of summoning
a single, all-encompassing international conference to settle the issue.
The Council agreed in December 1925 to create a new body to carry
out the necessary work of intergovernmental disarmament negotiations:
the Preparatory Commission for a World Disarmament Conference
(PCDC).58 It was tasked with drafting a single general disarmament
treaty covering all nations and all spheres of armaments for eventual
presentation to a final conference of all states including non-League
members. Initial expectations were that the preparations would be com-
plete in time for the conference itself to meet in early 1927; in fact, it took

56 Andrew Webster, ‘International Arbitration, the Pacific Settlement of Disputes and the
French Security-Disarmament Dilemma, 1919–1931’, French History 24, 2 (2010),
236–261. Also see Philip Noel Baker, The Geneva Protocol for the Pacific Settlement of
International Disputes (London: P. S. King and Son, 1925); Lorna Lloyd, Peace through
Law: Britain and the International Court in the 1920s (London: Royal Historical Society,
1997), 34–51; Yearwood, Guarantee of Peace, 282–325.

57 By June 1925, the Geneva Protocol had been signed by sixteen states (Albania, Belgium,
Brazil, Bulgaria, Chile, Czechoslovakia, Estonia, Finland, France, Greece, Haiti, Latvia,
Paraguay, Spain, Uruguay, Yugoslavia) but ratified only by one (Czechoslovakia).

58 There is no adequate account of the work of the Preparatory Commission. The best
overview is in Steiner, Lights that Failed, 565–601. Also see John W. Wheeler-Bennett,
Disarmament and Security since Locarno, 1925–1931 (London: Allen & Unwin, 1932);
Walters, League of Nations, vol. I, 361–376; B. J. C. McKercher, ‘Of Horns and Teeth:
The Preparatory Commission and the World Disarmament Conference, 1926–1934’, in
McKercher (ed.), Arms Limitation and Disarmament, 173–201.
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six sessions scattered over five years, meeting in Geneva and always in the
public eye, before the commission at last produced a draft disarmament
treaty in December 1930.

This treaty has been portrayed in every contemporary and historical
account as perhaps the bluntest example of the essential futility of the
process, with governments asserting national interests at the expense of
the wider task. The chief study of British policy during this period con-
cluded that ‘the government’s disarmament policy was based upon
a narrow conception of Britain’s interests, with little or no foresight as
to the effect of this policy on the other powers and on the problem of
Germany within international society’.59 Certainly, the negotiations did
drag on at tedious length and infinitesimal rates of progress. And, once
again, the League body at work on disarmament was fundamentally
dominated by the concerns of the European powers, although several,
of course, defined their security in imperial terms and thus globally.
Of the nineteen states on the PCDC, only four came from outside the
continent (Japan, the United States, Brazil and Uruguay).60 The public
anxiety for progress was once again keenly felt by all delegates, although
the political pressure was most intense on the governments of the major
victor powers (particularly Britain) where the lobbying of peace groups
was most well-organised. The third session of the PCDC in early 1927
convened under an increasing awareness that time was pressing for prac-
tical results. The commission’s president, John Loudon of the
Netherlands, noted pointedly at the start of the opening meeting that
‘public opinion is watching us . . . we must achieve positive results’.61

By its fifth session in early 1929, Loudon desperately reminded delegates
that ‘public opinion is growing impatient, and rightly so’ and was moved
to display more than 14,000 letters from peace supporters which he had
received during the preceding weeks.62

59 Richardson, British Disarmament Policy, 204. Other indicative examples are
Anthony Adamthwaite, Grandeur and Misery: France’s Bid for Power in Europe,
1914–1940 (London: Arnold, 1995), 126–129; and Sally Marks, The Illusion of Peace:
International Relations in Europe, 1918–1933, 2nd edn. (Basingstoke: PalgraveMacmillan,
2003), 98–99.

60 Its membership comprised nineteen interested states: the ten members of the Council
(Britain, France, Italy, Japan, Belgium, Czechoslovakia, Spain, Sweden, Brazil and
Uruguay), six other invited League members (Bulgaria, Finland, Netherlands, Poland,
Romania and Yugoslavia) and the three critical non-League members (Germany, the
United States and the Soviet Union).

61 Loudon speech, 21 March 1927, League of Nations, Documents of the Preparatory
Commission for the Disarmament Conference, series IV (Geneva, 15 June 1927), 1927.
IX.5, 7 (emphasis in original).

62 Loudon speech, 15 April 1929, League of Nations, Documents of the Preparatory
Commission for the Disarmament Conference, series VIII (Geneva, 25 May 1929), 1929.
IX.3, 7.
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On the Preparatory Commission, the setbacks of the preceding years
had, by 1930, left the major powers in a chastened mood and willing to
find conciliatory positions over disarmament. Mutual British and French
governmental concerns not to fall out with each other or to be targeted as
the single state blocking progress towards agreement led to a moderation
of approach at its final session and the adoption of less dogmatic attitudes.
The principal effect was the abandonment of the most contested propo-
sals and compromise on others, which resulted in a set of anodyne
technical provisions that limited arms only in the weakest of fashions
and did not reduce them at all. It consisted only of explanations of
methods of limitation and blank tables that included no specific figures;
thus, it continued to push the final confrontation of the disarmament-
security problem into the future. Yet, even here, it is possible to understand
the process in wider dimensions that reflect an underlying consensus
among national leaders about its international virtues. The fact is that
governments did participate in the PCDC across its five years of existence
and policymakers did want to make progress: disarmament was popular,
and the domestic financial benefits of reduced expenditure on armaments
were obvious. Certainly, progress was hard to see, and many of the
debates were futile. The point it illustrates is not merely one of inevitable
failure due to national self-interest, but that the League and its members
laboured nonetheless with such diligence and intensity. Achieving inter-
national agreement on any contested issue has proved incredibly difficult
in every historical context, even when most states want to achieve an
outcome; interwar disarmament was no different. One overlooked result
was that no government until that of Hitler’s Germany in 1933 ever
seriously considered an outright withdrawal from the international dis-
armament process. States did participate, and, if they had obtained their
goals, they likely would have agreed to take significant steps in reducing
their armaments. In the end, a draft treaty did emerge because, to
ameaningful extent, all the states felt it was both necessary and acceptable
to conclude one. It was imperfect, imprecise and incomplete, and yet it
retained one crucial quality as was highlighted in the French press: ‘Ce
document a une grande vertu qui est d’exister’.63

The representatives of fifty-nine nations consequently gathered in
Geneva over a year later, in February 1932, for the opening session of
the League’s culminating effort at disarmament: theWorldDisarmament
Conference. Almost seven years in the making, the conference’s start was
then delayed for a further hour due to an emergency meeting of the

63 Wheeler-Bennett, Disarmament and Security since Locarno, 102. ‘Draft Convention’,
Geneva, 9 December 1930, League of Nations, C.687.M.288.1930.IX.
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League Council on the situation in Shanghai. In theory, the conference’s
only task was now to insert specific figures into the blank tables of the
draft convention of December 1930. Instead, the convention, drawn up
at the cost of such intense labour, was in effect simply put aside. This
distraction was possible, even inevitable, because the underlying political
problems remained unsolved. The conference deliberated formonths and
then years, until its effective life came to an end with Nazi Germany’s
simultaneous withdrawal from the conference and League itself in
October 1933.64 The formal adjournment of its work may have been
delayed until June 1934, and the issues it debated continued to be
discussed for several more years at annual Assembly meetings, but there
was little else to be accomplished.

On one level, the conference was simply too big and ambitious, with
almost sixty nations represented, discussing all forms of armaments. Even
granting the assumption that agreement among the major powers would
have been enough and that any settlement could then have been imposed
upon the remainder, how was one to harmonise the divergent views that
had prevented any resolution throughout years of work by the Preparatory
Commission? German leaders were never going to accept voluntarily
a new disarmament agreement which did not substantially lessen the
disparity between German and French forces. But French policymakers
would not concede such a parity in their relative strengths without new
commitments to their own security from Britain, which were never likely
to be forthcoming.

Yet, here again, the standard interpretative approach that dismisses
entirely the meaning and value of the conference is far too narrow in its
understanding. The point is that, across the eighteen months of active life
of the conference, a series of detailed plans were discussed, debated,
negotiated and rationally considered by the participating governments.
Disarmament as a set of concrete proposals was actively engaged with in
a series of high-profile initiatives: the French ‘Tardieu plan’
of February 1932 and ‘Herriot plan’ of November 1932, the American
‘Hoover plan’ of June 1932, or the British ‘MacDonald plan’
ofMarch 1933. Of course, each of the proposals served national interests,
and several contained such substantial flaws as to be unworkable, but
none of them was a fraudulent offer meant only to distract or delay. All
involved some element of flexibility. They were attempts to find someway

64 On the WDC, see Steiner, Lights that Failed, 755–799; John W. Wheeler-Bennett,
The Pipe Dream of Peace: The Story of the Collapse of Disarmament (New York: William
Morrow, 1935); Bennett, German Rearmament, 131–505; Vaïsse, Sécurité d’abord,
193–594; McKercher, Transition of Power, 95–156; and Kitching, Britain and the
Geneva Disarmament Conference.
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through the conundrum. The fact that the states could not agree, and
perhaps could never have agreed, did not detract from the very fact that
those states were present in Geneva and very seriously considering multi-
ple plans for an international disarmament agreement. The collapse of the
WDC in June 1934 made it clear that the ideal of general disarmament
was far easier to proclaim than to implement, however sincere and strong
public support may have been. The meaning of their own national secur-
ity had to be reconceived by multiple states within a short time frame and
unstable international political context. General disarmament by a single,
comprehensive and universal treaty proved impossible during the inter-
war period – and very probably remains so today. The difficulties involved
in throwing everyone and everything into the same pot are so formidable
that the attempt has not been repeated.

It was deeply poignant that it should be Lange, now far removed from
the heady and hopeful days when he had led the initial charge for con-
trolling national armaments and won the Nobel Peace Prize, who, at the
1937 Assembly, introduced a joint resolution of the smaller European
powers attempting to win some small step that might serve as a means to
reignite the wider disarmament process. One final time, he proclaimed
that member states must never forget their ‘duty under the Covenant’ to
find a way to disarm. ‘The abyss of a new general war was opening before
their eyes. . . . If there was any chance of arresting the slide into the
abyss . . . the reduction of armaments was . . . the essential element of
the general agreement on which the peace of the world would have to be
based’.65 In the new international security context presented by
a resurgent Germany under National Socialist rule, disarmament no
longer played a positive role in how powers conceived of effective security
regimes. There was no longer any common acceptance by the fascist
states of those constraints on national sovereignty that are the essential
basis for the operation of an international system of disarmament.

Conclusion

Disarmament is hard; it takes enormous effort to make it work. It is about
timing and, to some extent, about luck. National interests and security
imperatives are difficult to overcome and shift only slowly, requiring
people to accept quite new ways of conceiving of their security. It is all
too easy to understand disarmament as a threat when ultimate state
control over the final outcomes (e.g., numbers, tonnages) might be lost

65 Lange, Third Committee, 23 September 1937, League of Nations, Official Journal,
special supplement 172 (Geneva, 1937), 8–15.
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or when extra conditions (e.g., treaty obligations, inspection regimes)
might be imposed that would restrict a state’s freedom of action. What
is so important in this period is in fact the extraordinary level of accep-
tance when the claims of the international community – such as it was in
the first half of the twentieth century, with its imperial, national and
colonial subsets – substantively impinged upon those of national sover-
eignty to an extent unseen prior to 1914 or after 1945. The various
approaches adopted by states making use of the forum provided by the
League were neither hopelessly naïve nor moribund and mundane.
On the contrary, innovative ideas emerged from the discussions in
Geneva, and new approaches were attempted. Indeed, international dis-
armament itself, the notion that the state owed obligations to external
authority on an issue so central to national security, was a new concept.

Would the major states have actively adopted, or even advocated, the
creation of a disarmament process as part of their own security strategies
had not the terms of the League Covenant mandated that one existed?
That is, would they have actively sought out such an avenue in order to
reduce the array of threats before each of them? It seems possible. Public
opinion demanding peace was shaped by the experience of the war;
Article 8 of the Covenant gave it a definite form, certainly, but it existed
on its own terms. Furthermore, the League-sponsored international dis-
armament process was more than an inconvenience for states. It was also
an opportunity – and it is hard to believe that somemeans would not have
been found to exploit it. Certainly no state policymakers, large or small,
approached the League as a meaningful direct provider of national secur-
ity, but many did view it as an institution with processes capable of
generating stability in the international arena or at the least as a useful
forum that might take the immediate heat out of diplomatic disputes.

The disarmament process managed by ‘the League of Nations’ took its
shape solely from the delegates of those very recalcitrant members states
who so struggled with the issue, not from an independent international
bureaucracy or a non-state organisation that itself possessed armaments
on a meaningful scale. For some states, including even France, it
appeared possible to make use of the new avenues provided by the
League to enhance their security and so to consider how to disarm.
The substantive moral authority possessed by this new organisation as
the guardian of peace maintained the momentum for the pursuit of
a disarmament agreement. Despite all the difficulties, member states
kept coming to Geneva to talk.

What was so distressing at the time, and what has shaped the condem-
natory narratives ever since, was the cleavage between the hopes invested
in disarmament as the only sure guarantee of peace and the inability to
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achieve progress on a sufficient scale to satisfy those hopes. Interwar
peace movements sought disarmament on a scale that was unachievable
given the undeveloped security regime of the interwar period; policy-
makers in League member states likewise adopted after 1925 a flawed
approach to disarmament that attempted more than was possible. But
this only highlights the need for re-evaluation because the scarcity of any
examples of genuine disarmament successes across the century since First
WorldWar demands that wemeasure the League’s efforts by an equitable
standard. The Charter of the United Nations does not insist, as the
Covenant did, that the maintenance of peace requires disarmament.
It was only some fifty years after its creation that the UN could reasonably
boast of disarmament achievements to match those realised by its pre-
decessor. The League of Nations mattered, in the realm of security as
much as in the other work which has been the focus of so much recent
scholarship. What it did achieve and how disarmament was approached
shows that, even in this most traditionally conceived sphere of ‘hard
security’, it is both possible and necessary to see the workings of the
twentieth-century’s international turn.
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8 National Internationalism in Japan and China

Liang Pan

The emergence and development of international organisations over the
first half of the twentieth century coincided with the surge of internation-
alism and nationalism in different corners of the world. Among various
types of internationalism existing during this period, it was the liberal
version of internationalism encouraging cooperation among nation states
that had the most profound influence over the mission of intergovernmen-
tal organisations such as the League of Nations and the United Nations.
Meanwhile, the fate of liberal internationalism was also frequently affected
by the waves of nationalism that passed through the century. The rise and
fall of cooperation with the League and UN in Japan and China – two
major East Asian states – vividly exhibited just how subtle and complicated
the role of interactions between liberal internationalist and nationalist
considerations could become in shaping non-Western nations’ attitudes
towards international organisations founded on the initiatives of the West.

During themost turbulent days of the twentieth century, therewerewell-
known incidents indicating the difficulties of the relationships among
Japan, China andmajor international organisations. The disputes between
Japan and the League of Nations in the aftermath of the Manchuria
Incident in the early 1930s and the military showdown between China
and theUN in the early 1950s were typical examples in this regard. Yet not
all encounters between the two sides ended in confrontation and violence.
Surging liberal internationalism in the West was never short of supporters
in Japan and China. As shown in this chapter, at different junctures of
twentieth-century history, Japanese and Chinese internationalists played
extremely supportive roles in founding and managing the century’s most
important international organisations and their specialised agencies. At the
same time, their cooperative stance was generated out of complex under-
standings of internationalism and nationalism.

In a 1924 public lecture at Peking University, Chinese international
lawyer and a leading figure in the country’s cooperation with the League
and the UNChou Keng-shen, drew a clear line between internationalism
and cosmopolitanism. Internationalism, in his view, shared a common
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foundation with nationalism in terms of an emphasis on the importance of
‘nation’ and hence could be used to forestall any extreme form of nationa-
listic policy (e.g., military aggression) in nation states. Cosmopolitanism,
on the other hand, had no such function because it ‘ignores nationalism’.
His compatriot Wou Sao-fong, a Chinese official working at the League’s
secretariat, had a different opinion, as he regarded the surge of interna-
tionalism after the First World War as one phase in the long-term devel-
opment of human society from a family-based one to a nation-based one
and ultimately to a cosmopolitan one.1

Similar distinctions could be found in Japan’s cooperation with inter-
national organisations. Japanese United Nations Educational, Scientific,
and Cultural Organisation (UNESCO) cooperation in the late 1940s, as
one example, drew support from many world government campaigners
who thought the organisation was promoting a cosmopolitan society,
whereas those who highly regarded the significance of the nation state
also joined the movement from within and outside the government
believing this would promote national interests.2

No matter how different their interpretations of internationalism were,
given this chapter’s focus on liberal internationalism, those Japanese and
Chinese figures were all internationalists because they shared a common
interest in exploring the possibility of solving international disputes
(including those between their countries) via the pacifist principles pro-
moted by international organisations. Meanwhile, many, if not all, of
them harboured a sense of unease about the fate of their nations under
an international order dominated by Western powers which, in their
views, tended to ignore the interests of non-Western states. Such anxiety,
in turn, affected the sustainability of their cooperation with international
organisations. It was against this backdrop that a nation-centred inter-
nationalism played a crucial role in giving rise to both the flourishing and
demise of Japanese and Chinese cooperation with major international
organisations in the first half of the twentieth century.

The Old Liberals’ Struggle: Internationalists and
Internationalism in Japan

A good internationalist must be a good nationalist and vice versa. . . .One can
serve best the cause of internationalism by serving his country. On the other

1 Chou Keng-shen, ‘Minzu zhuyi yu guoji zhuyi’, Tai Ping Yang 4, 8 (1925), 15–18; Chen
Tian, ‘Rensheng guoke ji youwei xindi wusi tiandi kuan’, http://blog.sina.com.cn/s/blog_
6161fd8e0100dnyp.html.

2 Pan Liang, ‘Senryōka no nihon no taigai bunka seisaku to kokusai bunka soshiki: Yunesko
undō o chūshin ni’, Kokusai seiji 277 (May 2001), 192–194.
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hand, a nationalist can best advance the interests and honour of his country by
being internationally minded.3

Nitobe Inazō, the former Under-Secretary General of the League of
Nations and a widely recognised internationalist icon in pre-Second
World War Japan, wrote the above words in an Osaka-based newspaper
in May 1933 – two months after his country walked out of the League. It
was an ironic time to be explaining the correlation between internation-
alism and nationalism. But the fact that Nitobe felt obliged to make this
public statement under such circumstances indicates just how important
both nationalism and internationalism were to Japanese figures who had
committed themselves to the enterprises of modern international organi-
sations since the early twentieth century.

Nitobe belonged to the older generation of internationalists in modern
Japan who shared more or less similar backgrounds as supporters of the
League and other international organisations. They were brought up in
relatively wealthy families during the early days of the legendary Meiji
emperor’s reign when Western thoughts and technologies were intro-
duced into Japan as a state policy. Beginning with the 1868 ‘Meiji
Restoration’, the Japanese government had, through relentless moderni-
sation efforts, gradually transformed a fragile and isolated island state into
one of the world’s first-class empires. By the time Nitobe and the rela-
tively small cohort of others like him were enrolled in school, they had
considerable exposure to Western civilisation under the guidance of
foreign teachers or Western-educated Japanese mentors. At the same
time, having witnessed the First Sino-Japanese War (1894) and the
Russo-Japanese War (1904), they were also extremely sensitive about
their empire’s position in the rapidly changing international arena. After
graduating from prestigious colleges such as Tokyo or Kyoto Imperial
University, these young elites pursued their studies as exchange students
or began professional careers as junior diplomats and such in Western
states at the turn of the century – an experience that further convinced
them that the surging trend of liberal internationalism in the West repre-
sented the mainstream of the future international order.

The peace settlement in the aftermath of the First World War finally
placed Japan shoulder to shoulder with leadingWestern powers. As Japan
marched towards the most glorious moment of its history by taking a
permanent seat in the newly founded League of Nations Council, inter-
nationalism also started to gain momentum more broadly within the
country. The sympathy of Nitobe and like-minded Japanese elites with

3 Nitobe Inazō, The Works of Inazo Nitobe Volume V (Tokyo: University of Tokyo Press,
1972), 471.
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internationalism and the League began to mingle with a firm sense of
mission to defend their empire’s newly acquired status inside the world’s
largest intergovernmental peace organisation. This was vividly reflected
in the attempt by the Japanese delegation –made up of a number of older
and younger internationalist figures including Makino Nobuaki, Adachi
Mineichirō, Sawada Renzō and YokoyamaMasayuki – to insert an article
for ‘racial equality’ into the League’s Covenant at the 1919 Paris Peace
Conference.

Although major Western nations rejected Japan’s request for a racial
equality clause in the Covenant, many from this generation of Japanese
internationalists found themselves in an advantageous position for mak-
ing contributions to the League. Among the diplomatic professionals
stationed in Geneva, Viscount Ishii Kikujirō’s contribution as the
Chairman of the League’s Council to the settlement of border disputes
involving European nations substantially boosted Japan’s reputation
inside the League.4 Ambassador Adachi Mineichirō, a prominent inter-
national law expert, had made his way to the post of President at the
League’s Permanent Court of International Justice. Younger diplomats
made their mark as well. In 1927, Sugimura Yōtarō, an energetic mid-
ranking officer from the Japanesemission to the League, was appointed as
Under-Secretary-General of the organisation after Nitobe’s retirement.
Unlike the latter, whose assignment was mainly nonpolitical, Sugimura
was assigned to head the important Political Section and played a heroic
role in solving the formidable conflict between Poland and Germany in
1929 over the treatment of minorities.5 Sugimura was also assisted by a
group of able young clerks recruited from Japan to the League’s secretar-
iat, including Harada Ken, who remained in the secretariat even after
Japan withdrew from the organisation.

Nitobe was, of course, the leader of the pack. As the Under-Secretary
General of League’s secretariat, he had faithfully assisted the League’s
first Secretary General, Sir James Eric Drummond, in diffusing the orga-
nisation’s internationalist ideas to various corners of the world. In charge
of intellectual affairs inside the secretariat, he was also responsible for
establishing the Committee on Intellectual Cooperation (CIC), and he
successfully recruited international intellectual icons of the time such as
Marie Curie and Albert Einstein into the Committee.6

While fulfilling his duty as a senior international civil servant, Nitobe
did not forget Japan’s interests. Using his dual position as both the CIC’s

4 Yoshirō Umino, Kokusai renmei to nihon (Tokyo: Hara shobō, 1972), 35–50.
5 Naotake Satō, Kaiko hachijū nen (Tokyo: Jiji tsūshin sha, 1963), 213–215.
6 Nitobe Inazō, Nitobe Inazō zenshū dai 1 kan (Tokyo: Kyōbunkan, 1969), 350–356.
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Secretary-General and a Japanese member of the committee, he wasted
no time in acting on behalf of his country to appeal to the League and its
member states for book donations to the Tokyo Imperial University,
whose library burned down during the devastating earthquake of 1923.
Back at the Secretariat, he lectured young Japanese staff on the signifi-
cance of their duties to their country. In his private life also, he warned
Japanese visitors to Geneva to behave themselves lest they tarnish Japan’s
reputation.7

Back in Tokyo, Sawada Setsuzō, a division chief at the Ministry of
Foreign Affairs (MOFA) and enthusiastic sympathiser of the League,
played a key role in founding a League of Nations Association in Japan.
With the help of other officers, he succeeded in inviting business tycoon
Viscount Shibusawa Eiichi and the head of the Imperial House of Peers,
Prince Tokugawa Iesato, to serve as the association’s President and
Chairman, respectively. As time passed, domestic intellectual leaders
like Anezaki Masaharu, Yamada Saburō and Tanakadate Aikitsu – all
professors at the Tokyo Imperial University – also participated in the
MOFA-sponsored League cooperation movement.8

When the founding of the International Labour Organisation (ILO)
and its mission were discussed at the Paris Peace Conference in 1919,
Japanese Ministry of Agriculture and Commerce officer Yoshizaka
Shunzō fought a heroic, albeit lonely, battle to push his government
to comply with the ‘Labour Provisions’ recommended by the ILO.
His effort was inherited by another Japanese representative to the ILO,
Maeda Tamon, an ambitious HomeMinistry officer and one of Nitobe’s
disciples who succeeded in making his government abandon a policy
prohibiting Japanese trade union leaders from attending the annual
International Labour Conference.9

Like Nitobe, almost all of the aforementioned individuals were keenly
aware of their duty in regard to national interests. The involvement of
Sawada Setsuzō and other MOFA officers in the establishment of the
League of Nations Association in Japan, for instance, was instigated not
only by the earnest desire to diffuse the League’s liberal internationalist
ideas but also by the highly nationalistic purpose of preventing the
Chinese League Association from spreading anti-Japanese propaganda
at international gatherings of League Associations. By the same token,

7 ‘Request on Behalf of the Library of theUniversity of Tokyo’, 29November 1923, R1059,
the League of Nations Archives (LNA), Geneva; George M. Ohshiro, Nitobe Inazō –
kokusai shugi no kaitakusha (Tokyo: Chūō daigaku shuppanbu, 1992), 192.

8 Sawada Setsuzō, Sawada Setsuzō kaisōroku (Tokyo: Yūhikaku, 1985), 58–60.
9 Yoshizaka Shunzō, ‘ILO no omoide’, in Sekai no rodō 3, 4–5 (1953), 37–38; Tamon
Maeda, Sansō seishi (Tokyo: Hata shoten, 1947), 188–189.
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Japanese officials’ urgent request for a more cooperative stance towards
the ILO was largely motivated by the desire to defend their country’s
economic interest in Asia by putting a lid on the negative campaign
launched by trade competitors in Geneva against Japan’s conservative
labour policy.10

Japanese League officers like Sugimura and Harada were equally pas-
sionate about the defence of Japan’s national interests, sometimes even at
the expense of their obligation to stay neutral. This was most conspicuous
after Japan and China embarked on a diplomatic showdown in the
League, triggered by the Manchuria Incident in 1931. During nearly
two years of heated debate between the two countries’ delegates in the
League, Sugimura, while remaining in his official position as the Under-
Secretary-General, literally served as the Japanese delegate’s chief advisor
behind the scenes. He routinely participated in the Japanese mission’s
internal meetings and fedTokyo with critical information gained from the
secretariat about the actions of other nations. In order to obtain sympathy
for his country in Geneva, he also frequently briefed League officers on
Japan’s position. Harada, who was described by Sugimura as a ‘pure man
of the League and enthusiastic patriot’, assisted his boss throughout the
process.11

Japanese government representatives left the League in 1933, but many
Japanese internationalists refused to abandon their mission. Devastated by
Japan’s withdraw, Nitobe appealed desperately to the public: ‘We may
leave the League of Nations, but we cannot leave the Family of
Nations’.12 Wishing to restore the place of his isolated empire in the
‘Family ofNations’, hemade the best use of his involvement in the activities
of the Institute of PacificRelations (IPR) – a nongovernmental organisation
composed of scholars across the Pacific for free discussion of the political,
economic and cultural problems faced by the nations in the region. As the
chief executive of the IPR’s Japan branch since 1929,Nitobe led a powerful
team of Japanese experts at the 1931 and 1933 IPR conferences, where he
and his colleagues painstakingly tried to justify Japan’s military actions in
Manchuria against growing criticism from other participants.13 Members

10 MOFA, ‘Dai gojūikkai gikai sankō shiryō kokusai renmei kyōkai hojokin mondai’,
December 1925, B03041488100, Japan Centre for Asian Historical Records website,
http://www.jacar.go.jp/DAS/meta/imageen_B03041488100?IS_KIND=RefSummary&I
S_KEY_S1=B03041488100&IS_STYLE=eng&IS_TAG_S1=reference_code&; Maeda
Tamon, Kokusai rōdō (Tokyo: Iwanami shoten, 1927), 207–216.

11 Yōtarō Sugimura, Kokusai gaikōroku (Tokyo: Chūō kōronsha, 1933), 167; Sawada,
Sawada Setsuzō kaisōroku, 153.

12 Nitobe, The Works of Inazo Nitobe Volume 5cx, 453.
13 Thomas W. Burkman, Japan and the League of Nations: Empire and World Order, 1914–

1938 (Honolulu: University of Hawai’i Press, 2007), 181–183.
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of the Association for the League of Nations and other League-related
cooperation groups also did their best to mend the rift. Kitaoka Juitsu,
the head of the Japanese government liaison office at ILO headquarters,
even wrote a long letter to theMOFA officer in charge of League affairs to
oppose the government’s decision to withdraw from the ILO.14 But the
situation deteriorated. By 1937, the Sino-JapaneseWar ruined anyhope for
Japanese internationalists. After the League members again condemned
Japan’s invasion of China, the government declared a full departure from
all League-related specialised agencies in 1939.

After Japan’s surrender to the Allied Powers in 1945, internationalist
figures who survived the war (e.g., Harada, Sawada Setsuzō) gradually
resumed their commitment to the country’s international cooperation
activities. The League of Nations Association was replaced by a United
Nations Association that pursued almost the same objectives and was led
by the same group that had supported the League.15 In addition to those
old liberal internationalists, post-war Japan’s cooperation with interna-
tional organisations featured some new faces. Due to the occupational
authorities’ policy of democratisation together with the hunger for new
ideas after years of war and isolation, many more people declared their
support for internationalism and international organisations right after
the end of the Second World War than had during the interwar period.
Yet the main sources of the new generation of supporters continued to be
the foreign service, the business community and universities, academics
and the student community.

If support for post-First World War internationalism and cooperation
with the League reflected popular pride in Japan in the state’s rise in the
big powers’ club, then the resurgence of internationalism and collabora-
tion in post-Second World War Japan was spurred by a rather desperate
motivation to get the nation out of the miserable state of isolation. With
defeat and Allied occupation in the immediate post-war era, Japanese
government and society lost almost all contact with the outside world. At
the national level, the Allied occupation authorities strictly forbade the
government to handle diplomatic relations and activities. At the social
level, most Japanese citizens were eager to resume their access to informa-
tion regarding the development of the world after the war, but they found

14 Telegram from Itō to Uchida, 15766, 8 August 1933, B’9-11-0-1, Vol. 1 and ‘Gakugei
kyōryoku kokunai iinnkai daiikkai kaigō giji yōroku’, 25 January 1937, B’9-11-0-1, Vol.
5, Diplomatic Record Office, Tokyo (DRO); Kamiyama Akiyoshi, ‘Kokusai rōdō kikan
(ILO) to no kyōryoku shūshi kankei shiryō’, Gaikō shiryō kanhō 28 (December 2014),
73–74.

15 Shinohara Hatsue, ‘Kokusai renmei no isan to sengo nihon’, Ajia taiheiyō kenkyū, 20
(February 2013), 90–91.
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this extremely difficult due to restrictions on the flow of information,
money and people under the occupation. Under such circumstances,
according to the recollections of campaigners, cooperation with the
internationalist course championed by organisations like the UN and
UNESCO was widely viewed as something that could return the
nation and the people back into the mainstream of international life.16

Throughout the occupation, a variety of individuals – from regular
citizens to the Prime Minister, world government movement activists
to card-carrying Communist Party members – joined the pre-war inter-
nationalists in endorsing a much closer relationship between Japan and
the UN. Behind this ‘UN fever’ lay government officials, especially old
collaborators with the League and their younger colleagues disenchanted
with the nation’s wartime policy, coupled with a few American officers
from the occupational authorities who had been carefully guiding the
movement towards a higher stage of Japan’s democratisation.17

Public passion for this state-orchestrated campaignwas short-lived. Some
supporters dropped off after the UN was paralysed by the Cold War in the
late 1940s. Some stepped away from the UN cooperation campaign, resist-
ing intervention from the government side. By the time Japanfinally became
amember of theUN in 1956, the core of Japan’s internationalists once again
consisted of a handful of MOFA officials and business and intellectual
leaders. There was little change in the stance of these men. They were
simultaneously seasoned internationalists and devoted nationalists. After
years of war and domestic turmoil, Japanese internationalists eventually
found a way to rebalance their nationalist and internationalist ideals in the
cooperation with international organisations founded by their nation’s erst-
while enemies. Their counterparts in neighbouring China, however, were
facing a more complicated situation at that time.

Cooperation in Turmoil: Internationalism and
Internationalists in China

[M]y mother country was suffering from foreign invasion and interference. I
could not help feeling myself a Chinese citizen as well as an international

16 ‘‘Heiwa mondai danwakai’ ni tsuite’, Sekai, July 1985, 26; Nihon unesco kyōkai renmei
ed., ‘Yunesko minkan katudō nijūnenshi’, June 1966, 10 and 98.

17 With the leadership of those people, similar to what happened to the ‘one world’ idea in
many victorious powers of the Second World War, ‘UN fever’ in defeated Japan during
the late 1940s was also used as a tool to pursue state policy rather than to realise
cosmopolitan ideals. See Glenda Sluga, Internationalism in the Age of Nationalism
(Philadelphia: University of Pennsylvania Press, 2013), 84–85; Shinohara, ‘Kokusai
renmei no isan to sengo nihon’, 91–92; Naiseishi kenkyūkai ed., ‘Suzuki Tadakatsu shi
danwa sokkiroku’ (1974), 188–191.
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official, and sometimes my patriotic sentiments outweighed my international-
ism . . .. [But] I still remain an earnest supporter of the League.18

In 1928, Chinese journalist and politician Hsia Chi-feng made this state-
ment in a book recording his experience in the League’s secretariat as an
information officer, a role from which he had just retired. Hsia was not a
well-known figure in China even at the time the book was published. His
distress, however, was shared by many other Chinese internationalists of
his generation.

The origins of Chinese internationalism and the source of Chinese
internationalists bear some resemblance to the case of Japan. Desperate
to resist further encroachment by Western powers on its sovereignty, the
imperial Chinese government had introduced a new school system based
on Western standards at the turn of the twentieth century, as part of its
own catch-up policy. The expansion ofWestern interests had given rise to
numerous missionary schools in big cities such as Shanghai, Peking,
Tiantsin, Foochow and Canton. The first generation of Chinese inter-
nationalists were mostly educated in these new missionary institutions.
For better or worse, prevailing Western influence had created highly
internationalised urban cultures that exposed young students to
Western civilisation and modernisation. ‘In Shanghai, people were
eager to understand and were willing to accept new thoughts from the
West. . . .They foundWestern thoughts better than old Chinese thoughts
and I believe this also applied to other trading ports’, as V. K. Wellington
Koo (Koo Vi-kyuin), a prominent internationalist figure and diplomat in
modern Chinese diplomatic history, recalled in his memoirs.19

In the early twentieth century, many talented students such as Koo
gained entry to leading Western universities where they encountered the
rise of internationalism and international organisations. Since the period
also coincided with the 1911 Hsin-hai Revolution and the subsequent
surge of nationalism in China, they were joined by some nationalist intel-
lectuals who had travelled to the West in search of new knowledge and
ideals in the interest of improving the position of their native country. The
more liberal-minded favoured cooperation withWestern nations andmod-
ernisation based on Western ideas, firmly believing those measures to be
indispensable to revive their ill-fated nation. By contrast, nationalist-
minded students took a tough position against Western imperialism, yet
they alsomaintained a paradoxical view that, in order to defend their nation

18 Hsia Chi-feng, China and the League and My Experiences in the Secretariat (Shanghai: The
Commercial Press, Ltd., 1928), preface.

19 V. K. Wellington Koo, Gu Wei-jun huiyilu diyi fence (Beijing: Zhong hua shu ju,
1983), 49.
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against Western intervention, they should reinforce national power based
on Western models of nation-building. Gradually, the views of Chinese
internationalists and nationalists blurred into one another.

When the new wave of internationalism championed by US President
WoodrowWilson and the League of Nations emerged after the end of the
First World War, Chinese internationalists and nationalists immediately
stepped forward to cooperate. China was among the first nation in the
world to form a League of Nations Association, which was led by Liang
Chih-chao, a famous reformist and nationalist thinker, and Wang Ta-
hsieh, a former foreign minister and well-known internationalist figure.
Between 1919 and 1920, organisations such as the Chinese League of
Nations Society (composed of parliament members), the General Union
of the Chinese Associations for the League of Nations and the Society for
Studies Relating to the League of Nations were founded. Like their
counterparts in the West, these organisations, under the leadership of
elites from the establishment, made public their endorsement of the
founding of the League, the League’s internationalist ideals and princi-
ples and China’s membership in the organisation. But when it came to
actions, it was readily apparent that their primary purpose was to use the
League as a forum to strengthen China’s position in handling its relation-
ships with the imperialistic powers entrenched on their territory.
Representatives of the Chinese Association for the League of Nations
consistently tabled draft resolutions atmeetings of theUnion of League of
Nations Associations demanding the restriction of economic prerogatives
enjoyed by foreigners inChina and reconsideration of the Versailles Peace
Treaty decision to let Japan occupy China’s Shandong peninsula.
Internationalist diplomats took a similar stance and tried painstakingly
to persuade their government that cooperation with the League would
indeed serve to promote sympathy in the international community for
China’s bid to abolish Western nations’ prerogatives such as extraterri-
toriality inside its territory.20

Chinese internationalists’ endeavours did not pay off right away.
Focusing more on the balance of power among big players, Wilson and
his colleagues eventually tolerated Japan’s takeover of the Shandong
peninsula.21 The League, which was concentrating on business inside

20 Tang Chi-hua, Beijing zhengfu yu guoji lianmeng (1919–1928) (Taipei: Tung-ta tushu
gongsi, 1998), 60–66; Hsia, China and the League and My Experiences in the Secretariat,
12–14;MOFA, ‘Dai gojūikkai gikai sankō shiryō kokusai renmei kyōkai hojokinmondai’;
Koo, Gu Wei-jun huiyilu diyi fence, 171.

21 Erez Manela, The Wilsonian Moment: Self-determination and the International Origins of
Anticolonial Nationalism (Oxford: Oxford University Press, 2007), 195–196; Tang,
Beijing zhengfu yu guoji lianmeng, 68–69; Hsia, China and the League and My Experiences
in the Secretariat, 16.
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Europe, initially showed little interest in assisting China. Disillusioned by
that reality, some pioneers of China’s internationalist movement left the
team. Others became silent. Many nationalists started to look for a path
other than cooperation with the West to realise their dream for a more
powerful China. The setback, however, was temporary.

With the success of the military offensive by the Kuomintang (the
Nationalist Party) against the warlord regime in Peking, China was once
again reunited under one central government in 1928. The Kuomintang
and its members were sceptical of the League of Nations and the kind of
internationalism it represented because they felt the League was an
organisation that ‘cannot be of much use to Asiatic States in the future’.22

Such scepticism was soon replaced by a more positive attitude after the
Kuomintang became the ruling party of the unified nationalist govern-
ment in 1928. Facing the tremendous task of rebuilding the nation while
improving its international status, the Kuomintang leadership began to
turn their eyes to the League’s potential as amajor and neutral sponsor for
the new government’s ambitious construction plan. Using the League’s
resources to strengthen China’s national power was not a new idea for
Chinese political leaders in the 1920s, many of whom had been educated
in the West. In 1929, when the foundation of governance inside China
became relatively stable, the idea was immediately implemented.23

Since 1929, the League and the Chinese government began to
exchange views on future cooperation mainly in public health, infrastruc-
ture construction, education and other nonpolitical areas. The collabora-
tion between the two parties reached its peak in the 1930s. Under the
pressure of Japan’s military intervention after 1931, the Kuomintang
picked up the pace of domestic construction to reinforce China’s long-
term economic might. Under the endorsement of Secretaries-General Sir
James Eric Drummond and Joseph Avenol, the League’s Secretariat was
happy to oblige requests for technology, plans and expertise via its spe-
cialised agencies such as the CIC, the International Institute of
Intellectual Cooperation and the Health Section. The ILO also offered
its assistance.24 Chinese specialists mobilised by the government, such as
experienced internationalist Koo and his colleagues Wang Chung-hui
(Judge at the Permanent Court of International Justice), Kuo Tai-chi

22 Letter from Holcombe to Rappard, 30 March 1928, R2219, LNA.
23 Chang Li, Guoji hezuo zai zhongguo: guoji lianmeng jiaose de kaocha, 1919–1946 (Taipei:

Institute of Modern History Academia Sinica, 1999), 303–306.
24 Saikawa Takashi, ‘From Intellectual Co-operation to International Cultural Exchange:

Japan and China in the International Committee on Intellectual Cooperation’, Asian
Regional Integration Review 1 (April 2009), 87; Yasuda Kayo, Kokusai seiji no naka no
kokusai hoken jigyō (Kyoto: Mineruba shobō, 2014), 57–65.
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and Shi Chao-chi returned to the centre stage of League cooperation. New
faces like T. V. Soong (Soong Tse-ven; politician, government minister
and vice premier), Li Yu-ying (politician and educator), Wu Shi-fee (poli-
tician and education activist), Lin Yu-tang (writer), James Yen (YenYang-
chu; social education campaigner), Kuo Yu-shou (government officer and
educator), Lee Shi-mou (educator and mechanical engineering expert),
Chou Keng-shen (international law specialist) andWou Sao-fong (League
of Nations Secretariat staff) also joined the campaign.

Studies have shown that efforts at Sino-League cooperation suffered
chronically from a shortage of funds for concrete projects and was forced
to end in 1937 after the Sino-Japanese War broke out. Despite the short-
term failure, however, there were substantial long-term implications of
League involvement for the momentum of the Chinese international
cooperationmovement and its advocates. Chinese internationalists main-
tained their cooperation with the League in wartime China even after the
League itself ceased to function. In the early 1940s, Chinese intellectuals,
policymakers and political leaders were among the most active partici-
pants from the Allied Powers promoting the founding of a new interna-
tional organisation to replace the League. Under the instruction of the
ruling Kuomintang, as early as 1942, internationalists and international
law experts Wang Chung-hui and Chou Ken-sheng worked out detailed
plans for a post-war international order centred on an international
political organisation.25 Over the subsequent two years, Chinese scholars,
journalists and opinion leaders produced various proposals, drafts and
newspaper articles regarding the structure of the new international insti-
tution.Many of the ideas, including the founding of an international force
under the new organisation and the introduction of a two-thirds majority
vote on important questions, were incorporated into the final version of
the UN Charter. As an active member of the Forty-Four-Nation
Committee of Jurists, Wang Chung-hui also made his contribution to
the establishment of the International Court of Justice in 1945.26

International-leaning diplomatic professionals made contributions
through both word and deed. Former Chinese delegate to the League
Koo was the head of his country’s delegation to almost all key Allied
meetings regarding the foundation of the UN. Under Koo’s leadership,

25 Academia Historica ed., Zhonghua minguo yu lianheguo shiliao congbian choushe pian
(Taipei: Guoshiguan, 66–88; Wang Shih-chieh, Wang shi jie riji shangce (Taipei:
Institute of Modern History Academia Sinica, 2012), 468.

26 ‘Niding zhanhou heping yuanze yi dianding shijie yongjiu heping an (Tian di wushi hao)’,
8 December 1942, 11-11-02-03-007, Institute of Modern History Academia Sinica
Archives (IMHASA), Taipei; Academia Historica ed., Zhonghua minguo yu lianheguo
shiliao congbian choushe pian, 88–125 and 403–405.
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the Chinese delegation attending the Dumbarton Oaks conference in
1944 succeeded in persuading major Allied nations to declare in the
UN Charter that all international disputes should be settled ‘in confor-
mity with the principles of justice and international law’. China was also
the only country to point out the need to establish an educational and
cultural agency inside the proposedUN.27 Koo’s colleague at the League,
Kuo Tai-chi, was appointed as the Chinese ambassador to the UN and
chaired the first session of the UN Security Council in 1946.

Apart from those representing their government, Chinese experts also
filled senior positions in the secretariats of the UN and its specialised
agencies. In 1946, Hoo Chi-tsai (Victor Hoo), the erstwhile director of
the Chinese Liaison Office at the League, became the first UN Assistant
Secretary-General in charge of trusteeship and information from non–
self-governing territories. During his service, in 1947, he represented
the UN Secretary-General in tackling the complicated Palestinian issue.
In 1948, he once again joined the UN Temporary Commission on
Korea as the representative of the Secretary-General overseeing elec-
tions in the unstable peninsula.28 Liang Yuen-li, a prominent student of
international law who used to be an advisor to the Chinese delegation at
the League, made a huge contribution to the construction of the UN’s
legal system during his twenty-four-year career as director of the
Codification Division at the organisation’s secretariat. He was also
the Executive Secretary at the First and Second UN Conference on
the Law of Sea.29 A widely respected playwright and educator, Chang
Peng-chun, became the vice chair of the UN Commission on Human
Rights – a position in which he exercised profound influence over the
drafting of the UN’s Universal Declaration of Human Rights.30 In
functional areas, Kuo Yu-shou, who was active in the government’s
intellectual cooperation with the League in the 1930s, was invited by
UNESCO General-Director Julian Huxley to serve as the senior coun-
sellor in charge of education programmes, one of the most crucial
positions in the organisation. Wou Sao-fong, a former League employee

27 V. K. Wellington Koo, Gu wei-jun huiyilu di wu fence (Beijing: Chung Hwa Book
Company, 1987), 421–422; Telegram from Koo to Chiang, 47663, 4 October 1944,
11-11-02-03-003, IMHASA.

28 Qi Huai-gao, ‘Hu Shi-ze: shouwei danren lianheguo fumishuzhang de zhongguoren’,
Shijie zhishi, 23 (2009), 60–63.

29 UN Secretariat, Official Records of the Second United Nations Conference on the Law of Sea
(New York and Geneva: United Nations, 1960), 175.

30 Sluga, Internationalism in the Age of Nationalism, 101; Lydia H. Liu, ‘Shadows of
Universalism: The Untold Story of Human Rights around 1948’, Critical Inquiry 40
(Summer 2014), 404–414.
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who had participated in the preparation for the founding of the UN, was
appointed to a senior position in the ILO.31

As far as the situation of the late 1940s was concerned, Chinese liberal
internationalists’ cooperation with the UN suited the interests of the
nationalist government. Insofar as other major powers, in particular the
United States, still needed China’s help to stabilise the post-war interna-
tional order symbolised by the UN, the more those internationalists
contributed to the development of the UN, the more opportunities they
provided for the nationalist government in terms of reconstruction and,
hence, the higher that government’s reputation would rise in the post-war
international community. Yet, as the end of the decade approached, this
happy marriage between national interests and the UN’s internationalist
ideals was overshadowed by a domestic crisis – the Chinese Civil War.

Starting from 1946, the Kuomintang regime engaged in a brutal and
prolonged military clash with the Chinese Communist forces. By early
1950, the government of the People’s Republic of China (PRC) had taken
control of the Chinese mainland, and the Kuomintang regime had been
exiled to the island of Taiwan. Chinese internationalists within and outside
the Kuomintang suddenly found themselves faced with the tough choice of
taking sides. And no matter which side they chose, they would have to
subscribe to that regime’s interests within international organisations.

For those supporting the Kuomintang regime, their activities after 1950
were coloured by the government’s iron will to defend its seat in the UN as
the sole representative of China. The internationalism campaign that was
allowed to take place in Taiwan was also inevitably coloured with anti-
communist ideology. Internationalists affiliating with the new regime in
Beijing, on the other hand, had to make greater sacrifices in terms of their
personal beliefs. To be fair, the communist regime was not so hostile
towards the UN at the beginning. Rather, it wished to join the UN and
had even appointed its own UN ambassador. But, once the Korean War
started and themajority ofUNmembers voted to allow theKuomintang to
retain its seat in the organisation, that aspiration was replaced by anger and
a sense of humiliation.

Despite the ongoing war between Chinese and UN forces in the neigh-
bouring peninsula, many mainland internationalists clung to their beliefs.
Outside the immediate political realm, scientists inmajorChinese cities like
Shanghai maintained their communication with the local UNESCO office
until it closed in 1953. The PRC government policymakers also persevered
in their bid for a seat in theUN.And their attemptswere faithfully endorsed

31 Letter from Chen to Chu, 25 February 1946, p. 9, 301-01-23-368, IMHASA; Chen
Tian, ‘Rensheng guoke ji youwei, tiandi wusi xindi kuan’.
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by seasoned internationalists such as Chou Ken-sheng andWou Sao-fong.
Refusing to flee with theKuomintang, Chou became a senior advisor to the
PRC’s foreign office and assisted the communist government’s diplomatic
campaign for UN membership. In 1956, he also represented mainland
China at the conference of the World Federation of UN Associations
held in Geneva.32 As a special representative of the ILO, Wou visited the
PRC capital in 1950 and attempted to persuade the new Chinese govern-
ment to join the organisation. After his retirement in 1958, he continued to
help the PRC to gain a seat in the ILO while accepting an appointment to
serve as councillor in the country’s State Council.33

Nonetheless, these endeavours by individuals were unable to stop the
downslide of the internationalist movement on the mainland. By the early
1950s, in terms of internationalists, internationalism and cooperation with
international organisations, the two leading Asian states seemed to have
traded places. On the Chinese mainland and in Taiwan, after the Chinese
communists’ victory in the Civil War and the outbreak of the Korean War,
the state-sponsored internationalist campaign that thrived in the interwar
and post-war periods was rapidly overtaken by nationalism with either a
communist or anti-communist hue. In Japan, as we have seen, UN coopera-
tion endorsed by the conservative government and the US occupation
authorities thrived and facilitated the defeated nation’s quick comeback to
the mainstream of international life. The international cooperation move-
ments in the two countries reached different endings as the East–West
confrontation escalated. But internationalism in those two nations did not
always take contradictory paths. In the first half of the twentieth century,
there was at least one occasion when liberal internationalists from both sides
worked together to assist aUN specialised agency to undertake international
cultural cooperation at the grassroots level in the defeated nation of Japan.

Cooperation between National Internationalists: China,
Japan and UNESCO

When UNESCO, a UN specialised agency described by the historian
Iriye Akira as an organisation that ‘exemplified the renewed faith in

32 Jan Smid, ‘Activity Report of the East Asia Science Co-operation Office of Unesco
(Shanghai) Period: March 1949–December 1949’, 22 December 1949, X07.55 NS/
FSCO (5–10) UNESCO/FSCO – East Asia (China) Part II, the UNESCO Archives
(UNESCOA), Paris; Li Zhi-wen, ‘Zhonggong ceng xiwang Hu Shi wei xinzhongguo
fuwu’, Niucheng wanbao, 5 May 2008; Zhou Li, ‘Kanjiaozhe xu’, in Chou Ken-sheng,
(ed.), Guojifa dagang (Beijing: Zhongguo fangzheng chubanshe, 2004), 1.

33 ‘Lianheguo zhu shanghai jigou jieshu’, Official website of the Shanghai Municipal
History Office, http://www.shtong.gov.cn/node2/node2245/node69969/node69983/no
de70075/index.html.

184 Liang Pan

C6 7 D 6 2 2: 23 6 2C 9CC ,  42 3 :586 8 4 6 C6  9CC , 5 : 8   
. 2565 7 9CC ,  42 3 :586 8 4 6 2 3 :586 1 : 6 :C 02: /2 2C , , D3 64C C C96 2 3 :586 6

https://www.cambridge.org/core/terms
https://doi.org/10.1017/9781107477568.009
https://www.cambridge.org/core


worldwide cooperation’, was established in November 1946, Japan, as a
defeated former Axis Power under American occupation, was neither
invited to the commencement ceremony nor allowed to have a seat in
the organisation.34 Just eight months later, however, in July 1947, the
world’s first civic UNESCOCooperation Association was founded in the
city of Sendai in northeast Japan. This small association would soon
become one of nearly one hundred similar associations and student
clubs that devoted themselves to a nationwide movement aimed at coop-
erating with UNESCO in a country that was not a member state of the
organisation.35

Although the UNESCO movement set fire to a new wave of interna-
tionalism, the movement may have faltered if UNESCO itself had not
reached out to its collaborators in this occupied former enemy state.
During the first session of the UNESCO General Conference in
November 1946, the matter of ‘the opening-up of ex-enemy countries
to educational and cultural influence from democratic countries’ was
brought to the attention of member states by the delegate from the
Netherlands. Yet the UNESCO headquarters gave higher priority to
operations relating to Germany while paying little attention to Japan.36

This rather passive response was rapidly replaced by amore proactive one
due to initiatives from an unexpected corner – China, Japan’s long-time
rival in the political and security spheres.

The Chinese delegation to UNESCO in the 1940s was made up of
some liberal academics well experienced in the sphere of international
cultural exchange. In November 1947, Meng Chih, an active figure in
Sino-American cultural cooperation campaigns who was recruited by the
nationalist government to serve at the delegation, took the lead in tabling
a resolution at theUNESCOGeneral Conference urging the organisation
to ‘explore the possibilities of extending its activities to education for
peace’ among the Japanese people. The resolution was approved under
strong endorsement of several other country’s delegates, in particular, the
Australian representative W. J. Weeden. In February and April 1948,
upon learning that the headquarters of the Supreme Commander of
Allied Powers (SCAP) in Japan had failed to respond to the director-
general’s enquiry regarding the issue, the Chinese delegate at the

34 Iriye Akira,Global Community: The Role of International Organizations in the Making of the
Contemporary World (Berkeley, Los Angles and London: University of California Press,
2002), 44.

35 Pan, ‘Senryōka no nihon no taigai bunka seisaku to kokusai bunka soshiki’, 192.
36 UNESCO, General Conference First Session, 154; ‘Relations with Non-Member

States’, 10 April 1947, in UNESCO, Executive Board 1946–1947 Volume 1, 1–2
Sessions, both UNESCOA.
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UNESCOExecutive Board, Chen Yuan, a well-known critic and veteran
organiser of the Sino-British university exchange programme, further
demanded that concrete proposals be prepared concerning a future
UNESCO mission in Japan without awaiting a reply from the US occu-
pation authorities. Moved by his insistence, the director-general
announced that he would like to send a representative to Japan to ‘make
enquiries and obtain all possible information’.37

The US occupation authorities’ approval of the UNESCO representa-
tive’s visit finally came inMay 1948. Twomonths later, Director-General
Huxley appointed his special advisor on Far Eastern affairs, Kuo Yu-
shou, to be the first UNESCO envoy to Japan since the emergence of a
spontaneous UNESCOmovement in that country. As mentioned earlier,
Kuo had been a key figure in China’s cooperation with the League of
Nations’ educationalmission in the 1930s. In 1946, he representedChina
in the preparatory process of founding UNESCO and later became chief
of the organisation’s education section. Despite having borne witness to
the Sino-Japanese war as a senior government official in China’s wartime
capital Chunking, Kuo flung himself intoUNESCO’s operations in Japan
with vim and vigour. His ten-day trip to the war-torn state in September
1948 turned out to be a great success, yielding a series of agreements with
the occupational authorities that included allowing Japanese experts to
attendUNESCO conferences, facilitating educational campaigns regard-
ing the mission of UNESCO, cooperating with the SCAP on Japan’s
education reform and more.38

Among all the achievements obtained during Kuo’s visit, perhaps the
most important was the decision to open a UNESCO office in Japan
headed by a ‘permanent representative’ from the organisation. In the
spring of 1949, under Kuo’s recommendation, Lee Shi-mou, a Chinese
scholar who was by then the director of the Shanghai Municipal
Education Bureau, was nominated by Huxley to become the UNESCO
representative in Japan.

Like Kuo, Lee had experience working closely with the League of
Nations on educational reform in China during the 1930s and hence
was well-versed in regard to international cultural institutions’ operations

37 UNESCO, Records of the General Conference Second Session, Volume I, 600;
UNESCO, Records of the General Conference Second Session, Volume II, 55;
‘Executive Board Seventh Session (Extraordinary) Summary Report of the Fourth
Meeting’, 4 April 1948, in ‘Executive Board 1948 Volume VI, UNESCOA; Song
Huai-shi, ‘Liumei nankai xiaoyouhui shouren huizhang Meng Zhi jianjie’, Haiwai
Nankairen, 42 (December 2010), 4–7.

38 Pan, ‘Senryōka no nihon no taigai bunka seisaku’, 187.
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in Asia.39 During his two-year mission in Japan, he made consistent
efforts to reach out to Japanese activists in both urban and rural areas
through frequent lecture tours and conferences, which allowed him to
stay on top of the situation despite the language barrier. Back in Tokyo,
while keeping in close touch with the Japanese authorities, he successfully
built up a very good working relationship with the SCAPwhile organising
a Committee of Experts to provide necessary advice to the UNESCO
director-general regarding Japan. Lee kept Paris posted on almost every
trivial step in Japan’s UNESCOmovement through his detailed monthly
reports. Based on these, the secretariat began making proposals more
suitable to Japan instead of merely following the German model.40 Lee
and his colleagues also placed particular emphasis on the development of
students’ cooperation withUNESCO and established aUNESCOYouth
Office in Tokyo in 1951.41

Chinese internationalists’ passion about UNESCO’s operations in
Japan was not simply generated by philanthropic sentiment or an altruis-
tic sprit. When making blueprints for the future international peace
organisation during wartime, Chinese internationalists always stressed
the necessity of using educational and cultural means to eradicate the
origins of aggressive thoughts in the countries of the former Axis Powers.
After Japan’s surrender in 1945, policymakers of the government and the
ruling Kuomintang introduced the same argument into proposals for the
Allied occupation of Japan. Meanwhile, with regard to the post-war
international peace organisation, China consistently maintained that the
UN should establish an agency to expedite international cultural and
educational cooperation. It was one of the three proposals the Chinese
delegation had persuaded the United States and Britain to accept at
Dumbarton Oaks. China was also one of only two nations, alongside
France, that proposed the founding of UNESCO at the 1945 San
Francisco conference.42 Thus, when the reinforcement of UNESCO
programmes in Japan appeared on the agenda of the UNESCO general
conference, it was quite plausible for the Chinese delegate to quickly link

39 CIC, ‘National Committees on Intellectual Co-operation’, undated 1937, 40, R3975,
LNA;Memo fromKuo to Huxley, 10 January 1949, X07(520) UNESCO Programme –
Japan Part I, UNESCOA.

40 Memo from Lee to Bodet, 7 June 1950, UNESCO Programme – Japan Part II,
UNESCOA.

41 Nihon unesco kyōkai renmei (ed.), ‘Yunesko minkan katudō nijūnenshi’, June 1966, 35.
42 Academia Historica ed., Zhonghua minguo yu lianheguo shiliao congbian, 94, 100, 119;

‘Canjia yuandong guwenweiyuanhui furi kaochatuan gongzuo baogao’, 1946, 11-01-02-
19-01-–001, and ‘Guanyu lianheguo jiaoyu kexue wenhua zuzhi shi hanqing chazhao
heban jianhou’, 24March 1948, 11-11-09-04-043, both IMHASA; UNESCO, ‘General
Conference First Session’, 67, UNESCOA.
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the issue to Japan’s potential threat. ‘The Chinese wished to collaborate
with Japanese intellectuals’, as pointed out by a Chinese delegate at the
UNESCO general conference in 1949; ‘however, it should not be for-
gotten that there were always imperialists in Japan – a further reason for
UNESCO to extend its activities there’.43

Sino-Japanese cooperation regarding Japan’s UNESCO movement
came to an end around 1951 after Japan obtained its seat at UNESCO
and the Kuomintang regime collapsed on the Chinese mainland. This
brief period of cooperation marked a critical moment in the twentieth-
century history of internationalism in East Asia, when China’s anxiety
over Japan’s future and Japan’s aspiration for involvement in mainstream
international organisations brought about an unexpected intellectual
joint venture between the two former enemies.

Internationalism, National Interests and International
Cooperation

Ever since the early twentieth century, the attitudes of modern Japanese
and Chinese governments towards international organisations have been
constantly affected by the rise and fall of nationalism and internationalism
in the two countries. Dick Stegewerns has observed that there were more
compatibilities than contradictions between nationalism and internation-
alism in pre-SecondWorldWar Japanese history. As demonstrated in this
chapter, China was probably no exception in this regard.44 And this
tendency reached beyond Asia. As shown in Glenda Sluga’s latest work,
by the early twentieth century, the problem of ‘nation’ had already
become a key issue for internationalists worldwide. In this sense, the
national emphasis of internationalism in Japan and China during this
period was normative rather than exceptional.45

Given the Japanese empire’s great achievement in terms of nation-
building, pre-Second World War Japanese internationalists wanted to see
their empire obtain prestigious status as one of the world’s major powers
alongside its Western counterparts. While harbouring similar dreams over
the long run, Chinese internationalists were more interested in exploring
the possibility of obtaining the support of Western powers to help them
strengthen the political, economic and intellectual infrastructure of their

43 UNESCO, ‘Records of theGeneral Conference Fourth Session Paris 1949 Proceedings’,
420 UNESCOA.

44 Dick Stegewerns (ed.), Nationalism and Internationalism in Imperial Japan: Autonomy,
Asian Brotherhood, or World Citizenship? (London and New York: Routledge Curzon,
2003), 4–5.

45 Sluga, Internationalism in the Age of Nationalism, 18.
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country, which was struggling to defend its minimum integrity as a nation
state. The same could also be said of Japanese internationalists immedi-
ately after the end of the Second World War.

The attention to national interests served not only to inspire a positive
attitude from the two nations towards international organisations such as
the CIC and UNESCO but also to facilitate cross-border cooperation
between internationalists under the guidance of those organisations.
These entangled outlooks, however, had less positive implications as well.

According to HelenMcCarthy, many devoted British supporters of the
League of Nations were ‘centrists’ who ‘lacked or had cast off previously
held party attachments and all believed that the League transcended party
ideologies and deserved to succeed regardless of who was in
government’.46 Most internationalists in modern Japan and China also
had no official affiliation with any partisan group. Yet, unlike the British
‘centrists’ who, with the backup of public opinion, managed to cast their
influence over the government’s policymaking process, Japanese and
Chinese internationalists, due to their deep concerns over national inter-
ests, were far more conformist in their relations with the government
while acting in ways that were submissive to the ruling party or regime
in power.

Together with this pro-government tendency, an elitist character was
also quite salient in the internationalist movement in the two countries. In
both cases, it was a group of well-educated male professionals, many of
whom had experience studying, working or living in an industrial nation
and shared a common admiration of Western civilisation, who took the
lead in promoting internationalist thoughts within the country.
Compared to the broader male citizenry, these so-called elites, many of
whom were part of or close to the bureaucracy, were in a relatively
privileged position. Their efforts undoubtedly furthered cooperation
between their governments and the international organisations con-
cerned. But the relatively narrow circle of internationalists also made
other social groups or individuals less active in fostering international
cooperation in those countries.

A clear example of this is the relative absence of women in Chinese and
Japanese internationalist organisations. In pre-SecondWorldWar Japan,
the names of organisations like the Japan Young Women’s Christian
Association (YWCA) or the Women’s Association for Peace did appear
on public statements made by domestic nongovernmental organisations
echoing the League of Nations’ appeals for peace and reconciliation.

46 Helen McCarthy, The British People and the League of Nations: Democracy, citizenship and
internationalism, c. 1918–48 (Manchester: Manchester University Press, 2013), 246.
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College or high school girls and women critics could also be found among
the participants in post-war Japan’s UNESCO movement.47 But, more
often than not, these groups and individuals played only secondary roles
following the lead of male elite activists. A few female individuals such as
Lu Gwei-djen (senior UNESCO official responsible for scientific coop-
eration with China between the late 1940s andmid-1950s) and Elizabeth
Tong (the only UN secretariat staff representing the organisation in
China during the turbulent days shortly after the Communist Party
came into power) promoted the UN’s enterprise in China. Yet in a
country where international cooperation was generally carried out by a
handful of prominent internationalists who were mostly male and
people’s participation in mass movements was strictly regulated by the
government, the endeavours of Lu and Tong were exceptions to the rule.

The role of nation-centred internationalism in shaping Chinese and
Japanese attitudes towards the outside world in the early twentieth cen-
tury was a double-edged sword. On one side, such internationalism
succeeded in bridging the desire of intellectual and political elites to
maintain friendly relations with other nations while defending their
national interests against major powers. The strong emphasis on national
interests and the consequential reliance on the social elite and executive
government also brought serious limitations to the vigour and domain of
the internationalist movement in both countries. The vicissitudes of the
two countries’ cooperation with modern international organisations, in
this sense, was a mirror that faithfully reflected the trial and error process
that Chinese and Japanese internationalists underwent at critical
junctures of the twentieth century.

47 ‘Kokusai kyōiku ni kansuru kengi’, 22 April 1924, B’9-11-0-1, Vol. 2, DRO; Nihon
unesco kyōkai renmei ed., ‘Yunesko minkan katudō nijūnenshi’, 8–9 and 107.
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9 Fascist Internationalism

Madeleine Herren

Internationalism in the 1930s: An Introduction

The League of Nations’ Handbook of International Organisations, pub-
lished in several editions until 1938, documents the overarching presence
of international institutions and gatherings in almost every field of human
endeavour. Despite political tensions, withdrawals from the League and
economic crises in the late 1930s, membership and institutions both grew
steadily and continuously.1 At the same time, fascist states launched
propaganda initiatives that built on existing transnational and interna-
tional practices and associations in various ways: by augmenting and co-
opting academic exchange services,2 by reinterpreting existing cultural
institutions such as theGoethe andDante societies, by opening expatriate
societies and even by maintaining membership in League of Nations
institutions.3 Despite Benito Mussolini’s contention that fascism was
not for export, the clear entanglement of internationalism and propa-
ganda highlights the usefulness of scholarly investigations into interna-
tionalism and fascism as a base for exploring newly shaped research
questions.

This chapter will discuss the growing fascist interest in apparently
incompatible political internationalist networks through the 1930s and
during the Second World War. It analyses the blending of liberal inter-
nationalism with propaganda and advertising, elaborates the increasing
presence of fascist state-driven contributions in international civil society,

1 The numbers of international organisations documented in the Handbook of International
Organisations increased from 1929 to 1938. League of Nations, Handbook of International
Organisations (Geneva: League of Nations, 1938). For the 1930s, Toynbee described
a ‘thoroughgoing internationalism’ as ‘the tendency of all human affairs to become
international’. A. J. Toynbee, ‘World Sovereignty and World Culture’, Pacific Affairs 4,
9 (1931), 753.

2 H. Impekoven, Die Alexander von Humboldt-Stiftung und das Ausländerstudium in
Deutschland 1915–1945 (Göttingen: V&R Unipress, 2013).

3 The International Labour Organization membership gives a good example of this devel-
opment. In addition, Japan remained in its capacity as League of Nations’mandate power
after its withdrawal in 1933.
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clarifies the fascist interest in taking over the League ofNations as amodel
for a fascist-driven global governance, and outlines the crucial impact of
both the Manchurian incident on Japanese internationalism and the
interest in fascist forms of internationalism in Berlin and Rome. The
chapter highlights the (mis)use of internationalism during the Second
World War and elaborates on internationalism in a time period that, at
first glance, seems ill-suited to an investigation of border-crossing net-
works. Contrary to the understanding of internationalism as a post-war
concept reaching back to nineteenth-century liberal pacifism and sadly
sharing the League of Nations’ failure in the 1930s, I see the expanding
environment of international organisations as an expression of global
governance adaptable even in a political landscape denuded of demo-
cratic values. I ask to what extent these still existing international net-
works attracted and absorbed fascist contributions.My contention is that,
for fascist states, the use of internationalist strategies bridged ideological
gulfs and furthered the construction of fascist world orders spanning the
world from Berlin to Tokyo.

The nineteenth-century internationalism born of pacifism and liberal-
ism evolved into a political tool for those who perceived international
organisations, congresses, movements and international epistemic com-
munities as valuable spheres of influence. Fascists rejected international-
ism ideologically but attempted to assume and copy its structural pattern.
Consequently, in this chapter, I conceptualise fascist internationalism as
a version of fascist global governance based on the infiltration of liberal
internationalist networks and aimed at creating spheres of influence
beyond territorial control. The coincidence of a still-increasing number
of international organisations with the rise of fascist states and their
participation in the bureaucracies and institutions comprising interna-
tional networks illuminates patterns characteristic of the specific situation
after the First World War. In contrast to the present-day separation of
international networks in nongovernmental movements and international
governmental organisations, internationalism blurred the difference
between state-driven activities and the formation of an international
civil society until 1945.4

Fascist states profited from the permeability of governmental and
nongovernmental activities. Since free associations beyond governmental
control did not exist in those states, fascist governments could easily take

4 The Handbook included all kinds of organisations that self-identified with the League.
The Covenant of the League of Nations provided a special status for governmental
organisations created by multilateral treaties in Article 24; however, few organisations
opted to be placed under the direction of the League, and the universe of international
organisations remained complex and formally unspecific.
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over national participation in international movements. Manifold forms
of infiltration show that, from a fascist point of view, participation in
transnational social movements seemed more valuable than withdrawal
or destruction. As a consequence, in the semi-official twilight zone of
internationalism, concepts of state-driven international relations and civil
transnational movements became interchangeable.

In this chapter, I posit no difference between governmental and non-
governmental influence: the aim of this approach is to glean insights into
the mechanics of fascist internationalism that reveal an increasing, if
hidden, governmental control over transnational movements even in
nonfascist environments. In addition, this approach sheds light on intra-
fascist forms of cooperation such as the Anti-Comintern Pact treaties and
the Axis agreements. These agreements constituted fields of trilateral
cooperation, creating transnational spaces to be used against communist
and socialist international organisations from one side and League of
Nations-related internationalism from another.

Fascism Meets Internationalism: A Historiography

From the beginnings of historiographical research into internationalism –

roughly the 1970s – discussions and analyses focused on the development
of Western-centred international institutions, from their origins in the
nineteenth century to the outbreak of the Second World War.5 In the
years since, a considerable amount of literature on internationalism has
focussed interest in a more interdisciplinary, globalised direction. This
includes sociological, anthropological6 and historical perspectives on
international relations and international organisations. Several studies
have revealed close interdependencies betweenmodernisation, the global

5 A. Iriye, Global and Transnational History: The Past, Present, and Future (Basingstoke:
Palgrave Macmillan, 2013); A. Iriye, Global Community: The Role of International
Organizations in the Making of the Contemporary World (Berkeley: University of
California Press, 2002); M. H. Geyer and J. Paulmann (eds.), The Mechanics of
Internationalism (Oxford: Oxford University Press, 2001); M. Herren, Hintertüren zur
Macht: Internationalismus und modernisierungsorientierte Aussenpolitik in Belgien, der
Schweiz und den USA 1865–1914 (Munich: Oldenbourg, 2000); D. Laqua, The Age of
Internationalism and Belgium: Peace, Progress and Prestige (Manchester: Manchester
University Press, 2013); W. van Acker and G. Somsen, ‘A Tale of Two World Capitals:
The Internationalisms of Pieter Eijkman and Paul Otlet’, Revue Belge de Philologie et
d’Histoire 90, 4 (2012), 1389–1409; and W. Boyd Rayward (ed.), Information Beyond
Borders: International Cultural and Intellectual Exchange in the Belle Époque (Burlington:
Ashgate, 2014).

6 J. Boli and G. M. Thomas (eds.), Constructing World Culture: International Non-
Governmental Organizations since 1875 (Stanford: Stanford University Press, 1999);
A. Appadurai, Modernity at Large: Cultural Dimensions of Globalization (Minneapolis:
University of Minnesota Press, 1996).
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expansion of epistemic communities and the need to establish standards,
compatible norms, formats, goods and measurements for an increasingly
globalised economy and culture.7

To date, research has tended to understand internationalism as an
umbrella term for a variety of agencies and actors in international rela-
tions ranging from multilateral cooperation of states to agreement on
a defined concert pitch, from women’s organisations to the Socialist
International.8 In particular, a flourishing interest in technical agree-
ments, transnational movements and global flows has brought the
League of Nations back into the focus of research.9 Once seen as
a paradigm for the institutional failure of liberal internationalism, the
League has left the ‘enchanted palace’10 and been presented as an impor-
tant forerunner of the United Nations system. The League’s technical
committees, the Secretariat’s power of mobilising expertise in various
fields11 and the understanding of the League as the locus of a network
of international organisations12 can be seen as an opportunity to hone
a historiography aimed at a more global profile without being trapped in
Eurocentric imperialism.13

Among global historians, the range of the League’s system and the
persistence of Eurocentrism have called for closer analysis of the actors
involved. Scholars of area studies,14 postcolonial approaches and transcul-
turality have investigated the diversity of border-crossing entanglements

7 C. Murphy, International Organization and Industrial Change: Global Governance since
1850 (New York: Oxford University Press, 1994); D. Laqua (ed.), Internationalism
Reconfigured: Transnational Ideas and Movements between the World Wars (London:
I. B. Tauris, 2011); G. Sluga, Internationalism in the Age of Nationalism (Philadelphia:
University of Pennsylvania Press, 2013); P. Clavin, Securing the World Economy:
The Reinvention of the League of Nations, 1920–1946 (Oxford: Oxford University Press,
2013).

8 A. Iriye and P.-Y. Saunier (eds.), The Palgrave Dictionary of Transnational History
(Basingstoke: Palgrave Macmillan, 2009), 586–590.

9 E. Manela, The Wilsonian Moment. Self-Determination and the International Origins of
Anticolonial Nationalism (Oxford/New York: Oxford University Press, 2007);
S. Pedersen, ‘Back to the League of Nations: Review Essay’, American Historical Review
112, 4 (2007), 1091–1117; M. Herren, Internationale Organisationen seit 1865. Eine
Globalgeschichte der internationalen Ordnung (Darmstadt: Wissenschaftliche
Buchgesellschaft, 2009).

10 M. Mazower, No Enchanted Palace: The End of Empire and the Ideological Origins of the
United Nations (Princeton, N.J.: Princeton University Press, 2009).

11 P. Clavin and S. Amrith, ‘Feeding theWorld: Connecting Europe andAsia, 1930–1945’,
Transnationalism and Contemporary Global History, Past and Present Supplement, R. Mitter
and M. Hilton (eds.), 218, 8 (2013), 29–50.

12 The League of Nations Search Engine, www.lonsea.de (accessed 6 November 2014).
13 E. S. Rosenberg (ed.), A History of the World. A World Connecting, 1870–1945

(Cambridge, Mass.: Harvard University Press, 2012).
14 T. Fischer, Souveränität der Schwachen. Lateinamerika und der Völkerbund, 1920–1936

(Stuttgart: F. Steiner, 2012).
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beyond the Western nation states.15 A central issue is the extent to which
global entanglements have influenced and compromised the nation state in
its democratic and liberal form. In recent studies, internationalism is seen
both as a phenomenon of nationalism and amovement beyond it. The idea
of ‘claiming the international beyond international relations’ opens up new
ways of describing and documenting the ‘international’16 as part of
a debate that critically investigates fascist contributions to internationalism
in its 1930s version.

At the same time, the overwhelmingly broad research literature on
fascism has started to go beyond fine differentiation between the national
socialist and the Italian version of fascism, and beyond discussions about
totalitarianism. With Roger Griffin’s suggestion of the ‘fascist
minimum’,17 a range of political movements including those outside
Europe can now be described as fascist, including the Japanese case.
In addition, his definition of fascism as a ‘genus of political ideology
whose mythic core in its various permutations is a palingenetic form of
populist ultranationalism’18 helps us to understand how anti-
internationalist strategies used and transformed existing trans-boundary
networks to promote the transnational spread of fascism19 and how
palingenetic forms of internationalism strengthened connections between
the Axis Powers, beyond a German–Italian Eurocentrism.

‘Fascist internationalism’ remains at once a highly contested notion
and an emerging field of research. For Bauerkämper, fascist internation-
alism as a contradiction in terms had ‘broad support from historians and
has practically achieved a consensus’ – with the result that ‘cross-border
interactions have been largely dismissed in historical scholarship’.20

By contrast, Fascism: Journal of Comparative Fascist Studies, launched in
2012, reflects growing scholarly interest in a variety of fascist transna-
tional institutions such as the Fasci Italiani all’Estero and the National

15 D. Sachsenmeier, Global Perspectives on Global History, Theories and Approaches in
a Connected World (New York: Cambridge University Press, 2011).

16 A. B. Tickner and D. L. Blaney (eds.), Claiming the International (London/New York:
Routledge, 2013).

17 R. Griffin (ed.), International Fascism: Theories, Causes and the ‘New Consensus’ (London:
Hodder, 1998); W.Wippermann, Faschismus. Eine Weltgeschichte vom 19. Jahrhundert bis
heute (Darmstadt: Primus Verlag, 2009); C. P. Blamires (ed.),World Fascism: AHistorical
Encyclopedia (Santa Barbara, Calif.: ABC-CLIO, 2006); G. Sørensen and R. Mallet
(eds.), International Fascism, 1919–1945 (London: Frank Cass Publishers, 2002).

18 R. Griffin, The Nature of Fascism (London, New York: Routledge Digital Printing,
2006), 26.

19 E.g., F. Finchelstein, Transatlantic Fascism: Ideology, Violence, and the Sacred in Argentina
and Italy, 1919–1945 (Durham, N.C.: Duke University Press, 2010).

20 A. Bauerkämper, ‘Interwar Fascism in Europe and Beyond: Toward a Transnational
Radical Right’, inM. Durham andM. Power (eds.),New Perspectives on the Transnational
Right (Basingstoke: Palgrave Macmillan, 2010), 40.
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Socialist Auslandsorganisationen, in the development of fascist groups in
Britain around Oswald Mosley’s British Union of Fascists, in Spain and
in Latin American countries, in India, Palestine, Russia and the Arabic-
speaking countries.21

Only recently have attempts begun to investigate the structural char-
acter of fascist transnational strategies as internationalism and fascist
internationalism as a state-driven strategy of global governance. This
has led to new historical interpretations of agreements among Axis
Powers in the fields of military and cultural cooperation.22 As Menzel
Meskill suggested in 1966, the Axis can be interpreted as a platform of
interdependence: the Tripartite Pact explicitly mentioned various forms
of cooperation and technology exchange and was not limited to military
operations.23 In addition, research on international gatherings in sports
events and fascist-dominated institutions24 disclosed the ambivalent
character of fascist internationalism. When Japan joined the Axis
Powers, liberal, Western-centred internationalism stood under the influ-
ence of fascism, whereas the League of Nations as an institutionalised
form of what Arnold Toynbee once called ‘thoroughgoing international-
ism’ also shaped fascist conceptions of global governance. Historians are
still investigating prominent examples of fascist international organisa-
tions (the Internationale Rechtskammer);25 however, source material
documenting fascist contributions to this ‘thoroughgoing international-
ism’ are widely available and not limited to the West, especially if our
research protocol includes international activities during the Second
World War.

Sources documenting fascist internationalism can be found in the usual
areas of internationalist activities, in the documentation of World’s Fairs
and in the publications of international organisations and congresses.
Although the World’s Fairs of Tokyo (1940) and Rome (1942) did not

21 As an example see Finchelstein, Transatlantic Fascism.
22 L. Schouenborg, The Scandinavian International Society (London/New York: Routledge,

2013), 57ff.; D. Hedinger, ‘Universal Fascism and its Global Legacy: Italy’s and Japan’s
Entangled History in the Early 1930s’, Fascism. Journal of Comparative Fascist Studies 2
(2013), 141–160.

23 J. Menzel Meskill, Nazi Germany and Imperial Japan: The Hollow Diplomatic Alliance
(New Brunswick, N.J.: Aldine Transaction, 2012).

24 A. Teja, ‘Italian Sport and International Relations under Fascism’, in P. Arnaud and
J. Riordan (eds.), Sport and International Politics: The Impact of Fascism and Communism on
Sport (London: E & F. N. Spon, 1998), 147ff. The League of Nations’ International
Educational Cinematographic Institute had its headquarters in Rome. The International
FilmChamber, founded inGermany in1935, consolidatedthefilmpolicyof the axis.R.Ben-
Ghiat, Italian Fascism’s Empire Cinema (Bloomington: Indiana University Press, 2015).

25 M. Reimann and R. Zimmermann (eds.), The Oxford Handbook of Comparative Law
(Oxford: OxfordUniversity Press, 2006);M. Stolleis,AHistory of Public Law inGermany,
1914–1945 (Oxford: Oxford University Press, 2004), 151.
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eventuate, both led to extensive groundwork that coincided with Japanese
lobbying for the right to host the Olympic Games the same year the
universal exhibition was planned.26 Esposizione Universale di Roma
(EUR; World’s Fair of Rome), is still the name of a sizeable section of
the city of Rome to this day, presenting the long-lasting consequences of
a never-opened but planned and built fascist global meeting point.
In both cases, the exhibitions were planned to connect a modernist self-
representation with palingenetic myths, celebrating the 2600th anniver-
sary of Japan and uniting the idea of the Roman Empire with the 20th
anniversary of Mussolini’s march to Rome, respectively. In addition, the
fascist state of Manchukuo enhanced its profile in the West through
English-language publications distributed by the South Manchurian
Railway Company showcasing economic success and modernist cultural
values in films and glossy journals and in exhibitions starting with the
Chicago World’s Fair in 1933.27 Because these regimes preferred ultra-
nationalist profiles, the question remains whether the fascist states shared
a common understanding of internationalism, particularly since they
developed at differing paces.

In the 1920s, Italy was the only fascist state integrated in the League of
Nations and participating in the cultural enhancement of the League as
a whole. Ten years later, in the 1930s, fascist internationalism at the
League developed from three nodes: Italy, Germany and Japan. Whereas
Italian–German political tensions hampered a unified global fascism until
the Italian attack on Abyssinia in 1935, the newly founded state of
Manchukuo and its Japanese supporters outstripped both Italian fascism
and German national socialism in their international character and pre-
sence. The shift in Japanese politics was grafted onto long-standing
international experience. As Liang Pan notes in Chapter 8 of this volume,
Japanese internationalism had been an integral part of its membership of
the League ofNations since its foundations.WithNitobe Inazo as Under-
Secretary-General of the League of Nations, Japanese transnational edu-
cational and cultural relations influenced the League’s own approach to
intellectual cooperation.

26 In Berlin in 1936, Japan announced its intention to host the next Olympic Games and
withdrew from the organisation in 1940. The Japanese government used various chan-
nels and opportunities for lobbying, including the Interparliamentary Union and the
1937 coronation of George VI.

27 For the promotion of Manchukuo, see the presentation of the old summer residence and
temples of the Manchu emperors in T. Sekino et al., Jehol: The Most Glorious &
Monumental Relicts in Manchoukuo (Tokyo: The Zauho Press, 1934). As an example of
propaganda films, see Beaux Art Production,Manchukuo,TheNewborn Empire, accessed
8 July 2015, www.youtube.com/watch?v=EHYWnoVr-RE&feature=youtu.be
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Italian, German and Japanese versions of fascist internationalism had
unique issues and orientations which nonetheless merged into a common
understanding of a fascist League of Nations to be established after
victory. Each of the Axis Powers transformed and employed those struc-
tures left by the League of Nations in their respective countries even after
the withdrawal of these states from the League. In Italy, agrarian inter-
national organisations remained at the centre of governmental interest
and bolstered the importance of the International Institute of Agriculture
(headquartered in Rome) as well as ongoing connections to the League of
Nations. In Germany, the Liga für den Völkerbund became the Deutsche
Gesellschaft für Völkerrecht undWeltpolitik, a platform for debate about
a fascist form of international law. In Japan, the former League of Nations
Association turned into a ‘society for international cultural relations’, just
one of many government-controlled cultural organisations28 aimed at the
‘enhancement of Japanese and Oriental culture abroad’.29 In both the
Italian and the Japanese cases, cultural internationalism went back to
other League organisations, both the Committee on and the Institute of
Intellectual Cooperation. This forerunner of today’s United Nations
Educational, Scientific, and Cultural Organisation (UNESCO) gave
rise to national organs of intellectual cooperation that were transformed
into instruments of fascist propaganda in the 1930s.30

Paving the Way: Japan and the Case of Manchukuo

Fascist internationalism as a specific form of global governance based on
a palingenetic and ultranationalist reformulation of the League of
Nations’ aims started in Asia and was linked closely to the Japanese
conquest of Manchuria and the creation of the state of Manchukuo.
In 1931, ‘the Manchurian incident’ gained enormous attention in
Western media and popular culture, ranging from Hergé’s well-known
Tintin series (first a serialised strip) The Blue Lotus,31 to scholarly debates
in the Institute of Pacific Relations and, in academia, in the new discipline

28 T. Saikawa, ‘From Intellectual Co-operation to International Cultural Exchange: Japan
and China in the International Committee on Intellectual Co-operation of the League of
Nations, 1922–1939’, Ph.D. thesis, University of Heidelberg (2014).

29 See the League of Nations Search Engine, accessed 6 November 2014, www.lonsea.de
/pub/org/1256

30 In Italy, the relevant national organisation was integrated into the Istituzione nazionale
per le relazioni culturali con l’estero. Article 13 of the constitution regulated the dissolu-
tion of the national committee of international cooperation. Archiv für das Recht der
Internationalen Organisationen, 1 (1940), 125.

31 Hergé, ‘Les aventures de Tintin: Le Lotus bleu’, published 1934/1935 in the children’s
supplement Le Petit Vingtième of the Belgian newspaper Le Vingtième Siècle.
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of international relations.32 From the very beginning, the ‘incident’ had
a reach beyond the question of whether the League’s ‘conciliation
machinery’ had prevented war. The Chinese government had asked for
mediation after the Japanese attack on Chinese territory. In accordance
with the Leagues’ reconciliation mechanism, an investigative committee
headed by Lord Lytton was sent to Asia. The findings substantially
increased Western awareness of Asia and fostered a debate on Asian
forms of global governance that gave rise to the marriage of Japanese
imperialism with Western concepts. In a 1933 article, George Blakeslee,
an expert attached to the Lytton Commission, discussed the notion of
a Japanese Monroe Doctrine, linking Japan with practices of dominance
accepted in the West.33 At this time, the public discourse in many coun-
tries interpreted Japanese withdrawal from the League of Nations as the
starting point for the creation of an Asian League. In growing parallels
between the United States and Japan,Manchukuo shifted from a ‘puppet
state’ to the more familiar model of a state within a major power’s sphere
of influence – analogous to the relationship between the United States
and Mexico or the Caribbean states.

As a special version of regional internationalism, Japanese aggression
against China called in contemporary debates for a different reading
even to that covered by Article 21 of the League’s Covenant, which
protected ‘international engagements’ with explicit reference to the
Monroe Doctrine.34 Moreover, Japanese internationalism increased
with the Manchurian incident and the creation of the state of
Manchukuo even before the Greater East Asia Co-Prosperity Sphere
became the wartime expression of Japanese imperialism. With Japanese
support, Manchukuo compensated for its lack of recognition by the
League of Nations with global propaganda campaigns.35 In both
World’s Fairs – Chicago 1933 and New York 1939/40 – the Japanese
found a global stage for presenting Manchukuo as the union of moder-
nity and tradition. When it came to research and academic networks,
the new state had the support of the South Manchurian Railway
Company, ‘one of the largest research organisations in the world

32 T. Akami, Internationalizing the Pacific: The United States, Japan, and the Institute of Pacific
Relations in War and Peace, 1919–1945 (London/New York: Routledge, 2003).

33 G. H. Blakeslee, ‘The Japanese Monroe Doctrine’, Foreign Affairs 1, 4 (1933), 671–681.
34 Article 21: ‘Nothing in this Covenant shall be deemed to affect the validity of interna-

tional engagements, such as treaties of arbitration or regional understandings like the
Monroe Doctrine, for securing the maintenance of peace’. ‘The Versailles Treaty,
June 28, 1919’, The Avalon Project, accessed 6 November 2014, http://avalon.law.yale
.edu/imt/parti.asp

35 P. Duara, Sovereignty and Authenticity: Manchukuo and the East Asia Modern (Lanham,
Md.: Rowman & Littlefield Publishers, 2003).
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until 1945’.36 Since the Company often acted on behalf of the state, the
transnational spread of films, photos, texts and sound recordings
reached all those who had followed the League of Nations’ lead and
denied Manchukuo diplomatic recognition.37 The powerful semi-
official South Manchuria Railway Company financed research and
film coverage and distributed bilingual propaganda through its interna-
tional liaison offices, sending the world a picture of a young and dynamic
state. As a result, a fascist state-building process claimed to realise the
utopian dream of a modern society created in a hinterland liberated
from warlords. The newly built and renamed capital Hsinking (Xinjing)
with its urban modernity made a deep impression worldwide and
attracted intellectuals beyond the mainstream of fascist movements.38

As an apparently sovereign state dependent on Japan, the foundation of
Manchukuo can be viewed as a dividing point in the history of Japanese
internationalism. First, propaganda and claims for international recogni-
tion of sovereignty blurred the lines between the activities of an interna-
tional civil society and the international relations between states. Second,
the Manchurian incident, as an attack against China, started the Second
World War in Asia, alienated Japan from the League of Nations and
established a totalitarian regime in Tokyo. In this context, international-
ism remained an active but transformed idea used in widespread propa-
ganda activities recently described by Tomoko Akami as the Japanese
version of soft power.39 In the 1930s, the League and Western interna-
tionalism remained reference points for building genuine forms of
Japanese-dominated global governance. The former national League of
Nations Organisation in Japan was reorganised and reappeared as
Kokusai Bunka Shinkokai,40 with the aim of enhancing Eastern culture
abroad. Internationalism as an expression and political concept remained
a topic in public debates in Asia. The Japanese strategy influenced parts of
the anti-colonial movement in Asia (here, the example of the Indian
nationalist Subhas Chandra Bose, who also approached the German
Nazi regime, is instructive) and spread different, often controversial
ideas of Japanese-shaped global governance. In the 1940s, Japanese

36 Duara, Sovereignty, 48.
37 As an example, see South Manchuria Railway Company (ed.), Economic Construction

Program of Manchukuo, Issued on the First Anniversary by the Manchukuo Government,
March 1, 1933 (New York: Office of the South Manchuria Railway Company, 1933).

38 D. D. Buck, ‘Railway City and National Capital. Two Faces of the Modern in
Changchun’, in J. Esherick (ed.), Remaking the Chinese City: Modernity and National
Identity, 1900 to 1950 (York, Penn.: University of Hawai’i Press, 1999), 65–89.

39 T. Akami, Soft Power of Japan’s Total War State: The Board of Information and Domei News
Agency in Foreign Policy, 1934–45 (Dordrecht: Republic of Letters, 2014).

40 See www.lonsea.de/pub/org/1256, accessed 30 December 2014.
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imperialist plans of domination merged military control with internation-
alism through the idea of the Greater East Asia Co-Prosperity Sphere.
This idea found a platform in the international Greater East Asia
Conferences, which were not dissimiliar to Western forms of internation-
alist conferencing, although the organisers wanted these gatherings
understood as a better, Eastern form of internationalism.41

Japanese internationalist activities not only blurred the lines between
civil society and state in a way typical of fascism, they also had a religious
impact that went beyond national borders. Ishiwara Kanji, general of the
Kwantung army and one of those responsible for the Manchurian inci-
dent, merged Buddhism and German military traditions in his vision of
the Pure Land attainable only through war. For our purposes, the impor-
tant lessons to be learnt from the Japanese version of internationalism
include the close entanglement of militarism and nationalism with inter-
nationalist traditions, the successful blurring of institutional and cultural
borders, the palingenetic use of Buddhist traditions and modernist stra-
tegies and the effective cultural translation of fascist internationalism into
daily life. Propaganda kimonos showed the inscription of international-
ism on the body of the idealised fascist new men and women in a very
literal sense.42

The European Version of Fascist Internationalism:
From Internationalising Fascist Parties to the Global
Networking Model

By 1934, two competing conceptions of fascist internationalism had
emerged in Europe. One traced its roots to National Socialist propa-
ganda, the other to an international conference of fascist parties in
Montreux organised by the Italian Comitati d’Azione per l’Universalità
di Roma (CAUR), under the direction of Eugenio Coselschi. Both con-
cepts followed a transnational path with more or less hidden governmen-
tal support: the German version focused on infiltration of international
networks of all kinds, whereas CAUR aimed at uniting fascist parties in
a way similar to the Socialist International. New research contradicts
a long-held impression of the complete failure of CAUR, pointing out

41 See J. Reich Abel, ‘Warring Internationalisms: Multilateral Thinking in Japan’,
1933–1964, Ph.D. thesis, Columbia University (2004). Abel describes the Greater
East Asian Joint Declaration (1943) as closely related to Western internationalism and
resembling to the Atlantic Charter (Reich 2004, 157).

42 Norman Brosterman, ‘Propaganda Kimono collection’, accessed 8 July 2015, www
.brosterman.com/kimonos.html; Jacqueline M. Atkins (ed.), Wearing Propaganda:
Textiles on the Home Front in Japan, Britain, and the United States, 1931–1945 (New
Haven: Yale University Press, 2005).
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the fact that this organisation expressed Mussolini’s overarching strategy
for internationalisation: replacing the spread of the well-known ideologies
of socialism and liberalism with a universally applicable fascism.43

Also in 1934, the prestigious Berlin Medical Society announced
the foundation of a ‘scientific congress centre’ covertly underwritten by
the new Reichspropagandaministerium (Ministry of Propaganda). The
centre quickly gained a high profile by supporting national scientific
institutions for the organisation of international scientific conferences
such as the Deutsche Kongress-Zentrale (DKZ).44 Under Dr Alfred
Knapp, the new institution developed a program with roots in both the
1929 Welt-Reklame Kongress (World Advertising Conference) in Berlin
and the German Reklame-Verband, an association committed to the
national socialist movement at an early stage, active since 1933.45

Knapp’s handbook for government-driven propaganda mentioned
German–Italian cooperation,46 but fascism contributed to an already
well-established field of interest. He cited examples and quoted people
active in transnational advertising (described by Joseph Nye as ‘soft
power’). Knapp held up as models Pierre Comert, former section chief
in the League of Nations secretariat and press officer of the French
Foreign ministry, and the French lawyer and Communist pacifist Pierre
Cot.47 For the UK, Knapp cited the Royal Colonial Institute, the short-
lived Empire Marketing Board, and colonial research institutions at
SOAS, among others. His overview even included Soviet propaganda as
a successful lobbying strategy in China and Persia; the long-lasting con-
tacts between the Japanese government and the German internationalist
Wilhelm Ostwald; various examples of American transnational activities

43 A. Kallis, The Third Rome 1922–1943: The Making of the Fascist Capital (Basingstoke:
Palgrave Macmillan, 2014).

44 M. Herren, ‘“Outwardly . . . an Innocuous Conference Authority”, National Socialism
and the Logistics of International Information Management’, German History 20, 1
(2002), 67–92. See also M. F. Plöger, Soziologie in totalitären Zeiten: Zu Leben und Werk
von Ernst Wilhelm Eschmann, 1904–1987 (Münster/Berlin: LIT-Verlag, 2007).

45 A. Schug, ‘“Deutsche Kultur” und Werbung: Studien zur Geschichte der
Wirtschaftswerbung von 1918 bis 1945’, Ph.D. thesis, HU Berlin (2011).
W. Senneborg, ‘Propaganda als Populärkultur? Werbestrategien und Werbepraxis im
faschistischen Italien und in NS-Deutschland’, in A. Nolzen and S. Reichhardt (eds.),
Faschismus in Italien und Deutschland: Studien zu Transfer und Vergleich (Göttingen:
Wallstein Verlag, 2005), 119–147.

46 A. Knapp, ‘Eine Reichswerbestelle tut not. Denkschrift über die Forderung einer
Reichswerbestelle und die Umreißung ihrer Aufgabe’ (Berlin: Elsnerdruck, n.d.),
Germany, ‘Deutsche Kongress-Zentrale Records‘, Box 373, Hoover Institution
Archives.

47 Cot was as a Communist pacifist and minister in the governments of Leon Blum and
supported republican Spain. See R. C. S. Trahair and R.Miller, Encyclopedia of ColdWar
Espionage, Spies, and Secret Operations (Westport, Conn.: Greenwood Publishing Group,
2004), 67–69.
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ranging from the YMCA to US higher education strategies; and the Pan-
American Union to the Chinese Boxer indemnities (financial compensa-
tion paid by the Chinese to the eight nations that had sent military forces
against the uprising in 1900).48

Via Regina Elena 86: The Italian Contribution to the
Merging of Liberal Internationalism and Fascism

After theFirstWorldWar, fascist Italy took anactive part in thedevelopment
of internationalismas amemberof theLeagueofNationsuntil itswithdrawal
in 1937. I will now address the development of connections between those
League-related international organisations and their Italian membership
and the extent to which fascist-influenced institutions emulated existing
organisations.49 Although a diversity of newly founded organisations shaped
Italian internationalism – including the International Institute for the
Unification of Private Law in Rome, founded in 1928 – one was crucial to
Italian-controlled international networks: the International Institute of
Agriculture (IIA), founded in 1905 with its seat in Rome.

From the late 1920s onwards, the Italian government continuously
reinvented the IIA as an instrument of fascist internationalism. First, it
replaced the IIA secretariat with fascist party members.50 Then, in 1930,
Italian law transformed the IIA into an international bodywith diplomatic
immunity.51 Shortly before, the Institute had broadened its scope to
resemble the League of Nations. The most important of these develop-
ments were an international scientific council, the Conseil International
Scientifique Agricole (CISA), and the Commission Internationale
Permanente des Associations Agricoles (CIPA), both founded in 1927.
Whereas the League’s Secretariat published a Handbook of International
Organisations listing all the international bodies related to the League,
CIPA regularly published guides including all member agricultural
associations. These guides paid special attention to non-European
institutions,52 thus fulfilling a commitment made in 1927 during the

48 Knapp, ‘Reichswerbestelle’.
49 The Unione delle Fiere Internazionali emulated the International Exhibition Bureau,

founded in 1931, with its seat in Paris and one of the rare international organisations
under the direction of the League. Archiv für das Recht der Internationalen Organisationen,
1 (1940), 111–115.

50 Giacomo Acerbo acted as president of the permanent committee, Guido Cobolli as vice
president; both were simultaneously delegates of the Argentine government.

51 ‘Legge del 20 giugno 1930, no. 1075, sulla concessione delle immunità’. Quoted in
Giovanni Carrara, ‘L’Istituto Internazionale di Agricoltura Ordinamento e Natura
Giuridica’, Archiv für das Recht der Internationalen Organisationen 3 (1942), 22.

52 For Europe-Afrique, see International Institute of Agriculture, Permanent Commission
of Agricultural Associations (ed.),Guide international des associations agricoles adhérentes à
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first session of CISA and CIPA when tropical and subtropical agriculture
became the topic of a newly created subcommission of CISA.53

The politics of gathering different organisations under the umbrella of
the IIA continued into the 1930s and did not stop after the withdrawal of
Italy from the League of Nations in 1937.

Within the manifold universe of agrarian organisations – from rural
broadcasting to the International Federation of Agricultural
Brainworkers – Germany’s version of fascist internationalism remained
closely allied with the IIA under Italian control. In March 1938, the
permanent committee of the IIA accepted the bylaws of the
Internationale Forstzentrale / Centre International de Sylviculture /
International Centre of Sylviculture, seated in Berlin. Closely connected
to IIA, this centre gained access to the formidable networks of IIAmember
states and even obscured its German origin – the letterhead read ‘Institut
International d’Agriculture – Centre International de Sylviculture’.54

Interestingly, in April 1940, the German government enshrined the diplo-
matic and exterritorial character of this organisation in law.55 There is
a remarkable disjuncture in the political importance of the centre, its
apparently expert-oriented focus and its missing historiographical
presence.56 However, the variety of agrarian organisations and their poli-
tical interference are difficult to analyse, especially since new international
organisations created domestic problems and tensions among various gov-
ernmental institutions. In Germany, the International Congress of

la C.I.P.A., vol. III (Rome: Imprimerie Eredi G. Artero, 1938). For Amérique, Asie,
Australie, see International Institute of Agriculture, Permanent Commission of
Agricultural Associations, Guide international des associations agricoles adhérentes à la
C.I.P.A., avec un appendice au vol. I et des notes, vol. II (Rome: La Chambre des
Députés, 1936).

53 For their members, see A. Chevalier, ‘L’Agriculture Tropicale et Subtropicale au conseil
international scientifique de l’Institut international d’agriculture de Rome (7–14 novem-
bre 1927)’, Revue de botanique appliquée et d’agriculture colonial 77 (1928), 1–21.

54 Article 14, ‘Statuten der Internationalen Forstzentrale, angenommen durch das Comité
Permanent des Internationalen Landwirtschaftsinstituts in seiner Sitzung vom März
1938’, Archiv für das Recht der Internationalen Organisationen 1 (1940), 101.

55 ‘Gesetz über die Verleihung besonderer Rechte an die Internationale Forstzentrale’, in
Deutsches Reichsgesetzblatt I (1940), 613. Archiv für das Recht der Internationalen
Organisationen 1 (1940), 66–67.

56 Article 1: ‘Die Zentrale ist eine dem Landwirtschaftsinstitut angegliederte
Sonderinstitution, die unter der Obhut der verfassungsmäßigen Organe des
Landwirtschaftsinstituts steht’, in ‘Statuten der Internationalen Forstzentrale, angenom-
men durch das Comité Permanent des Internationalen Landwirtschaftsinstituts in seiner
Sitzung vomMärz 1938’,Archiv für das Recht der Internationalen Organisationen 1 (1940),
97. The Forstzentrale included the representation of Silva Mediterranea; for its history,
see B. Salem, ‘Report: A Short History of Silva Mediterranea’, FAO Corporate
Document Repository, accessed 6 November 2014, www.fao.org/docrep/r9400e/r9400
e08.htm
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Tropical and Sub-Tropical Agriculture was perceived as a move by the IIA
to take over colonial questions. ‘Agriculture des Pays chauds’ was already
the ambit of an international scientific organisation located in Paris. When
a conference on tropical and subtropical agriculture was planned for
Tripoli in March 1939, Rome took over.

The IIA was just one hub of activity, closely related to another focal
point of fascist agrarian activism. Although some agrarian organisations
had their seat in Rome at Villa Umberto I along with the IIA, another hub
was at Via Regina Elena 86. Many fascist organisations, including the
Istituto fascista di tecnica e propaganda agraria, shared the same address.
There was much overlap: the IIA was also mentioned as a member of
many of the organisations at Via Regina Elena. However, those organisa-
tions addressed different areas, were comparatively young (from the
1930s) and created considerable political turbulence. Until 1930, Swiss
representatives at the IIA conferences reported with concern a decrease in
IIA membership and an increase in international organisations of uncer-
tain, semi-official and fascist status. It is remarkable that the global
economic crisis did not lead to a reduction in the number of international
organisations. Yet, at least in the case of agrarian fascist internationalism,
it seems that the overall increase of organisations was a result of the many
new organisations whose foundation was supported by the fascist state.
Since their subjects introduced an agrarian aspect into almost all areas of
internationalism, these organisations competed against already existing
networks and developed considerable political power in mobilising agrar-
ian concerns. The organisations at Via Regina Elena included the
Fédération internationale de la presse agricole, the Office international
pour l’enseignement agricole, the International Center of Rural
Broadcast, the International Federation of Technical Agriculturists
(FITA), and the International Agricultural Credit Conference, among
others. Not all were of equal importance. Contemporary German and
Swiss observers referred to FITA as the leading tool of Italian fascist
internationalism, one that had played a crucial role in the organisation
of the Tripoli conference.

Although the paper trail from international gatherings gets patchy in
the lead-up to 1939, agrarian internationalism survived comfortably into
the war. The IIA did not close its doors or leave Rome. Up until 1939, the
IIA investigated wartime agriculture (potatoes, not flowers). With the
war, the German wing of IIA, the Internationale Forstzentrale, finally
amassed the requisite number of members to found an international
organisation. The last membership fee paid for the Forstzentrale arrived
in Berlin in May 1945, after Germany’s capitulation.
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The German Case: Fascist Information Management

In 1936, an order of the Fuhrer (Führererlass) substantively enhanced the
position of the DKZ. From then on, this institution dictated the structure
of and admission to international conferences and congresses in
Germany. Since all participants in international congresses abroad
needed foreign currency, the DKZ as authorising agency wielded con-
siderable influence over German contributions to international gather-
ings abroad. Currency control resulted in an immense database of
persons applying to participate in international congresses. In the domes-
tic context, the DKZ developed a specialised agency which provided
organisers with precise schedules, politically approved translators and
standardised propaganda materials from fliers to stickers, from ladies’
programs to seating arrangements. By the eve of the Second World War,
the DKZ had become a shadowy actor in the background of international
relations, with considerable power and an increasingly racist and anti-
Semitic profile. Under the guidance of Karl Schweig, the DKZ staked
a political claim of its own, legitimising the nation’s contribution to
international congresses and organisations. Annual reports outlined the
development of international activities in Europe and underscored the
significance of 3,000 associations comprising 25 million members.

Second World War Fascist Internationalism:
The Imagined Universe of 581 International
Organisations in 1943

In the wartime 1940s, in Rome, Berlin, Tokyo, Sofia, Budapest, Madrid
and Hsinking, in the capitals of other allies of the Axis states and in
occupied territories, a fascist internationalism resulted in international
gatherings and even the foundation of several international organisations.
From 1939 to 1944, the German foreign ministry published an expensive
glossy journal calledBerlin –Rom –Tokio aimed at documenting a cultural
space described as a world policy ‘triangle’ with the mission of creating
a new world order57 and envisioning the continuous expansion of the
Anti-Comintern Pact and cultural agreements among fascist states.
The journal published the usual news of military success. It also blurred
distinctions between formal diplomatic entities through visual imagery of
transcultural entanglements: from photos of demonstrations showing the
German swastika in Hsinking to crowds in Germany visiting Japanese art
exhibitions. Series of expensive art prints with German, Italian and

57 For the journal, see P. Longerich, Propagandisten im Krieg: Die Presseabteilung des
Auswärtigen Amtes unter Ribbentrop (Munich: Oldenbourg, 1987).
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Japanese contributions were launched featuring thematic landscapes and
images of heroes, conflating the Samurai with German and Italian images
of the ideal soldier.

While the Axis Powers celebrated the triangle as a cultural space,
German troops boosted the numbers of international organisations
under fascist influence with the German campaign in Western Europe.
Two-thirds of existing international organisations came under the control
of the occupying power, which systematically looted their archives. When
the DKZ organised the transfer of this booty to its main seat in Berlin,
a considerable number of international organisations lost their memories,
as it were, with far-reaching consequences to the United Nations system.
The DKZ archives reveal a German collection of newly organised looted
source material from international organisations previously located in
Belgium, the Netherlands and in Paris. The collection offers an insight
into nazi views of reusable forms of internationalism. Moreover, the
documents constitute strong empirical evidence of fascist interest in
internationalism.

At the end of the war, Allied troops confiscated the incomplete but still
vital DKZ archives in Berlin, which were sold to the Hoover Institution
Archives in Stanford, California, as ‘scientific material’.58 The sources
now available are a poorly organised and chaotic mix of DKZ-related
papers and looted documents. However, the holdings answer the ques-
tion of why the DKZ had used the army and Gestapo to locate the
archives of international organisations in the occupied territories rather
than simply shut them down: an international information hub was in the
works. Moreover, with the German decision to permit the existence of
international organisations even outside the triangle, fascist internation-
alism needed new controlling mechanisms. To this end,
a reinterpretation of the legal standing of international organisations
came up for discussion in wartime Germany.

In 1941–1942, DKZ director Schweig travelled frequently from Berlin
to Paris, Brussels, Lisbon, Madrid, Stockholm and Vienna. He organised
the transport of looted archival material from occupied territories to the
main seat of the DKZ in Berlin. He announced the publication of an
archive of international associations in Europe, which, in structure and
layout, copied the League of Nations’ handbook of international
organisations.59 While the DKZ staff sorted material and decided which

58 Herren, Outwardly. DKZ sources registered in ‘The Hoover Institution Archives,
Register of the Germany, Deutsche Kongress-Zentrale Records, 1870–1943’, accessed
5 May 2016, http://www.oac.cdlib.org/findaid/ark:/13030/tf0d5n9790/.

59 Parallels to the League continued in the establishment of liaison offices in neutral states
(e.g., in Zurich, Switzerland).
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organisation to close (socialist and Jewish organisations), undercut (the
Union of International Associations in Brussels) or transform and/or
create (the European Postal Union), a newly established body initiated
a legal discourse on international organisations in fascist states. Founded
in 1941, the Internationale Rechtskammer (International Chamber of
Law) was the most striking product of fascist internationalism in its
German incarnation. It reflects the increasing importance of international
organisations to the fascist system with the support of high-ranking
officials.60 The founders and crucial figures attached to the
International Chamber of Law point us to the difference between the
liberal expert community (e.g., Institute of International Law, founded in
1873) and the fascist version, using international law as a political
strategy and not as an international platform of academic expertise.
The address of the organisation mirrors its intersections: the Chamber
shared a building at Unter den Linden 27 in Berlin with the
Reichspropagandaministerium. In addition, the Chamber shaped and
visualised the fascist universe with Bulgaria, Denmark, Germany,
Finland, Japan, Italy, Rumania, Spain, Portugal, Hungary, the
Netherlands, Belgium and Croatia as member states. The Chamber
even produced its own journal, the Archiv für das Recht der
Internationalen Organisationen, published from 1940 to 1943. The impor-
tance of this journal is underscored by its existence despite the paper
shortage of the period. The journal documented the legal status of inter-
national organisations among the Axis Powers, thereby initiating
a new, legally specific understanding of internationalism. The Archiv
collected legal decisions by fascist regimes on internationalism, present-
ing everything from the immediate interdiction of international organisa-
tions in Bulgaria in 1940 to the astonishingly far-reaching rights granted
by the German state to certain organisations following those established
in Italy in the 1930s. Several articles addressed the legal status of inter-
national organisations vis-à-vis their host states and whether or not mili-
tary occupation of the respective territory influenced their status.
Interestingly, the League of Nations here again served as a reference
point, although in a rather unexpected way: journal contributors pro-
posed the League of Nations’ mandates system as a model for exercising
legally approved control over international organisations. In reference to
the question of whether or not fascist occupation was an imperialist

60 Minister Hans Frank, General Governor of Poland, was the president; Hellmuth Pfeiffer,
a high-ranking lawyer in the Reichspropagandaministerium, was the Secretary General.
The Director of DKZ acted as vice-president, and Helmuth Aschenbrenner was on the
editorial board of the Chamber’s journal.
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project,61 the mandate as a concept in international relations transformed
international organisations into agencies subordinate to the nation state.
The fascist reading assigned supervising responsibilities to states with
international offices.

These ideas belong to a forgotten aspect of the Second World War.
Although never published, the 1943 German version of a handbook of
international organisations envisions a fascist internationalism reliant on
existing organisations stripped of their liberal background and looted but
apparently still indispensable. In addition, newly created organisations
and treaties served, on the one hand, to support the triangle of the Axis;
on the other hand, ‘European’ organisations claimed a leading role in
those fields where the Public International Unions still existed and
worked in territories beyond the reach of the German army.62

The years 1942–1943marked a turning point in the German version of
fascist internationalism. In November 1942, a Führererlass decreed that
all forms of transborder contact was the remit of the foreignministry. This
decision enhanced the foreignministry’s scope of action beyond the limits
of formal international contacts between governments – and weakened
the DKZ. The DKZ still prosecuted its activities as an information pool
for internationalist activities based on the looted material in Berlin. Its
staff concentrated on the completion of a handbook of those approved
international organisations as part of a new fascist world. When Allied
airstrikes on Berlin began in January 1943 and documents needed to be
stored in safe bunkers, DKZ personnel worked frantically on an inter-
mediate if incomplete version; the draft still listed an impressive 581
international organisations, whereas the League of Nations registered
667 in 1938. Bearing in mind that all Jewish organisations, international
trade unions, left-wing political organisations, pacifist and feminist asso-
ciations had been expunged from the DKZ version, it is surprising how
many organisations were still represented in 1943.

What kinds of organisations, issues and people shaped fascist interna-
tionalism in the second half of the Second World War? Although
enshrined and implemented in a new legal structure, the fascist state

61 H. Aschenbrenner, ‘Ueber die Rechtsfähigkeit der Internationalen Organisation’. Archiv
für das Recht der Internationalen Organisationen 1 (1940), 5–26. For the ongoing value of
the mandates system, the question of Germany as mandatory power and the German
position, seeM.D.Callahan,ASacred Trust: The League of Nations and Africa, 1929–1946
(Brighton/Portland, Ore.: Sussex Academic Press, 2004). S. Pedersen, The Guardians.
The League of Nations and the Crisis of Empire (Oxford: Oxford University Press, 2015).

62 E.g., a European Postal Union, in contrast to the Universal Postal Union with its seat in
neutral Switzerland. ‘Outline of a Handbook of International Organisations provided for
Publication’, Germany ‘Deutsche Kongress-Zentrale Records’, Box 380, Hoover
Institution Archives.
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was obviously interested in well-known, established international organi-
sations. An International Olympic Institute claimed as its own the legacy
of Pierre de Coubertin, who had died in 1937; the institute had lofty
political aims and was located at the prestigious House of German Sport
in Berlin. As part of German–Japanese treaties, medical cooperation and
hygiene presented another field of importance, its value confirmed by
complex networks within Europe. In the fight against tuberculosis, fascist
internationalism reinvented an organisation originally seated in Berlin but
which had disappeared after the First World War. Resurrected in 1941,
the International Association against Tuberculosis had a German–Italian
executive committee with a clear political orientation: one of the secre-
taries, Federico Bochetti, also had a leading role in the Federazione
Nazionale Italiana Fascista per la Lotta contro la Tuberculosi.

International organisations in occupied territories usually changed staff
under pressure from the army and Gestapo. The International Union for
the Publication of Customs Tariffs in Brussels had a ‘temporary executive
board’ – shorthand for a German takeover. The German Institute for
Psychological Research and Psychotherapy, directed by Matthias
H. Göring, received considerable financial support during the war and
improved the quality of psychotherapy in Germany through close rapport
with the International General Medical Society for Psychotherapy head-
quartered in Zurich.63

In almost all the organisations listed in the national socialist handbook,
German executive functions were held by individuals in high-ranking
political positions. This is true for the many medical organisations
which boasted Leonardo Conti, the Reich Health Leader, as an executive
membership; yet even organisations of minor importance attracted
players of considerable power and influence. Both the mayor of Munich
and Efrem Ferraris, one of Mussolini’s top-ranking officials, served as
president and vice-president, respectively, for the Europaschachbund,
the international organisation of chess players.64 Although most areas
overlapped, economics and labour decisively shaped the profile of fascist
internationalism. Here, the thoroughgoing character of internationalism
fit best in corporatist settings. In many international professional associa-
tions, German representatives held leading positions as guild masters in
the newly organised corporatist structure of the German state – the
butchers and master bakers associations, the consortium of hairdressers,
all international organisations based in Germany followed this model.

63 G. Cocks, Psychotherapy in the Third Reich: The Göring Institute (New York: Oxford
University Press, 1985).

64 To give another example, a member of the general staff was president of the European
yachtsmen’s association.
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By the 1940s, fascist internationalism was based on newly created
institutions such as the International Chamber of Law and pursued the
global spread of genuine, fascist corporatist structure. However, fascist
internationalism consistently reverted to existing international networks,
adapted or reformulated in the fascist tenor in a palingenetic way.
Sometimes the political rationale was accommodated by the simple
addition of a single organisation under a larger umbrella, such as the
foundation of the German-Iranian Chamber of Commerce. Fascist inter-
nationalism was indeed built on Axis-related reference points: the mem-
ber states of the international organisations mentioned in the German
draft represented the fascist global triangle. These included Japan, China,
India and the colonies of the occupied states, but omitted the Soviet
Union almost completely. In the fascist universe, Vichy France was
explicitly mentioned as a member of the International Union of
Telecommunications in Geneva, as were the European powers that, as
fascist regimes, had signed the tripartite pact after its founding members
Italy, Germany and Japan.65 They constituted the nucleus of a new
Europe under the direction of Italy and Germany, with strong ties to
the Japanese sphere of influence in Asia.

The most striking evidence of international fascist activities in the
national socialist handbook consists in the numerous international orga-
nisations founded during the war.66 These organisations never realised
the activities their German founders had foreseen. However, the strong
focus on tobacco and its processing may serve as an example of the extent
to which the Italian model of agrarian internationalism had impressed
internationalists in Berlin and Bremen. Although Japanese activities
within wartime fascist internationalism need further investigation, the
list in the DKZ files of organisations with Japanese participation under-
scores the impact of Asian transnationalism on Western networks

65 Bulgaria, Romania, Slovakia, Hungary, Croatia, Yugoslavia.
66 The following organisations are listed in ‘Outline of a Handbook of International

Organisations provided for Publication’, Germany ‘Deutsche Kongress-Zentrale
Records’, Box 380, Hoover Institution Archives: Institut für tabakfachlichen Unterricht
(1940, Bremen), Europäische Schriftsteller-Vereinigung (1941) to promote ‘geistige
Gemeinschaft und Zusammenarbeit in den europäischen Nationen’; Union Nationaler
Journalistenverbände (1941, Vienna); Internationale Filmkammer (Berlin, founded in
1935, reorganised in 1941); Internationale Paracelsusgesellschaft (1941, Salzburg);
Internationale Kommission des Tabakhandels; Internationale Gruppe der Pfeifen- und
Rauchgeräts-Industrie; Internationale Gruppe der fermentierenden Rohtabakkaufleute;
Internationale Gruppe der Zigarettenpapier-Industrie (all newly created in 1941 in
Bremen); Internationale Akademie für Staats- und Verwaltungswissenschaften (1942,
Berlin); Internationales Komitee für Freilufterziehung (1942, Bielefeld);
Europaschachbund (1942, Munich); Gesellschaft für Seehandel (1942, Bremen); and
Forschungsstiftung Orienttabak (1942, Sofia (SM_2).
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described by Prasenjit Duara.67 The combination of a transnationally
active Buddhist spiritualism with Western philanthropic organisations
found its expression in the Red Swastika Society, an organisation that
resembles the Red Cross. Among the Axis Powers, the collective prepara-
tion for a World’s Fair and Olympic Games in Tokyo was powerfully
important, despite the fact that neither event materialised.68

Conclusion

This chapter has argued that internationalism in the 1930s not only
facilitated and attracted the participation of fascist states but also effected
the infiltration of existing internationalism by fascist projects.
The ‘thoroughgoing’ character of internationalism explains why fascist
activities were not limited to the attempted creation of a fascist interna-
tional that found expression in a conference of fascist parties inMontreux
in 1934. Although material on fascist internationalism is difficult to
source, archival documents from the Deutsche Kongress Zentrale enable
a discussion of the scope of fascist internationalism in theory and practice.
In many cases more a vision than reality, the converted and newly created
international gatherings and institutions give insight into an overarching
internationalist structure and the significance of an international imagin-
ary that even the Axis powers considered as indispensable for their imple-
mentation of the dark side of global governance.

67 P. Duara, ‘Transnationalism and the Predicament of Sovereignty: China, 1900–1945’,
American Historical Review 102, 4 (1997), 1030–1051.

68 In the Japanese interpretation, the Olympic spirit became part of a universalistic endea-
vour aimed at the harmonious blending of the two cultures: see The Organising Committee
of the XIIth Olympiad, Report of the Organizing Committee on Its Work for the XIIth Olympic
Games in Tokyo until Relinquishment (Tokyo: Isshiki Printing, 1940), 22.
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10 Socialist Internationalism after 1914

Talbot Imlay

In the summer of 1951, the newly constituted Socialist International,
grouping togethermore than thirty socialist (or social-democratic) parties
from Europe and beyond, held its first congress in Frankfurt am Main.
Although the dominant tone of the proceedings was celebratory, the
delegates found time to reflect on the meaning of internationalism for
socialists. Some conceived of it in the traditional language of class.
Internationalism, intoned Kurt Schumacher, the combative leader of
the German Social Democratic Party (SPD), aims at the ‘equality of
rights and status’ for all peoples against the ‘egotism of the wealthy
classes, parading as internationalism’. Others, like the French socialist
Salomon Grumbach, pointed to a number of guiding principles, includ-
ing limits on national sovereignty, the promotion of international eco-
nomic planning and support for the United Nations as an embryonic
world government. Almost all delegates integrated the Cold War into
their understanding of internationalism. Victor Larock, a Belgian socia-
list, thus spoke of ‘the internationalism of the working masses who . . .
fight for their liberation and their rights against Stalinist totalitarianism
and capitalist exploitation’. But it was Morgan Phillips, the secretary of
Britain’s Labour Party, who offered the most revealing comments:

Many of you, likemyself, have attended every international Socialist gathering over
the last six years and I think you will agree withme that we understand one another
infinitely better now than we did at the end of the war.We have been through great
international conflicts. There have been times when we have felt so irritated with
the obstinacy of others that the whole framework of our movement seemed in
danger. Yet our mutual faith as Socialists has pulled us through, and I believe
that we have now more effective consultation one with another on the important
issues which arise than was ever known in previous Socialist Internationals . . .1.

1 International Institute of Social History, Amsterdam [hereafter IISH], Socialist
International Information 1 (1951), 27–28; 7 July 1951, ‘First Congress of the Socialist
International. Frankfurt am Main, 30 June – 3 July 1951’, Phillips, 19; vol. 1, no. 29–30,
July 21, 1951, ‘First Congress of the Socialist International’, Kurt Schumacher, 4; Victor
Larock, 9; Salomon Grumbach, 14–17.
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For Phillips, internationalism constituted an ongoing practice in which
European socialistsmet together to work out common ‘socialist’ positions
on international issues; that is to say, on issues of concern to multiple
countries and regions – post-war reconstruction, security regimes, regio-
nal economic integration, the future of the colonial world. This practice,
as he admitted, could be arduous: disagreements were numerous and
consensus sometimes elusive. But, rather than a liability, Phillips pre-
sented the difficulties as an asset that strengthened the bonds between
parties. Indeed, conflict appears as part and parcel of a process by which
socialists affirmed and renewed their common commitment to the prac-
tice of internationalism – or to what he called their ‘mutual faith’. Phillips
thus conceived of socialist internationalism in both social and pragmatic
terms: social in that it was the product of collective activity by socialists
and pragmatic in that this activity focused on concrete issues of interna-
tional politics.

Following Phillips, this chapter explores twentieth-century interna-
tionalism in its socialist guise, principally as a practice of consultation
and cooperation between European socialist parties. In this sense, it is
more focused than Patrizia Dogliani’s (Chapter 3 in this volume), which
considers socialist internationalism more as a movement whose various
elements included municipal officials, youth and women’s groups and
sports organizations. The emphasis on movement is also evident in other
chapters, for example that of Abigail Green (Chapter 2), who views
religious internationalism as ‘clusters’ of activities, organizations and
representations. When it comes to post-1914 socialist internationalism
at least, there is much to be said for a focus on political parties. To be sure,
the latter were not the sole arena of socialist engagement, and many
socialists were active outside of political parties. Nevertheless, political
parties constituted a (if not the) principal site of socialist action because
they remained a vital organizational vehicle for contesting and gaining
political power at the local and national levels.2 Equally distinct is this
chapter’s emphasis on practice. As is clear from the various chapters in the
volume, socialist internationalism (like other internationalisms) can be
approached in several ways: as a doctrine made up of a more or less
coherent set of principles; as a political project encompassing a vision of
international order; as an institution whose most obvious form in the
socialist case were the successive Socialist Internationals during the twen-
tieth century (and before); as a movement or community in which rules

2 Of course, this was not only true of socialists, a point that helps to explain the revival of
interest among historians in political parties. See François Audigier, ‘Le renouvellement
de l’histoire des partis politiques’, Vingtième siècle 96 (2007), 123–136.
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and norms govern relations between members, as well as relations with
non-members; as a network of contacts and exchanges spreading across
countries and continents; or as an identity that extends beyond particular
loyalties and that binds socialists across national borders. All of these
approaches have something to offer scholars interested in understanding
socialist internationalism. But if this chapter privileges practice, defined
as the extended effort of socialist parties to cooperate together on inter-
national issues, it is because practice could serve as an animating force,
breathing life into socialist internationalism. Without it, socialist inter-
nationalism, whether conceived as a project, a community or an institu-
tion, risked becoming an empty shell. Thus, although the Socialist
International continues to exist today, its significance for socialist parties
and socialist politics has all but vanished.

Admittedly, to study socialists alone is somewhat misleading. In several
European countries, socialist parties entered into political alliances and
even governing coalitions with non-socialist parties. Beyond national
politics, socialists frequently cooperated with non-socialists in interna-
tional movements and within international organizations such as the
League of Nations, the International Labour Office and the United
Nations. More broadly, as we shall see, socialist internationalism inter-
sected at various points with liberal internationalism, whose reformist
impulses overlapped with socialist ambitions to create a peaceful and
more cooperative international politics. Yet, at the same time, the prac-
tice of socialist internationalism remained remarkably restricted for much
of the twentieth century, excluding not simply communists but almost all
non-socialists. Indeed, this exclusiveness constituted a distinguishing
feature of socialist internationalism. And, as such, it serves as a corrective
to the tendency to define liberal internationalism in all-encompassing
terms.3

What follows is divided into three sections. The first section situates the
subject of post-1914 socialist internationalism in the larger historiography
on internationalism, discussing how and why the subject has been
neglected. Focusing on practice, the next section examines several
aspects of socialist internationalism – its emphasis on deliberation and
consensus, its elitism, its Eurocentrism – that together defined its con-
tours, shaped its evolution and contributed to its eventual demise. The
final section considers socialist internationalism as one example of a
specific type of internationalism – one centred on nationally based
political parties. With the partial exception of Madeleine Herren’s

3 As, for example, in A. Iriye, Cultural Internationalism and World Order (Baltimore: Johns
Hopkins University Press, 1997).
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discussion (Chapter 9) on fascist internationalism, the other chapters in
the volume approach internationalism in terms of movements, networks,
associations and international organizations rather than of political par-
ties. Yet, at times during the twentieth century, political parties provided
an important basis for international activity, one that offered intriguing
links between the national and international spheres of political activity.

The Study of Socialist Internationalism

As Patrizia Dogliani recently noted, scholars once considered internation-
alism to be intimately linked to socialism: socialist internationalism served
as something of an exemplar.4 But this is no longer the case. Whether
viewed as an ideology,movement, political party ormethod of government,
the study of socialism has now largely been confined within national or
subnational borders. Prominent historical syntheses reflect and reinforce
this neglect of socialism’s international face insofar as they limit themselves
to surveying and comparing developments across multiple national move-
ments and parties.5 To the extent that scholars consider the international
dimension of socialism, they investigate the foreign policies of particular
parties, the international ideas of individual socialists or the institutional
working of the different Internationals.6 Few studies consider more than

4 Dogliani, ‘Socialisme et Internationalisme’, Cahiers Jaurès 191 (2009), 11–30.
5 Good examples are S. Berman, The Primacy of Politics: Social Democracy and the Making of
Europe’s Twentieth Century (Cambridge: Cambridge University Press, 2006); G. Eley,
Forging Democracy: The History of the Left in Europe, 1850–2000 (Oxford: Oxford
University Press, 2002); S. Bartolini, The Political Mobilization of the European Left,
1860–1980: The Class Cleavage (Cambridge: Cambridge University Press, 2000); D.
Sassoon, One Hundred Years of Socialism: The West European Left in the Twentieth Century
(New York: The New Press, 1996); and M. Lazar, La Gauche en Europe depuis 1945:
invariants et mutations du socialisme européen (Paris: Presses universitaires de France, 1996).

6 An exhaustive list would be pointless, but good examples of the literature on foreign policies
areR.M.Douglas,TheLabour Party,Nationalism and Internationalism, 1939–1951 (London:
Routledge, 2004); H. R.Winkler, Paths Not Taken: British Labour and International Policy in
the 1920s (Chapel Hill: University of North Carolina Press, 1994); and J. Bellers,
Reformpolitik und EWG-Strategie der SPD. Die innen- und außenpolitischen Faktoren der
europapolitischen Integrationswilligkeit einer Oppositionspartei (1957–63) (Munich: Tuduv-
Verlagsgesellschaft, 1979). For individual socialists, see A. Bullock, Ernest Bevin, Foreign
Secretary, 1945–1951 (London: Heinemann, 1983); C. Meyer, Herbert Wehner. Biographie
(Munich: Deutscher Taschenbuch, 2006); M. D. Cavaillé, Rudolf Breitscheid et la France
1919–1953 (Frankfurt am Main: Peter Lang, 1995); and G. Candar, Jean Longuet, 1876–
1938. Un internationaliste à l’épreuve de l’histoire (Rennes: Presses universitaires de Rennes,
2007). For the Internationals, see G. Devin, L’Internationale Socialiste: Histoire et Sociologie
du socialisme international (1945–1990) (Paris: Sciences Po, 1993); W. Kowalski, ed.,
Geschichte der Sozialistischen Arbeiter-Internationale (1923–1940) (Berlin: VEB Deutscher
Verlag der Wissenschaften, 1985); A. Donneur, L’Internationale Socialiste (Paris: Presses
universitaires de France, 1983); and Julius Braunthal, History of the International, 3 vols.
(Boulder, Colo.: Westview, 1967–1980).
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one party, and those that do most often adopt a comparative approach.7

Rare are studies that adopt an interactive approach, examining the relations
between two or more socialist parties,8 and rarer still are those that broach
the subject of twentieth-century socialist internationalism. The few scho-
lars who accord any attention to the latter either restrict its use to the
international communist or trade union (syndicalist) movements9 or
regard it as little more than empty rhetoric and hollow gestures.
‘Internationalism’, writes Donald Sassoon in the latter vein, ‘was just a
word . . . It was a feature of the verbal radicalism which was one of the
characteristic traits of the [socialist] movement.’10

Sassoon’s dismissal of socialist internationalism reflects an influential
reading of August 1914 as a revelation – as the moment when the major
socialist parties, rallying to their country’s war effort, confirmed their
primary attachment to the nation. The events of 1914, as James Joll stated
long ago, revealed the ‘unity of Socialists’ to be a ‘sham’. More recently, a
group of scholars concluded that 1914 decisively demonstrated that ‘from
then on the lefts would be national’.11 Although this reading of 1914 is
arguably misguided because European socialists in general had never
renounced the duty of national defense12, it does explain the neglect of

7 See D. Orlow, Common Destiny: A Comparative History of the Dutch, French, and German
Social Democratic Parties, 1945–1969 (New York: Berghahn, 2000); D. Rogosch,
Vorstellungen von Europa: Europabilder in der SPD und bei den belgischen Sozialisten 1945–
1957 (Hamburg: Krämer, 1996); G.-R. Horn, European Socialists Respond to Fascism:
Ideology, Activism and Contingency in the 1930s (New York: Oxford University Press, 1996);
P. Delwit, Les partis socialistes et l’intégration européenne: France, Grande-Bretagne, Belgique
(Brussels: Editions Universite Bruxelles, 1995); and M. Newman, Socialism and European
Unity: The Dilemma of the Left in Britain and France (London: Junction Bokks, 1983).

8 Exceptions include N. Dohrmann, ‘Les relations entre la SFIO et le SPD dans
l’immédiat après-guerre (1945–1953)’, thèse, École des Chartes, 2006; and W. L.
Blackwood, ‘Socialism, Nationalism and ‘the German Question from World War I to
Locarno and Beyond’, Ph.D. thesis, Yale University, 1995.

9 For two studies that conflate socialist and communist internationalism, see John
Schwartzmantel, ‘Nationalism and Socialist Internationalism’ in J. Breuilly, ed., The
Oxford Handbook of the History of Nationalism (Oxford: Oxford University Press, 2013),
635–654; and John Dunn, ‘Unimagined Community: The Deceptions of Socialist
Internationalism’ in idem., Rethinking Modern Political Theory (Cambridge: Cambridge
University Press, 1986), 103–118. For trade union internationalism, see Marcel van der
Linden, ‘Labor Internationalism’ in idem.; Workers of the World: Essays toward a Global
Labor History (Leiden: Brill, 2008), 259–283; and D.Macshane, International Labour and
the Origins of the Cold War (Oxford: Oxford University Press, 1992).

10 Sassoon, One Hundred Years of Socialism, 29.
11 Joll, The Second International, 1889–1914 (London: Weidenfeld and Nicolson, 1968), 1;

and J. Cronin, G. Ross and J. Shoch, ‘Introduction: The NewWorld of the Center-Left’
in idem., eds.,What’s Left of the Left: Democrats and Social Democrats in Challenging Times
(Durham, N.C.: Duke University Press, 2011), 2.

12 For a recent reminder of this point, see Marc Mulholland, ‘“Marxists of Strict
Observance”: The Second International, National Defence, and the Question of War’,
Historical Journal 58 (2015), 615–640.
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socialist internationalism. For scholars of pre-1914 socialism, accord-
ingly, the interesting subject is not internationalism but nationalism.13

Similarly, the handful of studies that consider the relations between
socialist parties after 1914 uniformly highlight the overriding influence
of national considerations. In his study of the SPD and the socialist
International after 1945, for instance, Rolf Steininger contended that
socialist parties merely paid ‘lip service’ to the principle of international
socialist solidarity, all the while pursuing narrow national interests.
Steininger predictably traced the problem to the betrayal of August
1914, which supposedly had ‘dealt a blow’ to international socialism
‘from which it would never recover’. Echoing Steininger, Klaus
Misgeld, in a similar study of the Swedish socialist party, asserted that,
as a rule, socialists always accorded ‘pre-eminence’ to ‘national view-
points’. In a variant of Steininger’s and Misgeld’s theses, Wilfried Loth,
in his detailed study of the socialist section of the Workers’ International/
Section Française de l’Internationale Ouvrière (SFIO), concluded that
socialist internationalism, when not a simple cover for the pursuit of
narrow national interests, was an instrument manipulated by party lea-
ders to blur internal divisions. The SFIO’s proclaimed internationalism
was basically hollow.14

Yet if national considerations were never absent from the calculations
of socialist parties, this does not mean that their claims to be internation-
alist were insincere either before or after 1914. To view socialism merely
as a collection of ‘national parties’, as Sassoon proposes, cannot explain
why leading socialists sometimes devoted so much effort to developing
cross-national and even cross-continental ties. Recent scholarship on the

13 Thus, a prominent theme of scholarship on pre-1914 socialism is the extent to which
socialist parties were integrated into the nation. For an overview, see Marcel van der
Linden, ‘The National Integration of European Working Classes (1971–1914):
Exploring the Causal Configuration’, International Review of Social History 33 (1983),
285–311. Also see Kevin Callahan, ‘“Performing Inter-Nationalism” in Stuttgart in
1907: French and German Socialist Nationalism and the Political Culture of an
International Socialist Culture’, International Review of Social History 45 (2000), 51–87;
P. Pasture and J. Verberckmoes, eds., Working-Class Internationalism and the Appeal of
National Identity: Historical Debates and Current Perspectives (Oxford: Berg, 1998); René
Gallissot, ‘La patrie des prolétaires’, Mouvement social 147 (1989), 11–25; and Jolyon
Howorth, ‘FrenchWorkers andGermanWorkers: The Impossibility of Internationalism,
1900–1914’, European History Quarterly 15 (1985), 71–97.

14 R. Steininger,Deutschland und die Sozialistische Internationale nach dem Zweiten Weltkrieg:
Darstellung und Dokumentation (Bonn: Neue Gesellschaft, 1979), 99, 176; K. Misgeld,
Sozialdemokratie und Außenpolitik in Schweden: Sozialistische Internationale, Europapolitik
und Deutschlandfrage 1945–1955 (Frankfurt: Campus Verlag, 1984), 18–19; and W.
Loth, Sozialismus und Internationalismus: Die französischen Sozialisten und die
Nackkriegsordnung Europas 1940–1950 (Stuttgart: Deutsche Verlags-Anstalt, 1977),
135, 296.
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relations between French and German socialists suggests the scope of
these efforts.15 But the endeavor extended well beyond bi-party relations.
For several extended moments after 1914, socialist parties knitted dense
webs of formal and informal, personal and institutional ties that consti-
tuted both an expression of and framework for socialist internationalism.
Still more to the point, underpinning these efforts was a collective com-
mitment to the practice of socialist internationalism – to working together
to forge ‘socialist’ solutions to the pressing international issues of the day.
To assume that all of this was subordinated to national realities arguably
posits a false dichotomy between nationalism and internationalism. As
Glenda Sluga recently argued, the histories of nationalism and interna-
tionalism were ‘entangled’ for much of the previous century, and, if so, a
key question concerns the dynamics of this entanglement.16

The Practice of Socialist Internationalism

Several aspects of the twentieth-century practice of socialist internation-
alism merit attention. One was its organizational structure and function-
ing embodied in the Socialist Internationals – the chief institutional
expression of socialist internationalism. In principle, the collective reso-
lutions of the pre-1914 Second International were binding on member
parties; in reality, socialist parties enjoyed considerable leeway in inter-
preting and applying resolutions. In large part, this leeway stemmed from
the fact that socialist parties adopted different positions on basic ques-
tions; for example, what socialists should do in the event of war. Hence,
the ambivalence of the 1907 Stuttgart resolution on the subject, which left
open the question of whether socialists should declare a general strike.
But the leeway left to parties also reflected a general aversion to a cen-
tralized international authority capable of imposing its will on individual
parties. This aversion was powerfully reinforced by the events surround-
ing the creation of the communist International (Comintern) in 1919.
The Bolsheviks invited socialists to join the newly formed Comintern
under strict conditions that aimed to transform pre-war socialist inter-
nationalism. Borrowing from the military analogies so popular in the
immediate post-war years, the Bolsheviks proposed a markedly hierarch-
ical organization in which the Comintern would act as a general staff

15 B. Schaev, ‘Estrangement and Reconciliation: French Socialists, German Social
Democrats and the Origins of European Integration, 1948–1957’, Ph.D. thesis,
University of Pittsburgh, 2014; and Dohrmann, ‘Les relations entre la SFIO et le SPD
dans l’immédiat après-guerre (1945–1953)’.

16 G. Sluga, Internationalism in the Age of Nationalism (Philadelphia: University of
Pennsylvania Press, 2013).
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charged with planning operations and issuing orders to the parties –

orders that were to be unquestioningly obeyed. The Bolshevik initiative
triggered extended debates between and among socialist parties regarding
the nature of socialist internationalism. Large numbers of socialists across
Europe and beyond found the Comintern model attractive, convinced
that revolutionary change required heavy doses of discipline and direc-
tion; these socialists would vote to join theComintern, effectively splitting
several socialist parties. For other socialists, however, the Comintern’s
proposal clashed with their experience of socialist internationalism as a
deliberative process sensitive to local circumstances.17 When, at the
SFIO’s Tours congress in December 1920, the French socialist Léon
Blum famously promised to preserve the ‘old [socialist] house’ against
communist adventurism, he had this experience very much in mind.

Consequently, the Comintern would serve as a counter-model when it
came time for socialists to reconstitute the International in 1923 under
the name of the Labour and Socialist International (LSI). Any possibility
of a tightly centralized institution was precluded. Thus, while its resolu-
tions were supposedly binding, the LSI never functioned in this sense.
Instead, as with its pre-1914 predecessor, the LSI’s resolutions were
deliberately broad in scope, leaving considerable freedom for interpreta-
tion. Similarly, on many contentious issues, the LSI avoided clear-cut
positions. During the second half of the 1920s, for example, socialists
vigorously debated the merits of state-based militia armies based on
universal military service versus smaller professional armies. Rather
than choosing one over the other, delegates to the LSI’s 1928 congress
in Brussels voted to allow each party to decide which type of army best
suited its country’s needs. The Austrian socialist Karl Brenner lamented
the absence of a collective ‘socialist’ position on military systems, but, as
he well knew, the purpose of the International was not to impose one on
its member parties.18 With the LSI’s post-war successor, the Socialist
International, founded in 1951, socialists did not even pretend to desire a
strongly centralized institution. In agreeing to create a new International,
Morgan Phillips insisted that the ‘system . . . of resolutions proposed and
not imposed, must continue’. Nothing, Labour’s secretary added, ‘is more
alien to the [International] than to pretend that it could – like the
Comintern in 1920 – impose an “iron discipline on military lines” upon
its adherents’. Although Labour proved to be particularly adamant on this

17 For good overviews, see R. Sigel, Die Geschichte der Zweiten Internationale 1918–1923
(Frankfurt: Campus Verlag, 1986); and A. S. Lindemann, The Red Years: European
Socialism versus Bolshevism, 1919–1921 (Berkeley: University of California Press, 1974).

18 Karl Renner, ‘Auf dem Wege zur großen Erneuerung. Ein Nachwort zum Brüsseler
Kongress’, Die Gesellschaft 1928 (2), 296.
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point, none of the other socialist parties seriously considered a more
powerful organization. ‘The parties of the Socialist International are
free in their decisions . . .’, the SPD’s Schumacher explained in 1951.
‘We accept no Politburo nor holy office’.19

The Socialist Internationals possessed almost no executive authority.
Their purpose was to facilitate consensus, not impose it. However, this
does not mean that they were unimportant – or ineffective. Most
obviously, the Internationals served as the leading site of interaction
between socialist parties, providing numerous opportunities for
exchanges. In addition to its congresses held every two to three years,
the LSI’s bureau and executive committee met several times a year; on
several pressing issues, moreover, the parties created ad hoc LSI commis-
sions in which participants engaged in extended discussions. If anything,
this tentacular growth intensified after 1945 under the Socialist
International’s aegis as the number of committees, subcommittees and
commissions quickly multiplied.

Reflecting this tentacular growth, the socialist internationalist calendar
was often a busy one during the 1940s and 1950s. Party leaders and
officials met together several times a year, sometimes for extended
periods – two to three days. The agenda could range from a hodgepodge
of administrative and minor political issues to the most pressing interna-
tional issues of the day, for example, in response to the Schuman Plan in
1950 or to the Suez Crisis in 1956. If much of this activity occurred
directly under the aegis of the Socialist International, the latter also
established close links with other sites of socialist interaction, most nota-
bly within the assemblies of the EuropeanCoal and Steel Community and
the EuropeanCouncil, as well as with that of the European Parliament. In
so doing, the Internationals provided a framework for the practice of
socialist internationalism, fostering not only what social scientists term a
sense of ‘we-ness’ but also a web of mutual expectations and obligations
between socialist parties and between individual socialists. One unwritten
rule, for example, was that neither the International nor individual socia-
list parties should publicly criticize the policy positions of another party.
This framework helps to explain why socialists could not imagine socialist
internationalism without an International; and this means that the
International must figure prominently in any study of socialist

19 The National Archives, Kew Gardens, FO 371/96010, Phillips (Labour) to Ernest
Davies (FO), 24 January 1951, which includes Labour, International Sub-Committee,
Phillips to Victor Larock, 24 January 1951. For Schumacher, see FES, AdsD, Nachlass
Carlo Schmid, 1495, ‘Dr. Kurt Schumacher auf der Grosskundgebung in der
Messehalle, Frankfurt, am 1. Juli 1951’. Emphasis in original. The reference to ‘holy
office’ was to the Vatican.
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internationalism. Yet the two were not equivalent: the existence of an
International was no guarantee that socialist internationalism would
thrive.

All told, the functioning of the Internationals reflected as much as it
shaped the practice of socialist internationalism. This is most evident in
the emphasis on collective deliberation in which all parties participated.
To be sure, not all socialist parties were equal. After (as before) 1914, the
British, French and German parties constituted what a Swiss socialist
called the ‘big three’; although unable to dictate positions, they generally
had a larger say than the others.20 Thismeant that the relations among the
three parties often lay at the centre of socialist internationalism.That said,
the smaller parties could wield significant influence, often as intermedi-
aries between the larger parties. In the wake of the First World War, for
example, the Austrian socialist party took the lead in the search for a
compromise between the revolutionary socialism of the Bolsheviks and
the more reformist legacy of the pre-war Second International. An
Austrian initiative led, in 1921, to the founding of the Vienna Union (or
the Two and a Half International), the institutional embodiment of the
desire for a third way between revolution and reform. Two years later,
with the political space for such a third way rapidly shrinking, it was the
Austrian socialist Friedrich Adler who announced the failure of the
Vienna Union, thus clearing the way for its merger into the newly created
LSI.21 Somewhat similarly, after 1945, the Belgian socialist party
emerged as a tireless advocate of reconstituting the International, acting
as a middleman between those parties that hesitated – prominent among
them the British Labour party – and those that were strongly in favor,
such as the SFIO.22 The development of expertise on specific issues could
also reinforce the clout of smaller parties. Thus, during the 1950s, the
Dutch socialistMarinus van derGoes vanNaters played a prominent part
in discussions on European political and economic integration, partly
because his activities as a member of several committees of the
International led him to be recognized as a socialist expert on Europe.23

More generally, socialists from smaller parties could sometimes exert

20 Schweizerisches Sozialarchiv, Sozialdemokratische Partei der Schweiz, Ar 1. 111.12,
‘Sitzung der Geschäftsleitung der SPS, 19 April 1952 . . . ’, Hans Oprecht, 3.

21 The best study of the Vienna Union remains A. Donneur, Histoire de l’Union des partis
socialistes pour l’action internationale (1920–1923) (Sudbury, Ont.: Librairie de
l’Université laurentienne, 1967).

22 The critical role of the Belgian party can be followed in the archives of Max Buset
(especially cartons 64–76) at the Institut Emile Vandervelde in Brussels.

23 For van Naters’s activities, see his personal papers in International Institute of Social
History, Amsterdam [hereafter IISH], and particularly the file 9a.
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considerable influence precisely because the practice of socialist interna-
tionalism was a deliberative and largely consensual process.

If the practice of socialist internationalism was deliberative, the delib-
erations were never aimless. As already mentioned, the focus was on
major political issues affecting Europe and beyond. Although not entirely
absent, theoretical or doctrinal discussions were notably rare. This focus
on concrete issues meant that there was an international socialist dimen-
sion to the foreign/international policymaking of socialist parties. This
point is worth emphasizing in light of the existing literature. Numerous
studies exist of the foreign policies of individual socialist parties or indi-
vidual socialists. Although valuable, these studies almost invariably
situate their subject within a domestic political context – either intraparty
politics or the politics between socialists and their political rivals at home.
But the study of socialist policymaking needs to integrate the interna-
tional socialist dimension; that is to say, the politics between socialist
parties. For much of the twentieth century, socialist parties operated
simultaneously in a domestic political dimension and in an international
socialist one. These dimensions were not necessarily of equal importance,
but they did interact with one another. And it is the dynamics of this
interaction that need to be studied if one is to grasp the evolving
nature and the ultimate fate of socialist internationalism. To study these
dynamics, moreover, requires that attention be paid to both dimensions –
as well as to the sources for each.

As the chapters in this volume by Patricia Clavin, Susan Pedersen and
Sandrine Kott show (Chapters 5, 6 and 15, respectively), in recent years,
scholars have begun to mine the archives of international organizations
such as the League of Nations and the International Labour Office,
renewing and revising our understanding of these organizations.24

Similarly, much can be gleaned from the archives of the Socialist
Internationals, and here it is worth mentioning that the International
Institute for Social History in Amsterdam recently provided online access
to its extensive records for the LSI. But although the archives of the LSI
and the Socialist International are remarkably rich inmanyways, they can
only provide a very partial portrait of the practice of socialist internation-
alism due to the interactive effects between the domestic political and
international socialist dimensions of policymaking. To understand this
interaction, scholars also need to work in party archives and personal
papers.

24 In addition to the chapters in this volume, see S. Pedersen, The Guardians: The League of
Nations and the Crisis of Empire (Oxford: Oxford University Press, 2015); and P. Clavin,
Securing the World Economy: The Reinvention of the League of Nations, 1920–1946 (Oxford:
Oxford University Press, 2013).
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But how did this interaction between the domestic political and inter-
national socialist dimensions work? One way was in terms of a fairly
straightforward transmission process from the national to the interna-
tional level. Individual socialist parties formulated policy positions in
response to domestic political considerations, which their representatives
then sought to promote at international socialist gatherings. Here, the
goal of each party was to persuade the other parties to accept its position
on a particular issue. Scholars such as Loth, Misgeld and Steininger have
used this process to analyze relations between parties, and its does capture
elements of the practice of socialist internationalism. Most notably per-
haps, it helps to explain not only the existence of tensions between
socialist parties, but also the temptation to instrumentalize socialist inter-
nationalism to discredit the positions of other parties. Often enough, a
socialist party claimed that its viewpoint was the most internationalist
while castigating the positions of other parties as a betrayal of socialist
internationalism. Thus, during the Algerian war, the SFIO came under
sharp attack from several socialist parties that insisted that its support of
the French government’s efforts to suppress the Algerian rebels by mili-
tary means could not be reconciled with socialism. Two points are worth
making regarding this instrumentalization. The first is that it underscores
the significance that socialist parties sometimes attached to socialist inter-
nationalism, for otherwise accusations of betrayal would be pointless.
And the second is that it highlights the indeterminate content of socialist
internationalism. What constituted the proper ‘socialist internationalist’
position on any issue was not predetermined but was instead the subject
of negotiation between socialist parties. Socialists could refer to a handful
of principles – support for international cooperation, hostility to armed
force, and the like – but these principles were far too broad to provide a
useful guide for concrete issues.

When it came to the practice of socialist internationalism, however, the
transmission process was not simply a one-way street. The international
socialist dimension could also influence the positions of socialist parties
on particular issues of international politics. A good example is that of
French socialists and disarmament during the 1920s. As AndrewWebster
(Chapter 7 in this volume) indicates, the quest for disarmament stirred a
great deal of activity from various nongovernmental groups, including
socialists. But if all socialists endorsed the principle of disarmament,
working out precise positions proved to be extremely difficult, partly
because socialist parties disagreed on details, but also because the inter-
national socialist dimension could factor into the policy calculations of
individual socialist parties. In the case of the SFIO, towards the end of
1920s Léon Blum, the party’s parliamentary leader, campaigned in favor
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of unilateral armaments reductions on France’s part. Several considera-
tions contributed to this campaign, including Blum’s mounting frustra-
tion with what he viewed as the French government’s obstructive attitude
towards ongoing international disarmament negotiations. But the cam-
paign was also a response to the difficult position of German socialists
whose support for disarmament prompted attacks from their domestic
political opponents who accused the SPD of betraying Germany’s
national interests. In this situation, Blum’s call for unilateral measures
by France can be seen as an attempt to strengthen the SPD’s position at
home by demonstrating to the German public that at least some French
political actors were serious about disarmament. Ironically, however, the
call backfired because it contributed to reopening a divisive debate among
French socialists concerning the proper response to the possibility of
another war. The overall result was to weaken the SFIO not only at
home but also in the eyes of the SPD.25

Another case in which the international socialist dimension influenced
the domestic political one was that of the SPD’s policy towards European
unity after 1945. As is well known, the SPD staunchly opposed several
measures often seen as steps on the road to a united Europe, most notably
the creation of the International Authority for the Ruhr, the Schuman
Plan (the European Coal and Steel Community), and the European
Defence Community. The SPD’s opposition, in turn, provoked strong
criticism from other socialists who denounced the ‘chauvinistic national-
ism’ of their German counterparts.26 Yet, only a few years later, German
socialists would overwhelmingly endorse the Rome Treaties that created
the framework for a common Europeanmarket. As always, several factors
accounted for the SPD’s change of position, including the death of Kurt
Schumacher in 1952, which created an opening for the more pro-
European forces within the SPD. But the SPD’s interactions with other
socialist parties also played a role. Throughout the 1950s, German socia-
lists were in constant contact with foreign socialists, discussing, debating
and defending their positions on Europe. The argument is not that
German socialists were simply converted to a pro-European position by
other socialists; rather, it is that the extended deliberative process
between European socialists created a collective dynamic of give-and-
take that encouraged the blurring of differences. Reporting on interna-
tional socialist discussions in 1951 on the Schuman Plan, Herbert
Wehner, a leading SPD official, noted that they took place ‘in a climate

25 See T. C. Imlay, The Practice of Socialist Internationalism: European Socialists and
International Politics, 1914–1960, forthcoming, chap. 4.

26 For example, see the comments of the French socialist Salomon Grumbach in
‘L’Allemagne a-t-elle déjà oublié’, Le Populaire de Paris, 3 January 1949, 1, 4.
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of objective willingness to accept and to examine objections, considera-
tions and arguments’. This dynamic of give-and-take was especially evi-
dent with the SPD’s so-called economic experts who forged an influential
consensus with their counterparts from other socialist parties on the
benefits of liberalized exchanges. Equally pertinent, the more pro-
European German socialists exploited the criticisms of foreign socialists
to undermine their opponents within the SPD by identifying a pro-
integration stance with socialist internationalism.27

More generally, socialist internationalism could become an important
stake in intraparty politics. Within each party, groups existed that were
dissatisfied with the position of their party’s leadership, and sometimes
these groups sought to mobilize socialist internationalism in their cause.
One example is that of Marceau Pivert, who, in the 1940s and 1950s, was
the spiritual leader of a faction within the SFIO that opposed the party’s
foreign policies on the grounds that they were excessively tainted by
nationalism. Indeed, Pivert and his supporters sought to mobilize like-
minded socialists within other parties to serve as the core of a ‘genuine’
Socialist International that could eventually impose itself on the existing
one that they found so wanting. In his repeated scuffles with SFIO
leaders, Pivert brandished socialist internationalism as a club to discredit
party policies on a variety of issues – European unity, the Cold War and
decolonization.28

Socialist internationalism could also be exploited by party leaders for
intraparty ends. Mention has already been made of the Algerian war and
the criticism by socialist parties of the SFIO’s support for the French
army’s military campaign against the armed Algerian nationalist move-
ment (the National Liberation Front [FLN]). These criticisms, in turn,
promptedGuyMollet, the party’s leader, to attempt to silence his internal
critics by mobilizing international socialist support. In appealing for this
support, Mollet not only invoked the unwritten rule against public criti-
cism of other parties, but also argued that socialist internationalism
required the rejection of national independence for Algeria. Drawing a
parallel with European integration, he insisted that national sovereignty
was obsolete and that all socialists had a duty to support the French
government’s efforts to find an alternative between continued colonialism

27 Herbert Wehner, ‘Europaïsche Sozialisten zum Schumanplan’, Geist und Tat 10
(October 1951), 313. For the case of the SPD and European unity more generally, see
Talbot C. Imlay, ‘“The Policy of Social Democracy Is Self-Consciously
Internationalist”: The German Social Democratic Party’s Internationalism after 1945’,
Journal of Modern History 86 (2014), 81–123.

28 See J. Kergoat, Marceau Pivert, ‘Socialiste de gauche’ (Paris: Editions de l’Atelier, 1994).
To grasp the full extent of Pivert’s activities, it is necessary to consult his personal papers
housed in the Centre d’histoire sociale du XXème siècle, Paris.
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and political independence – an alternative that involved some form of
new constitutional structure between Algeria and France. The attempt to
mobilize the International ultimately failed to reduce the widening divi-
sions within the SFIO, but, more pertinent here is that Mollet sought to
define socialist internationalism to suit his political needs.29

More examples could be provided of the interaction between the
international socialist and domestic political dimensions, but instead I
will limit myself to two general points regarding this interaction. The first
one is that it makes little sense to argue that the domestic political
dimension necessarily took precedence – or that for socialist parties the
national always trumped the international. During the periods in which
the practice of socialist internationalism flourished, the two dimensions
were closely interwoven, with influence moving in both directions. The
second and related point is that the nature of the interaction between the
two dimensions differed issue by issue. Generalizations on the subject
thus risk sounding banal. Because socialist internationalism was first and
foremost a collective practice, it cannot be understood in the abstract but
only through detailed case studies that pay attention to both the interna-
tional and domestic political dimensions.

Another prominent characteristic of the practice of socialist internation-
alism was its fairly exclusive nature. To reiterate, its principal protagonists
were political parties. This point is especially relevant in regard to non-
communist trade union internationalism, which flourished during much of
the twentieth century. Between the wars, various national trade union
organizations created the International Federation of Trade Unions (the
Amsterdam International), and, in 1949, they created the International
Confederation of Free Trade Unions. This trade union internationalism
ran parallel to the internationalism of socialists and occasionally cooperated
with it, as, for example, during the Spanish Civil War.30 Generally speak-
ing, however, different dynamics were at work with trade union interna-
tionalism for a variety of reasons: its greater focus on working conditions,
the prominent role played by American trade unionists and the tense
relations between socialist parties and trade unionists in some countries.31

29 For more on this episode, see Jean-Paul Cahn, ‘Die SPD und der Bericht der
Internationalen Sozialistischen Algerien-Untersuchungskommission (1957–1958).
Einige Bermerkungen über die internationale sozialistische Fact-Finding-Mission’,
Internationale wissenschaftliche Korrespondenz zur Geschichte der deutschen
Arbeiterbewegung 32 (1996), 172–203.

30 See N. Lépine, ‘Le socialisme internationale et la Guerre Civile espagnole’, Ph.D. thesis,
Université Laval, 2013.

31 See G. Van Goethem, The Amsterdam International: The World of the International
Federation of Trade Unions (IFTU), 1913–1945 (Aldershot: Ashgate, 2006); and
MacShane, International Labour and the Origins of the Cold War.
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The separation between trade unionists and socialists, in turn, influenced
relations with the International Labour Organization (ILO), created in
1919 under the aegis of the League of Nations with a mandate to promote
social and labor reform in Europe and beyond and whose international
activities Sandrine Kott highlights in her chapter (Chapter 15). Socialist
parties welcomed the ILO and, as Patrizia Dogliani remarks in her chapter
(Chapter 3), several members of the pre-1914 municipal socialist move-
ment worked with and within the new organization after the war.
Nevertheless, socialist parties viewed the ILO’s activities as the concern of
organized labor, which had been instrumental in its emergence. Tellingly,
the ILO’s first director, the prominent French socialist Albert Thomas,
only accepted the position when it became clear that he had no future in the
SFIO: his outspoken stance as a proponent of France’s war effort hadmade
him anathema to the majority of French socialists after 1918. To be sure,
Thomas continued to consider himself as a socialist and conceived of his
efforts at the ILO as an extension of his pre-war and wartime socialism. Yet
it is worth emphasizing that, as ILO director, Thomas all but ceased to play
any role in French (or international) socialist politics.32

Socialists also maintained a reserved attitude towards two of the prin-
cipal international organizations of the twentieth century: the League of
Nations and the United Nations. Regarding the League of Nations,
socialists eventually overcame their suspicions of it as a victor’s club
designed to perpetuate power politics, accepting the argument that the
organization represented a potential step forward in the quest for inter-
national reconciliation.33 For this potential to be realized, however,
socialists agreed that the League would have to be revamped not only
bymaking itmore inclusive and democratic, but also by infusing it with an
internationalist spirit, which in effect meant increasing socialist influence
on the institution. At the same time, however, European socialists insisted
that the Socialist International must remain independent of the League.
Not surprisingly, the relationship between socialists and the League
proved to be complicated. In addition to acting both as critics of the
League as it was (supposedly dominated by nations pursuing selfish
national interests) and as supporters of the League as it should be (an
institution reflecting the supposedly common interests of all people rather

32 On Thomas, see Reiner Tosstorff, ‘Albert Thomas, the ILO and the IFTU: A Case of
Mutual Benefit?’ in J. Van Daele et al., eds., ILO Histories: Essays on the International
Labour Organization and Its Impact on the World During the Twentieth Century (Bern: Peter
Lang, 2010), 91–114.

33 U. Hochschild, Sozialdemokratie und Völkerbund. Die Haltung der SPD un S.F.I.O. zum
Völkerbund von dessen Grundung bis zum deutschen Beitritt (1919–1926) (Karlsruhe:
Verlagsgesellschaft Karlsruhe, 1982).
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than of nations), socialists sometimes cooperated with the League on
concrete issues, an effort that promised influence but that also provoked
considerable tensions. During the 1920s, a good example was that of
Joseph Paul-Boncour. A French socialist and expert on national defense,
Paul-Boncour had been appointed in 1924 by a nonsocialist government
to be a member of France’s delegation to the League for the upcoming
disarmament negotiations. His repeated statements that additional secur-
ity provisions for France were a necessary precondition to anymeaningful
armaments reductions aroused the ire of numerous French and non-
French socialists, several of whom sought to involve the International in
the dispute. Unable to reconcile his position with that of the Socialist
International, Paul-Boncour would eventually quit the French socialist
party.34

At stake in the Paul-Boncour affair was not only socialist policy on
national defense and disarmament, but also the larger question of coop-
eration with nonsocialists, whether in the form of national governments
or of international organizations and movements. While remaining
divided on the merits of such cooperation, socialists always placed con-
siderable emphasis on independence. This emphasis is worth emphasiz-
ing in light of the temptation for historians to enfold twentieth-century
socialist internationalism into liberal internationalism.35 In many ways,
the temptation is understandable. After all, when it came to international
politics, socialists and liberals shared many goals, most notably that of a
peaceful world in which armed conflict disappeared and armed forces
became redundant. On several occasions, moreover, socialists and liber-
als cooperated in particular organizations, for example, in Britain in the
Union of Democratic Control and in the League of Nations Union.36 But
much of the cooperation remained ad hoc and temporary. More to the
point, socialists kept their distance from nonsocialist organizations, in
large part because the leadership of all almost all European socialist
parties was hostile to cooperation with nonsocialists. The practice of
socialist internationalism, in other words, remained very much a socialist
affair. This exclusiveness in the international dimension is intriguing in
light of the tendency for numerous socialist parties at home to enter into

34 See R.Gombin,Les socialistes et la guerre: la S.F.I.O et la politique étrangère française entre les
deux guerres mondiales (Paris: Mouton, 1970). Also see the file in Archives Nationales,
Paris [hereafter AN], Papiers Joseph Paul-Boncour, 424/AP/14.

35 For a recent study that does just this, see Daniel Laqua, ‘Democratic Politics and the
League of Nations: The Labour and Socialist International as Protagonist of Interwar
Internationalism’, Contemporary European History 24 (2015), 175–192.

36 For an excellent case study, seeH.McCarthy,The British People and the League of Nations:
Democracy, Citizenship and Internationalism, c. 1918–45 (Manchester: Manchester
University Press, 2011).
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electoral alliances and even coalition governments with nonsocialist par-
ties. The result, often enough, was considerable frustration among socia-
lists with the compromises that accompanied such alliances and
coalitions. And this frustration arguably helps to explain the determina-
tion of socialist parties to exclude nonsocialists from the practice of
socialist internationalism. As the plausibility of a distinct socialist project
faded at the national level, the practice of socialist internationalism
became a means for socialists to reaffirm both their separate identities
and the enduring pertinence of socialism.

If the practice of socialist internationalism was exclusively socialist, it
was also elitist, involving a small circle of leaders and officials. To be sure,
one sometimes finds evidence of cross-party contacts lower down the
ladder. Thus, in 1945, a local branch of the British Labour Party wrote
to the Swedish socialist party expressing an interest in establishing ties
with a ‘similar local party in your country’. ‘I do sincerely believe’, the
secretary of the British branch remarked, ‘that the time has comewhenwe
should form a definite link between, not only the top dogs, but between
the ordinary working class of the country’.37 Such evidence, however, is
extremely rare, probably because the ‘top dogs’ did dominate.
Revealingly, it does not appear that the Swedish party replied to the
local Labour branch. In her contribution to this volume, Patrizia
Dogliani (Chapter 3) discusses ‘parallel’ socialist internationalisms that
were animated by different actors (municipal authorities, women and
youth) or centred on specific activities (sport, education). Elsewhere,
Christine Collette, focusing on Britain has explored various local expres-
sions of this parallel internationalism, insisting that socialist internation-
alism ‘was more than the common philosophy of a handful of left
European politicians’. Instead, it was part of the lived experience of
innumerable socialists in Britain and beyond.38

The grassroots internationalism that Dogliani and Collette consider
certainly merits more research. One interesting question concerns its
exclusiveness. After 1918, the markedly self-contained socialist subcul-
tures that were such a prominent element of the pre-1914 political land-
scape in Germany and elsewhere had begun to break down as people
operated in less uniquely socialist milieu. It is possible that socialist
internationalism remained an exclusive affair at the elite level but became

37 Arbetarrörelsens Arkiv och Bibliotek, Stockholm, Sveriges socialdemokratiska arbetar-
eparti, SSA, 2B/01, letter from the Pelsall Labour Party, 7 September 1945.

38 C. Collette, The International Faith: Labour’s Attitudes to European Socialism, 1918–39
(Aldershot: Ashgate, 1998), 99; and her ‘“Friendly Spirit, Comradeship, and Good-
Natured Fun”: Adventures in Socialist Internationalism’, International Review of Social
History 48 (2003), 225–244.
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more and more inclusive (nonsocialist) at more popular and local levels.
Whether or not this was the case, the impact of grassroots activity on the
practice of socialist internationalism is difficult to assess. From an alltags-
geschichte perspective, it undoubtedly mattered to the people involved. At
the same time, there are few signs that this internationalism trickled up to
the ‘top dogs’. Generally speaking, socialist parties were top-down, hier-
archical organizations, especially when it came to policy issues. A fairly
thick ceiling separated the leadership circles from the rest. And, if so, it is
unclear whether this separation represented a strength or weakness. The
practice of socialist internationalism lacked a solid anchoring within the
base of parties, which probably factored into its eventual decline. That
said, the relative insulation of the ‘top dogs’ not only facilitated the
knitting of strong personal bonds between the members of this select
group, but also helped to render manageable the practice of socialist
internationalism, something that greater numbers of participants might
have undermined.

In addition to being elitist, the practice of socialist internationalismwas
also male dominated. Admittedly, a few women gained entry into the
select group. For the pre-1914 period, Rosa Luxemburg andClara Zetkin
readily come to mind; afterwards, one could point to Ethel Snowden or
Marthe Lévy, both wives of socialists and both of whom participated in
international socialist gatherings. Several women were also active in the
International’s secretariat. But few women attained Luxemburg’s or
Zetkin’s stature, and most remained minor figures. More fundamentally,
twentieth-century international socialism had inherited from its pre-1914
predecessor the separate-spheres thinking that ascribed clear-cut gender
roles to men and women. Ironically, as Marilyn Boxer has argued, socia-
lists such as Zetkin inadvertently strengthened this thinking by denoun-
cing nonsocialist women’s rights movements as bourgeois feminism.39

Powerfully rooted in many socialist parties, separate-spheres thinking did
not prevent male and female socialists from championing equal rights for
women, including the right to vote. Yet, in the highly gendered world of
international socialism, it meant that female socialists were most often
segregated,meeting apart from theirmale counterparts in what amounted
to female appendages of the Socialist Internationals. Equally to the point,
in these gatherings, they dealt with appropriately ‘female’ issues such as

39 Marilyn J. Boxer, ‘Rethinking the Socialist Construction and International Career of the
Concept “Bourgeois Feminist”’, American Historical Review 112 (2007), 131–158.
Within the Soviet bloc after 1945, however, women’s organizations were particularly
active in knitting cross-national ties in the promotion of women’s rights. See Celia
Donert, ‘Women’s Rights in Cold War Europe: Disentangling Feminist Histories’, Past
& Present (2018), supplement 8, 178–202.
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housing, education, health and child care. The hard realities of interna-
tional politics, the issues involving war and peace, were considered the
preserve of men.40

As is evident from the discussion thus far, another prominent feature of
the practice of socialist internationalism was its Eurocentrism. After 1914,
as before, European parties dominated international socialism. Of the 592
delegates who attended the LSI’s founding congress in 1923, all but eight
came from European countries, if Russia, Georgia and the Ukraine are
included among the latter. No parties from South America, Asia, Africa or
the Pacific were represented. Ratios admittedly improved over time: at the
Socialist International’s founding congress in 1951, one-quarter of
the thirty-three parties present came from outside Europe. At the same
time, beginning in the late 1940s, the practice of socialist internationalism
was not simply Eurocentric but even more so Western Eurocentric as the
Eastern European socialist parties, which found themselves increasingly
under the Soviets’ thumb, were excluded.41 All told, then, for much of the
twentieth century, the core of socialist internationalism remainedmarkedly
consistent, comprising, as already noted, the British, French and German
parties.

Before 1945, European socialists manifested little interest in expanding
the International beyond Europe and still less to the colonial world. In
response to the enquiry of an Indian socialist in the mid-1920s about
possible affiliation, the LSI’s secretary was not encouraging, replying that
membership was limited to parties that exist ‘solely for the purpose of
furthering the interests of the industrial working classes and which could
accept the basis of our organisation’.42 To be sure, during the interwar
period, colonial issues were occasionally the subject of discussion
between socialist parties, and, at the LSI congress in Brussels in 1928,
the ‘colonial question’ figured prominently on the agenda. That said, the
discussions were infused by a colonialist mental framework that situated
colonies on a spectrum ranging from primitive on one end to civilized on
the other. Given that the majority of colonies appeared to be on the
primitive end, political independence was considered to be a distant

40 See S. Zimmermann, GrenzÜberschreitungen. Internationale Netzwerke, Organisationen,
Bewgungen und die Politik der globalen Ungleichheit vom 17. bis 21. Jahrhundert (Vienna:
Mandelbaum, 2010), 137–186; and Arbeiderbevegelsens arkiv og bibliotek, Oslo, Det
Nordske Arbeiderparti, Saksarkiv, D Db 1951, ‘Bericht über die Internationale sozialis-
tische Frauenkonferenz in Frankfurt/M. am 27./28 June 1951’.

41 On this subject, see P. Heumos, ed., Europäischer Sozialismus im Kalten Krieg: Breife und
Berichte 1944–1948 (Frankfurt: Campus Verlag, 2004); and J. de Graaf, ‘The Trojan
Horse: International and National Factors in the Collapse of the Eastern European
Socialist/Social Democratic Patries, 1944–1948’, M.A. thesis, Utrecht University, 2009.

42 IISH, SAI, 2146, Shaw (LSI) to D. P. Sinha, 5 April 1925.
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prospect at best.43 Colonial empires were expected to endure well into the
future, and the task of international socialism thus became to pressure
governments to administer and develop colonies in the best interests of
the local inhabitants. Socialists thus embraced the concept of trusteeship
in which colonial rule was subject to international oversight through the
League of Nations. Reflecting this position, the 1928 LSI congress issued
a resolution demanding that all colonies be transformed into League
mandates.44

After 1945, however, socialists grew increasingly uncomfortable with
their Eurocentrism. In a rapidly changing international context that
saw the emergence of a bipolar, superpower-led world straddling a
divided Europe, as well as signs of mounting political ferment in the
colonial world, socialist internationalism risked becoming irrelevant if
it was limited to Europe. In a 1951 memorandum circulated to socialist
parties, Morgan Phillips warned that the ‘Socialist International is in
imminent danger of becoming merely a “Western” or “white”
International’, adding that almost all its member parties ‘are
European or of European derivation’. There was a pressing need,
Phillips lectured, to ‘encourage and assist the development of demo-
cratic socialist organizations in countries where they do not exist’ and
to ‘draw into the Socialist International as many of the existing parties
as are eligible’.45 By then, Phillips was preaching to the converted, and,
over the next several years, the International would strive to expand
beyond its European core. The British Labour party facilitated this task
through its close ties with labor/socialist parties in the Commonwealth.
Indeed, the commonwealth parties, which periodically met together in
conferences, were enthusiastic proponents of transforming the
International into a global organization. It was imperative, delegates
insisted at a 1947 commonwealth socialist congress, that strenuous
efforts be made ‘in favor of obtaining representation from Asiatic and
African countries to international and Commonwealth [socialist]

43 Partha Sarathais Gupta, Imperialism and the British LabourMovement (NewYork: Holmes
and Meier, 1975), 58–224; Manuela Semidei, ‘Les socialistes français et le problème
colonial entre les deux guerres (1919–1939)’, Revue française de science politique 18
(1968), 1115–1154; and Mark Mazower, ‘An International Civilization? Empire,
Internationalism and the Crisis of the Mid-Twentieth Century’, International Affairs 82
(2006), 533–566.

44 SAI, Dritter Kongress der Sozialistischen Arbeiter-Internationale Brüssel 5. Bis 11. August
(Zurich, 2928, reprint), ‘Das Kolonialproblem’, XI, 19–20. For the League of Nations’
mandate system, see Pedersen, The Guardians.

45 Labour History Archive and Study Centre, Manchester, Labour Party Archive,
International Sub-Committee, 1951 file, ‘The Socialist International’, Morgan
Phillips, n.d.
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countries’.46 Similarly, Frederick Cooper recently traced the extensive
post-war efforts to recast the constitutional arrangements between
France and its African empire; as part of this effort, during the 1950s,
the SFIO sought to organize a grouping of socialist parties from
French-speaking Africa – a grouping that could form a potential bloc
within the International.47

At least initially, however, the attention of European socialists focused
far more on Asia than on Africa. As Phillips argued in his memorandum,
‘[r]elations with the Asian Socialist Parties present an immediate problem
which requires special and urgent treatment’. His sense of urgency partly
stemmed from the news that several Asian socialist parties were intent on
creating their own international socialist organization, an intention rea-
lized in January 1953 when ten parties from Asia and the Middle East
gathered in Rangoon to found the Asian Socialist Conference (ASC).48

From the outset, European socialists set out to woo the ASC in the hope
of merging it into the Socialist International. Yet despite concerted
efforts, European socialists failed to persuade their Asian counterparts.
Cold War politics provided one stumbling-block, with Asian socialists
accusing European socialists of being too close to the United States. The
Burmese, Indian and Indonesian socialist parties in particular preferred a
neutralist stance, advocating the creation of a third force or camp of
countries.

The pro-Western and anti-communist leanings of other parties, most
notably the Japanese (Right) and Israeli (Mapai) parties, together with
disputes among Asian socialists over the ultimate purpose of a third bloc,
precluded any agreement on what would soon be known as a policy of
nonalignment. In the end, the biggest obstacle to cooperationwith theASC
involved colonial politics. Asian socialists demanded that the Socialist
International not only denounce colonialism in all its forms, but also

46 Library and Archives Canada, Ottawa, CCF-NPD,MG 28 VI-I, vol. 112, ‘Report of the
Conference of British Commonwealth Labour Parties . . . September 4th to September
11th, 1947’, 34.

47 F. Cooper, Citizenship between Empire and Nation: Remaking France and French Africa,
1945–1960 (Princeton: PrincetonUniversity Press, 2014); also see Office universitaire de
recherche socialiste, Paris, Archives du Partis socialiste, carton: Mouvement socialiste
africain.

48 The ASC has received little scholarly attention, and the best study remains S. Rose,
Socialism in Southern Asia (Oxford: Oxford University Press, 1959). Also useful are Peter
van Kemseke, Toward an Era of Development: The Globalization of Socialism and Christian
Democracy (Leuven: Leuven University Press, 2006); Kyaw Zaw Win, ‘The Asian
Socialist Conference in 1953 as Precursor to the Bandung Conference in 1955’, paper
presented to the Asian Studies Conference of Australia, 2004; and Boris Niclas-Tölle,
‘FromAsianism toNon-Alignment: The Asian Socialist Conferences 1953 & 1956 in the
Context of Bandung 1955’, unpublished ms.
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endorse the right of colonies to immediate national independence – to
become nation states. Many European socialists, however, hesitated to go
this far, convinced that many colonies were unprepared for independence
and fearful of the violence that might follow on the heels of any hasty
imperial withdrawal. Rather than independence, the Socialist
International emphasized development. In 1952, it had issued a statement,
‘Socialist Policy for the Undeveloped Territories: A Declaration of
Principles’, outlining an ambitious development plan organized on a global
and regional scale. Although identifying the ‘full self-government’ of all
‘dependent territories’ as the final aim, it nevertheless insisted that the
priority must be on concerted efforts to combat poverty, illiteracy, over-
population and disease.49

Pressured by Asian socialists and by the accelerating process of deco-
lonization, European socialist parties by the late 1950s were coming to
accept the need to endorse outright political independence.50 By then,
however, the Asian Socialist Conference was disappearing, a victim of the
weakness of many of its member parties as well as of the conflicts between
them.51 But, however brief its existence, the ASC’s history raises ques-
tions regarding the universality of socialism. European socialists certainly
believed that socialism was relevant to other continents and that interna-
tional socialism was not simply a European phenomenon. Some Asian
socialists such as Asoka Mehta agreed. Initially an activist in the socialist
wing of the dominant Indian Congress party,Mehta broke with the latter,
eventually helping to co-found the Praja Socialist Party, which was a
bulwark of the Asian Socialist Conference. In his writings on socialism,
Mehta sought to root Asian socialism in a longer, largely European
tradition, presenting it more as a variation than as a discrete entity.
European socialism, he explained, had been developing for more than a
century and a half, and its ‘study can yield a fresh insight and a deeper
outlook. For countries of Asia, there is both need and opportunity to think
afresh and articulate our socialist future in terms of a comprehensive
understanding of socialism and the specific conditions of our countries’.52

49 The statement is reproduced in Braunthal, History of the International, vol. 3, 538–543.
Also see van Kemseke, Toward an Era of Development.

50 For more this subject, see Talbot C. Imlay, ‘International Socialism and Decolonization
during the 1950s: Competing Rights and the Postcolonial Order’, American Historical
Review 118 (2013), 1105–1132.

51 In a letter to the Socialist International (SI)’s secretary in October 1958, the Israeli
socialist Reuven Barkatt remarked that ‘I could hardly venture to say that the organisa-
tion [ASC] exists in practice to day’. See IISH, SI, 513, Barkatt to A. Carthy (SI), 26
October 1958.

52 Mehta, Studies in Asian Socialism (Bombay: Bharatiya Vidya Bhavan, 1959), 8. Also see
his Democratic Socialism (Bombay: Bharatiya Vidya Bhavan, 1959).
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Mehta arguably represented a minority view. More common was the
position of Rammanohar Lohia, another refugee from the Congress party
and co-founder of the Praja party. For Lohia, it was self-evident that
Asian socialism must chart a separate course. Speaking in 1952, he
proclaimed that ‘[n]o greater disaster could befall socialism than if the
historical peculiarities of its career in Europe were sought to be universa-
lized and reproduced in the other two-thirds of the world’.53 Given
Lohia’s position, it is perhaps not surprising that the Socialist
International failed to merge with the ASC.

At the same time, European socialists did not enjoy considerably more
success beyond Asia. Despite concerted attempts, the Socialist
International encountered numerous difficulties in establishing itself in
Africa and South America. Surveying these attempts, Guillaume Devin
has judged them to be ‘generally disappointing’. Time and again, Devin
noted, European socialists failed to find ‘“similar” partners’ (partenaires
‘conformes’), with the result that relations with non-European socialists
were ‘limited, fragile and shot through with misunderstandings’.54 It
would be wrong to attribute the difficulties to European socialists alone.
But Devin is certainly right to argue that European socialists had trouble
adapting the practice of socialist internationalism to the interests and
concerns of non-European socialists. In the end, the practice of socialist
internationalism remained predominantly a European affair. And, in a
world in which Europe no longer reigned supreme, this no doubt con-
stituted a major weakness. In a globalizing world, a socialist internation-
alism basically confined to Europe was unlikely to thrive.

Indirect reference has repeatedly been made to a final feature of the
practice of socialist internationalism: its uneven history. As a collective
practice, socialist internationalism flourished in the wake of each of the
two world wars. Whereas scholars once described the aftermath of war in
terms of reconstruction, the emphasis is now on upheaval and violence,
loss and mourning. While certainly tragic, these years were also a time of
hope and opportunity; indeed, post-war periods in general can be viewed
as unique moments of heightened possibility. The multiple disruptions
attendant on large-scale war creates what Geoff Eley calls ‘enabling
indeterminacies’: situations in which change becomes conceivable in
ways it was not before.55 And it was precisely this sense of potential that
infused the practice of socialist internationalism after 1918 and again after
1945 with an urgent purposefulness as socialist parties emerged from war

53 ‘The Doctrinal Foundation of Socialism’, May 1952, reproduced in Lohia, Marx,
Gandhi and Socialism (Hyderabad: Navahind, 1963), 329.

54 Devin, L’Internationale Socialiste, 51.
55 Geoff Eley, ‘Europe after 1945’, History Workshop Journal 65 (2008), 207–208.
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determined to cooperate with one another in wresting a new and better
world from the wreck of the old.

This collective purpose would eventually wane. During the 1930s,
socialist parties would turn inwards as economic depression, the fascist
challenge at home and the growing threat of a new war abroad all com-
bined to weaken international ties. Although the practice of socialist
internationalism would renew itself after 1945, by the early 1960s, it
again manifested signs of declining vigor. As early as 1959, a French
socialist study group on socialist doctrine lamented the decline of ‘the
internationalism of yesterday’, noting that socialist parties no longer
‘maintain the relations [with one another] that one would expect from
parties belonging to the same International’.56 The argument is not that
socialist parties lost interest in international politics. Rather, it is that the
practice of socialist internationalism stopped being a collective enterprise
as socialist parties came to consider international issues on their own and
not in collaboration with other socialist parties. In this sense, socialist
internationalism became nationalized. This process was evident on the
issue of development. Initially, as mentioned earlier, socialist parties had
collectively worked out a common position that envisaged an ambitious,
multilayered program of development aid to be organized through the
United Nations. By the 1960s, the discussion of the subject at Socialist
International meetings had become far more narrow – the allocation of
scholarships to African and Asian students or arrangements for the visits
of non-European socialists. Once again, it is not that socialists no longer
discussed more ambitious conceptions of development but that these
discussions now occurred more and more within each party rather than
between them.

Some readers might object to the claim that socialist internationalism
was in decline by the beginning of the 1960s. After all, the Socialist
International appeared to have received new life in 1976 when Willy
Brandt, the former chancellor of West Germany, became its president.
Brandt set out to revitalize international socialism principally by devel-
oping and strengthening ties with various movements in the developing
world (Asia, Africa, the Middle East and Latin America). Meanwhile,
together with Bruno Kreisky of Austria and Olaf Palme of Sweden,
Brandt formed a socialist ‘triumvirate’ during the 1970s and into the
1980s that sought to influence international politics, whether in terms
of the Middle East, the democratic transitions of Spain and Portugal or

56 AN, Papiers Jules Moch, 484/AP/35–1, Groupe d’études doctrinales, ‘Préambule’,
Roger Quillot, n.d. but 1959.
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the response to Euro-communism.57 Yet, not only did this wave of
activity prove to be temporary, ebbing by the 1980s; it was also animated
more by prominent individuals than by socialist parties. Individuals
alone, no matter how charismatic, could not renew socialist internation-
alism as a collective practice. And without such a renewal, the
International after Brandt became the hollow shell that it is today.

If it is true that the collective practice of socialist internationalism
ultimately proved ephemeral after each world war, the question is why.
No doubt part of the answer lies in the transformation of socialist parties
from class-based into broadly based peoples’ parties, which worked to
root them more firmly in national politics.58 It is worth considering, too,
whether the collective practice of socialist internationalismwas itself not a
factor. Some social scientists contend that social interaction (or commu-
nication) encourages and strengthens group identity: as Thomas Risse
affirms in this regard, ‘communicative action and its daily practices
reproduce the common lifeworld [of groups]’.59 In the case of interna-
tional socialism, there is certainly some truth to this contention, especially
during the two post-war periods when the extended interaction between
socialist parties fostered a sense of we-ness. Yet the practice of socialist
internationalism proved to be an arduous and unruly affair, ultimately
pulling socialist parties apart rather than drawing them together. The
problem was not simply that socialist parties disagreed with one another;
it was also that the practice of socialist internationalism sharpened the
awareness of differences between socialist parties. The result was to
increase the temptation for each nationally based party to define its
position on international issues on its own, independently of the other
parties; this encouraged the adoption of more nationally rooted perspec-
tives on international issues, which in turn helped to deepen the disagree-
ments between socialist parties. And this points to a more general lesson:
if a sense of we-ness is socially constructed, it can also be socially
deconstructed.

57 See B. Rother and W. Schmidt, eds., Willy Brandt. Über Europa hinaus. Dritte Welt und
Sozialistische Internationale (Bonn: Dietz, 2007); and Oliver Rathkolb, ‘Brandt, Kreisky
and Palme as Policy Entrepreneurs: Social Democratic Networks in Europe’s Policy
Towards the Middle East’ in W. Kaiser, B. Leucht and M. Gehler, eds., Transnational
Networks in Regional Integration: Governing Europe, 1945–83 (Basingstoke: Palgrave,
2010), 153–175.

58 For an overview, see Carl Cavanagh Hidge, ‘The Long Fifties: The Politics of Socialist
Programmatic Revision in Britain, France andGermany’,Contemporary EuropeanHistory
2 (1995), 17–34.

59 Thomas Risse, ‘“Let’s Argue!”: Communicative Action in World Politics’, International
Organization 54 (2000), 11. Also see Jeffrey T. Checkel, ‘Why Comply? Social Learning
and European Identity Change’, International Organization 55 (2001), 553–588.
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The Lost Promise of Socialist Internationalism

Today, socialist internationalism is moribund. Although the Socialist
International continues to exist, its member parties accord it almost no
importance. More than ever, socialist parties are national parties. Yet, its
current feebleness notwithstanding, post-1914 socialist internationalism
remains pertinent as an exemplar of a distinct category of international
activity – one centred on nationally based political parties. In recent
years, scholars have begun to investigate the international or transna-
tional links between political parties. Concentrating on European
Christian democracy, Wolfram Kaiser has retraced the network of politi-
cians after 1945, which, he contends, played a vital role in advancing the
project of European integration.60 Yet the network that Kaiser describes
was remarkably nebulous, especially when compared to the institutional
structure of international socialism. Indeed, for Christian democrats such
as Konrad Adenauer, international socialism served as a goad by high-
lighting their own organizational weakness.61 Post-war socialist interna-
tionalism also distinguished itself from communist internationalism, its
long-standing rival on the left, most obviously in its voluntary element.
Although recent revisionist work on the international communist move-
ment questions the extent of Moscow’s control over foreign communist
parties, few would deny that both the Comintern (1919–1943) and the
Cominform (1947–1956) were instruments of Soviet policy. In their form
and functioning, neither communist organization can be compared to the
Socialist Internationals.62 This difference is fundamental because it
underscores the point that the practice of socialist internationalism was
a matter of choice and not of imposition.

It is the combination of structure and voluntarism, of organizational
capabilities and political legitimacy, which makes socialist international-
ism an exemplar of an internationalism centred on nationally based
political parties. And, as an exemplar, it offers a possible counterpoint
to today’s forms of internationalism. Contemporary observers often iden-
tify two dominant types of internationalism: a state-centred and a non–
state-centred one. Reality, of course, is more complex: on a variety of

60 Kaiser, Christian Democracy and the Origins of European Union (Cambridge: Cambridge
University Press, 2007). Also see J. Mittag, ed., Politische Parteien und europäische
Integration: Entwicklung und Perspektiven transnationaler Parteienkooperation in Europa
(Essen: Klartext, 2006).

61 See Adenauer’s comments in ‘Genfer Kreis, 22.12.1948, Protokol Koutzine’, repro-
duced in M. Gehler and W. Kaiser, eds., Transnationale Parteienkooperation der
europäisachen Christdemokraten: Dokumente 1945–1965 (Munich: Saur, 2004), 149–150.

62 A. Vatlin, Die Komintern. Gründung, Programmatik, Akteure (Berlin: Dietz, 2009); and
T. Rees and A. Thorpe, eds., International Communism and the Communist International
(Manchester: Manchester University Press, 1998).
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international issues, for example, state authorities cooperate with national
and international nongovernmental organizations (NGOs and INGOs) in
formulating policy.63 Nevertheless, there are important differences
between state-centred international and non–state-centred international
actors, not least in terms of access to resources. However similar or
dissimilar they might be, both a state-centred and a non–state-
centred internationalism are clearly distinguishable from post-war socia-
list internationalism centred on nationally based political parties. What is
perhaps more intriguing is that the latter embodied something of a com-
promise between these two types of contemporary internationalism,
combining many of their strengths while avoiding some of their
weaknesses.

The strengths of a state-centred internationalism are considerable. In
addition to commanding extensive authority and resources, its principal
actors (governments) are deeply rooted in – and therefore in principle
more sensitive to – national realities and needs, a notable asset in a world
in which the nation state continues to command substantial loyalty. A
major weakness, however, is the tendency of governments to conceive of
national interests in exclusive and often competitive terms. Even if one
accepts the questionable argument concerning the obsolescence of major
war between developed states, contemporary international politics
abound with examples of rivalry and strife below the threshold of armed
conflict. In mirror image fashion, an important strength of a non–state-
centred internationalism is the refusal of INGOs and NGOs to allow
states alone to dictate the nature and agenda of international politics.
Although one can exaggerate the irenic effects of non-state actors in
general, many of these organizations do seek, directly or indirectly, to
reduce the sources of discord within and between states. At the same
time, a prominent weakness of this internationalism is its diffuse, almost
kaleidoscopic makeup in which a myriad of groups promote a shifting
array of issues – a weakness that neither more INGOs and NGOs nor
denser links between them will easily overcome. No less problematic is
the lack of national rootedness of many INGOs, which sometimes makes
it difficult to influence national policy.

By contrast, because socialist parties were deeply embedded in national
politics and, indeed, sought to form governments, their internationalism
remained closely attuned to local conditions while also ranging widely in
scope. Socialists could neither limit their attention to single issues nor

63 For a useful discussion, see M. Herren, Internationale Organisationen seit 1865: Ein
Globalgeschichte der internationalen Ordnung (Darmstadt: Wissenschaftliche
Buchgesellschaft, 2009), 103–127.
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ignore the imbrications of international and national politics. Equally
pertinent, because post-war European socialists possessed a powerful
sense of collective belonging and purpose, they strove to conceive of
national interests in inclusive and cooperative ways. To be sure, the
shared commitment to socialist internationalism never eclipsed the
national loyalties of the individual parties during the twentieth century.
Still, the deliberate effort to escape the mental confines of the nation set
the post-1945 international socialist community apart from international
governmental organizations such as theUnitedNations, the International
Monetary Fund or even the emerging European Union, whose basic
function was (and arguably remains) to mediate between competing
national interests. Simply put, post-war socialist internationalism
amounted to something unique: a well-structured and voluntary commu-
nity of nationally rooted political parties that were self-consciously inter-
nationalist. And, as such, it offered a potential means not of doing away
with the nation, but of internationalizing the latter in situations where
socialists could exert political influence through the collective practice of
an internationally oriented internationalism.
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Part III

The Politics of Internationalism
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11 Internationalising Health in the Twentieth
Century

Sunil S. Amrith

The internationalisation of public health is a study in paradox.
It exemplifies the sort of cooperation across political and geographical
boundaries often celebrated by early historians of internationalism.
Throughout the twentieth century, international health organisations
have facilitated exchanges between individuals and groups on opposite
sides of the political divisions: socialists and fascists; nationalists and
imperialists; members of the ‘first’, ‘second’, and ‘third’worlds. For mid-
century theorists of international relations, health was a field ripe for
‘functional internationalism’: a depoliticised and technical international-
ism that might circumvent, even transcend, political conflict. Yet the
history of international health illustrates the profound entanglement of
internationalismwith nationalism and imperialism, and the stark inequal-
ities built in to international society.

Early histories of internationalism in health were primarily institutional
in focus and celebratory in tone. Neville Goodman’s account,
International Health Organizations and Their Work emerged in the after-
math of the Second World War. It was an insider’s view –Goodman had
served the League of Nations’Health Organisation and was instrumental
in the founding of United National Relief and Rehabilitation
Administration (UNRRA) during the war. Understandably, Goodman
celebrated the humanitarian successes of these organisations in the face of
carnage.1 But if the early histories told a tale of progress, of heroic
physicians and enlightened administrators, they also established
a precedent that would last much longer: the history of international
health was primarily a Western story. It was a story told from committee
rooms in Geneva and New York. At most, the world beyond Europe and
North America entered this history as the grateful recipients of aid.

The history of international health remained in an institutional mould,
more likely to be issued from departments of international relations than

1 Neville Goodman, International Health Organisations and their Work (Edinburgh, 1971).
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from history departments. Until very late in the day, it remained
untouched by other currents sweeping the history of medicine as a field:
the influence of post-structuralist scholarship, and Michel Foucault’s in
particular; and the development of this line of critique in a specifically
postcolonial context, especially within and around the Subaltern Studies
movement in South Asian history. David Arnold’s pioneering book,
Colonising the Body, showed the centrality of medical knowledge in the
elaboration of colonial power over Indian subjects.2 Given the divergent
development of different fields of scholarship, it is perhaps unsurprising
that Arnold said nothing at all about the growing internationalisation of
India’s health, which began in the nineteenth century. Only recently has
the history of humanitarianism on an international scale received the sort
of critical treatment that national health and welfare interventions have
been subject to for decades.

The chapters in this volume seek to recover alternative histories of
internationalism – histories that allow for the complex entanglement of
internationalism and international institutions with the forces of imperi-
alism and with the ambitions of nationalism. A richer history of interna-
tional health can only emerge by integrating more fully the scholarship on
the cultural history of health and healing – scholarship which has focused
on gender, on social inequality, and on the contestation, even the fragility,
of state power. Another way that this chapter seeks to shift the terms of the
debate is through a reorientation of spatial horizons: by and large, this
chapter is a history of twentieth-century internationalism as seen from
Asia. Histories of international institutions, internationalist ambitions
and international initiatives all need to be embedded in the broader
political debates to which they emerged as a response: debates about
the shape of the world, about inequality and about the (differential)
value of human lives.

Paths to Internationalism

Genealogies of the internationalisation of health after the FirstWorldWar
can be found in at least three developments dating back to the nineteenth
century. The first is the development of international institutions to
disseminate information regarding the spread of epidemics and to stan-
dardise quarantine regulations. The cholera epidemics that swept Europe
between 1830 and 1847 provoked the beginnings of intergovernmental
cooperation in public health. A series of eleven international sanitary

2 David Arnold, Colonizing the Body: State Medicine and Epidemic Disease in Nineteenth-
Century India (Berkeley, 1993).
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conferences took place between 1851 and 1903 to coordinate policies of
containment. The first International Sanitary Convention eventually
took effect in 1892 and led to the establishment of the first permanent
international health organisation: the Office International d’Hygiène
Publique, in Paris.

Underlying these conferences was an increasingly transnational medi-
cal profession. The professionalisation, standardisation and centralisa-
tion of medical knowledge during the nineteenth century underpinned
the intergovernmental sanitary conferences. Disputes between govern-
ments at the sanitary conferences often stemmed from disputes between
scientists, arguing across borders in circulating medical journals and at
conferences, including debates over the causation of cholera and its
treatment. The scientific knowledge produced in European colonies
informed international health policy as tropical medicine emerged as
a transnational discipline in its own right.

The second lineage of health internationalism lies in the growth of
international humanitarianism. Although the rise of international
humanitarianism is often associated with the development of the Red
Cross movement, religious networks were often those with the widest
reach and the greatest ability to raise funds; China and India featured
prominently in this international humanitarian imagination. A third
current feeding into the internationalisation of health lies in the com-
parative study of colonial administration and development. Thomas
Metcalf has written of the centrality of British India as a source of
models and comparisons for colonial administrations across the Indian
Ocean world.3 Colonial scholar-officials throughout Asia read the writ-
ings of their counterparts in other territories; they traced parallels and
divergences in systems of law, in structures of administration and in
ways of mobilising labour.4

By the early twentieth century, a new kind of American philanthropy
transformed the scale and intensity of interregional connections in the
shaping of health and welfare in Asia – as Patricia Clavin’s essay
(Chapter 5 in this volume) shows, this was part of a global reconfiguration
of philanthropy in the light of the First World War.5 Unshackled by the
opportunities presented by the First World War to intervene first in

3 Thomas R. Metcalf, Imperial Connections: India in the Indian Ocean Arena, 1860–1920
(Berkeley and Los Angeles, 2007).

4 See, for example, J. S. Furnivall, ‘Economic Surveys in Netherlands India’, Economic
Journal of India, 1934, 295–312; ‘Administration in Burma and Java’, Asiatic Review,
1935, 625–633.

5 Paul Weindling, ‘American Foundations and the Internationalizing of Health’, in Susan
Gross Solomon, Lion Murard and Patrick Zylberman (eds.), Shifting Boundaries of Public
Health: Europe in the Twentieth Century (Rochester, 2008), 63–86.
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Europe and subsequently across the globe, the new American philan-
thropy – epitomised by the expanding work of the Rockefeller
Foundation – transported techniques pioneered in the American South
to Asia and Latin America.

No network had the reach of that of the Rockefeller Foundation by the
1920s. The Foundation was established in 1913 but had intervened even
earlier in public health activities through the work of the Rockefeller
Sanitary Commission for the Eradication of Hookworm Disease in the
US South. With the opening of the Panama Canal in 1914, General
William Gorgas, Surgeon-General of the US Army, urged the
Rockefeller Foundation to support efforts to eradicate yellow fever.6

The same year, 1914, saw the foundation of the China Medical Board,
the Foundation’s first foray into Asia. The China Medical Board focused
its attentions on medical education. In 1917, it established the Peking
Union Medical College (designed to be the ‘Johns Hopkins of China’),
taking over the site of an American missionary hospital.7 Following relief
efforts during the First World War, the Foundation expanded its health
work further overseas, initiating a tuberculosis control and education
project in France in 1917.8 Despite the US government’s rejection of
the League of Nations, the Rockefeller Foundation took an early interest
in the League’s Health Organisation: between 30 and 40 per cent of the
League’s health budget came from the Rockefeller Foundation.9

The health division went on to launch research-driven public health
campaigns in Europe, Latin America, South Asia and China, targeting
yellow fever, malaria and tuberculosis, as well as developing medical
education.10

By enabling a number of study tours, consultancies and scholarships,
the Rockefeller Foundation and the League of Nations’ Health
Organisation fostered new kinds of connection in the field of public
health. The journeys of doctors and consultants brought together dispa-
rate sites of experiment in rural locales across Asia, linking them in turn to
places and institutions in eastern Europe and America.

6 On the history of the Rockefeller Foundation’s International Health Division, see
J. Farley, To Cast Out Disease: A History of the International Health Division of the
Rockefeller Foundation (1913–1951) (Oxford: Oxford University Press, 2004).

7 Farley, To Cast Out Disease; Mary Brown Bullock, The Oil Prince’s Legacy: Rockefeller
Philanthropy in China (Stanford, 2011).

8 Lion Murard and Patrick Zylberman, ‘L’Autre Guerre (1914–1918). La Santé Publique
En France Sous L’Oeil de l’Amérique’, Révue Historique 276 (1986), 367–398.

9 J. Farley, ‘The International Health Division of the Rockefeller Foundation: The Russell
Years’, in Paul Weindling (ed.), International Health Organizations and Movements,
203–221.

10 Farley, To Cast Out Disease.
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The lands of Eastern Europe were an early focus of the Rockefeller
Foundation’s activities in the 1920s, and this had a significant impact on
subsequent interventions in Asia. The Foundation had established
schools of public health in Warsaw, Zagreb and Budapest, Prague and
Bucharest by 1930. The Rockefeller approach to Eastern Europe also
came out of its experience in the American South, which had convinced
them that only governments, supported by philanthropic funds, could
effect a transformation of public health in ‘backward’ agricultural areas.
The American approach gained a number of admirers throughout
Europe, including the French social medic Jacques Parisot and the
Croat Andrija Štampar.11 At the Zagreb School of Public Health,
Štampar pioneered an approach to rural medicine based on mass educa-
tion, agricultural extension projects and the techniques of the cooperative
movement.12 His vision of public health, shaped by his Croatian nation-
alism and his commitment to social medicine, complemented the educa-
tive social medicine of the Rockefeller Foundation.13 In 1933, Štampar
accepted an invitation by the League of Nations to travel to republican
China as a consultant on rural public health.14 After three years travelling
throughChina, Štampar was convinced that ‘successful health work is not
possible where the standard of living falls below the level of tolerable
existence’.15 The best health policy, he argued, would be to ‘raise the
standard of living of the people and to increase their resources’.
Education would be central to this project. Štampar pointed out that
‘unless the farmer can read pamphlets, and is given a rudimentary scien-
tific attitude, it is very difficult to reach him by propaganda’. Even more
important was ‘the removal of social grievances, such as the sense of
exploitation by the landlord’. Ultimately, public health was dependent
upon the ‘co-operation of the people, and this will only be given by
a population which is reasonably optimistic about the future, and which
is willing to give at least qualified acceptance [to] the social order’.16

11 Lion Murard and Patrick Zylberman, ‘French Social Medicine on the International
Public Health Map in the 1930s’, in E. Rodriguez-Ocaña (ed.), The Politics of the
Healthy Life: An International Perspective (Sheffield: European Association for the
History of Medicine and Health Publications, 2002), 197–218.

12 M. Grmek, ‘Life and Achievements of Andrija Štampar, Fighter for the Promotion of
Public Health’, in Grmek (ed.), Serving the Cause of Public Health: Selected Papers of
Andrija Štampar (Zagreb: Andrija Štampar School of Public Health, 1966), 13–51;
Patrick Zylberman, ‘Fewer Parallels than Antitheses: Rene Sand and Andrija Štampar
on Social Medicine, 1919–1955’, Social History of Medicine 17, 1 (2004), 77–93.

13 Murard and Zylberman, ‘French Social Medicine’; Zylberman, ‘Fewer Parallels’.
14 A. Štampar, ‘Health and Social Conditions in China’, Quarterly Bulletin of the Health

Organization of the League of Nations 5 (1936), 1090–1126.
15 Ibid., 1123. 16 Ibid., 1124.
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The very fact of an Eastern European physician going to China with the
League of Nations, taking with him techniques he had perfected in the
newly established kingdom of South Slavs (also known as Yugoslavia)
with American philanthropic support, suggests an expansion in the inter-
national scale of public health by the early 1930s: an acceleration in the
transmission of ideas and practices across colonial and international
frontiers. And Štampar was not alone: the Rockefeller Foundation and
the League of Nations also enabled visits to China by the Polish doctor
Ludwig Rajchmann and the American Selskar Gunn.17 By the early
1930s, the Asian arena was central to debates about agrarian poverty in
the world. The global economic depression of the 1930s placed in sharp
relief the workings of world markets in food and their failings.18

India became an important node in the transnational networks of
expertise concerning public health, and particularly rural health.
As Subir Sinha has shown, from the late nineteenth century, the problem
of ‘the Indian village’ was constituted through the convergence of diverse
transnational networks of expertise – encompassing (but not limited to)
American missionaries and scholars, colonial officials and Indian social
reformers of all kinds. Attempts to address the problems of rural India led
to the deployment and translation of a range of techniques from around
the world: cooperative societies, agricultural extension projects and new
methods of animal husbandry.19 From Bombay to Bengal, local and
philanthropic initiatives in public health proliferated.20

The field of rural public health was particularly conspicuous as a site of
these sorts of exchanges by the early twentieth century. To take just one
illustration, Rabindranath Tagore’s rural reconstruction project at
Sriniketan, first established in 1905, illustrates the depth and range of
transnational connections in shaping approaches to the problems of
public health. Tagore’s involvement suggests, too, that we need to see
the internationalisation of public health as a process that fed moral and
political debates about India’s future, rather than constituting simply
a form of technocratic expertise.

17 Socrates Litsios, ‘Selskar Gunn and China: The Rockefeller Foundation’s “Other”
Approach to Public Health’, Bulletin of the History of Medicine, 79 (2005), 295–318;
Marta Alksandra Balinska, Une vie pour l’humanitaire. Ludwik Rajchman, 1881–1965
(Paris: La Découverte, 1995).

18 See Clavin’s essay on economic internationalism (Chapter 5, this volume).
19 Subir Sinha, “Lineages of the Developmental State: Transnationality and Village India,

1900–1965”, Comparative Studies in Society and History 50, 1 (2008), 5790.
20 E. Blunt (ed.), Social Service in India: An Introduction to Some Social and Economic Problems

of the Indian People (London: HMSO, 1939), 382–383; Central Cooperative Anti-
Malaria Society, Annual Reports (Calcutta, 1927–1943); Mridula Ramanna, ‘Local
Initiatives in Health Care: Bombay Presidency, 1900–1920’, Economic and Political
Weekly (9 October 2004), 4560–4567.
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At Tagore’s suggestion, the local government official in charge of
Village Welfare, Kalimohan Ghose, departed in 1930 on a study tour of
Yugoslavia to inspect and learn from its Rural Health Organisation,
which Andrija Štampar had pioneered. The same year, Harry and
Rebecca Timbres, American Quakers who had undertaken medical relief
work in Poland after the First World War and later in the Soviet Union,
arrived in Sriniketan as volunteers; they would stay for three years.
During this period, Tagore instructed one of Sriniketan’s own staff,
Jitendra Chandra Chakravarty, to prepare a scheme for village improve-
ment ‘based on experiments in health cooperatives started by Dr Gavrilo
Kojick in Yugoslavia’. Chakravarty launched the scheme in the villages of
Ballavpur, Bandgora and Goalpara.21

The fundamental premise of Tagore’s gendered project, as in so many
rural reconstruction projects at the time, was that agrarian poverty and ill
health represented the most pressing problems of the age. In a text that
would later be quoted to the League of Nations by a Chinese philosophy
professor, Leonard Hsu, Tagore wrote that ‘villages are like women; in
their keep is the cradle of the race’.22 He lamented that the city, ‘in its
intense egotism and pride, remains blissfully unconscious of the devasta-
tion it is continuously spreading within the village, the source and origin
of its own life, health and joy’. At the heart of Tagore’s vision of rural
reconstruction was a critique of the effects of unbalanced modernisation
and development. ‘If we go on stoking our demands into bigger and
bigger flames’, he wrote, ‘the conflagration that results will, no doubt,
dazzle our sight, but its splendour will leave on the debit side only a black
heap of charred remains’.23 Tagore’s friend Leonard Elmhirst, the archi-
tect of Sriniketan, argued that by ‘using these tools of the modern world –

the modern chaos, if you like’, he wished to ‘rebuild therewith that old
community life of the villages on a surer, a firmer and a sounder basis’.24

Sriniketan adopted models and techniques from far and wide: the
technique of the rural survey, newways of collating statistics, new sanitary
technologies and newmodes of education. The blueprint for Sriniketan’s
organisation reveals the traces of diverse influences, but the dominant
strain is the method of rural reconstruction pioneered in Yugoslavia.
The programme called for detailed social surveys, ‘propaganda’ and

21 Rabindranath Tagore, ‘Health Cooperatives’, Visva Bharati Bulletin, 25, 1938.
22 League of Nations Archives, Geneva [LNA], Organisation d’Hygiene, vol. 358,

C.H./Conf.Hyg.Rural.Orient/4, Note received by the Secretariat of the Conference
from Dr Leonard Shishlien Hsu, ‘Rural Reconstruction and Social Planning’.

23 Rabindranath Tagore, introduction to Leonard Elmhirst’s speech, ‘The Robbery of the
Soil’, in Leonard Elmhirst, Poet and Plowman (Visva Bharati, 1975).

24 Elmhirst, ‘The Robbery of the Soil’, in Poet and Plowman.
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health education, cooperative dispensaries and sanitary demonstrations.
The plans envisaged the large-scale mobilisation of voluntary labour and
nothing short of a change in attitudes and aspirations on the part of the
villagers – new expectations of life.25

The comparative frame of mind, the widened awareness of other ways
and other places was evident: ‘in China it has been demonstrated that
even a few weeks’ training, provided it is intensive, can be sufficient to
produce efficient workers for rural health work’, the workers of Sriniketan
concluded. Taking their lead frompractices elsewhere, but also from their
knowledge of the local medical marketplace, leaders of the Sriniketan
project developed a list for each local project of ‘an absolute minimum’ of
drugs that any village dispensary ought to have.26

The combination of international influence with a profound localism
characterised projects like Sriniketan – philanthropic organisations with
global reach identified themselves with the internationalisation of health in
widely disparate and dispersed localities around the world. And there was
a self-consciousness, on Tagore’s part, about the process of borrowing –

and of its limits. ‘One can see that they have spotted a similar situation
abroad’, Tagore wrote of the ‘young people’ who sought to address the
problems of India’s tenant farmers; he lamented that ‘just when our mind
has begun to embrace the idea of doing our own thing in a big way, we can
see that they have adopted a grand scheme that has a “made in Europe”
stamp on it’. Tagorewas convinced that genuine transformation could only
come from within: ‘it is only when rural life is completely rejuvenated that
the instinct for self-preservation . . . will be activated within oneself’; yet he
saw in mundane, everyday techniques – surveys, educational materials,
latrines – potential catalysts for such change.27

This brings us to a further paradox: the discussion of a process of
internationalism in health in Asia at a time when most parts of the
continent were under colonial domination. How did the bounds of inter-
nationalism collide with the lineaments of imperial power? What was the
relationship between anti-colonial nationalism and internationalism?
The place of Asia in the new architecture of international relations was
unsettled. The League’s promises of self-determination fired many
imaginations across the colonised world but resulted in widespread
disappointment as European empires reasserted their control after the
First World War and extended their territorial reach.28 If the newly

25 Tagore, ‘Health Cooperatives’. 26 Ibid.
27 Rabindranath Tagore, ‘The Tenant Farmer’ (trans. Fakrul Alam), in Fakrul Alam and

Radha Chakravarty (eds.), The Essential Tagore (Cambridge, Mass., 2011), 202.
28 Erez Manela, The Wilsonian Moment: Self-Determination and the International Origins of

Anticolonial Nationalism (Oxford, 2007).
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‘post-imperial’ nations of central and eastern Europe were central to the
League’s concerns, Asia was – at first glance – marginal. In truth, the
Asian involvement in the League was complex.

India, for instance, was one of the founding members of both the
League and the International Labour Organisation (ILO); Indian politi-
cal leaders appealed often to their membership of these institutions in
their own negotiations and conflicts with the British colonial government.
But given the limited reach of representative government in the Raj by the
1920s, India’s membership in the League seemed to many to be tokenis-
tic. Nonetheless, the League was a prominent and sometimes unexpected
presence in Indian political debate throughout the 1920s and 1930s.
Arguably, it was precisely by re-establishing the links among social,
economic and political rights – and by emphasising the economic and
social dimensions of security – that the League opened a space for a new
vision of international relations and connected East withWest in its global
imagination. The League of Nations’ forums for debate about economic
and social security – within the Nutrition committee as much as within
the Economic and Financial Organisation – allowed Asian colonial states
and Asian nationalist intellectuals without state power to envisage their
place in a world of nations.29

International cooperation in health policy built upon transnational
medical debates. So, too, did the development of voluntary organisations
concerned with health and sanitary policy. In the nineteenth century,
missionary groups often embraced the results of medical research, taking
an increasingly active role in devising their own health policies for colo-
nised societies. Yet these same missionaries also came up against alter-
native and competing universalisms: other religious and secular visions of
health, healing and policy. The relative influence of (and relationship
between) intergovernmental and voluntary organisations, on the one
hand, and between international organisations and national govern-
ments, on the other, is not easy to demarcate. The Red Cross and the
Office International d’Hygiene Publique, for example, were different in
nature: the first a (transnational) voluntary, charitable organisation;
the second an international institution created by member governments.
Yet both relied on the support of imperial and national states, and both
made a number of global connections above and beyond the diplomatic
relations between states, bringing together groups of doctors, mission-
aries and humanitarians in support of their work. This multiplicity of

29 Sunil Amrith and Patricia Clavin, ‘Feeding the World: Connecting Europe and Asia,
1930–1945’, in Rana Mitter and Matthew Hilton (eds.), Transnational History in
a Globalised World (Oxford University Press, 2012); Patricia Clavin, Securing the World
Economy: The Reinvention of the League of Nations, 1920–1946 (Oxford, 2013).
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national and international, public and private organisations characterises
the history of health policy in the first half of the twentieth century,
a period which saw significant growth in the range of both international
and transnational institutions concerned with health and welfare.

A World of Nations

The Second World War was a watershed in the history of health policy.
New technologies – the insecticide DDT, new vaccines and the develop-
ment of antibiotic drugs – transformed the bounds of the possible.30

The experience of the UNRRA set a precedent for the large-scale inter-
national provision of medical supplies and humanitarian relief with its
extensive interventions in Poland and China. New organisations emerged
to take responsibility for health policy. Out of the remains of the League of
Nations and the emergency wartime humanitarian organisation
(UNRRA) grew plans for a new international order.

These plans culminated in the design of the UN and its specialised
agencies, many of which were concerned with aspects of health policy.
The UN organisation played the central role in the internationalisation of
responsibility for health and welfare after 1945. The UN Charter was
signed by fifty countries at the San Francisco conference of 1945, based
on the proposals drawn up at Dumbarton Oaks in late 1944. From the
outset, the new organisation was to have an Economic and Social
Council, reflecting the expanded conception of security emerging after
the war, one extending the idea of security from states to individuals and
from the realm of military security to economic and social security.31

Expanding on the League of Nations’ concern with ‘social’ questions, the
Economic and Social Council of the UN was to oversee the work of
a number of specialised agencies. The first of these, the Food and
Agriculture Organisation (FAO), was established towards the end of
1943. By 1946, it had been joined by the UN Educational, Social and
Cultural Organisation (UNESCO), the United Nations Children’s Fund
(UNICEF) and theWorldHealthOrganisation (WHO).32 Shaped by the
values and the political language emerging from both anti-fascist and
anti-colonial struggles, the UN enshrined a new international order
founded on sovereign equality, but enormous de facto inequalities; an

30 This discussion develops ideas first presented in my Decolonizing International Health:
India and Southeast Asia, 1930–65 (Basingstoke, 2006).

31 Emma Rothschild, ‘What Is Security?’ Daedalus 124, 3 (1995).
32 Amy L. Staples, The Birth of Development: How the World Bank, Food and Agriculture

Organization, and the World Health Organization Changed the World, 1945–65 (Kent,
Ohio, 2006).
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order in which democracy was often affirmed as a value, but one in which
the practical implications of democracy for social policy remained
contested.

In the three decades following the Second World War, the WHO
played the leading role in the field of international health. The WHO’s
Constitution was signed at the International Health Conference, held in
New York in June 1946, which was attended by all fifty-one members of
the UN, thirteen nonmembers and representatives of ten other organisa-
tions interested in health, including UNESCO, the FAO, and the
Rockefeller Foundation. When its constitution was finally ratified in
1948, the WHO had fifty-five member states, including colonial terri-
tories that were given ‘associate membership’ upon the application of
their colonial rulers. All member states were represented in the World
Health Assembly. An Executive Board oversaw the implementation of the
Assembly’s decisions. The daily running of the organisation was the
responsibility of the Secretariat, dominated by medical professionals
based at the WHO headquarters in Geneva. Brock Chisholm, the
Canadian psychiatrist and former Deputy-Director of Health in the
Canadian government, took office as the first Director-General.
Notably, the WHO opted for a decentralised structure, with six regional
offices, each with a degree of autonomy unparalleled within the UN
system. The membership of each of these regional offices was
a contested and political question, with Pakistan, for instance, opting to
join the ‘Eastern Mediterranean’ office rather than the Southeast Asian
Regional Office, which they feared would be dominated by India.33

All of the members of the WHO’s interim commission, charged with
writing the organisation’s constitution, had long experience in the field of
public health. Tomention just three of them: Andrija Štampar, whomwe
have already encountered as a public health pioneer, had changed the face
of public health education in Yugoslavia and had travelled to China with
the League of Nations in the 1930s. Rene Sand, a Belgian, had published
influential work on the notion of ‘social medicine’; Thomas Parran was
the Surgeon General of the United States and a public health pioneer.

The WHO’s constitution framed the ‘right to health’ in terms of
individuals, not peoples: ‘The right to health is one of the fundamental
rights to which every human being, without distinction of race, sex,
language or religion, is entitled.’ In practice, the WHO – much more
than the League of Nations – was rooted in a world of nations.
The WHO’s commitment to health as a right found an echo in national

33 Goodman, International Health Organisations; Javed Siddiqi, World Health and World
Politics: The World Health Organization and the UN System (Columbus, S.C., 1995).
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constitutions around the world, in this age of furious constitution draft-
ing. TheWHO’s annualWorldHealth Assembly was itself an experiment
in international democracy: every country had an equal vote, and the
health assembly was designed to be a global ‘parliament of health’ where
decisions were discussed, debated and decided upon by medically quali-
fied representatives of nations, many of them newly independent from
colonial rule.

The WHO’s early years were characterised by a sense of ambition and
excitement coupled with a genuine belief that the organisation could
make rapid strides towards a world free from infectious disease.
The Second World War had shown how much could be achieved with
new technologies, and the example of military relief efforts pointed the
way towards a campaign-based approach to disease control, targeting
specific diseases over vast areas. As it launched campaigns around the
world, spraying fields with DDT from shiny new aircraft, vaccinating
hundreds of thousands of children against tuberculosis and smallpox
and successfully tackling such painful diseases as yaws, the WHO and
its other partners within the UN system presented their work as a vast
experiment in cooperation and democracy.34

The WHO’s sense of mission was given force by two major constitu-
encies of support. The first was the US Government, as part of a broader
strategy announced in President Truman’s Point Four Programme of
1949 to use development aid to garner influence in the context of the
Cold War. American supporters of the WHO tended to emphasise the
potential of public health to increase agricultural productivity, to open up
markets for American goods and to generate goodwill towards American
donors. As the more ambitious American public health specialists would
have it, disease control could stand as an alternative to collectivisation in
the competition with Soviet communism for influence in the Third
World.35 Charles Winslow, a pioneering American public health doctor
and supporter of the WHO, made the argument in 1952 that it would be
‘easier to obtain the support needed for an effective health programme if it
can be shown that such a programme will . . . [bring] tangible economic
benefits. Prevention is not only better than cure; it is also cheaper
than cure.’36

34 In this celebratory vein: Ritchie Calder, West Meets East (London, 1952); for further
discussion, see Amrith, Decolonizing International Health.

35 Randall Packard, ‘Malaria Dreams: Postwar Visions of Health and Development in the
Third World’, Medical Anthropology 17 (1997), 279–296.

36 C.-E. A.Winslow, ‘The Economic Values of PreventiveMedicine’,Chronicle of theWHO
(1952), 191–202; C.-E. A. Winslow, Cost of Sickness and the Price of Health (Geneva:
WHO, 1952).
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The American focus on the links between health and development was
crucial, too, to the enthusiasmwhich newly independent Asian nations, as
well as many Latin American countries, felt for the project of interna-
tional public health.37 A secondmajor source of enthusiasm for theWHO
came from countries like India, Indonesia, Burma and Thailand. Far
from seeing the WHO as an imperialistic organisation, newly indepen-
dent states in Asia saw the assistance of the WHO as an entitlement of
independence and as part of their strategies for economic and social
development. Jawaharlal Nehru, addressing an Asian malaria conference
in Delhi in 1959, put the challenge in universal terms: ‘In this, as in other
matters which affect us underdeveloped countries’, he declared, ‘the
pace, the speed of advance, become all the more important. . . . If you
don’t go fast enough, the others will’. ‘The others’ in this case referred to
all manner of natural forces, from evolving Anopheles mosquitoes to the
‘iron laws’ of human population growth. Yet Nehru himself suggested, at
odds with the discourse of technical assistance, that nonhuman actors
might shape the outcome of events: ‘In many of these regions of Asia,
maybe elsewhere, malaria has been a more powerful determinant in the
course of human history than people imagine’; the implication was that it
might still prove to be so.38

The tools and the resources available to the UN organisations con-
cernedwith public health, however, made it difficult or even impossible to
pursue such an expansive, democratic approach to public health. From
the outset, the WHO’s budget was small – it is a truism that the organisa-
tion’s whole budget is smaller than that of the municipality of Geneva –

and it has had to compete for resources within the international system
against a range of other organisations (UNICEF, and later the UN
Population Fund). Each had a distinct set of priorities and made claims
on limited resources. The WHO’s great asset, in this context, was the
effectiveness of the new medical technologies that allowed the organisa-
tion to promise dramatic results at minimum cost. By the 1950s, the
WHOhad opted to focus on narrow, technical interventions (vaccination,
the use of insecticides) as opposed to local health services or medical
infrastructure. Like most development organisations at the time, the
WHO placed great emphasis on experts and expert knowledge.

It is important to note, however, that not all of these experts were
‘Western’men or women. TheWHO continued to build upon and foster
transnational connections across Asia in the making of health policy: this

37 Gunnar Myrdal, ‘Economic Aspects of Health’, Chronicle of the WHO (1952), 203–210.
38 Report on the Third Asian Malaria Conference, Delhi, 19–21 March 1959, WHO. SEA/

Mal/16, Annex 3, Opening Address by Jawaharlal Nehru.

Internationalising Health in the Twentieth Century 257

C6 7 D 6 2 2: 23 6 2C 9CC ,  42 3 :586 8 4 6 C6  9CC , 5 : 8   
. 2565 7 9CC ,  42 3 :586 8 4 6 2 3 :586 1 : 6 :C 02: /2 2C , , D3 64C C C96 2 3 :586 6

https://www.cambridge.org/core/terms
https://doi.org/10.1017/9781107477568.012
https://www.cambridge.org/core


can be seen in themany scholarshipsWHO funded throughmember state
donations and through the regular operating budget, allowing doctors
from different parts of the world to train together. The Indian malariol-
ogist D.K. Viswanathan in themid-1950smade extensive tours of Burma
and Indonesia with teams of three or four other doctors and technical
consultants, advising on the details of malaria control programmes at
a local level. Viswanathan’s diaries convey a sense of constant movement
and of constant comparison: he and his colleagues constantly compared
conditions, practices, policies and ideas across South and Southeast Asia
and, in the process, began to forge interregional connections in the field of
public health.39

To give a sense of the potential and the constraints upon international
public health in the 1950s and 1960s, let us turn to a brief comparison and
contrast between the two largest initiatives of the time: the Malaria
Eradication Programme and the Smallpox Eradication Programme.
The histories of both of these initiatives show the intersecting effects of
particular technologies, the natural history of particular diseases and the
importance of ideas – languages of political legitimisation – in shaping
outcomes.

The Malaria Eradication Programme was launched at the 1955 World
Health Assembly by Director General Marcelino Candau (1911–1983),
a Brazilian who would head the WHO for twenty years, with strong
backing from the US Government and many other member states.
The programme aimed at nothing less than the total eradication of
malaria, expanding upon hundreds of small, local-level ‘pilot projects’
and ‘demonstration areas’ that had sprung up since 1949. The ‘magic
bullet’ was DDT, which had shown almost miraculous effects on the
Anopheles mosquito since the Second World War in Sardinia, in
Ceylon and in parts of India and Southeast Asia. Amongst the greatest
supporters of the campaign were Fred L. Soper and Paul Russell, two
Rockefeller Foundation veterans who had pioneered ‘vector eradication’
in the 1930s.40

Initial results were nothing short of dramatic. The example of India is
particularly revealing on this count. The Indian anti-malaria campaign
was undoubtedly the world’s most extensive. By 1958, a total of 8704
malaria squads were in operation – a dramatic indication of the expansion
of malaria control from a few pilot projects – and the spraying of a total of
438 million houses was complete. The statistics, however problematic,

39 D. K. Viswanathan, The Conquest of Malaria in India: An Indo-American Cooperative Effort
(Bombay, 1958).

40 Nancy Leys Stepan, Eradication: Ridding the World of Diseases Forever? (Cornell, 2011).

258 Sunil S. Amrith

C6 7 D 6 2 2: 23 6 2C 9CC ,  42 3 :586 8 4 6 C6  9CC , 5 : 8   
. 2565 7 9CC ,  42 3 :586 8 4 6 2 3 :586 1 : 6 :C 02: /2 2C , , D3 64C C C96 2 3 :586 6

https://www.cambridge.org/core/terms
https://doi.org/10.1017/9781107477568.012
https://www.cambridge.org/core


tell an astonishing story. The number of recorded cases of malaria fell
from 75 million in 1951 to just 50,000 in 1961. The malaria eradication
programme employed 150,000 people by 1961. By that year, malaria
cases accounted for less than 1 per cent of all hospital admissions, an
astonishing diminution in the burden of malaria.41

By the early 1960s, however, it was evident that all was not well with the
malaria eradication programme, in India or elsewhere. Reports began to
circulate of mosquitoes developing resistance to DDT, that a lack of
medical infrastructure in large parts of the developing world made it
very difficult to follow-up on initial rounds of DDT spraying, and that
the reliance on technology produced frustrations of its own: broken-down
vans, malfunctioning equipment.42 There was a lack of trained staff in
many areas where the campaign was at work. More immediately,
American funding for the programme fell away sharply after 1963.
Partly this was due to the backlash against DDT in the light of Rachel
Carson’s Silent Spring and the book’s demonstration of DDT’s poten-
tially harmful environmental effects; partly, American policymakers
shifted decisively towards supporting population control policies as
a more cost-effective and, in their view, desirable developmental inter-
vention. In 1969, theWHO admitted defeat and shifted its attention once
again towards malaria control.

The smallpox campaign presents a study in contrast. Here, the initia-
tive came from the other side in the Cold War: it was the Soviet Union’s
great gesture after its re-entry into the WHO in 1956, after a seven-year
absence: the Soviet government promised significant funding, and
2 million doses of freeze-dried smallpox vaccine. In 1959, the World
Health Assembly endorsed the smallpox eradication programme, and
the US government poured significant resources into it from the mid-
1960s. Led by the American Donald Henderson, the smallpox eradica-
tion programme would end in success: the last natural case of smallpox
occurred in Somalia in 1977, and the eradication of the disease was
certified in 1979. A number of distinctive features of smallpox made it
easier to eradicate: smallpox had no nonhuman host; it was easily detect-
able because of its distinctive manifestation on the body; and the vaccine
was 100 per cent effective, unlike so many of the other therapeutics and
technologies at the WHO’s disposal. Yet, in the course of the campaign,
there were episodes of local resistance to vaccination, and, in the very final
stages, the WHO and local governments exerted a fair degree of coercive,
even military power, rounding up pilgrims, breaking down doors and
more or less forcibly vaccinating people. The campaign showed the

41 Amrith, Decolonizing International Health. 42 Ibid.
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compromises somewere willing tomake with democratic principles in the
interests of public health.43

The 1970s marked a turning point in the history of international public
health, paving the way for the set of institutions, actors and ideologies that
shape the field of global health today. It was in this period that some of the
changes we associate with contemporary globalisation began to affect
health policy: the increasing influence of transnational civil society acti-
vists and nongovernmental organisations (NGOs) on health policy, an
increasingly global locus of political concern, faster and more extensive
electronic communications. The range of actors in the field of interna-
tional health expanded – both within and outside the UN system. Most
significantly, the World Bank emerged as a major player in the field of
health, having started in the early 1970s by funding population control
projects. By the 1980s, the World Bank made extensive loans for health
and nutrition projects, often privileging the role of the private sector in
providing health services, in contrast with the state-centred approaches
that characterised the first three decades of the WHO’s work. Activist
networks began to organise single-issue campaigns related to public
health. One of the most effective was the International Baby Food
Action Network, which campaigned against the marketing of breast
milk substitutes in the Third World. For its part, and despite the success
of its initiatives against smallpox, a sense of disappointment and failure
hung over the WHO. The failure of malaria eradication, in particular,
haunted the organisation. Partly in reaction against the concerted focus
on individual diseases in the 1950s and 1960s, voices within the WHO
began to call, in the early 1970s, for more attention to all that had been
neglected: the socioeconomic causes of illness and the importance of
local-level interventions in nutrition and sanitation. Moving away from
a focus on highly trained experts as the purveyors of health interventions,
the WHO and its partners looked to the potential of minimally trained
‘lay’ workers in delivering health care. In short, the 1970s marked
a resurgence of interest in what was called ‘primary health care’.44

A major factor influencing this shift was the entry of China into the
WHO in 1973 and the resultant international awareness of the achieve-
ments of China’s ‘barefoot doctors’ in taking health care to the poor.

There were strong epidemiological reasons, too, for the shift towards
a focus on the quotidian and cumulative ill health experienced by the
world’s poor as opposed to single and easily identifiable diseases. By the

43 Bob H. Reinhardt, The End of a Global Pox: America and the Eradication of Smallpox in the
Cold War Era (Chapel Hill, 2015); Sanjoy Bhattacharya, Expunding Variola: The Control
and Eradication of Smallpox in India, 1947–77 (Hyderabad, 2006).

44 Nitsan Chorev, The World Health Organization Between North and South (Ithaca, 2012).
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late 1960s, public health specialists increasingly accepted that the leading
cause of morbidity and mortality in the ThirdWorld was not the ‘named’
diseases that had shaped the vast campaigns of disease control after 1945,
but the ‘pneumonia-diarrhoea complex’, which could be caused by
a number of pathogens and which depended on the nutritional status of
the individual. Shaped by broader debates within the UN – the assertion
of the Non-Aligned movement and calls from African and Asian govern-
ments for a New International Economic Order45 – the WHO adopted
a more populist rhetoric in the 1970s under its newDirector General, the
Danish tuberculosis specialist, Halfdan Mahler. Drawing political fault
lines that continue to exist to this day, Mahler declared that ‘a huge
medical industry has grown up with powerful vested interests of its own.
Like the sorcerer’s apprentice, we have lost control, social control over
health technology.’ In response, the WHO produced a list of Essential
Drugs that all countries ought to be able to access in cheap, generic
versions.46 The US pharmaceutical industry was outraged by this mea-
sure, and the US government in the 1980s marked their protest by with-
holding the majority of the American contribution to the WHO’s regular
budget.

The emergence and rapid spread of HIV/AIDS posed grave new chal-
lenges for health policy in the 1980s. The disease, in its spread, was
quintessentially transnational: it took hold along routes of long-distance
trade, travel and migration, throughout eastern and southern Africa and
in parts of Asia. Indeed, the initial recognition of the epidemic linked
North American gay communities, Haiti andWest Africa in a ‘geography
of blame’, an example of moral panic about the transnational character of
globalisation.47 Initial responses to the epidemic reverted quite strongly
to national approaches: many states attempted to reinforce national
boundaries, with quarantine and compulsory testing.48 The role of the
UN and other international organisations became increasingly important
by the late 1980s inmaking states face up to the epidemic. TheUN served
as a repository of epidemiological information, as a forum for debating
policies and as a source of monetary assistance.

As important, however, was the rapidity with whichHIV/AIDS became
an issue for transnational activism. There were literally thousands of

45 Vanessa Ogle, ‘State Rights Against Private Capital: The ‘New International Economic
Order’ and the Struggle Over Aid, Trade, and Foreign Investment, 1962–1981’,
Humanity 5, 2 (2014)

46 S. R. Whyte, S. van der Geest and A. Hardon, Social Lives of Medicines (Cambridge,
2002).

47 Paul Farmer, AIDS and Accusation: Haiti and the Geography of Blame (Berkeley, 1992)
48 Peter Baldwin, Disease and Democracy: The Industrialised World Faces AIDS (Berkeley,

2007).

Internationalising Health in the Twentieth Century 261

C6 7 D 6 2 2: 23 6 2C 9CC ,  42 3 :586 8 4 6 C6  9CC , 5 : 8   
. 2565 7 9CC ,  42 3 :586 8 4 6 2 3 :586 1 : 6 :C 02: /2 2C , , D3 64C C C96 2 3 :586 6

https://www.cambridge.org/core/terms
https://doi.org/10.1017/9781107477568.012
https://www.cambridge.org/core


meetings, conferences, protests, reports and campaigns that brought
together diverse NGOs – religious and secular, local and transnational –
like Médecins Sans Frontieres and Oxfam. At the same time, national
governments and international organisations like theWorld Bank and the
WHO worked increasingly closely with transnational institutions, both
private pharmaceutical corporations and large corporate charitable foun-
dations, and with NGOs. The relationship between transnational, inter-
national and national actors grew more complex to the extent that, in
recent years, transnational networks of NGOs have mounted campaigns
that invoke international agreements (the emergency provisions of inter-
national intellectual property law) to pressure national governments to
provide anti-retroviral treatment to patients infected with HIV, if need be
by asserting national sovereignty over the rights of transnational
corporations.49

In the process of institutional transformation and globalisation, the
question of the link between global health and global democracy presents
itself anew. For much of the latter half of the twentieth century, the
WHO’s Health Assembly was akin to a world parliament of health, each
of the delegates representing his or her national ministry of health. But
what does internationalism in the field of health mean now? National
governments are sometimes no longer the only or even the most impor-
tant providers of health, and many of the key decision-makers – private
foundations, corporate philanthropists, NGOs – lack democratic
accountability in the traditional sense of the term. Political theorists
Joshua Cohen and Charles Sabel have argued that there is an incipient
global democracy in the field of health and other areas of public policy
that comes from a variety of agents pooling information and best prac-
tices, with deliberation and decision-making taking place at many levels
simultaneously and leading to the emergence of new norms that constrain
policymaking.50 Others have argued that only a new institutional struc-
ture could produce the kind of democracy appropriate to a globalised age.

Conclusion

As Glenda Sluga and Patricia Clavin point out in the introduction to this
volume, a fuller history of internationalism needs to pay attention to
imaginaries asmuch as to interests or institutions. Taking a long historical
view, this chapter concludes with a focus on three particular patterns of

49 See the recent documentary by Dylan Mohan Gray, Fire in the Blood (2013), accessed
20 September 2015, http://fireintheblood.com

50 Joshua Cohen and Charles Sabel, ‘Global Democracy?’, International Law and Politics
37 (2006), 763–797.
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argument that bear on international public health at a fundamental level.
Of these three particular justifications for international public health in
the present day, each draws in different ways on a long legacy; they are not
mutually exclusive, but they have, at various points in the last century,
come into conflict. All of them are arguments not only about particular
health policies but also about the value of human life. Each is rooted in
different ways of thinking about the nature of long-distance connections.

The first argument for international public health is an economic one,
and this has perhaps been the dominant justification for the expansion of
international health since 1945. Early in this century, WHO Director-
General Gro Harlem Brundtland convened a committee on
Macroeconomics and Health, chaired by Professor Jeffrey Sachs.
The committee argued that economic losses from illness have been
underestimated and that ‘the role of health in economic growth has
been greatly undervalued’. The report concluded that ‘the recommended
increase in spending is large, but so is the potential return’. This is the
perspective that sees public health as an investment in human capital, as
an essential precondition for economic development.51 Echoes of this
perspective can be found throughout the twentieth century: in the early
twentieth century, it was as an investment in productivity that British
colonial governments began to invest in public health. It was an economic
logic, above all, that underpinned the malaria eradication programme of
the 1950s. The economic justification for international health rests upon
a fundamental awareness of global economic interconnectedness and on
the broader argument for global development rooted in the idea that the
poverty of one country or region of the world has much wider effects.

The second justification for international health is encapsulated by the
work of the Brazilian photographer Sebastiao Salgado on the polio eradi-
cation campaign of the early twenty-first century. The photographs are
moving and deeply humane; they focus on pictures of poor children in
Africa and Asia being given oral polio vaccine in very difficult, sometimes
war-torn conditions.52 This is a contemporary manifestation of the
humanitarian argument for public health. And, in one sense, Salgado’s
photographs are deeply familiar and can be seen as part of a tradition
going back to the nineteenth century, when photographs of famine vic-
tims in India and China were published in British newspapers. In this
vision, international health is worth doing because it relieves suffering.
It is based on a humanitarian conception of human solidarity across long

51 WHO Commission on Macroeconomics and Health, Macroeconomics and Health:
Investing in Health for Economic Development (Geneva, 2001).

52 Sebastiao Salgado, Polio: A Global Effort to End a Disease (London, 2003).
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distances and the ability of wealthy people to identify with the suffering of
distant others. Of the UN agencies, it is perhaps UNICEF that has most
consistently appealed to this sense of humanitarian concern in the second
half of the twentieth century. If, in the economists’ vision, the benefici-
aries of international health policies are largely viewed as workers, poten-
tial producers, here they come across chiefly as victims of circumstances
beyond their control. But such patterns of imagery run the risk of casting
large numbers of people only as victims, their humanity defined only by
their suffering.

There is no reason why the humanitarian and the economic arguments
for international health cannot complement each other; they do so almost
inevitably. Yet they can also come into conflict. The humanitarian argu-
ment for polio eradication is that the campaign will relieve a large amount
of human suffering permanently; others have argued that on cost–benefit
analysis, polio is a disease of relatively minor public health importance
and that investment in polio eradication would be better directed towards
targeting malaria, tuberculosis or malnutrition.53

The third argument for international public health stands in a tradition
that reaches back to the international sanitary conferences of the nine-
teenth century. This is an argument made in terms of security.
International public health originated as a way of forestalling the threat
of contagion that came from the increase in global trade and travel. In the
contemporary period, it is this fear of the ‘emerging and re-emerging
diseases’ that respect no national borders that has elevated global health
into a question of national and international security (e.g., the debates
and conflicts surrounding the SARS epidemic indicate the conflicting
agendas that remain at the heart of international health).

The history of international public health has always, also, been
a history of globalisation, of different ways of thinking about and respond-
ing to increasing global connection. The history of public health is inse-
parable from the history of the political and ethical concerns, inseparable
from the idealism and the fears that have underpinned its development.
As such, the history of international health in the twentieth century goes
to the heart of the messy entanglements and unlikely alliances of
internationalism.

53 Helen Epstein, ‘TheWrongWay to Fight Polio’,NewYork Review of Books, 22December
2012.
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12 New Subjects in International Law and Order

Natasha Wheatley

The Music of the Future

In the early 1920s, the Jamaican political leader and black nationalist
Marcus Garvey petitioned the League of Nations on behalf of ‘the Negro
peoples of the world’.1 Germany’s former colonies in Africa, he argued,
should be given over to black leadership so that they might become ‘inde-
pendent negro nations’,2 allowing for the liberation of the race from
serfdom.3 Confronted with the League’s logic that petitions should be
submitted through the relevant government, Garvey maintained that the
black man had no government that represented his interests and should
thus be ‘heard as a race’.4 ‘Where is the Government of the black man?’ he
asked: ‘Where is his President, his country, andhis ambassador, his army?’5

Garvey’s petitions directly challenged long held assumptions concern-
ing who could ‘speak’ in the international sphere. Who or what were the
units of world order, the subjects of international law? Traditionally, of
course, these comprised states alone.6 In writing ‘to represent the race’s

Thanks toNathanKurz, Susan Pedersen andGlenda Sluga for comments on earlier drafts of
this chapter.
1 Marcus Garvey to Eric Drummond, Secretary General of the League of Nations,
14 August 1923, League of Nations Archive,Geneva (hereafter LNA), R60, 1/30405/21159.

2 Marcus Garvey to Eric Drummond, Secretary General of the League of Nations,
4 August 1924, LNA, R60, 1/37672/21159.

3 Garvey’s Universal Negro Improvement Association first petitioned the League in 1922,
followed up on this submission in 1923 and 1924, and tried one last time in 1928. See
Renewal of Petition of the Universal Negro Improvement Association and African Communities
League, to the League ofNations,Geneva, Switzerland: And to the Separate andDistinct Nations of
the World, and their Nationals and Peoples, on behalf of the Hundreds of Millions of Black,
Struggling and Oppressed People of the World (London: Vail & Co Printers, 1928).
The original 1922 petition is reproduced there, pages 22–26.

4 TonyMartin, Race First: The Ideological and Organizational Struggles of Marcus Garvey and
the Universal Negro Improvement Association (Dover, Mass.: The Majority Press, 1976),
45–46.

5 Marcus Garvey, ‘The Negro’s Greatest Enemy’, Current History (September, 1923), 952.
6 For a standard account of sovereign states as the exclusive subjects of international law,
see Lassa Oppenheim, International Law: A Treatise, vol. 1 (London: Longmans, Green
and Co., 1905), 99.
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interest’,7 Garvey stridently sketched an alternate political geography,
appealing to a trans-state human collective defined by race as an emergent
international subject.8 He was not the only one conjuring international
legal life beyond the state. The ‘Negro race’ was in fact one of many
extraterritorial collectives skirting around the edges of international
representation in the interwar years. In this period, a host of sub-,
supra- and trans-state subjects disputed the state’s exclusive status in
international law and order, suggesting the broad outlines of a new carto-
graphy of international law.

We can trace this process in the parallel debate over the international
legal standing of the Jewish people that unfolded simultaneously.9 In the
1930s, the American Jewish Congress put forward a proposal in similar
terms for the ‘representation of the Jews as a people in the League of
Nations for the protection of their interests’. Nathan Feinberg,
a peripatetic Jewish international lawyer born in Kovno and working
between Paris, Geneva and Palestine,10 deemed these proposals prema-
ture, despite the broad circulation of arguments ‘concerning the new
forms of the organization of humanity’. Only the future, he wrote in
1934, ‘will show whether the evolution of the world is to bring about
such a radical transformation in the social structure that, side by side with
States, extraterritorial peoples will also be recognized as holders of inter-
national rights’.11

Could international rights accrue to non-state entities? Was there
a place for individuals and non-state groups in international law? This
chapter explores the explosion of this question between the two world
wars. Minorities, nationalities, mandate territories, individuals,

7 Marcus Garvey to Eric Drummond, Secretary General of the League of Nations,
14 August 1923, LNA, R60, 1/30405/21159.

8 Alongside the petitions, Garvey’s Universal Negro Improvement Association sent dele-
gations to the League and sought seats amongst the official delegates in its assembly hall.
The Association also issued passports, established paramilitary units, courts, an anthem,
and a civil service, thereby constituting ‘an extra-territorial pan-African sovereign author-
ity’, in the argument of Robbie Shilliam: ‘What about Marcus Garvey? Race and the
Transformation of Sovereignty Debate’, Review of International Studies 32 (2006),
379–400.

9 For an overview, see Nathan Feinberg, ‘The Recognition of the Jewish People in
International Law’, The Jewish Yearbook of International Law, 1948 (1949), 1–26.

10 Feinberg became co-founder and first Dean of theHebrewUniversity’s new law school in
1949, and was the first to translate the UN charter into Hebrew. Though named, in his
obituary, as the ‘Father of International Law in Israel’, he has remained essentially
unstudied. Ruth Lapidoth, ‘Nathan Feinberg: In Memoriam’, Israel Law Review 22,
no. 4 (1988), 408. For a brief summary of Feinberg’s life and work, see Ruth Lapidoth,
‘Nathan Feinberg: A Tribute’, Israel Law Review 20, nos. 2–3 (1985), 113–115, and the
following bibliography, published on his 90th birthday.

11 Nathan Feinberg, Some Problems of the Palestine Mandate (Tel Aviv: Shoshani’s, 1936),
123. (The particular essay, ‘The World Jewish Congress and Zionism’, is dated 1934).
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international organizations, indigenous peoples, colonies, dominions,
races and religions all emerged as candidates for international legal capa-
city, with the League as the most obvious testing ground for such claims.
A cautious Feinberg termed it the ‘music of the future’. If he remained
a sceptic, he conceded that in ‘serious scientific and political circles’,

the idea is prevalent that the State is, after all, not an idol, not the last word in the
organization of human society, and that besides States (Staatsgemeinschaften) the
existence of ‘peoples’ (Volksgemeinschaften) must also be legally recognized, peo-
ples with the right to unite over and above the boundaries of States and to create
international entities and bodies.12

The community of international law had acquired a new fluidity and
plasticity – at least according to many of Feinberg’s contemporaries.
In the words of the Baltic German activist for minority rights, Werner
Hasselblatt, it was a period that ‘produced moving new formations and
upheavals in constitutional and international law’.13

There had, of course, been earlier challenges to the status of states as
the exclusive subjects of world order. Interwar authors often invoked
past ad hoc precedents like colonial trading companies or religious mino-
rities who had appeared in international legal life without the traditional
entry ticket of sovereignty. But a number of aspects were new in the
interwar period, beyond the presence of the League of Nations as
a magnet and archive for such claims.

First, the legal innovations of the League, especially its mandates and
minorities regimes, seemed to carve out a place for particular non-states
in positive international law and in international institutional life. Just as
portentous as the laws themselves were the procedures developed by the
League in its capacity as guarantor in these new oversight regimes: the
formal ability of some non-state actors to petition the League was, in
the eyes of many contemporaries, especially suggestive of a direct standing
in international law.14

Second, international legal personality quite suddenly arrived as
a central and pressing question for research and analysis.15 Spurred by

12 Feinberg, Some Problems of the Palestine Mandate, 122. Emphasis in original.
13 ‘[. . .] bewegungsmäßige Neugestaltungen und Umwälzungen staats- und

völkerrechtlichen Charakters zeitigt’. Werner Hasselblatt, ‘Volkstumspolitik in der
völkerrechtlichen Entwicklung’, Nation und Staat 8, no. 6 (1935), 359.

14 On this theme in the context of anti-colonial petitioning, see Ananda Burra, ‘“ToWhom
Do We Speak, If Not to You”: Embodying Colonial Legal Voice by Petitioning the
League of Nations’ Mandate System’, paper given at the American Society for Legal
History Annual Meeting, Atlanta, 10–13 November, 2011.

15 See, in general, Janne Elisabeth Nijman, The Concept of International Legal Personality:
An Inquiry into the History and Theory of International Law (The Hague: T. M. C. Asser
Press, 2004), and Mira Siegelberg’s forthcoming work.

New Subjects in International Law and Order 267

C6 7 D 6 2 2: 23 6 2C 9CC ,  42 3 :586 8 4 6 C6  9CC , 5 : 8   
. 2565 7 9CC ,  42 3 :586 8 4 6 2 3 :586 1 : 6 :C 02: /2 2C , , D3 64C C C96 2 3 :586 6

https://www.cambridge.org/core/terms
https://doi.org/10.1017/9781107477568.013
https://www.cambridge.org/core


these legislative and procedural innovations, a broad new field of jur-
idical debate emerged around the question of international legal capa-
city in general.16 By 1926, when the German Society for International
Law discussed the standing of non-states, the German law professor
Godehard J. Ebers could marvel that ‘in the nineteenth century one
hardly even considered the problem’.17 The following year, the eminent
jurist Hersch Lauterpacht reported that ‘[g]radually a consensus of
opinion is evolving to the effect that although it is States which are the
normal subjects of international law, there is nothing in international
law which is fundamentally opposed to individuals and other legal
persons becoming subjects of international rights and duties, i.e. sub-
jects of international law’.18 The old conception faced extinction
because it now seemed ‘at variance with the facts of international life,
and . . . incapable of including the new institutions of international
organisation’.19

Many other scholars concurred that international law must change in
accordance with the evolving needs of international order. The legal
scholar and former Greek foreign minister Nicolas Politis embraced this
vision of an expanded community of international law in a series of
lectures at Columbia University in 1926. Specialists in international
law, he asserted, now generally shared the conviction that international
law must adapt to new realities and expand its horizons.20 Older princi-
ples were already making way for ‘a new international law’ that could be
a law of individuals as much as a law of states: ‘Formerly the sovereign
State was an iron cage for its citizens from which they were obliged to
communicate with the outside world, in a legal sense, through very close-
set bars. Yielding to the logic of events, the bars are beginning to open.
The cage is becoming shaky, and will finally collapse.’21

16 Scholars at the time were themselves conscious of this novelty. See, for example, Rolf
Knubben’s 1928 lengthy book on the subjects of international law, in which he observed
that the topic had just emerged as subject for serious scientific research in its own right:
Rolf Knubben, Die Subjekte des Völkerrechts: Allgemeine Lehre von der vollen und
beschränkten völkerrechtlichen Rechts- und Handlungsfähigkeit, Handbuch des
Völkerrechts, vol. 2, part 1 (Stuttgart: Verlag von W. Kohlhammer, 1928), vi.

17 G[odehard J]. Ebers, ‘Sind im Völkerrecht allein die Staaten parteifähig?’, Mitteilungen
der Deutschen Gesellschaft für Völkerrecht 7 (1926), 7. (‘Man hat sich im 19. Jahrhundert
mit dem Problem so gut wie gar nicht befaßt’).

18 Hersch Lauterpacht, Private Law Sources and Analogies of International Law: With Special
Reference to International Arbitration (London: Longmans, Green and Co., 1927), 79.

19 Lauterpacht, Private Law Sources and Analogies of International Law, 76–77.
20 Nicolas Politis, The New Aspects of International Law: A Series of Lectures Delivered at

Columbia University in July 1926 (Washington: Carnegie Endowment for International
Peace, 1928), v.

21 Politis, The New Aspects of International Law, 30–31.
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The gates of international law were swinging open – or so it seemed to
scholars like Politis. If the stranglehold of sovereignty turned out to be
more robust that Politis imagined, his commentary is nevertheless
emblematic of the marked shift that occurred between the wars in the
jurisprudence of international legal personality. It was not only lawyers,
however, who were newly and keenly conscious of law’s subject-making
and world-making capabilities. In this chapter, I connect the intellectual
history of these developments to the concomitant mobilization of
international publics claiming and contesting international legal
subjectivities.

In recent times, we have heard myriad calls for new histories of inter-
national law that do not rely so heavily on the state. ‘[T]hose who do not
speak for states’, observed historianWill Hanley, ‘rarely meet the thresh-
old of inclusion in conventional histories of international law, despite
their evident participation in the world of international law’.22

In contrast to existing work on international legal personality in the
interwar years,23 I recover here the contribution that minorities and
mandate peoples themselves made to the conceptualization of interna-
tional legal personality and its correlate concept, international jurisdic-
tion, reframing the subject as a dynamic and dialogical processmore than
the domain of abstract doctrinal development.24 I reconstruct the ques-
tion of non-states in interwar international law on twomutually reflexive,
interlocking levels: the actual participation of non-state groups and indi-
viduals in the League’s legal order, on the one hand, and the ways in
which these actors conceptualized and reflected upon that same interna-
tional capacity, on the other. If naming oneself as a subject in interna-
tional law – or contesting the ability of others to do so – presented
political opportunities to many of those who found themselves caught
up in (and marginalized by) the new order, then those opportunities also
came with political risks and difficulties, as we will see.

22 Will Hanley, ‘Statelessness: An Invisible Theme in the History of International Law’,
The European Journal of International Law 25, no. 1 (2014), 326. See also
Balakrishnan Rajagopal, International Law from Below (Cambridge: Cambridge
University Press, 2003).

23 One of the most recent studies of minorities in international law states simply that ‘an
analysis of how minorities as non-state actors have influenced actively international
politics and international law making throughout the centuries’ is ‘outside the scope of
this chapter’. Janne E. Nijman, ‘Minorities and Majorities’, in Bardo Fassbender and
Anne Peters (eds.), The Oxford Handbook of the History of International Law (Oxford:
Oxford University Press, 2012), 98.

24 For an attempt to recast the history of international law more generally as a story of
interaction between ‘centres’ and ‘peripheries’, see Arnulf Becker Lorca, Mestizo
International Law: A Global Intellectual History 1842–1933 (Cambridge: Cambridge
University Press, 2014).
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Subjects in Motion: An Interactive History along the
International Frontier

‘Mandates’ and ‘minorities’ both represented international law experiments
conducted atop the wreckage of empire: they marked out the space of the
fallen Habsburg, Romanov, Hohenzollern and Ottoman empires. Both
formed part of what the scholar (and member of the League secretariat)
H. Duncan Hall memorably termed the ‘international frontier’, a kind of
no-man’s land characterized by the ‘absence or breakdown of sovereignty’
where great power interests rubbed up against one another in conflict.25

Pressures to compromise and avoid war led to ‘international territorial
regimes’ of different sorts along the frontier. Both of these international
territorial regimes ostensibly qualified or limited sovereignty; in both cases,
the meaning and nature of this limitation remained highly ambiguous.

Did either of these regimes bring non-sovereign communities directly
into the domain of international law? They certainly engendered the
broad international participation of a wide variety of groups in the new
international institutions, especially via the petition procedures that
were gradually developed for both oversight regimes. Petitioning had
the capacity to render visible political subjectivities that transcended
state boundaries. These subjectivities could be structured around reli-
gion. The so-called ‘Western Wall’ incident in Mandate Palestine in
1928–29, for example, revealed transnational communities of interest
on a global scale with Jews in China, Egypt, Uruguay and Australia, and
Muslims in India, South Africa, Guatemala, Germany, the Dutch East
Indies and Wisconsin all petitioning the League regarding Jerusalem’s
holy sites.26 ‘The Jewish community of Moukden’, declared one such
petition, ‘not numerous and lost in the depths of China, far from any great
center of Jewish culture, joins in its entirety its voice to that of the Jews of
the whole world protesting against the actions of the British police in
Jerusalem’.27 These trans-state collectives could also be ethnic: diaspora
communities were likewise visible via the optic of petitioning, as new
research on the Syro-Lebanese migrant diaspora has shown.28

25 H. Duncan Hall, Mandates, Dependencies and Trusteeship (Washington: Carnegie
Endowment for International Peace, 1948), quotations on page 8 and 3, respectively.

26 See the copious petitions collected in the files LNA, R2281, 6A/7929/224; LNA, R2281,
6A/8180/224; LNA, R2282, 6A/14036/224.

27 Jewish Communal Association of Mukden [now Shenyang] to the League of Nations,
15 December 1928, LNA, R2281, 6A/7929/224.

28 See Simon Jackson, ‘Diaspora Politics and Developmental Empire: The Syro-Lebanese
at the League of Nations’, Arab Studies Journal 21, no. 1 (2013), 166–190. For the
Ottoman origins of diaspora political mobilization in the region, see Andrew Arsan,
‘‘This is the Age of Associations’: Committees, Petitions, and the Roots of Interwar
Middle Eastern Internationalism’, Journal of Global History 7 (2012), 166–188.

270 Natasha Wheatley

C6 7 D 6 2 2: 23 6 2C 9CC ,  42 3 :586 8 4 6 C6  9CC , 5 : 8   
. 2565 7 9CC ,  42 3 :586 8 4 6 2 3 :586 1 : 6 :C 02: /2 2C , , D3 64C C C96 2 3 :586 6

https://www.cambridge.org/core/terms
https://doi.org/10.1017/9781107477568.013
https://www.cambridge.org/core


Most jurists were adamant, however, that petitioners had no formal
standing in international law and that their petitions were merely sources
of information. League officials maintained that examination of petitions
could not resemble a court of law: petitioners were not, in general, parties
to their own disputes and could not formally appear before the relevant
League bodies (despite attempts by the Permanent Mandates
Commission [PMC] to win the Council’s approval to hear petitioners
orally).29 Petitioners themselves critiqued and ridiculed this lopsided
procedure. When the PMC discussed the grievances of petitioners, com-
plained the Palestine Arab Congress in a 1926 petition, they invited
representatives of the mandatory power but not the complainants them-
selves: ‘The procedure which gave one party to the controversy the
invaluable privilege to appear before the tribunal to defend his case during
the obligatory absence of the other party is rather a degraded novelty in
the history of legal procedure’.30

There were some exceptions to the formal incapacity of petitioners.
In Upper Silesia, for example – a territory partitioned between Germany
and Poland after a plebiscite – minority protection was governed by
a special German–Polish convention that, unlike the general minorities
treaties, did accord petitioners ‘a definite locus standi in the procedure’31

before the regional apparatus as well as before the League. Where regular
petitions had no necessary legal ramifications, petitions fromUpper Silesia
triggered a formal chain of legal consequences, with the petitioner involved
as a party throughout. ‘[I]t presents a striking illustration’, wrote the jurist
Julius Stone in 1933, in his authoritative analysis of the Upper Silesia
settlement, ‘of themanner inwhich individualsmay, by special convention,
be given attributes normally exercised only by independent states.’32

29 For the official position on the formal incapacity of petitioners under the minorities
treaties, see: C.312 M.118. 1926. I., Note by the Secretary General concerning the
present practice with regard to replies sent to private petitioners in the matter of protec-
tion of minorities, 1 June 1926, LNA, R1646, 41/51406/7727; and for a representative
legal analysis, Rudolf Laun, Der Wandel der Ideen Staat und Volk als Äusserung des
Weltgewissens: Eine völkerrechtliche und staatsrechtliche Untersuchung auf philosophischer
Grundlagen (Berlin: Verlag von Bruno Cassirer, 1933), 278–282. On the Permanent
Mandates Commission’s bid to hear petitioners in person, see Susan Pedersen,
The Guardians: The League of Nations and the Crisis of Empire (Oxford: Oxford
University Press, 2015), 211–215; and Quincy Wright, Mandates Under the League of
Nations (Chicago: Chicago University Press, 1930), 172–176.

30 Petition from the Executive Committee of the Palestine Arab Congress, 9 May 1926,
LNA, R18 (BIS), 1/51962x/2413.

31 Julius Stone, Regional Guarantees of Minority Rights: A Study of Minorities Procedure in
Upper Silesia (New York: The Macmillan Company, 1933), 21.

32 The legal personality of minorities in Upper Silesia represented a ‘novel and even
revolutionary situation’, Stone continued. Stone, Regional Guarantees, 47, 61,
respectively.
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Such exceptions aside, minorities and mandate peoples occupied
a somewhat ghost-like presence in interwar international law. They
appeared as figures in international law, yet simultaneously lacked true
legal subjectivity, leading many jurists to elaborate various typologies and
analogies to account for this genre of absent-presence. In 1937, the
Austrian jurist Alfred Verdross argued that some subjects in international
law may be called upon to participate in the further development of
international law, while others lacked the capacity to do so. He therefore
distinguished between ‘active’ and ‘passive’ subjects in international law:
states and other ‘sovereign legal communities’ belonged in the first cate-
gory, whereas the mandate territories and individuals belonged in the
latter, to the extent that they acquired this subjectivity at all.33 Another
jurist even likened minorities to slaves in legal orders past, in the sense
that slaves may have been accorded legal protection, but this protection
accrued not as the rights of slaves, but as the duties of others.34 These were
subjects who could be seen but not heard in international law.

This ‘passive’ legal personality is, of course, a category of the lawyer,
not the historian.35 Approaching the matter outside the narrow tracks of
procedural capacity, beyond the law’s own narrative of legal cause and
effect, reveals petitioners as agents in the generation of law along different
paths of influence. The very existence of a petitions procedure in the
mandates system is a case in point. By the mid-1920s, the petitions
procedure had emerged as a crucial signifier of the difference between
a mandate territory and a regular colony, at least within the mandate
system’s self-understanding and self-presentation;36 that is, petitioning
occupied a central place in the juridical construction of this territorial
‘status new to international law’.37 Yet petitions were not mentioned in
the League’s covenant – they were not part of the PMC’s original
jurisdiction.38 The fact that a procedure was developed at all was driven

33 Alfred Verdross, Völkerrecht (Berlin: Verlag Julius Springer, 1937), 52.
34 Ernst Wolgast, Völkerrecht (Berlin: Verlag von Georg Stilke, 1934), 764.
35 For an important contemporary legal argument in favour of abandoning the formal

concept of personality, and replacing it with a looser conceptualization framed around
‘actors’ and ‘participants’ in international law, see Rosalyn Higgins, Problems and Process:
International Law and How We Use It (Oxford: Oxford University Press, 1994), esp.
49–54. See also Benedict Kingsbury, ‘Claims by Non-State Groups in International
Law’, Cornell International Law Journal 25 (1992), 481–513.

36 See, for example, CPM 405, Note by Sir Frederick Lugard on the procedure with regard
to Memorials or Petitions, 15 May 1926, LNA, R60, 1/51258/22099.

37 Frederick Lugard, ‘The Mandate System and the British Mandates’, Journal of the Royal
Society of Arts 72, no. 3,763 (1924), 535, 546.

38 Wilson had envisaged petitioning from the start: his fourth draft of the Covenant (of
2 February 1919) explicitly referred to the League’s competence to hear petitions
regarding mandates. This draft was not, however, used as the basis for negotiations,
and the final Covenant made no reference to petitions. See Wright, Mandates Under the
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by the dilemma of how to handle the huge volume of correspondence
already reaching the League, especially from theMiddle Eastmandates.39

That is, the new legal apparatus was a response to the litigious submissions
of large numbers of groups and individuals who found themselves caught
up in the League’s new order. In this example, we glimpse the interwoven
circles of non-state presence in law and its conceptual erasure: the speech
and protest of political actors in mandate territories compelled the crea-
tion of a petitions procedure within which the figure of the petitioner
could then be constructed as a passive source of information, devoid of
legal capacity and personality. The international law category of the
petitioner, a historical product of this moment, reflected and erased the
petitioner’s agency at one and the same time. The mutual implication of
the two different levels of this question – of the actual participation of non-
states in international law and the conceptualization of that capacity to
participate – suggests the difficulty of writing the history of non-states in
international law when the categories themselves work to obscure their
own origins and when those categories are at once products of and actors
in that same history. We need, perhaps, a history of legal concepts that
does not begin with those concepts – a history always prior to their self-
evidence – a history of international legal personality that is always look-
ing around the corners of the concept itself.

The Dialogical Construction of the League’s Jurisdiction:
The Law of the League as a Domain of Politics

The petitions procedure forms just one example of the way inwhich peoples
under themandates andminorities regimes themselves spurred the elabora-
tion of the League’s international law experiments. The initial laws that
established the League’s oversight regimes were sparse and suggestive more
than concrete and comprehensive, meaning that their real nature and sig-
nificance remained inchoate in the early 1920s. The minorities treaties, for
example, held that their stipulations constituted ‘objects of international
concern’ and were ‘placed under the guarantee of the League of Nations’.
As the important legal scholar Manley O. Hudson, then working in the
League’s legal section, admitted in an internal League memo in 1921, the
juridical effect of both these phrases was vague and ‘indefinite’.40

League of Nations, 32. For references to petitioning in early plans by General Smuts and
Lloyd George, see also Hall, Mandates, Dependencies and Trusteeship, 199.

39 See Pedersen, The Guardians, 78–83; Burra, ‘To Whom Do We Speak’.
40 Minute by M. O. Hudson, 6 July 1921, LNA, R1647, 41/13256/7727. He continued:

‘No similar expression [to ‘obligations of international concern’] is to be found in the
Covenant. Neither the Council nor the Assembly has been given by the Covenant,
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The extent of the League’s jurisdiction and the nature of its guarantee were
open questions that lawyers and League bureaucrats debated at length. For
example, within the League’s sixth committee, British statesman Lord
Robert Cecil argued that, in considering minority petitions, the League
‘partook more of the nature of a paternal than of an arbitral jurisdiction’ in
that it did not guarantee the exercise of minority rights as a court of law
would, but rather worked to settle difficulties that arose between minorities
and their state governments so as to ‘facilitate their common life in a unified
state’.41

Whether ‘paternal’, ‘arbitral’, or something else entirely, it was clear
that the League’s oversight regimes brought a range of new domains and
issues into the purview of international law. The jurist (and erstwhile
student of Hans Kelsen) Hans Aufricht termed the minorities treaties
‘the most striking example’ of the attempt to improve international law by
declaring ‘subject-matter that had previously been considered within the
exclusive domestic jurisdiction of a State as a matter of international
concern’.42 Naturally enough, the states in question resented this rezon-
ing of their ostensibly domestic affairs. Polish representatives argued
forcefully against any interpretation of the minorities regime in which
a minority ‘would have the right to overstep the limits of constitutional
procedure, to act as he chose against the sovereignty of the State, and to
seek the protection of a species of super-sovereignty’.43 It was not just the
new states of east and central Europe that viewed this ‘species of super-
sovereignty’ with suspicion or even disdain. In their guise as mandatory
governments in their newly acquired territories, the major Allied Powers
also looked to downplay and curtail the significance of the League’s
jurisdiction. In a landmark 1922 speech, Lord Balfour declared that
mandates were ‘neither made by the League, nor can they in substance
be altered by the League’: ‘remember that a mandate is a self-imposed
limitation by the conquerors on the sovereignty which they obtained over
conquered territories’.44

jurisdiction to deal with matters of ‘international concern’. The meaning of the expres-
sionmust therefore depend to a large extent, if not wholly, upon subsequent provisions in
the Minorities Treaties themselves’.

41 Annex 6, Draft Report of the Sixth Committee to the Assembly, Minutes of the Sixth
Committee, Records of the Thirteenth Ordinary Session of the Assembly, League of
Nations Official Journal, special supplement No. 109 (1932), 69.

42 Hans Aufricht, ‘On Relative Sovereignty: Part II’, Cornell Law Quarterly 30, no. 3
(1945), 342.

43 Proposals Submitted by the Polish Government Regarding the Procedure in Connection
with Minority Petitions, 24 January 1923, LNA, R1648, 41/25727/7727 (memorandum
from the Polish government dated 16 January 1923).

44 Speech of Lord Balfour concerningMandates, 17May 1922, LNA, R16, 1/20754/2413.
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Groups and individuals under themandates andminorities regimes did
not, however, leave the tussle over the legal meaning of the League’s
oversight to lawyers and state representatives alone. They penned their
own extensive jurisprudence on the League’s jurisdiction, constructing
arguments about when and where it could apply.45 The haziness of the
laws gave these claim-makers the latitude for a broad array of interpreta-
tions and interventions. Their arguments were, of course, strategic: if
petitioners could find a way of zoning their grievances and political
objectives within the ostensible parameters of the League’s competence,
they gained the chance of an international hearing. That species of super-
sovereignty could thus be an extremely useful resource as they contested
the policies of their governments. Petitioners carefully parsed and
invoked the formal triggers of the League’s jurisdiction. In 1929, for
example, the Syro-Palestinian Delegation explicitly related the aforemen-
tioned conflict over the Western Wall to the League’s legal capacity to
intervene:

The Council of the League is competent, in our view, to assist us, as the circum-
stances which we are about to report affect international relations and constitute
a menace to peace.

Article 11, paragraph 2, of the Covenant of the League of Nations is therefore
applicable. The provisions of Article 22 of the Covenant relating to mandates give
you full power to act.46

Petitioners often needed to be quite creative in identifying small open-
ings through which they might crawl into the League’s jurisdiction.
This was certainly the case with the well-known Bernheim petition of
12 May 1933.47 On the face of it, there was no way to bring Nazi anti-
Jewish legislation before the League because Germany was not bound by
a minorities treaty – except, as we know, for the special Polish–German
Geneva convention regarding Upper Silesia: within the small German half
of Upper Silesia, the Reich’s anti-Jewish laws overlapped with a minorities
convention guaranteed by the League. A three-member delegation (that
included Nathan Feinberg) of Paris-based Comité des Délégations Juives
thus searched for someone just like Franz Bernheim – a Jew of Upper

45 For a fuller elaboration of this point in relation to Mandate Palestine, see
Natasha Wheatley, ‘Mandatory Interpretation: Legal Hermeneutics and the New
International Order in Arab and Jewish Petitions to the League of Nations’, Past and
Present 227 (May 2015), 205–248.

46 Chakib Arslan, Ohsan Djabri and Riad Solh (‘representing the Moslem Congress which
recently met in Jerusalem’) to the President of the Council of the League of Nations,
11 December 1928, LNA, R2281, 6A/7929/224.

47 The petition is reproduced in Philipp Graf,Die Bernheim-Petition 1933: Jüdische Politik in
der Zwischenkriegszeit (Göttingen: Vandenhoeck & Ruprecht, 2008), 303–313.
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Silesiawho had lost his job as a result of the laws –who could act as a siphon
in bringing Nazi German laws within the League’s legal purview.48

Threaded through this small jurisdictional keyhole, the character of Nazi
legislation in general was discussed and condemned at the League.49

Naturally enough, the German government resented these attempts ‘to
pass on from the provisions of the Geneva Convention to general condi-
tions in Germany’.50 When the question was raised again before the
League’s Sixth Committee (on political questions) in October that year,
the German representative, Friedrich von Keller, made a ‘vigorous protest
against this roundabout attempt to open a discussion here onGerman law’:
the sixth committee had ‘no jurisdiction to consider the laws of
Germany’.51 But the leaky soft spots of the League’s jurisdiction had
already been exploited, ‘roundabout’ legal pathways already traversed
and the damage already done.

Petitioners also spurred the extension of the League’s jurisdiction in
more formal and technical ways, too. When, in a November 1921
petition,52 the Germanic League of Bydgoszcz appealed for the
League’s protection of German ‘settlers’ residing in Poland who had
been denied Polish nationality, the Polish government disputed the
League Council’s competence over questions of nationality. How far
did the jurisdiction of the League extend? The League Council requested
an advisory opinion from the Permanent Court of International Justice,
which, in 1923, affirmed the competence of the League over the granting

48 In Graf ’s phrase, they searched for ‘einer Interventionsmöglichkeit’. Graf,Die Bernheim-
Petition 1933, 11 and generally.

49 See Nathan Feinberg, ‘Jewish Political Activities Against the Nazi Regime in the Years
1933–1939’, in Yad Vashem (ed.), Jewish Resistance during the Holocaust: Proceedings of the
Conference on Manifestations of Jewish Resistance (Jerusalem: Yad Vashem, 1971), 74–99.
As a consequence, Jews in Upper Silesia remained protected from legal discrimination
until 1937 when the Upper Silesia Convention expired. See Brendan Karch, ‘A Jewish
“Nature Preserve”: League of Nations Minority Protections in Nazi Upper Silesia,
1933–1937’, Central European History 46 (2013), 124–160. The Bernheim petition had
an interesting afterlife: it remained a central touchstone for Jewish NGOs as they
campaigned for the right of individuals to petition the United Nations. See
Nathan Kurz, ‘A Matter of Life and Death: Jewish Memory and the Human Right to
Petition’, in Simon Jackson and Alanna O’Malley (eds.), The Institution of International
Order: From the League of Nations to the United Nations (Philadelphia: University of
Pennsylvania Press, 2016), forthcoming.

50 Von Keller at the Sixth Meeting (4 October 1933), Minutes of the Sixth Committee,
Records of the Fourteenth Ordinary Session of the Assembly, League of Nations Official
Journal, Special Supplement No. 120 (1933), 42.

51 Ibid.
52 National Organisation of the German League for the Preservation of Minority Rights in

Poland to the High Council of the League of Nations, 12 November 1921, Document 6
in Publications of the Permanent Court of International Justice, Series C, Acts and Documents
Relating to Judgments and Advisory Opinions Given by the Court, 3rd Session, vol. 3, 30–64.
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of Polish nationality via Article 4 of the minorities treaty.53 The League’s
presence as guarantor of the minorities treaties – a new and ambiguous
concept in international law – was slowly elaborated and defined in
dialogue with the claims of petitioners.

It is safe to assume that the members of the Germanic League of
Bydgoszcz were not, in the abstract, card-carrying liberal internation-
alists, committed to compulsory arbitration or collective security. Yet
their petition spurred perhaps the most significant legal confirmation
and extension of the League’s jurisdiction over the belt of minorities
states. The counterintuitive results of these interactions between claim-
makers and the League’s system provide a different point of entry into
some of the field’s key debates. Take Stephen Wertheim’s landmark
article, ‘The League of Nations: A Retreat from International Law?’,
which demonstrates that the League, far from the realization of inter-
nationalist visions, was in fact a grave disappointment to many civil
society groups who had agitated for a legal, court-centred international
organization based on compulsory arbitration as against the political,
parliamentary form the League eventually took.54 The post-1919
development and significance of the League’s jurisdiction, I would
like to suggest, does not form a continuum with the story laid out by
Wertheim. The more gradual elaboration of the League’s jurisdiction
perhaps had less to do with the campaigning of those who theoretically
wanted it most – that is, with civil society groups passionately com-
mitted to internationalist goals – than it did with a broader range of
actors who were not necessarily invested in such goals, but who looked
to use the League for a range of political ends. For these strategic
internationalists, the League was methodology, not ideology. In aban-
doning a linear or reductionist understanding of the relationship
between internationalist sentiments and ‘internationalist’ outcomes,
we rezone the history of internationalism into mainstream political
history while also exposing the more diverse spectrum of protagonists
shaping its course.55

53 Advisory Opinion No. 7, Acquisition of Polish Nationality, 15 September 1923,
Publications of the Permanent Court of International Justice, Series B, no. 7. For
a summary of the case, see Manley O. Hudson, The World Court, 1922–1929:
A Handbook of the Permanent Court of International Justice (Boston: World Peace
Foundation, 1929), 68–71.

54 StephenWertheim, ‘The League of Nations: A Retreat from International Law?’, Journal
of Global History 7 (2012), 210–232.

55 In this connection, see also Glenda Sluga’s important argument about the realism of
twentieth century internationalism, and its deep intertwining with nationalism:
Glenda Sluga, Internationalism in the Age of Nationalism (Philadelphia: University of
Pennsylvania Press, 2013).
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Who Can Be a Subject? Hailing New Persons in
International Law

The dialogical construction of the League’s jurisdiction, beyond simply
documenting the active influence of petitioners in international lawmak-
ing, pertains directly to our question of international legal subjectivity.
The construction of the League’s jurisdiction as a domain of politics
involved, at the same moment, the construction of the speaker-
petitioner as a subject (broadly understood) of that jurisdiction.
In zoning one’s grievance or goal within the League’s legal domain, one
simultaneously located oneself in that legal zone and named oneself as
a subject under the League’s law.56 New international legal spaces and
new international legal subjects were bound together in a process of
concomitant and mutual creation: that jurisdiction arose when and
where those subjects existed under its protection; those subjects, mean-
while, possessed a reality as such only within that jurisdiction. Franz
Bernheim, in other words, had to identify himself as a ‘minority’ specified
in the Upper Silesia Convention in order to enter the League’s domain of
competence. Failure to plausibly present oneself as a subject named in the
League’s order cut off access to the League’s jurisdiction, as the Austrian
‘Free Thinkers Society’ (Freidenkerbund) discovered when their petition
concerning Austrian marriage law was rebuffed on the grounds that they,
for all their religious dissent, in fact remained members of the majority.
Like so many others, this petition forced League officials to further
develop and define the legal category of ‘minority’ and the legal meaning
of the treaties. In this case, League officials warned against a construction
of theminorities treaties thatmade it ‘possible for anyone with a grievance
to transform himself into a conditional minority of one, and apply for
protection under the Treaty’.57 The League’s jurisdiction could not be

56 Inspiration here is loosely taken, of course, from Louis Althusser’s account of the
recruitment or interpellation of individuals into subjects, famously illustrated by the
individual who recognizes him/herself as ‘hailed’ when the police officer shouts ‘Hey,
you there!’ in the street: in turning around, the individual is transformed into a subject.
See the essay ‘Ideology and Ideological State Apparatuses (Notes Towards an
Investigation)’, in Louis Althusser, Lenin and Philosophy and Other Essays, trans.
Ben Brewster (London: New Left Books, 1971), esp. 162–164.

57 ‘I think the petitioner is mistaken in his conception of the Treaty of St. Germain’, wrote
a League official in response to the Freidenkerbund petition: the treaties were designed to
protect minorities notmajorities, ‘who are assumed to be able tomake provisions for their
own protection’. ‘We are led to an altogether paradoxical situation if we try to make these
articles protect a fraction of a religious majority which has, in certain respects (and, this is
to be noted, in certain respects only), broken away from the practice of the rest of the
majority. I suggest it was the intention of the Treaty to give not absolute, but relative,
rights to the various elements in the population’. ‘If we accepted the principle that the
Treaties gave any absolute rights to a majority, it would be possible for anyone with
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allowed to spiral uncontrollably, nor its subjects multiply ad nauseam.
Who could enter the international sphere under the sign of ‘minority’?

Different collectives made the attempt; not all proved successful.
A group of North Frisians, for example, tested their ability to rise into
international politics through the funnel of the category ‘minority’. A few
hundred German citizens organized as the friesisch-schleswigschen Verein
sought recognition as a minority and representation at the nationalities
congress. But the majority of North Frisians protested, asserting that they
belonged to the majority German culture, felt part of the German
Volksstum and rejected designation as a national minority. In 1927, even
the third nationalities congress rejected their quest for minority status.58

How these new legal terms would map onto the complex realities of
political and ethnic identity was a question being answered only gradually
and in response to the bids of a range of would-be international subjects.

As a result of these imperatives, claim-makers themselves engaged in
explicit and detailed debates about the logics of international legal per-
sonality and international subjecthood. One of the most interesting inter-
war cases concerned the legal status of the Jewish people. In essentially
incorporating the 1917 Balfour Declaration, the League’s Mandate for
Palestine did not simply refer to the well-being of the territory’s inhabi-
tants, as the other mandates did; it also acknowledged Jewish aspirations
to establish a national home in Palestine. Did the Mandate thereby
establish the Jewish people as a subject of international law?
A fascinating juridical debate circled the question from the late 1920s.
Well before then, the Arab Palestine Congress had directly addressed the
question in a 1921 petition. ‘One of the great laws governing international
treaties is that the two parties should possess the quality of government.
A treaty between a governing Power and an individual cannot have
international force’, wrote the Congress.

Now the contract between Great Britain and Zionists over Palestine is one
between a Great Power and a company of men who are neither a Power nor
a Nation. In fact, it is a contract between England and a collection of history,
imagination, and ideals existing only in the brains of Zionists who are a company,
a commission, but not a Nation.

Is it right, they asked, for a treaty with King Hussein to be set aside for
onemade with Zionists? ‘For thousands of years Jews have been scattered

a grievance to transform himself into a conditional minority of one, and apply for
protection under the Treaty.’ Minute from R. N. Kershaw to Azcarate,
19 December 1925, LNA R1615, 41/42714/609.

58 Georg J. Erler, Das Recht der nationalen Minderheiten (Münster: Aschendorffsche
Verlagsbuchhandlung, 1931), 193; Paul Schiemann, ‘Grundsätzliche Fragen zum
Genfer Minderheitenkongreß’, Europäische Gespräche 4, no. 1 (1926), 7–9.
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over the earth, and have become nationals of the various nations amongst
whom they settled. They have no separate political or linguistic existence.
In Germany they are Germans, in France Frenchmen, and in England
Englishmen’. Religion – and the dead language of Hebrew – were their
only tie. ‘How, then’, continued the petition,

could England conclude a treaty with a religion and register it in the League of
Nations? Nay, rather, how could the Jews themselves agree to this treaty? For if
there exists a Jewish Power and a Jewish Nation, what is the status, amongst
others, of those high Jewish officials who are serving England today? Are they
Jewish nationals or English nationals, for it is obvious they cannot be both at the
same time?59

This petition warrants lengthy quotation because it so strikingly illus-
trates how claim-makers themselves directly addressed the theoretical
aspects of international legal personality and contributed their own jur-
isprudence. The question seemed urgent far beyond a narrow circle of
elite international lawyers. Doubt regarding who could ‘speak’ and
‘negotiate’ in international settings provoked claim-makers to lay down
their understanding of the way in which international law worked in
general. And here, fascinatingly, the Arab Congress presented themselves
as guards at the gates of international law, policing the proper entry
requirements – it was not as if non-state actors were uniformly pushing
for the breakdown of the traditional order.

Protests like this one certainly did not deter a range of Jewish interna-
tional lawyers from vociferously arguing the opposite position. The status
of the Jewish people was at the centre of some of the most creative
reimaginings of the international legal order in the interwar years. For
scholars such as Feinberg and his collaborator, Jacob Stoyanovsky, it was
precisely the changing climate of international law – with its movement
away from the exclusive recognition of sovereign states – that enabled and
buttressed the legality of the Balfour Declaration and the Mandate for
Palestine. ‘It is true’, Feinberg wrote, that the Declaration ‘was given not
to a State but to an entity which, in French terminology, is referred to as
collectivité non-étatique. This, however, does not deprive theDeclaration of
its binding effect, for in accordance with contemporary international law,
a “people” can also be the recipient and subject of international rights.’60

In 1928, the jurist Stoyanovsky wrote similarly that, following the
world war, Jews became subjects of rights and duties in international law:

59 Report of the Executive Committee of the Arab Palestine Congress, 25 April 1921, LNA,
R15, 1/12151/2413.

60 Feinberg, ‘The Recognition of the Jewish People in International Law’, 9. Second
emphasis added.
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This change was rendered possible by the widening of the scope of that law itself, as
since the establishment of the systems of protection of minorities and of mandates
international law may be said to begin with nations while previously it began with
States. It is through this extension that Jews, constituting at the present time
a nationwithout a corresponding State, could directly be dealt with by international
law across the boundaries of the various States in which they reside.61

The League of Nations, he maintained, was definitively disposing of
a narrower conception of international law that pertained only to sover-
eign states.62 This shift had allowed the geographically dispersed Jewish
people – hitherto hidden behind the walls of countless other state sover-
eignties and treated as a ‘problem of scattered groups’63 – to emerge as
a political-legal unit with international standing in its own right. The new
international law paved the way for new international subjectivities wield-
ing new sorts of international rights – with a range of different political
consequences.

In the case of Palestine, the notion that the Jewish people as a whole had
been welded into a collective subject proved of great utility to Zionist
claim-makers and jurists, especially when the British began restricting
immigration to Palestine after the disturbances of 1928–1929 had made
Arab discontent with the ‘national home’ policy impossible to ignore.
How could the British deny the right of Jews to immigrate to Palestine
when the opportunity to build a national home had ostensibly been
granted to the Jewish people collectively? As a result of the mandate’s
provisions, Stoyanovsky argued, ‘The Jewish people as a whole may be
considered . . . as forming virtually part of the population of Palestine’,
despite the fact that the vast majority remained outside its borders:
‘The mandatory Power thus appears not only as a Mandatory, in the
sense generally given to the term, but as a kind of provisional adminis-
trator in the interest of an absent people. In this capacity the Mandatory
has assumed an obligation not towards the actual but the virtual popula-
tion of Palestine.’64

In uncoupling international, rights-bearing collectives from sovereign
states, a brave new world of legal possibilities opened up as subjects were
cut loose from traditional legal moorings. The conceivability of ‘virtual’
populations evinced an increasingly blurred line between international
and municipal law, with new subjects moving blithely between the two.

61 J. Stoyanovsky, The Mandate for Palestine: A Contribution to the Theory and Practice of
International Mandates (London: Longmans, Green and Co., 1928), 55.

62 Stoyanovsky, The Mandate for Palestine, 69.
63 Feinberg, Some Problems of the Palestine Mandate, 15, 16.
64 Stoyanovsky, The Mandate for Palestine, 41, 42. For the same argument, see also

Feinberg, ‘The Recognition of the Jewish People in International Law’, 17.
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Ambivalent Subjects and the Violence of Inclusion:
‘Liberated’ into International Law?

If naming oneself as a subject of international law could have clear
advantages, it plainly entailed risks as well. Often it meant identifying
oneself under a moniker or category for which one had little affection or
perhaps even antipathy. Many German communities in the new states of
Eastern Europe, long accustomed to a dominant social position, were
wont to bristle at the designation ‘minority’, which to them carried the
stench of marginality. Werner Hasselblatt, the aforementioned Baltic
German activist for minority rights and cultural autonomy, used the
term ‘minority’ through gritted teeth solely because of its utility as a legal
strategy.65 For such figures, the designation ‘national minority’ seemed
a rupture with a proud past and was resisted on that basis.66 Subjectively,
rights idiomsmight be experienced as indignities, and participation in the
new international regimes could exact a high price.

For many claim-makers, though, the costs weighed more heavily than
mere indignity. Participating in the new international order could easily
be interpreted as an acceptance of its termsmore broadly.What if one did
not accept the name, the status, on offer? At the 1925 European nation-
alities congress, Ukrainian and White Russian representatives from
Poland declared that they would not partake in proceedings because
they in fact formed majorities in their national territory in Poland and
therefore demanded self-determination.67 To appear at an international
convention under the sign of ‘minority’ was not only a misstatement of
fact, it implicitly sanctioned the borders as they had been drawn and
suggested acquiescence to the settlement as a whole. This categorization
of their circumstances was irreconcilable with their political self-
understanding. They sought a different international name.

For all his enthusiasm for the possibilities of the new international
order, even Feinberg had reservations. So the Jewish people could now
appear as a rights-bearing subject even without the legal armor of a state.
But they should be vigilant, he warned, in insisting that this recognition
was granted strictly as a ‘state in the process of formation’. It was of the
utmost importance that Jews were principally recognized as a future state,
as placeholders for their future selves, rather than in their present

65 See Martyn Housden, ‘Ambiguous Activists: Estonia’s Model of Cultural Autonomy as
Interpreted by Two of its Founders, Werner Hasselblatt and Ewald Ammende’, Journal
of Baltic Studies 35, no. 3 (2004), 239.

66 Schiemann, ‘Grundsätzliche Fragen zum Genfer Minderheitenkongreß’, 3.
67 Their statement is reproduced in Herbert Kraus, Das Recht der Minderheiten: Materialien

zur Einführung in das Vertändnis des modernen Minoritätenproblems (Berlin: Verlag von
Georg Stilke, 1927), 244.
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circumstances dispersed throughout the world. In this vein, he argued
against the American Jewish Congress’ proposal for the representation of
the Jewish people at the League of Nations. Representation of the Jews as
an ‘inter-territorial entity’, he wrote, clearly remained wedded to the
‘Diaspora-conception’ of the Jewish people:68

From a strictly Zionist point of view, every attempt to base Jewish policy on the
present status of the Jewish people must, therefore, be considered undesirable and
unadvisable. Any attempt to sanction and legalize the existence of a Jewish people as
an extraterritorial people is, for a Zionist, an unacceptable programme, since the
chief aim of Zionism is to concentrate in Palestine the greatest possible number of
Jews, as quickly as possible, thereby transforming the Jewish people from an
extraterritorial entity into a territorial nation, with a State, normal economy and
culture of its own.69

Fearful that the Jews might become legally frozen in their extraterritor-
ial phase, Feinberg stressed that representation must be based on what
the Jews would become, rather than what they were. Like the Ukrainians,
they wanted a state, and the newfound malleability of international law,
with its range of new legal subjects, should not ‘legalize’ or normalize
a non-state or pre-state condition of being: Jews needed to keep their eyes
on the prize of a place in the traditional order of sovereign states. For
many, then, the rights of non-states could only ever be consolation prizes
or legal waystations. In the rush to write new, non-state histories of
international law, it would be a mistake to obfuscate the deep and pro-
found imprint of the state in the political imaginary of those who also
strategically embraced less conventional rights paradigms and legal
formations.70

For many international claim-makers bundled under the League’s
oversight regimes, the intricate co-implication of the League’s laws and
the legal subjects it recognized was precisely the problem. Could one
speak in the international sphere and use the League’s laws without
accepting the political universe implied by the subjects it named? This
question proved especially acute for mandate peoples who rejected the
very premise of the mandates system; that is, that they were not yet
capable of governing themselves. Arabs in Mandate Palestine repeatedly
attempted to walk this delicate line. They looked to enlist the League’s
laws against the policy of the mandatory power, especially as it concerned

68 Feinberg, Some Problems of the Palestine Mandate, 120.
69 Ibid., 121. Emphasis in original.
70 On the enduring postcolonial preference for state sovereignty over international rights,

and role of the tension between the two in the history of human rights, see SamuelMoyn,
The Last Utopia: Human Rights in History (Cambridge, Mass.: Harvard University Press,
2010), esp. 84–119.
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the ‘Jewish national home’, yet worked to avoid the implication that, in
their use of those laws, they effectively accepted the legitimacy of the
League’s dispensation in the Middle East. Their petitions to the League
bear the marks of this effort to deploy the mandate system’s political and
legal resources while remaining aloof from the broader implications and
assumptions of that order – remaining aloof from the very name ascribed
to them. The disclaimer in a 1930 petition from the Arab Executive was
emblematic: the Executive’s attempt ‘to prove that His Majesty’s
Government have violated the rights of the Arabs which were recognized
even by the Mandate’, maintained that the petition, ‘should not be
considered as an expression on the part of the Executive Committee of
their acceptance of the Mandate’.71 The Palestine Arab Liberal Party
likewise announced that ‘by relying upon the Mandate they do not admit
of the legality of it nor are they in agreement with it’.72

But, of course, the capacity to be ‘heard’ at the League already pre-
presumed the mandates system and the world in which a mandates
system made sense. The intractable nature of the system’s civilizational
assumptions was rendered especially visible by the fate of a mass petition
from Western Samoa signed by the overwhelming majority of the adult
male population. No matter how emphatic the evidence of political
organization and political agency, the PMCwas always already convinced
of the deep political incapacity of the Samoan claim-makers, coming as
they did from a C class mandate territory.73 In Peter Goodrich’s terms,
law founds subjectivity ‘as a place’ ‘from which the subject speaks’: ‘only
through Law does the [legal] subject gain a name and know its place, the
space from which it came’. In this sense, the underlying ‘structure of legal
place and presence is genealogical’.74 To speak the law always already
invoked that place, that genealogy, that origin-of-self story: a particular
legal subjectivity could not be extracted from the order in which it was
thinkable in the first place. In this sense, the extension of the law to new
subjects could, in some cases, prove more troubling and debilitating than

71 Memorandum on the Palestine White Paper of October 1930 by the Arab Executive
Committee, prepared by Aouni Abdul-Hadi, December 1930, LNA R2286, 6A/23373/
224. See also Report of the Executive Committee of the Arab Palestine Congress,
25 April 1921, LNA, R15, 1/12151/2413; Secretary General of the Arab Delegation of
Palestine to the Secretary General of the League of Nations, 4 June 1930, LNA, R2280,
6A/5231/224.

72 Memorandum from the Standing Committee of the Palestine Arab Liberal Party, Haifa,
15 June 1931, LNA, R2287, 6A/31069/224.

73 As Susan Pedersen so clearly demonstrated in her article ‘Samoa on the World Stage:
Petitions and Peoples before the Mandates Commission of the League of Nations’,
Journal of Imperial and Commonwealth History 40, no. 2 (2012): 231–261.

74 Peter Goodrich, ‘Specula Laws: Image, Aesthetic and Common Law’, Law and Critique
2, no. 2 (1991), 244.
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other transactions of denial and exclusion.75 If the state’s singular grip on
international legal personality was slipping, Politis’s liberatory metaphor
of the bars of a cage being bent and broken can hardly be adopted as our
own emplotment device. In this period, international law was also busy
finding creative ways of ‘including’ new regions, subjects and states on
a profoundly unequal basis.76 Being ascribed a name in international law
could be a prison of its own.

* * *
In a 1979 article, Hedley Bull wrote phlegmatically of contemporary
enthusiasm for the role of ‘the new international actors’. In fact, non-
state groups, movements and individuals had always played an important
role in the modern international system. True, what had been widely
asserted ‘about European international relations from the time of Vattel
in the mid-eighteenth century until the end of the First World War was
the legal fiction of a political universe that consisted of states alone, the
doctrine that only states had rights and duties in international law’. But
the assertion of this doctrine, he reasoned, should not be mistaken for an
adequate account of the ‘actual course of international political events’,
which had always involved actors other than states.77

Bull thereby contrasted pre-First World War international legal theory
with actual facts of the modern international system. It is those two
‘tracks’ or levels of analysis that begin to merge into a single story in the
interwar years as international legal theory slowly made room for subjects
other than states. Today, we take it for granted that a host of non-state
actors enjoy (some sort of) international legal personality.78 Yet

75 On this point in a colonial context, see Samera Esmeir, Juridical Humanity: A Colonial
History (Stanford: Stanford University Press, 2012).

76 See, for example, Antony Anghie, Imperialism, Sovereignty and the Making of International
Law (Cambridge: Cambridge University Press, 2005); Pedersen, The Guardians;
Mark Mazower, ‘An International Civilization? Empire, Internationalism, and the
Crisis of the Mid-Twentieth Century’, International Affairs 82, no. 3 (2006), 553–566;
Rose Parfitt, ‘Empire des Nègres Blancs: TheHybridity of International Personality and the
Abyssinia Crisis of 1935–36’, Leiden Journal of International Law 24 (2011), 849–872;
Usha Natarajan, ‘Creating and Recreating Iraq: Legacies of the Mandate System in
Contemporary Understandings of Third World Sovereignty’, Leiden Journal of
International Law 24 (2011), 799–822. For an important account of international law
as both imperialist and liberatory, see Sundhya Pahuja, Decolonising International Law:
Development, Economic Growth and the Politics of Universality (Cambridge: Cambridge
University Press, 2011).

77 Hedley Bull, ‘The State’s Positive Role in World Affairs’, Daedalus 108, no. 4
(1979), 112.

78 For a recent appraisal of the current situation, see Nehal Bhuta, ‘The Role International
Actors Other than States Can Play in the New World Order’, in Antonio Cassese (ed.),
Realizing Utopia: The Future of International Law (Oxford: Oxford University Press,
2012), 61–75.
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a substantial jurisprudence on this question emerged only between the
wars, prompted in no small part by the innovations of the new interna-
tional order. This intellectual history, I want to suggest, should not be
isolated from a thicker domain of political practice and legal performance.
Because, at the same time as jurists were conceptualizing the possible
legal personality of non-states, a wide variety of non-states were already
using the League’s order to advance their interests, thereby actively, if
indirectly, contributing to law-making. Practical and procedural mea-
sures sometimes ran far ahead of the conceptual world, leaving scholars
to ‘discover’ the great theoretical innovations of the former only belatedly
(as in the case of the petitions procedure, for example).79 This chapter has
thus worked towards a more interactive history of international subject-
hood, documenting an international public sphere being pushed and
prodded by those who sought to use it. If the social cosmos of interna-
tional law was both materially and conceptually in flux in the interwar
years, busy birthing the pluralist world order of today, those two domains
developed in close interaction, spurring and frustrating each other in turn.

79 See, for example, Judge A. A. Cançado Trindade’s recovery of the League’s petition
procedures as trailblazing experiments in the granting of international procedural capa-
city to individuals – a crucial precondition for contemporary human rights instruments:
A. A. Cançado Trindade, ‘Exhaustion of Local Remedies in International Law
Experiments Granting Procedural Status to Individuals in the First Half of the
Twentieth Century’, Netherlands International Law Review 14 (1977), 373–392.
In a more historical vein, Ananda Burra’s research shows how a particular image of
mandate petitioning was ‘normalized’ and redeployed after the Second World War by
those seeking to establish the right of petition as a ‘natural’ part of the international
protection of human rights. Ananda Burra, ‘Rights Inherent in the Body Politic:
The Jurisprudence of Anticolonial Petitioning in the League of Nations and the United
Nations’, paper given at the conference ‘From the League of Nations to the United
Nations’, European University Institute, 21–23 March 2013.
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13 The Internationalism of Human Rights

Roland Burke

From the closing phases of the Second World War, as the order of the
world to come was literally scripted and rescripted in committee meetings
at Dumbarton Oaks (1944) and in grand plenaries at San Francisco
(1945), the concept of human rights emerged as the pre-eminent moral
internationalism. Advanced by countless statesmen, jurists and scholars,
notably those from the American-Jewish Committee, the American
Commission to Study the Organization of Peace, the National
Association for the Advancement of Coloured People and emergent
new voices from those states which lacked major geostrategic power,
human rights would be the international sibling to a world of national
sovereignties.1 Sweeping away the complex interwar web of minority
rights, humanitarian dispensations and imperialist trusteeship, human
rights internationalism and globalized sovereign nationalism promised
a rationalization of the world system, elegantly embodied in the terms of
the United Nations Charter.2 While often identified as a crippling design
flaw in the post-war settlement, Article 56 of the Charter, which man-
dated the promotion of human rights, and Article 2 (7), which promised
sovereign autonomy, were twinned lodestars for the new global order.
Neither was decisively privileged in the foundational document of the
modern human rights idea, the Universal Declaration of Human Rights
(UDHR), adopted on 10 December 1948.

This chapter advances two arguments, both speaking to the relative
balance among national, international and universal in the history of the

1 J. Burgers, ‘The Road to San Francisco: The Revival of the Human Rights Idea in the
Twentieth Century’, Human Rights Quarterly 14, 4 (1992), 447–477. See also
E. Borgwardt, A New Deal for the World (Cambridge, Mass.: Harvard University Press,
2005); andG.Mitoma,Human Rights and the Negotiation of American Power (Philadelphia:
University of Pennsylvania Press, 2013).

2 For a précis of the intellectual milieu of the 1940s and the provenance of the new post-war
design, see the outstanding history from M. Mazower, Governing the World (London:
Penguin Press, 2012), 191–243; on the competing international moral language of liberal
empire, in terminal decline by this point, see J. Pitts, A Turn to Empire: The Rise of Imperial
Liberalism in Britain and France (Princeton: Princeton University Press, 2005).

287

C6 7 D 6 2 2: 23 6 2C 9CC ,  42 3 :586 8 4 6 C6  9CC , 5 : 8   
. 2565 7 9CC ,  42 3 :586 8 4 6 2 3 :586 1 : 6 :C 02: /2 2C , , D3 64C C C96 2 3 :586 6

https://www.cambridge.org/core/terms
https://doi.org/10.1017/9781107477568.014
https://www.cambridge.org/core


human rights idea and the interdependent relationship between faith in
the nation state and themeaning of human rights. First, it seeks to recover
a distinctively nationalist species of internationalism that was conjoined
to the post-war human rights project. It argues that this human rights
internationalismmarked the final renovation of a liberal nationalist tradi-
tion and a renewed confidence in the potential for the sovereign state,
were it to be properly constituted. Later obscured by the avowed anti-
statism of the transnational nongovernmental organization (NGO)
‘breakthrough’ of the 1970s, this first variant of a global human rights
enterprise, which commenced in 1945, reconfirmed and institutionalized
the primacy of nation states as the emancipatory instrument of first and
best resort. Registered emphatically in the deliberations of the UN, the
archives of the key powers and in the papers and writings of its major
architects, this international project to recuperate nationalism was
a durable feature of the human rights idea as it was advanced between
1945 and the revolutionary shift of the 1970s NGO ‘breakthrough’.

Second, the chapter will chart the key points of difference between inter-
nationalist human rights efforts of the first two decades of the post-war
period and those which emerged in the human rights ‘boom’ of the 1970s.
The 1940s internationalists, often national political or juridical figures,
were defined by their expansive and optimistic orientation. By contrast,
1970s transnational NGO activism adopted a vision of rights defined by
parsimony, advanced by social movements that were typically distant
from national political levers. Each cohort held profoundly different
expectations about the interactions among the realms of state, individual
and world. International human rights advocates expended volumes of
prose on how human rights were or, more often, were not secured under
national legislative regimes. Academic and juridical in approach, they
pondered how states might be reformed with international assistance
and, perhaps, regional and universal supervisory measures of last resort.
There was no escaping the state – it was ‘themeans essential’ for universal
human rights, to be cajoled, reformed, developed and civilized into a force
for individual freedom.3 Two decades later, the transnational activist

3 For instance, Roosevelt, Summary Records of the Commission on Human Rights,
Drafting Committee, E/CN.4/AC.1/SR.8, 17 June 1947. While less visible, and less
successful, the early UN sought the codification not only of human rights, but also of
their necessary correlative – the right kind of state. 1948 had framed the broad contours of
what constituted human rights, the Ad Hoc Committee on Factors sought to frame what
constituted a legitimate independent state. Given themagnitude of the task and the lack of
productive resolution to the debate, it was perhaps unsurprising that it was promptly
forgotten. Summary Records of the Ad Hoc Committee on Factors (Non-Self-Governing
Territories) A/AC. 58, May–September 1952. See also, Preparatory Study Concerning a Draft
Declaration on the Rights and Duties of States, A/CN.4/2, 15 December 1948.
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‘breakthrough’ proposed precisely such a breakout from statism and, in
a revealing apportionment of energy, devoted substantial effort to helping
individuals literally escape their state, with freedom to emigrate becoming
a signature cause of the 1970s.

In reassessing the two human rights globalisms, one born in the 1940s,
the other emergent in the 1970s, this chapter proposes a more hesitant
embrace of supra-nationalism as the best metric of fidelity to the philo-
sophical content of human rights. The reflexive preference of human
rights historiographies, both ‘old’ and ‘new’, has been to identify the
human rights idea as one that was always and everywhere defined by
state transcendence. A generation of older histories identified the post-
war international human rights crusade as a landmark transition in the
evolutionary process that would slowly erode the state – and thus, for
these scholars, 1945–1948 may be accurately identified as something like
the ‘birth’ of modern human rights.4 For these newer historians, most
strikingly Samuel Moyn, human rights only emerged as a distinctive
concept when they were decoupled from sovereignty – a transition that
had not occurred in any meaningful sense until the 1970s.5 This revisio-
nist view properly emphasizes the persistence and actual amplification of
sovereignty in the post-war period. Yet it tends to diminish the impor-
tance of the 1940s variant of ‘human rights’ because of its sovereign and
nationalist milieu, rather than approaching it as highly influential peer to
the anti-sovereign ‘human rights’ of the 1970s.

Whatever the relative merits of each of the pendulous historiographical
wanderings on where and when to find the magically transformative
supranational, in terms of the historical content of human rights, there
was instead a contested partitioning among the international, the
national, and the individual. Alterations in the status of each of these
concepts altered the meaning of ‘human rights’. While the appropriate
fraction accorded to each of these three realms was in flux, with a sharp
break in the 1970s, elites and many popular movements assumed for
much of the nation state’s contemporary life that it was the necessary
correlative to individual rights. This nationalist dimension does not

4 Exemplar of the first-generation works and still impressively comprehensive is
P. G. Lauren, The Evolution of International Human Rights: Visions Seen (Philadelphia:
University of Pennsylvania Press, 2003).

5 For the most provocative, see S. Moyn, The Last Utopia (Cambridge: Harvard/Belknap,
2010), flagship of the ‘new history’. See also recent pioneering work on the 1970s ‘break-
through’, notably J. Eckel and Moyn (eds.), The Breakthrough: Human Rights in the 1970s
(Philadelphia: University of Pennsylvania Press, 2013); S. Snyder,Human Rights Activism
and the End of the Cold War: A Transnational History of the Helsinki Network (Cambridge:
Cambridge University Press, 2013); and B. Keys, Reclaiming American Virtue: the Human
Rights Revolution of the 1970s (Cambridge: Harvard University Press, 2014).
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diminish the international history of human rights; rather, it illuminates
its coexistence in a triangular system, affixed in place by a protective
national order of domestic policy under sovereign rule and, more dis-
tantly, an international community of nation state peers, NGOs, and
supra-state agencies. The centrality of the right to self-determination,
first introduced in the UN General Assembly in November 1950, insis-
tently internationalized national sovereignty and, in the process, elevated
rather than diminished the status of the state. In the internationalization
of a human right to self-determination, the human rights language of the
1950s and 1960s secured the legitimacy of nationalism and, indeed,
established sovereignty as the fundamental enabling condition for the
universal freedoms promised in the UDHR and its successors.

For a prolonged period, nationalism became more, rather than less,
involved with universal human rights. Across debates on decolonization,
which recast legitimate sovereignty, through the global distributional
challenges posed by resource-intensive social rights, to the fraught issue
of individual petitions, human rights were firmly embedded in the realm
of the international located at the vertex of the nation, individual and
universal. The history of human rights was, then, international and intra-
state as much as it was disruptively transnational.6 Although the subse-
quent turns of the 1970s pushed an understanding of human rights that
was avowedly global and to be pursued via a fully supranational crusade,
much of it remained, and remains, in the orbit of states. The history of an
apparently maximal internationalist concept is paradoxically not one of
maximal internationalism, let alone one defined by the still bolder
category of transnationalism.7

A Palace for Nations, and a Place for Internationalists:
Assembling and Authoring Human Rights in the Early
United Nations

Well before the UNwas a geographical place, universal human rights was
an international idea, efforts toward institutionalized human rights pro-
motion an incipient international fact, and their future implications
a modest political challenge to governments. The foundational expres-
sion of this human rights internationalism, the 1948 UDHR, was drafted

6 Cf. R. Normand and S. Zaidi, Human Rights at the UN: the Political History of Universal
Justice (Bloomington: University of Indiana Press, 2008).

7 The fine parsing and distinction between these categories remains somewhat uncertain,
but the inflexion of each can be broadly deduced; see K. Pomeranz, ‘Histories for a Less
National Age’,AHR 119 (2014), 1–22; C. A. Bayly, S. Beckert et al., ‘AHRConversation:
On Transnational History’, AHR 115 (2006), 1441–1464.
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in sittings that crossed oceans and disrupted diplomatic conventions.
French children, for instance, found their way into the chamber, along-
side the usual complement of over-travelled diplomats, punctuating the
then heated debates in Committee III to the apparent relief of Anna
Newlands (New Zealand) and Marga Klompe (Netherlands).8 Its adop-
tion, at the Palais des Chaillot in Paris, occurred when the UN
Organization (UNO) had yet to turn the first sod for its permanent
headquarters inManhattan. From its inception, international pretensions
of the post-war human rights project were unmistakably ambitious and
sought to be vastly more inclusive of a world outside the usual axis of
Atlanticist nodes. Not only was human rights promotion amongst the first
enterprises commenced by the new UNO, but it also produced the first
moments when the interests of the five Great Powers encountered dissent
from amuch wider world. Unlike the comfortable entente of the powerful
that steered the League of Nations, legations from Britain, France, the
United States, and the USSR were met consistently by voices from Asia,
the Arab World, Latin America, Oceana and the Caribbean, as well as
from a handful of African countries.

To the shock of an older generation of diplomats, these new partici-
pants in international organization spoke as peers. When studying the
catalogue of figures that drove the early UN program, the dominant
characterization was of ‘internationalist nationalists’, often cosmopolitan
in background. Charles Malik, for instance, was a Thomist philosopher
from Lebanon, with principles shaped by his experiences of Nazismwhile
studying under Heidegger in interwar Germany.9 In the 1940s, he was
already a significant figure in Lebanon’s national polity. A decade after
the UDHR was concluded, he would become the flawed leader of
a divided Lebanese state. Philippine representative and Pulitzer Prize
winner Carlos Romulo was a liberal nationalist, friend of America and
exponent of a moderate pan-Asian solidarity.10 He played a substantial
role in the transition to independence alongside PresidentMagsaysay and
a rather more ambiguous one in his later years as Foreign Minister to
General Ferdinand Marcos. Indian feminist and parliamentarian
Hansa Mehta had been tireless in the struggle against the British and
influential in early political debates underNehru.11 Confucian philosopher

8 United Nations Secretariat, Official Photograph 170762, Committee III, Paris,
1 November 1948.

9 See, generally, M. E. Glendon, ‘Foundations of Human Rights: The Unfinished
Business’, American Journal of Jurisprudence 44, 1 (1999), 1–14.

10 Romulo elaborated his philosophy at length; for the most condensed exposition, see
I Walked with Heroes (New York: Holt, Rinehart and Winston, 1963).

11 G. Sluga, ‘“Spectacular Feminism”: The International History of Women, World
Citizenship, and Human Rights’, in F. de Haan et al. (eds.), Women’s Activism: Global
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Peng-Chun Chang was less deeply engaged with national political life but
was nevertheless personally distraught as the communist successes
mounted and the liberal, syncretic Chinese nation of his imagination
receded.12 Chang’s colleague, Dr JohnWu, was much more immediately
engaged in politics – and wrote much of Taiwan’s constitution.

From the Western world, the two great icons of the UN rights enter-
prise operated with national and global personalities. Eleanor Roosevelt
was a touchstone for American liberals and international progressivism,
her newspaper columns traversing the full range of contemporary chal-
lenges from the high geopolitical through to domestic counsel for young
American women.13 The recently widowed First Lady was promptly
crowned ‘First Lady of the World’ and struggled to mediate between
her roles as American national representative and symbol of a fading
Grand Alliance amity. Fifteen years after her greatest triumph, the
UDHR, the eulogies spanning the Soviet Union to Chile were perhaps
the sole moment of genuine consensus in a deeply riven General
Assembly.14 René Cassin, the future Nobel Laureate and retrospectively
invented primary author of the UDHR also managed plural and some-
times conflicting identities – national, religious and international. He was
an avowed defender of the Fourth Republic, at once French, Jewish and
free-range human. His early adulthood was lived in a France that still
had strong memories of Dreyfus. His middle decades were haunted by
the Holocaust and consumed by two simultaneous projects: the restora-
tion of the Republic and revival of international legal protection for the
individual person.

The logic of the post-war human rights concept implied vast and
intensive traffic of ideas and personnel, inbound and outbound. More
than merely drawing personnel to Lake Success for a globalized Tennis
Court Oath, theUN’s human rights programwas hyper-mobile. Aware of
the power of simple physical presence, Division Chief John Humphrey
promptly embraced the opportunity to ‘carry the human rights flag’ to

Perspectives from the 1890s to the Present (Abingdon: Routledge, 2013), 44–58; for her brief
reflection on the early UN program, see Mehta’s article, ‘International Bill of Human
Rights’, The Aryan Path 21, 3 (March 1950), 99–103.

12 For themost detailed current treatment of Chang’s role, see F.Krumbein, ‘P.C. Chang –
The Chinese Father of Human Rights’, Journal of Human Rights 14, 3 (2015), 332–352.

13 A. Black and E. Roosevelt, The Eleanor Roosevelt Papers: The Human Rights Years,
1949–1952 (Charlottesville: University of Virginia Press, 2012); on Roosevelt’s liberal-
ism, see Black, Casting Her Own Shadow: Eleanor Roosevelt and the Shaping of Postwar
Liberalism (New York: Columbia University Press, 1997); and Black and Roosevelt,
Courage in a Dangerous World: The Political Writings of Eleanor Roosevelt (New York:
Columbia University Press, 2013).

14 Verbatim Record of the General Assembly Plenary, Tribute to the Memory of Eleanor
Roosevelt, A/PV.1168, New York, 9 November 1962.
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sites across the world, a task he embarked upon in earnest as soon as it
became feasible, with theUNprogram and its satellite NGOs crossing the
world as a caravan of advocates and talking symbols.15 By relentless
agility, which was often uncomfortable for those who were impressed
into service, Humphrey and his UN human rights flag literally arrived
in a yurt in rural Mongolia.16 Human rights abstraction was brought to
earth, and indeed, its international custodians were nourished, in one
instance, on mare’s milk somewhere outside Ulan Bator.17

The traffic was not strictly outbound. Formal recognition of a place for
human rights within international organizations had quickly and rela-
tively quietly produced a renovated space where non-state advocacy and
participation was unexceptional. From the first sessions of the
Commission on Human Rights, representatives from international civil
society were a routine presence. They took the floor with state legations
during the day and, in the evenings, risked unplanned contact with the
floor following well-provisioned social functions with their nation state
counterparts. In this way, too, the UN provided both the home for
nations and the assembly point for international human rights NGOs.
The International League for the Rights of Man and the International
Commission of Jurists (ICJ) sortied from international nodes in Geneva
and New York, moving easily from the institutional to more local and
national domains. These early NGOs extended their sinews across the
Atlantic and, increasingly, to lands beyond, with the ICJ holding major
conferences in Delhi (1959) and Lagos (1961).18

Explicitly cast as universal and inhering in the individual, human rights
as configured in the post-war era were philosophically above and beyond
borders. They were informed by the world, however partially and imper-
fectly, and key personnel would travel across the expanses of every popu-
lated continent. In the phrase of the UDHR, human rights represented ‘a
common standard of achievement for all peoples and all nations’.19 As we
will see, these rights relied emphatically on the power of sovereign nations
to ensure their realization. Universality resided in an internationalization

15 J. HumphreyHuman Rights & the United Nations: A Great Adventure (Dobbs Ferry, N.Y.:
Transnational, 1984), 278.

16 Ibid., 312.
17 Ibid.; S. Harden, ‘Report on Seminar (Confidential)’, Foreign and Colonial Office,

17316/65, December 1965, FCO371/189948, UK National Archives, Kew (UK NA);
see also the official report, United Nations Advisory Services in Human Rights, Seminar
on the Participation of Women in Public Life, Ulan Bator, 3–17 August 1965, ST/TAO/
HR/24.

18 ICJ, African Conference on the Rule of Law Lagos, Nigeria January 3–7, 1961: A Report
on the Proceedings of the Conference (n.s., ICJ, 1961).

19 Preamble, Resolution 217A (III), Universal Declaration of Human Rights, 10 December
1948.
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of national citizenries and the proliferation of healthy sovereign states.
Charles Dukes, the British Labor appointee pithily stated the situation in
one of the first meetings of the Commission. In February 1947, after long
philosophical disquisitions on the individual and the nation, Dukes was
blunt – the promotion of the great catalogue of rights that had already
been canvassed was simply infeasible unless there was ‘somebody in the
form of the State’.20

A World Made New for States? The Presumptive
Nationalism of the International Bill of Rights

The collective authors of thefirst flagship of the human rights enterprise, the
1948 UDHR, prepared a text which both augmented and constrained the
powers of the sovereign state. In its sweeping provisions for economic and
social rights, the fulfilment of which fell almost entirely upon the national
community, the Declaration expanded the bounds of human rights, the
proper reach of the state, and the power that sovereigns legitimately
required to undertake their responsibilities. The UDHR’s provisions on
human equality presumed a unitary nation of equal citizenship endowed
with fully symmetrical rights. This was a profound shift from the League of
Nations philosophy, embedded in both its Covenant and its satellite
treaties, which established through its minorities treaties a space for the
direct, unmediated interaction between a variety of subnational commu-
nities and international institutions.21 Foremost, the UDHR was
a blueprint for a world of universal human rights within nation states.
The UN Charter had promised, eventually, a world of states – the UDHR
promised, at some future point, a world of rights-bearing citizens within
them.22 This was the guiding complementarity that organized the post-war
human rights project, and its conceptual basis was not seriously threatened
until the late 1960s.

The UDHR’s authors remained deeply engaged with the recuperation
of sovereignty, despite their rhetorical deference to unalloyed

20 M. E. Glendon, A World Made New: Eleanor Roosevelt and the Universal Declaration of
Human Rights (New York: Random House, 2001), 40.

21 The cleavage between the pre- and post-war approach tominorities was articulated by the
Commission on Human Rights in 1950. Its assessment on the status of the League of
Nations Minorities Treaties was reasonably clear that minority rights were now obsolete
and inoperative: ‘All the international decisions reached since 1944 have been inspired by
a different philosophy. The idea of a general and universal protection of human rights is
emerging. It is therefore no longer only the minorities in certain countries which perceive
protection, but all human beings in all countries who receive a certain measure of
international protection’. Commission on Human Rights, Report on Minority Rights,
1950, E/CN.4/357.

22 Cf. The Last Utopia, 29, 30, 85.
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universalism. Across the debates of the late 1940s, the architects of the
Universal Declaration were acutely aware of the limits of a transcendently
international position. None was seriously inclined to the anti-statist
vision later promoted by the NGOs of the 1970s. In 1947, at the very
first meeting of the drafting committee for the Declaration, the great
pleaide of human rights philosophers including Confucianist Peng-
Chung Chang, future Nobel Laureate René Cassin and Thomist
luminary Charles Malik were studiously averse to opening with philoso-
phy – and began the grand project by falling back to the bedrock of
national constitutions. Far from commencing at the abstractly universal
and proceeding downwards, their foundational working document was
an exhaustive catalogue of rights recognized by nation states.23 Universal
human rights, literally, began with the aggregate sum of the rights given to
national citizens in the various countries of the world. The document,
prepared by the head of the nascent UN human rights division, the sickly,
stoical and staid Canadian lawyer John Humphrey, was averse to globa-
lized abstraction. When questioned by Australian representative Colonel
William Hodgson on the orientation of the document, Humphrey
explained bluntly that the compilation ‘contained no statement about
the philosophy on which the Secretariat document was based because
this document had not been based on any philosophy’.24 While it would
soon accrete all manner of philosophical accoutrements, the initial, pro-
saic source was empirical research on the collective wisdom of nations.
Throughout 1947 and 1948, the initial texts for the UDHR and the more
embryonic but legally binding draft Covenant obtained their universals
primarily from the upward process of distillation fromnational experience
and, to a lesser degree, the downward process of philosophical and
juridical reasoning from first, transcendent principle.25

Codifying international human rights was a project anchored in
national experience, and it presumed national means as the default
remedy. This logic was rarely contested, and it encountered difficulty
principally in those cases that directly engaged the interface between
national citizenship and the wider international sphere. René Cassin,
who wrestled with analogous questions within his personal life and iden-
tity, acknowledged the deficiency openly but sought no totalizing shift

23 Chang, who would later become inclined to more delphic interventions, was an early
advocate of the approach of this giant compilation document. At the second meeting, he
urged that the Drafting Committee ‘should proceed from the concrete to the abstract’.
Summary Records, E/CN.4/AC.1/SR.2, 11 June 1947.

24 Summary Records, E/CN.4/AC.1/SR. 1, 9 June 1947.
25 See, notably, the voluminous compendium of national rights provisions, Commission on

HumanRights Drafting Committee, International Bill of Rights, E/CN.4/AC.1/3/Add.1,
11 June 1947.
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from citizen to human.26 While the early human rights framers had
allowed a modest and attenuated right to seek and enjoy asylum, protec-
tion of humans outside of their native national frame ‘was a difficult
problem’, and it had been ‘left unsolved by the declaration’.27 When it
came to ‘the status of individuals living on foreign soil’, the Declaration’s
logic had no real answer.28 ‘There was’, he observed, ‘not a single country
which did not discriminate to some extent between its own subjects and
aliens’.29 A patched up, austerity subset of rights was Cassin’s proposed
solution – a palliative measure which drew closer to humanitarian dis-
pensation than post-war visionary.30 Emigration, asylum, refugee rights
posed similar challenges.31 Despite the immensity of displacement and
refugee flows, with millions stateless or nationally ‘misallocated’ in
Europe, the revealing issue of statelessness and the human person ‘out
of state’was insufficient to rupture the bond between national citizenship
and human rights in the late 1940s.32 Coerced or otherwise, emigration
was not readily accommodated within the post-war logic of states and
citizens.33 The tendency was to an improvised treatment – these cases
were episodic, voluntary transactions that only fleetingly suspended the
citizen–state model.34 Similarly, for architects of the UDHR, albeit with
some reluctance on the part of Cassin, human rights for the stateless was
a problem best resolved not by universal, unmediated internationalized
protection, but via a universal international assurance of being citizens,
somewhere, eventually.35

Long-term refugees and the durably stateless were more disruptive but
equally parenthetic concerns. For instance, when a question regarding
the precise status of stateless persons was raised, Cassin was inclined to

26 For the complex relationship of Cassin’s nationalism and his commitment to universal-
ism, see A. Prost and J. Winter, René Cassin and Human Rights: From the Great War to the
Universal Declaration (Cambridge: Cambridge University Press, 2013), 124–126,
206–208, 221–226, 301–302, 350–352; see also G. Sluga, ‘René Cassin: Les droits de
l’homme and the Universality of Human Rights 1945–1966’, in S. L. Hoffmann (ed.),
Human Rights in the Twentieth Century (Cambridge: Cambridge University Press, 2010),
107–124.

27 Summary Records, E/CN.4/AC.1/SR.37, 18 May 1948. 28 Ibid. 29 Ibid.
30 Ibid. 31 Summary Records, E/CN.4/AC.1/SR.3, 11 June 1947.
32 Impressive scholarship on this area is emerging, see G. Cohen, In War’s Wake: Europe’s

Displaced Persons in the Postwar Order (Oxford University Press, 2012).
33 Cf. Cohen, ‘The “Human Rights Revolution” at Work: Displaced Persons in Postwar

Europe’, in Hoffmann (ed.), Human Rights in the Twentieth Century, 45–61.
34 Summary Records, E/CN.4/AC.1/SR.36, 17 May 1948. Assurance of divesting nation-

ality was more acceptable than an assurance of gaining it, and temporary asylum much
more acceptable than emigration wholesale. Cassin explicitly stated ‘temporary’.

35 Summary Records, E/CN.4/AC.1/SR.39, 19 May 1948. Cassin felt prophylaxis better
than cure and sought phrasing that stipulated a ‘duty’ on the international community to
‘prevent Statelessness’.
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put it aside; that was a problem for another text, and the drafters already
held a surplus of problems.36 In the post-war intellectual milieu of the
Commission, humans without national citizenship were a pathological
and, optimistically, temporary phenomena.37 Within the UN of the time,
the collective and patchwork approach of the Leaguewas reflexively taken
as the exemplar of pre-war unwisdom. The heroic compassion of Fridtjof
Nansen was to be admired in retrospect, not emulated or institutionalized
as a first-line remedy. Successful transformation to a world of rights-
bearing, state-bound national citizens would make future Nansens
redundant.38 Rather than abandoning a citizen–state model of the
world, much of the early debate involved retrofitting supplemental pro-
tections and a form of identity – stateless human – that could be invoked
in exceptional circumstances. A universal set of rights that inhered to all
humans, protected primarily through citizenship, paired with self-
determination where suitable (with criteria no one could yet define),
and leavened by humanitarianism and liberal internationalism at the
margins represented the state of the art for all of the major philosophical
strands represented – Malik, the Thomist; Cassin, the continental jurist;
and Chang, the Confucianist. With so many of the international policy
elite constrained by a deep aversion to the experiments in the 1920s, there
was no other plausible option in the event space of the 1940s.39 Even
twenty years after the UDHR’s completion, Cassin, in his 1968 Nobel
acceptance speech, insisted that there was ‘no room for doubt’ on the
importance of the nation state. Despite praising all manner of NGO and
internationalist developments in his lecture, according to the now elderly
Frenchman, ‘national jurisdiction’ would ‘always be at the base’ and
would ‘remain primary’.40 The UDHR and the ideals it proclaimed

36 Although hesitant to revise the standard configuration of state and rights-bearing citizen,
Cassin was highly sympathetic to the plight of those outside the state and citizenship, but
was seemingly constrained by a desire to get a feasible text completed; see notably his
statements to the full Commission, Summary Records, E/CN.4/SR.13, SR.25,
4 February and 2 December 1947.

37 Summary Records, E/CN.4/AC.1/SR.9, SR. 13, 18 and 20 June 1947.
38 To some extent, this aversion was less pronounced in the Commission, which included

personnel quite familiar with the Mandates and Minorities systems of the League, when
compared to the wider General Assembly.

39 Episodically, the familiar ideas of interwar internationalism, such as ‘world citizenship’,
were raised, but these never threatened to supersede the nation state as the primary mode
of rights protection; see for instance, José Mora (Uruguay), E/CN.4/SR.14,
4 February 1947. Belgian representative Fernand Dehousse exemplified the general
mood of international citizenship as an undesirable salvage position, not the preference.
On the right to nationality, Dehousse proposed that ‘persons who do not enjoy the
protection of any Government shall be placed under the protection of the United
Nations’. E/CN.4/SR.37, 18 May 1948.

40 Cassin’s acceptance speech, 11 December 1968, in Glendon, A World Made New, 114.
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were innovations insofar as they set the nation within something greater –
it remained the overwhelming part of rights protection.

From ‘Internationalism’ to ‘Universalism’:
The Expedient Roots of a ‘Universal’ Declaration

Amore striking case, indicative of the often forgotten vestigial nationalist
quality in the post-war rights project, was an emphatic statement in the
first UN Secretariat draft on the need for the citizen to be loyal to his or
her national state. As expressed in the first article of the Secretariat out-
line, there was, foremost, a requirement that citizens fulfil their obligation
of citizenship: ‘everyone’, it stated, ‘owes a duty to his State’.41 Proper
exercise of a specific, national citizenship was, at least in some sense,
conceived of as enabling of human rights. The article was sharply attacked
by Malik, who had seen the pernicious effect of closely coupling indivi-
dual rights to notions of loyal national citizenship first-hand in Nazi
Germany. He described its bald formulation as ‘astounding’, yet did not
dismiss it wholesale. Loyalty may well be owed to the nation state, but it
‘might be questioned whether an individual owed such a duty of loyalty
regardless of the characteristics of his state’.42 This left open a more
nuanced defence of the state and citizen mutuality: an appropriately
constituted state, protective of rights, probably was owed loyalty.43

The right kind of state would ensure human rights, and each respective
citizenry could properly be expected to accord it service and fidelity.
Malik ‘insisted’ that a revision be added in pursuit of this logic: if a duty
was owed by citizen to state, then ‘that state must be a just state’.44 Malik
objected to the chauvinism of ‘my country right or wrong’, yet the
recourse was to keep ‘country’ – and merely to ensure that it had to be
‘right’ to be defined as a country in the first place. For his part, Taiwanese
representative Dr John Wu, Chang’s colleague and author of Taiwan’s
constitution, cautioned his colleagues to ‘avoid singling out the state as
the arch-enemy of men’.45 Chiang Kai-Shek’s state probably was
a convincing facsimile of the enemy of men or, at least, a nontrivial
number of the Chiang’s political opponents, but the point was well

41 Draft Outline of the International Bill of Human Rights, prepared by the Secretariat
(Division of Human Rights), E/CN.4/AC.1/3, 11 June 1947.

42 Summary Records, E/CN.4/AC.1/SR.3, 11 June 1947.
43 Elsewhere, Malik’s scepticism about loyalty and the intensification of ‘statism’ was more

strongly expressed; see, for instance, Summary Records, E/CN.4/AC.1/SR.21,
4 May 1948.

44 Summary Records, E/CN.4/AC.1/SR.3, 11 June 1947.
45 Summary Records, E/CN.4/AC.1/SR.20, 3 May 1948.

298 Roland Burke

C6 7 D 6 2 2: 23 6 2C 9CC ,  42 3 :586 8 4 6 C6  9CC , 5 : 8   
. 2565 7 9CC ,  42 3 :586 8 4 6 2 3 :586 1 : 6 :C 02: /2 2C , , D3 64C C C96 2 3 :586 6

https://www.cambridge.org/core/terms
https://doi.org/10.1017/9781107477568.014
https://www.cambridge.org/core


made. The state was both indispensable friend and mortal enemy of
human rights.

Even deciding on the most apt name for the UDHR revealed the
general sentiment that subtended it; a kind of internationalized liberal
nationalism that reached toward, but did not grasp, a fully supranational
formulation of human rights. For almost the entirety of its genesis, the
Declaration was prefixed with ‘United Nations’ or ‘International’. Only
in the final twoweeks, at the end ofNovember 1948, was the shift made to
a ‘Universal Declaration’, largely due to the intervention of the Haitian
representative and, even then, without any corresponding revolution in
thought across the broader UN. The most proximate cause for the transi-
tion was the viciously contended issue of minority rights, a problem that
threatened the uniform, isotropic formulation that was intrinsic to the
emerging philosophy of the text.46 While acutely aware of the limits
implied by this model, Cassin and much of the Western group, soured
by memories of the League, were eager to avoid the raft of minority rights
proposals that had been submitted in the terminal days of the drafting
process, notably those from the Soviet bloc and Yugoslavia. Cassin held
more acute concerns about accreting layers of identity, cultural and
linguistic, that would risk obscuring the proper limits of state power
over the individual person.

Minority rights proposals had been debated and rejected at length
months earlier in Geneva, and their sudden, late re-emergence certainly
could have been confused with calculated obstruction. While Cassin
agreed that the ‘status of national groups within a state was an important
question’, it was ‘not one which could be resolved in a debate on the rights
of man’.47 He argued instead that the draft ‘already proclaimed the
equality of all men everywhere’, and, in its equal recognition, ‘the greater
part of the rights of minorities was therefore covered by the terms already
laid down’.48 He pondered, in despair, the diversity and hyperspecificity
of the problems attendant to various minorities across the world and
warned that it was ‘exceedingly difficult to find a common denominator
for the problems raised by such varied populations’.49 Emile Saint-Lôt,
theHaitian representative and seemingly self-conscious heir to the radical
legacy of Toussaint L’Ouverture, noted Cassin’s lament with resignation.
Saint-Lôt did, however, urge that the Declaration be more fully acknowl-
edged as ‘a document of universal scope’, as a means of salvaging the

46 For the general pattern of debate on minorities and the preference for ‘all’ and ‘every’
constructions, see J. Morsink, The Universal Declaration of Human Rights: Origins,
Drafting, and Intent (Philadelphia: University of Pennsylvania Press, 1999), 92–129.

47 Committee III, Summary Records, A/C.3/SR.163, 29 November 1948
48 Committee III, Summary Records, A/C.3/SR.161, 27 November 1948. 49 Ibid.
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position of those at the margins. Eleanor Roosevelt endorsed the proposi-
tion that ‘guarantee of the rights of the individual made any reference to
the rights of minorities superfluous’, as did Syrian representative and
doctoral student of the League Mandate system, Nizar Kayaly.50 Soviet
and Yugoslav delegates were not mollified. In an effort to cauterize the
issue, Cassin proposed the substitution ‘Universal’ for ‘International’ in
the title, a revision formally moved by Saint-Lôt.51 This tactical measure
ultimately had immense latent meaning and would shape how the docu-
ment was approached in later years. ‘International’ was displaced by
a bolder term, one with connotations that outpaced the text itself. Yet
the avulsion from the older liberal nationalist tradition implied in the
title’s symbolic erasure of ‘national’ had less basis in substance.

Under the terms of the UDHR, individual citizens and nation states
worked most of the time, and universal application protected the rest,
however shakily and opaquely. Any explicit engagement with intermediate
layers of categorization and differentiation among humans was studiously
evaded. There was accordingly no need to resurrect the complexity of the
League’s minority system. Gesture to the ‘Universal’ was a kind of rheto-
rical spandrel, emplaced to cover the issue of national minorities and, to
a lesser extent, colonial territories that were not yet or quite nation states.52

By virtue of its totalizing and transcendent connotation, ‘universal’ could
bridge the rectilinear structure of equal citizens, equal states, and the
complex geometry of minorities, colonies and the stateless. These prag-
matic origins of ‘universality’ were, over time, obscured. In the late 1960s
and early 1970s, universality underwent a process of exaptation, repur-
posed as a talisman by NGO activists who understood the UDHR as
something more than a negotiated, international communiqué on the
rights that states should accord citizens.

Securing human rights was a project intimately bound to the reforma-
tion or, in some cases, the creation of the right kind of sovereign state.
At the close of the 1940s and for the two decades that followed, the
crusade for human rights proceeded in alignment with a vision of an
assembly of democratically organized, self-determined (and hopefully)
liberal nation states. Even for the small NGO movement, perhaps the
most utopian rights activists of the era, any outright supra-national

50 Committee III, Summary Records, Roosevelt and Kayaly, respectively, A/C.3/SR.161,
163, 27 and 29 November 1948.

51 Committee III, Summary Records, A/C.3/SR.165, 30 November 1948.
52 Cassin was fond of architectural metaphors for the UDHR and described a temple, with

portico, pillars and steps, even though these tended to overstate the level of active,
coherent design apparent in the drafting process. He makes no mention of the late
inclusion of a load-bearing spandrel to ensure the structural integrity of the Temple.
See Glendon, A World Made New, 172–191.

300 Roland Burke

C6 7 D 6 2 2: 23 6 2C 9CC ,  42 3 :586 8 4 6 C6  9CC , 5 : 8   
. 2565 7 9CC ,  42 3 :586 8 4 6 2 3 :586 1 : 6 :C 02: /2 2C , , D3 64C C C96 2 3 :586 6

https://www.cambridge.org/core/terms
https://doi.org/10.1017/9781107477568.014
https://www.cambridge.org/core


endeavor was a supplementary measure, a remediation of last resort to
resolve those cases that escaped the local protections of law, constitution
and democratic institutions.53 Utopianism, in the species of the post-war
period, was internationalist, not transnational. The very name of the
premier NGO of the early period, the International League for the
Rights of Man, reflected the assumption that interstate and international
mechanisms would predominate; even when rechristened the
‘International League for Human Rights’ to reflect the shift in contem-
porary language, there was no inclination to adjust to prefix. It was,
decidedly, an ‘International’ League, not a ‘Universal’, ‘Global’ or
‘World’ League.

National Statehood as the ‘Essential Prerequisite’:
International Human Rights in the Era of the Covenants

When the state legations embarked on the next stage of the UN human
rights project in 1949, the nationalist dimensions were further amplified.
The Covenant, split into two separate instruments in 1952, tended
towards the augmentation of the international dimension of human
rights. Unlike the exhortatory character of the UDHR, the two
Covenants – the International Covenant on Civil and Political Rights
(ICCPR) and the Covenant on Economic, Social and Cultural Rights
(ICESCR) – involved formal interstate agreement.54 Insofar as it
extended international treaty power to the interior realm of the state
with a thoroughness hitherto unprecedented, the Covenants were radi-
cally novel. Nevertheless, their form was deeply familiar: a multilateral
treaty solemnly agreed by sovereigns. Debated intermittently for almost
twenty years, the Covenants foundered repeatedly on fundamental divi-
sions about the appropriate balance among national, international and
universal means of human rights protection. Unlike 1948, this now had to
be rendered with the linguistic precision of a treaty, a vastly more onerous
task than the soaring, sweeping, nonbinding language of the UDHR.

The single greatest innovation was the inclusion of a right to self-
determination that entailed full national sovereignty, a feature that had
been absent from the UDHR and was now located first, positioned as the
foundational, enabling article of all human rights that followed.55

Demanded by the emerging caucus of Arab, Asian and Latin American

53 Cf. W. Korey,NGOs and the Universal Declaration of Human Rights: A Curious Grapevine
(New York: St. Martin’s Press, 1998).

54 GA Resolution 2200A (XXI), International Covenant on Civil and Political Rights;
International Covenant on Economic, Social and Cultural Rights, 16 December 1966.

55 See, generally, R. Burke, Decolonization, 35–58.
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representatives, nation statehood was, in the phrase of Syrian delegate
Kayaly, ‘the essential prerequisite of all other rights’.56 All of the indivi-
dual freedoms being sought ‘would be possible only if the fundamental
right to self-determination was recognized first’.57 Episodically contested
by the Western imperial powers who had assumed that a modus vivendi
between universal human rights and empire might be possible, it drama-
tically sharpened the nationalist dimension of the immediate post-war
period.58 Sovereignty and individual rights were, as they had been in 1776
and in nineteenth-century nationalist struggles, coupled together ever
more insistently.

The need for nation states was, for themost part, precariously agreed in
principle, but the nature of proper sovereignty often foundered on the
mismatch between the elegance of the model and the complexity of the
world’s constitutions. Diversity of state forms and the nexus between
state and international was the flashpoint for bitter and repeated clashes
on the status of federal states. As an intermediate species of national
government and a fractionated variant of sovereignty, the Covenants
had especial difficulty in the accommodation of federalism. Federal
clauses were no innovation, yet their application in a treaty that regulated,
as its sole objective, internal conduct within a national community was
profoundly difficult to resolve.59 Unitary states had a full consonance of
sovereignty, with internal and external powers wielded by a single entity.
The signature and ratification of the sovereign in the outward-facing
realm of international organization was matched by full internal powers.
There was no layer of abstraction or mediation between international
promise and the legal capability to realize it. In their dispersion of key
areas of domestic government, many of which were essential features of
the Covenants, federal constitutional arrangements broke the symmetry
between international and local sovereignty. Unfortunately, the whole
edifice of the Covenant and much of the early human rights enterprise
rested on precisely this assumed reciprocity: international human rights
protection required the relevant sovereigns to be both represented and to
be responsible – without it, there was no universality.

One of the most serious tests of the allocation between nation and
international in the drafting of the International Covenants was the

56 Committee III, Summary Records, A/C. 3/SR. 311, 10 November 1950. 57 Ibid.
58 For the tensions, see generally, A. W. B. Simpson, Human Rights and the End of Empire:

Britain and the Genesis of the European Convention (Oxford University Press, 2001).
59 Numerous preceding treaties, bilateral andmultilateral, did presuppose a level of domes-

tic intrusion – but it was not particularly intrusive, for instance, the 1918 trans-Atlantic
agreement to restrict the hunting ofmigratory birds, a delightfully evocative transnational
subject. Migratory birds aside, the depth and comprehensiveness of the Covenants
regulations were of a wholly different order.
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question of economic and social rights. In their sheer material require-
ments, rights to health, housing, clothing, social welfare and even food
were of amagnitude that almost certainly exceeded the capacity of the less
developed states. The substance of these rights extend back to interwar
constitutional models and assorted international welfarist projects of the
League and the International Labour Organization. In these gentle and
learned forums, the promotion of material welfare was certainly not novel
or especially controversial. A decade later, their incorporation by drafters
of the UDHR involved substantive agreement and marginal spats on
phrasing. Yet proclaiming these social rights in the UDHR was one
thing; hardening them into a legal obligation was another and entailed
much deeper consideration of practical implementation.60 In at least one
decisive moment, the resection of the human rights Covenant into two,
the eventual solution was lent by a recent national example, the model of
the 1950 Indian Constitution. Prime Minister Nehru’s elegant formula-
tion had split economic and social rights from their civil and political
siblings while carefully conserving the value of the latter.61

The philosophy of the Indian solution, which spoke to quite distinctive
national conditions, was universalized by the General Assembly as the
best compromise then available.

Across debates and working groups scattered across the 1950s, the
balance was calibrated emphatically to the nation, no matter how meagre
its resources or the orientation of its political system. National responsi-
bility for social and economic rights remained an adamantine feature of the
final text of the ICESCR.62 For instance, when mild gestures towards
direct international responsibility were proposed, notably by Mahmud
Azmi of Egypt, there was little enthusiasm from any of the wealthier states
for any serious departure from the established pattern of nation states
delivering to national citizens.63 It was a question that re-emerged in the
late 1960s, when an ascendantThirdWorld suggested, and resolved, a very
different balance in rights to development and a ‘New International
Economic Order’ whereby the international community should furnish
states with the capacity to fulfil these materially expensive rights.

Enforcement, too, fell primarily to states through a system of reporting.
Establishment of a direct relationship between the individual and

60 For a meticulous examination, see D. Whelan, Indivisible Human Rights (Philadelphia:
University of Pennsylvania Press, 2010), 59–135.

61 See the discussion inManu Bhagavan, India and the Quest for OneWorld: The Peacemakers
(New York: Palgrave, 2013), 108–110.

62 See R. Burke, ‘Some Rights Are More Equal than Others: The Third World and the
Transformation of Economic and Social Rights’, Humanity 3, 3 (2012), 427–448.

63 Ibid.
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international communities, a perennial and unrealized aspiration from
the earliest days of the human rights program, was fissioned out to a (very)
Optional Protocol, which was only available for the ICCPR.64 Across the
1960s and well into the 1970s, hope for improvement involved the
strengthening of national protections rather than their direct transcen-
dence. On the eve of the ‘breakthrough’ decade of the 1970s, there was
a major initiative to cultivate national and regional human rights institu-
tions which were at least in part a recognition that expansive international
human rights had been purchased at the expense of intensive enforce-
ment. While individual rights to petition the UN did advance in the same
period, notably with the passage of Resolution 1235 in 1967, they did so
in a highly haphazard and ad hoc manner.65 Patchwork and overlapping
protections, all predicated on a heavy reliance upon national capacity and
good faith, remained the mainstay presumption even as countless events,
most notably the staccato pattern of mass human rights disasters in post-
colonial Asia and Africa, revealed that sovereignty remained as much the
pathology as the panacea.

Despite its weakness in terms of enforcement and implementation, the
ambition of the (initially unitary) Covenant was nevertheless unsettling,
primarily to state elites but at times even within democratic national
polities. The weak and mostly exhortatory international legal regime
articulated in the Covenant met with a response from a vibrant, if mostly
reactionary, web of civil society organizations within the United States.
To a wide, white, middle-American cohort in the context of Cold War
paranoia and the parallel and interlocking struggles of African Americans
and African nationalists, international idealisms were avowedly not to be
imported, no matter howmuch they had been attenuated by the efforts of
the State Department in the negotiations and nomatter what their affinity
with self-identified American ideals. The prospect of a Covenant as the
superior law of theUnited States was sufficiently novel to provoke amajor
public mobilization against it and a serious effort to adopt a constitutional
amendment restraining the treaty-making power of the sovereign.
The campaign across the early 1950s for the Bricker Amendment, led
by Senator John Bricker and evangelized by the head of the American Bar
Association, Frank Holman, was a revealing moment. Proponents of the

64 For the vote to devolve into an optional protocol, see Committee III, Summary Records,
A/C. 3/SR. 1440, 30 November 1966.

65 ECOSOC Resolution 1235 (XLII), Violations of Human Rights and Fundamental
Freedoms, Including Policies of Racial Discrimination and Segregation and of Apartheid in all
Countries, with Particular Reference to Colonial and Other Dependent Countries and
Territories, 6 June 1967.
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amendment argued that the Covenant excessively strengthened the hand
of the President, thus destroying the internal checks on executive power.

The infusion of any international factor risked disordering the constitu-
tionally established balance between citizen and sovereign, a balance which
had been calibrated less than a century earlier by soaking the republic in
blood. Holman’s campaign very nearly succeeded, and its failure owed
more to luck and a drunken Senator.66 A large part of its aim was achieved
without the Amendment by inducing the Eisenhower Administration to
disengage from the Covenant process in April 1953. Although Holman
did, from time to time, polemicize about UN police forces and radically
interventionist internationalist intrusion into the United States, the core
objection in his rhetoric was not about direct UN control of US domestic
arrangements and was devoted instead to the prospect of an executive
branch hypertrophied by international treaty power.67 Given the reliably
exceptionalist disposition of Secretary of State John Foster Dulles, even
this frightening apparition was vastly more spectral and implausible than it
sounded. Yet the whole controversy had a lasting sequel: a decade of
US disengagement from the central activity of the UN rights program
across the 1950s and well into the 1960s. This was despite broad areas of
consonance between the content of national ideals and constitutionally
enshrined rights protection and the substance of the international rights
program. The transposition of these ideals to an international plane was
enough to change their implication. Conservative American lawyers who
spoke in reverence of the 1770 Virginia Bill of Rights and organized
pilgrimages to Runnymede to celebrate Magna Carta as the cornerstone
of American freedom saw these same ideals as alien when reframed as
abstractions consecrated in New York.

The relative strengthening of the state’s primacy in rights protection was
further evident in the markedly greater enthusiasm amongst much of the
Commission and the Assembly for an interstate complaint procedure, as
opposed to a system of individual complaints to an international tribunal.
Given that individual petitions had previously been in operation in the
1920s and 1930s – admittedly in a set of narrowly defined territories –

and had won a meaningful outcome in at least one instance (under the
League’s Upper Silesia Treaty), the protracted and bitter failures to

66 See generally, D. Tananbaum, The Bricker Amendment Controversy (Cornell University
Press, 1988); and R. Davies,Defender of the Old Guard: John Bricker and American Politics
(Columbus: Ohio State University Press, 1993).

67 Holman wrote and lectured extensively and repetitiously on the perils of internationalism
and the deformation ofUS constitutional rights; for a representative sample, seeHolman,
The Life and Career of a Western Lawyer 1886–1961 (Baltimore: Port City Press, 1963);
‘International Proposals Affecting So-called Human Rights’, Law and Contemporary
Problems 14, 3 (1949), 479–489.
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approve such a procedure within theUN program until the late 1960s was,
in some respects, a reversion.68 Provisions for a mechanism for interstate
complaints, which were less intensely opposed, threatened to look more
like a formalized version of foreign state patronage for particular groups
and causes, a revival and extension of an older tradition of extraterritorial
concern for co-religionists in foreign lands.69

On balance, for much of the 1940s, 1950s and 1960s, the dominant
powers of the UN were less troubled by this interstate complaint process
than by the prospect of reviving mechanisms that had operated only two
decades earlier in the League of Nation’s Upper Silesia Treaty.70 When
confronted with the example of the League’s treatment of petitions and
the apparent regression UN inaction would represent, one UK delegate,
the reliably pessimistic Sir Samuel Hoare, frankly stated that the world
had reverted in key respects to a point much less advanced than that
which had prevailed in the interwar years, hence the inability to address
the petition question.71 Gentle exhortations on a strong role for interna-
tional organizations and the international community more generally
were fleeting.72 In sum, the Covenants and the UDHR that preceded
them upgraded the international element within rights from inchoately
quaternary aspiration to, perhaps, a faint secondary supplemental moral
obligation. The centre of gravity for human rights was emphatically the
reformed nation state. International institutions and the threadbare
assortment of NGOs were tide-locked in its orbit.

International Promotion and Protection of National
Particularism: The Divergence of Internationalism
and Universal Human Rights

The 1940s design, which accorded near total responsibility to the state to
implement universal principles, induced a major vulnerability in the

68 See also Mark Mazower’s assessment of League and UN approaches, ‘The Strange
Triumph of Human Rights, 1933–1950’, The Historical Journal 47, 2 (2004), 379–398.

69 See generally, G. Bass, Freedom’s Battle: The Origins of Humanitarian Intervention
(New York: Vintage, 2008); and D. Rodogno, Against Massacre: Humanitarian
Interventions in the Ottoman Empire, 1815–1915 (Princeton: Princeton University Press,
2012).

70 D. Jones, Toward a Just World: The Critical Years in the Search for International Justice
(University of Chicago Press, 2002), 119–132.

71 Burke, Decolonization, 67.
72 For one of these passionate exceptions, see Malik’s intervention, as it was delivered prior

to its final edited phrasing, Commission on Human Rights, First Session, Verbatim
Record, 16th meeting, 5 February 1947, 87–90. Charles Malik Collection, Library of
Congress, Manuscript Reading Room, Box 76, File 1: First Session, Commission on
Human Rights – Minutes, 1947.
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whole edifice of international human rights promotion. Devolving uni-
versal rights to nation states presupposed durability in the consensus on
what was universal, an assumption that there was consonance between
supranational norms and national practice or, at least, earnest national
effort. The terms of the arrangement in the UDHR and the Covenants
had apportioned the codification of rights to the international plane and
promptly assigned the process of their realization to nations, with modest
suggestions of international supervision and assistance. For more than
a decade, there was a rough modus vivendi in which the majority of states
either assented or formally acquiesced, with varying levels of cynicism and
hypocrisy, to the variant of universality agreed in 1948.

Around the late 1960s, however, there were some incipient signs that
this configuration of the universal and the national was beginning to
fracture.73 Its dissolution was, counterintuitively, facilitated by the orga-
nizational structures and forums of internationalism. Never before had
the UN been so outgoing, with human rights seminars and initiatives in
Lusaka, Warsaw, Kabul, Addis Ababa, Bagio, Dakar, Tokyo and Ulan
Bator. Less mobile, but loudly cosmopolitan, was UNESCO, which
intensified its engagement with rights questions. As a body that had
always been torn in its internationalist ethos and its equalitarian enthu-
siasm for curating cultural and national particularity, UNESCO was,
often inadvertently, at the vanguard of the internationalized breakdown
of a philosophical consensus about universality. It hosted seminars in
1965 and 1968 on the relationship of plural ethical traditions of the
world, where the feasibility and desirability of universal human rights
were sharply questioned. At its modernist headquarters in the Place de
Fontenoy, Paris, the institutional preference seemed to be for a universal
right to national particularity. Elsewhere, notably in the UN’s specialist
advisory services program on human rights, outright rejections of key
tenets of 1948 were aired, including one forthright critique of universality
from a senior UNESCO officer in 1966.74 A more intensively and expan-
sively internationalist human rights project was the solvent, not the

73 One of the most telling moments heralding the divergence was the UN Seminar on
national human rights institutions in Cairo, in September 1969. There was explicit
evidence that the ‘national’ no longer acquiesced to the definitions of human rights
proposed by the ‘universal’. At least one representative expressed ‘a basic lack of con-
fidence in the fundamental texts on human rights because they failed to reflect non-
European civilizations and traditions’. Seminar on the Establishment of Regional
Commissions on Human Rights with Special Reference to Africa, 2–15
September 1969, ST/TAO/HR/38. See also Keba M’Baye, Working Paper for the
United Nations Seminar on the Establishment of Regional Commissions on Human
Rights, with Special Reference to Africa,Monrovia, Liberia, 10–21 September 1979, ST/
HR/Liberia/1979/BP.2

74 Humphrey, Human Rights & the United Nations, 336.
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solution, to a universal set of individual freedoms. Internationalism and
universal human rights were falling out of alignment, with the recession of
faith in a world culture and diminished confidence in a convergent path to
shared modernity.

Equally, the affinity between national sovereignty and human rights,
a motif of the French and American Revolutions and of the liberal
reconstruction and anti-colonial elements of the 1940s and 1950s, had
dramatically weakened. In the human rights debates of the late 1940s, the
value and purpose of the state was often defined in terms of how it
protected the freedoms of its constituents, much as it had in 1776,
1789, 1848 and 1860. Shortly after the UDHR’s adoption, the liberal
nationalist philosophy was written into the 1949 Basic Law of the Federal
Republic Germany, with understandable force. In the 1950s, all the way
up to the 1960 Declaration on Colonialism, the link between individual
and collective freedom remained, albeit progressively frayed. In the late
1960s, however, the connection was severed outright, first with the some-
what obscure 1965 Declarations on Non-Interference, and then, still
more comprehensively in the 1970 Declaration on Friendly Relations.75

The promise of universal individual freedom, organized through an inter-
national community of nation states and secured by a tamed sovereignty,
almost disintegrated entirely. By the early 1970s, the structure assumed
by the architects of the 1940s was in ruins, with national and international
strands gravely dysfunctional. Decolonization had achieved little for
human rights: self-determined nation states had merely reallocated the
source of human rights abuses. Dictatorships from left and right, the
Shah’s Iran, Leonid Brezhnev’s Soviet Union, Idi Amin’s Uganda, cheer-
fully dictated terms to the Commission. The prime institutionalized
forum for human rights promotion had been so thoroughly subverted it
was worse than moribund: it was vibrantly pernicious.

Breakthrough? The Triumph of Transnational Pessimism
and the Rebirth of Minimalist Universality

The radically comprehensive and ambitious scope of the human rights
defined in the UDHR and Covenants implied a world of states for its
provisions to be realized, set within an international architecture that
supported their promotion. In the wreckage of that idea, a wave of

75 Resolution 2131 (XX), Declaration on the Inadmissibility of Intervention in the Domestic
Affairs of States and the Protection of Their Independence and Sovereignty, 21 December
1965; Resolution 2625 (XXV), Declaration on Principles of International Law Concerning
Friendly Relations andCo-operation Among States in Accordance with the Charter of the United
Nations, 24 October 1970.
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transnational human rights NGOs effaced the complicated role of the
state, which was now principally relevant insofar as it violated rights.
There was little expectation that it could be reformed such that it could
positively protect the full panoply of freedoms enunciated in the 1940s.
Transnational NGO activism, at least in the form it took in the 1970s,
coalesced around a subset of abuses that avoided difficult questions about
the role of the state. By its pursuit of a despairingly minimalist version of
human rights revolving around integrity of the person and emigration, the
1970s crusade targeted those abuses that could be addressed without
serious engagement with the paradox of the state’s relationship to
human rights. Amnesty International’s global campaign against torture,
launched in 1972, was a classic example: focused on a grotesque abuse by
the state but with minimal interest in reforming those states more
thoroughly.

Amnesty actively boasted of the denunciations it received from repres-
sive regimes, which were certainly eloquent testament to its integrity but
also to its disillusionment with states as offering any serious hope for
advancing the cause.76 NGO faith in international organizations and
institutions had been depleted by decades of disappointment. Along
with its 1970s counterparts, Amnesty was less inclined to pour efforts
into formal global structures and instead built transnational communities
of affect, bound together by pity and outrage. Facedwith the bleak slate of
dictatorships and cynical democracies within the UN, a living and livid
pathos was preferable to the dead logos of human rights covenants and
the rarefied and abstract ethos of universal ideals which never seemed to
reach individuals.

The state merely had to cease the most visible and profound violations
or, in some instances, simply allow people geographical escape from its
tyranny. This was, perhaps, an objective sufficiently limited as to be
possible to achieve via global public opinion. Freedom to emigrate, one
of the signature causes of the 1970s NGO breakthrough, was hardly an
expression of optimism about the success of supra-national pressure.
It presumed that the most realistic answer to abuse was getting people
outside the borders of repression, an impulse that spoke volumes about
hopes for full-scale reform and a global rights revolution. In its assumption
of permanently abusive sovereigns, it represented a total inversion of the
1940s Commission, with its parenthetic treatment of refugees and state-
lessness as an anomalous condition that would be resolved by the success-
ful extension of nations and national citizenship. As a campaign for mercy

76 See, for instance, AI in Quotes, London: Amnesty International, 1976, Index NWS 50/
001/1976.
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at the margins, activated by compassion for appallingly mistreated indivi-
duals, the NGOs of the 1970s hewed closer to the tradition of humanitar-
ianism, with horizons that depressed rather than inspired. Its inherent
pessimism certainly strained the definition of a utopian social movement.
The 1970s breakthrough, exemplified by the explosion in transnational
human rights networking inaugurated with the August 1975 adoption of
the Helsinki Final Act at Finlandia Hall, was conceptually closer to the
bloodied field of Solferino in 1856, origin point for International
Committee of the Red Cross. Palliation and pity were the safety nets of
last resort in the deliberations at Lake Success, Geneva, and in Paris in the
late 1940s. In the transnational, citizen-led mass movement of the 1970s,
this worst case of a bare international humanitarianism was the ceiling of
ambition. Part of this was perhaps explicable as triage, of a necessary focus
on the most urgent and gross abuses, but it was a grim encapsulation of
what human rights meant in this new era.

Alongside the NGO breakthrough, and almost perfectly coincident to
it, was the rise of (a new) ‘New Internationalism’, exemplified by the
demands of the Third World for a New International Economic Order
(NIEO) and the myriad rivulets that coalesced around the ‘Right to
Development’ and ‘international solidarity’. In a perverse sense, the
NIEO was the logical evolution of the core assumption that dated back
to the 1940s. The case for enhanced economic sovereignty was built on
the assumption that the nation state was the prime actor in the realization
of human rights, including the resource-expensive economic and social
rights that had been so loudly promised in both theUDHR and ICESCR.
Proponents of the NIEO ran the process in reverse, with reasoning that
was, to some degree, specious but perfectly adequate in the disordered
global environment of the mid-1970s.77 Third World nations were
unable to secure human rights for their peoples because of the injustice
of the international system. The solution was to revise ‘the current,
unjust, international economic order’ in such a way that it enabled
Third World states to fulfil their obligations.78 Rather than direct provi-
sion of assistance from the international community to Third World
citizens, it would be to nations. A radical international reform had, as its
sole purpose, the strengthening of the capacity and sovereignty of the
Third World state.

77 For a précis of this context, see D. Sargent, ‘The United States and Globalization in the
1970s’, in N. Ferguson et al. (eds.), The Shock of the Global: The 1970s in Perspective
(Cambridge: Harvard University Press, 2010), 49–64.

78 R. Burke, ‘Competing for the Last Utopia? The NIEO, Human Rights, and the World
Conference for the InternationalWomen’s Year,MexicoCity, June 1975’,Humanity 6, 1
(Spring 2015), 47–61.

310 Roland Burke

C6 7 D 6 2 2: 23 6 2C 9CC ,  42 3 :586 8 4 6 C6  9CC , 5 : 8   
. 2565 7 9CC ,  42 3 :586 8 4 6 2 3 :586 1 : 6 :C 02: /2 2C , , D3 64C C C96 2 3 :586 6

https://www.cambridge.org/core/terms
https://doi.org/10.1017/9781107477568.014
https://www.cambridge.org/core


A pivotal accessory to the ‘new internationalism’ of the 1970s was the
revivification of themost overtly international elements of theUDHR, the
exceptionally vague Article 28. The article asserted, with fantastical
ambition, that ‘everyone’ was ‘entitled to a social and international
order in which the rights and freedoms set forth in this Declaration can
be fully realized’.79 In the 1970s, achievement of this order was generally
not cast in terms of deepened, consensual, international cooperation
amongst sovereign states.80 Rather, the international order that enabled
these freedoms was one of uplifted nations and upgraded sovereignty.
Sovereign equality of states, political and economic, was themeans for the
realization of Article 28’s internationalism. Champions of this ‘New
internationalism’ requisitioned the most sweepingly internationalist arti-
cle of the UDHR and used it to bolster sovereignty – all via claims
presented at international forums, principally the UN, the UN
Conference on Trade and Development (UNCTAD) and the meetings
of the Non-Aligned Movement.

These were the two poles of global human rights debate in the 1970s,
and neither captured the distinctive internationally nationalist spirit of
1948with full fidelity. NGOactivism eschewed the state and focusedwith
luminous intensity on a small subset of abuses and the poignant particu-
larism of individual cases. The ‘New Internationalism’ drifted to grand
impersonal structures and high abstractions, all of which were to enhance
sovereign power to ‘do good’ (a questionable proposition, given the
authoritarianism of its chief proponents) and to create the conditions
under which human rights would be realized. Its zenith, in the 1986
Declaration on the Right to Development, was utterly fantastical.81

By contrast, the campaigns of Amnesty and 1970s Human Rights
NGOs were utterly depressing. Somewhere between these two was the
internationally harmonized human rights architecture of the 1940s,
a vision of liberal internationalism where states might be both strong
and virtuous, national sovereignty the agent for universality and citizens
superimposable with humans.

Conclusion

Scholarship and activism surrounding human rights in the preceding
three decades has been a principal vector for the ascent of the transna-
tional category, with all its connotations of cross-border networks, global

79 Article 28, Universal Declaration.
80 Cf. G. Sluga, Internationalism in the Age of Nationalism (Philadelphia: University of

Pennsylvania Press, 2013), 118–135.
81 A/RES/41/128, Declaration on the Right to Development, 4 December 1986.
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civil society, national obsolescence and a demoted nation state.82

The prominence of principles of universalism and inherence within the
rights discourse encourage an approach to human rights history averse to
the state and accord privilege to the least statist subspecies of human
rights. Yet human rights were never cleaved from the state in practice, and
the more transnational they became, the less distinctive and inspirational
they seemed. The 1970s foci of anti-torture, freedom of expression and
freedom of emigration appeared a pared-back halfway house, of humani-
tarian palliation and an austere set of freedoms, far removed from 1948.
Much of what animated the vision of the post-Second World War rights
project, and much of what gave it power, was indissolubly bound to
a world of reformed states and an organized international community
primarily arranged around nation states. Individual freedom was the
ends, but states, appropriately constructed, were the main means –

complemented by regional and international mechanisms. For much of
the period preceding the 1970s ‘breakthrough’, human rights were closer
to cisnational than transnational.

The internationalism of the quarter century between 1945 and 1970
was one that proposed nationalisms that would secure human rights.
Unlike the despair and disillusionment that was so dominant in the
1970s species of human rights, the intellectual and political conditions
of this first phase resist easy characterization: an often incongruous
constellation of soaring universalism, classic liberal nationalism and an
attenuated strain of interwar, cosmopolitan enthusiasm for individual
human personhood. Indeed, the decades of the high Cold War were
asynchronous with the schemes of periodization preferred by human
rights historians ‘old’ and ‘new’: more optimistic than the 1970s, mark-
edly more conservative than some aspects of international governance
once practiced in the 1920s and with much greater faith in the potential
virtue of the state than the 1990s.

Compared to the flat-out disdain for sovereigns and the flattened world
of truly universal humans that defined the later meaning of ‘human
rights’, this contradictory and plural genealogy lacked strong philosophi-
cal coherence. Its guiding spirit was a practical one. National, interna-
tional and regional ideas for human rights protection operated at scales
and across jurisdictions with a pragmatism disconcerting to any transna-
tional purist.83 The European Convention on Human Rights (ECHR,

82 For instance, the immensely influential work fromMargaret Keck and Kathryn Sikkink,
Activists Beyond Borders: Advocacy Networks in International Politics (Cornell University
Press, 1998).

83 For example, only shortly after the moment of high post-war internationalism, national
human rights institutions were being advanced as an important interposer between
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1950) and the Inter-American Charter (1969) sat alongside the UDHR
and the Covenants on Human Rights as a mezzanine level of rights
scrutiny.84 Myriad national constitutions, especially across independent
Africa, devolved their human rights provisions to external calibration
standards, be it the UDHR, the ECHR, or the more archaic 1789
Declaration of the Rights of Man. Although less explicit, international
human rights texts borrowed from the national almost constantly, with
constitutional formulations, national historical experience and specific
language drawn osmotically into the sprawling set of conventions, resolu-
tions and procedures.None of this suggested a consensualmaster design –
it was the human rights of the ad hoc solution and improvised seizure of
the best opportunity. It was not elegant universalism deduced from first
principles.

Yet, by the close of the twentieth century, human rights discourse as it
actually operated was an uncollimated admixture of international,
national and transnational elements. Notionally universal and defined
above the state, yet delegated in substance to states; monitored by
national human rights commissions that typically built their charters
around an international template; all surrounded by a lexicon of inher-
ence and indivisibility that pretended to an elegance and coherence that
did not, and had never, existed in fact. In its plural scales and interactions,
the genealogy of international human rights reads more as a ragged
palimpsest than a phasic narrative. The 1940s advanced one understand-
ing, largely evolved from the liberal democratic tradition and insistent on
nations as the custodians of human rights. The 1970s advanced another,
one almost fatalistic about the deficiencies of the state and retreating to
transnational organization between activists.

Neither of these generated human rights as a de novo idea. In particular,
the seductive presumption thatmoremaximal supra-nationalism equated
to greater affinity with the concept of human rights tends to produce
accounts which miss the preoccupations of those who initiated the post-
war project. For Cassin, Malik, Roosevelt and Mehta – all national
political figures – escaping nation states was no solution, especially as
the raft of recognized human rights expanded into much more resource-
and governance-intensive protections. In the 1949 phrase of Pierre-Henri

universal ideals and state practice; see, for instance, Local Human Rights Groups, E/CN.4/
519/Add.l, 10 March 1952.

84 This was somewhat less true of the African Charter (1986), which was so timorous and
deferential to the state that its functionality was precarious at best. For the text and its
notorious ‘clawback’ provisions, see African Charter on Human and Peoples’ Rights,
27 June 1981, OAU Document CAB/LEG/67/3 rev. 5, accessed 10 April 2014, http://
hrlibrary.umn.edu/instree/z1afchar.htm.
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Teitgen, legend of the French Resistance and one of the co-designers of
the European Community, the success of human rights rested upon the
creation of ‘just fatherlands’ – not the obsolescence of nationalism.85

The human rights milieu of the immediate post-war represented perhaps
the most classical species of internationalism, one which reimagined the
world by first reimagining the interactions of the nation state, both with
the citizens it held and the standards it had pledged to protect.

85 A. W. B. Simpson, Human Rights and the End of Empire, 673.
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14 Indigenous Internationalism

Hanne Hagtvedt Vik

In 2007, the General Assembly of theUnitedNations adopted theUnited
NationsDeclaration on the Rights of Indigenous Peoples. TheDeclaration
established a special set of rights to protect the cultures of minority and
nondominant population groups physically in possession of their original
territories. Silent on the precise definition of ‘indigenous peoples’, it held
that such peoples had ‘suffered from historic injustices as a result of,
inter alia, their colonization and dispossession of their lands, territories
and resources’. And it awarded them ‘the right to self-determination’ and,
by extension, the right to ‘freely determine their political status and freely
pursue their economic, social and cultural development’, including
controlling ‘developments affecting them and their lands, territories and
resources’.1 In conjunction with the 1989 International Labour
Organisation (ILO) convention on indigenous peoples, this added a set
of collective rights to the human rights framework and invoked concepts
previously reserved for states.

Was the Declaration the culmination of efforts that grew from colonial
subjects petitioning the British Empire and the League of Nations, or has
it more contemporary, recent roots? Legal scholars, lawyers, anthropolo-
gists and historians have offered theories and rationales for historical
aspects of the international indigenous peoples’ rights movement, with
key contributions from those who have advised or worked within the
sector or for international organizations. International historians have
contributed their own perspectives along the various lines of racial dis-
crimination, human rights, the emergence of international society and
decolonialization.2 This chapter explores the emergence of indigenous

1 General Assembly Resolution 61/295 of 13 September 2007. Quotes from introductory
paragraphs and Article 3.

2 P. G. Lauren, Power and Prejudice: The Politics and Diplomacy of Racial Discrimination
(Boulder, Colo.: Westview Press, 1988); R. Normand and S. Zaidi, Human Rights at the
UN: The Political History of Universal Justice (Bloomington: Indiana University Press,
2008); D. Gorman, The Emergence of International Society in the 1920s (New York:
Cambridge University Press, 2012). The best overview of the role of the ILO in the
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internationalism by bringing together these and other sources and raising
questions about how we write the history of an ‘indigenous internation-
alism’. I ask how and why individuals and groups used international
organizations, forums, institutions and instruments to promulgate their
agendas and how this phenomenon reflected and shaped a global identity
and ideology of indigeneity. I also consider methodological issues posed
by a history of indigenous internationalism. Here, as in the general
historiography of human rights discussed elsewhere in this volume, a
longitudinal view risks creating linear stories of progress and conflating
complex historical phenomena. It might also detract from the historical
specificity of that incendiary moment when the idea of indigenous
peoples fired the imagination of groups, governments, international orga-
nizations and a broader international public.3 On the other hand, focuss-
ing exclusively on this breakthrough flashpoint minimizes the significance
of long-range continuities and conceptual or institutional precedents.

I argue that although the concept of indigenous peoples may be traced
to the transnational political activism and international institutions of the
inter-war years, it was only during the 1970s that indigenous internation-
alism emerged as a political strategy based on an explicit identification
and global ideology of indigeneity. Interpreted this way, the 2007 declara-
tion was the result of forty years of concerted effort and incorporated
norms that deviated radically from the ‘civilizing’ and assimilationist
policies of international organizations and states in previous decades.

From Colonial to Modern

The concept of indigenous populations in international legal thinking can
be traced to the sixteenth century, with consideration and discussions of
the rights of original populations of the New World.4 The notion of
‘aboriginal’, ‘native’ or ‘indigenous’ populations was based on ideas
of cultural hierarchy and covered what was seen as the primitive, original
populations of territories subjected to European colonization. In the
nineteenth and early twentieth centuries, Maori, Australian Aboriginal
and North American Indian representatives – groups which a century
later would launch a global movement of indigenous peoples – were

story is L. Rodríguez-Piñero, Indigenous Peoples, Postcolonialism and International Law:The
ILO Regime (1919–1989) (Oxford: Oxford University Press, 2006).

3 S. Moyn, The Last Utopia: Human Rights in History (Cambridge and London: Belknap
Press of Harvard University Press, 2010).

4 M. J. Fonseca, ‘The Colonization of American Nature and the Early Development of
International Law’, Journal of the History of International Law 12 (2010), 189–225; G. C.
Mark, ‘Indigenous Peoples in International Law: The Significance of Francisco de Vitoria
and Bartolomé de las Casas’, Australian Yearbook of International Law 13 (1993), 1–51.
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making their voices heard within the context of empire, including in
London, where they petitioned the monarch.5 We know that Sami com-
plaints reached the Danish kings in Copenhagen in the seventeenth and
eighteenth centuries – initially these were mainly conflicts between costal
and inland Sami, but later conflicts between the Sami and Norwegian
officialdom – but no Sami travelled the long way to Copenhagen (save for
one Kven, a different population group with a long prehistory in Norway,
in the 1740s).6 In the twentieth century, the creation of the League of
Nations opened up new, more streamlined opportunities for petitioning
and organizing internationally. As Natasha Wheatley discusses in
Chapter 12, the League of Nations emerged as a new arena in interna-
tional politics that widened and reshaped the international ‘public
sphere’.7

It was this new international institutional context of the 1920s and
1930s that saw ‘indigenous populations’ used increasingly as a generic
term for the original populations of territories subject to overseas rule and
the civilizing missions of European empires. The Covenant of the League
of Nations used ‘peoples not yet able to stand for themselves under the
strenuous conditions of the modern world’ and ‘indigenous population’
interchangeably, embedding colonial subjects both in international con-
cerns and as a ‘sacred trust of civilization’.8 The League’s Permanent
Mandates Commission and the ILO also engaged more specifically in the
task of protecting the native/indigenous populations of subject
territories.9 This civilizational understanding underpinned the work of
Australian women’s activists who, in the 1920s and 1930s, worked
through the British Commonwealth League, the Aborigines’ Progressive
Association and the Anti-Slavery and Aborigines Protection Society to
make ‘native’ and ‘aboriginal’ peoples a humanitarian cause, underscoring

5 Douglas E. Sanders, ‘The Formation of the World Council of Indigenous Peoples’,
IWGA Document No. 29 (1977), 6–7. For indigenous agency and assertion of rights
within the context of nineteenth-century British imperial governance, see A. Lester and
F. Dussart, Colonization and the Origins of Humanitarian Governance (Cambridge:
Cambridge University Press, 2014), especially 33–35, 114–117, 207–221.

6 Sami complaints were heard in local forums and sometimes reached the Danish king. See
S. Tønnessen, ‘Retten til jorden i Finnmark’, Ph.D. diss., University of Oslo, 1973, 55–
56; Norsk Offentlig Utredning (NOU) 1978:18A Finnmarksvidda (Natur og Kultur),
158. On the petition by Knud Olsen Kven, see E. Niemi, ‘Rasmus Kieldsøn’, Norsk
biografisk leksikon, accessed 8 September 2015, https://nbl.snl.no/Rasmus_Kieldsøn.

7 For the earlier period, see R. Horton, ‘The Inclusion of the Non-European World in
International Society, 1870s to 1920s’, Global Networks 5, 3 (2005), 239–259.

8 Covenant of the League of Nations, Article 22.
9 Rodríguez-Piñero, The ILO Regime, 16–65. See also R. Niezen, Origins of Indigenism,
Human Rights and the Politics of Identity (Berkeley: University of California Press, 2003),
36–37; and S. Pedersen, ‘The Meaning of the Mandate System: An Argument’,
Geschichte und Gesellschaft 32, 4 (2006), 560–582.
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the international nature of their problems.10 From the mid-1930s, the
ILO engaged in regional efforts in Latin America to address ‘the Indian
problem’, which precipitated the subsequent conceptual separation of
indigenous and colonial subjects.11

During the inter-war period, Native Americans, Maori and Australian
Aborigines petitioned the League, seeking representation or assistance in
addressing grievances outside the confines of the nation state, even
exceeding its scope in terms of national ambition: Levi General
Deskaheh made The Redman’s Appeal for Justice: Petition of the Six
Nations That They Constitute an Independent State Nations on behalf of
the Iroquois Confederacy.12 Activists such as the Maori Tahupotiki
Wiremu Rantana and Australian Aboriginal Anthony Martin Fernando
used the League as a tool of advocacy within an imperial context.13 These
petitions to the League were, however, essentially ‘isolated international
events’.14 The petitioners did not invoke a global indigenous identity or
organize internationally. The historian Henry Minde has argued that the
northern European Sami, for example, had in the inter-war years ‘neither
the knowledge nor the expertise in international law and the rights of
minorities that was necessary if they were to see their own predicament
within an international perspective, nor any idea that they could raise an
issue in an international forum’.15What we can say, however, is that these
petitioners internationalized the practice of petitioning Empire, thus
reflecting an awareness of the power of the League and the hope that it
might represent their interests.

The Second World War inaugurated a period of dramatic socioeco-
nomic transformations for populations in peripheral and isolated terri-
tories across the world. According to Canadian historian Ken Coates, the
combination of global war with economic modernization, consumption-
oriented ideology and technological change all led to unprecedented

10 F. Paisley, ‘Citizens of their World: Australian Feminism and Indigenous Rights in the
International Context, 1920s and 1930s’, Feminist Review 58 (1998), 66–84; F. Paisley,
Loving Protection? Australian Feminism and Aboriginal Women’s Rights 1919–1939
(Melbourne: Melbourne University Press, 2000); M. Lake, ‘Women’s International
leadership’, in J. Damousi et al. (eds.), Diversity in Leadership: Australian Women, Past
and Present (Canberra: Australian University Press, 2014), 82–87.

11 Rodríguez-Piñero, The ILO Regime, 53–66.
12 Sanders, ‘World Council of Indigenous Peoples’, 6–8; Niezen,Origins of Indigenism, 31–

36; O. P. Dickason, Canada’s First Nations: A History of Founding Peoples from Earliest
Times (Toronto: The Canadian Publishers: 1993), 355–359.

13 F. Paisley, ‘Death Scene Protester: An Aboriginal Rights Activist in 1920s London’,
South Atlantic Quarterly 110, 4 (2011), 867–883.

14 H. Minde, ‘The Making of an International Movement of Indigenous Peoples’,
Scandinavian Journal of History 21, 3 (1996), 229–230.

15 Ibid., 229.
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incursions into tribal territories by the modern state as well as by private
businesses and individuals.16 In Canada, a higher proportion of native
persons than the average population had enlisted as soldiers; after thewar,
those veterans called for changes within a national context.17 The North
American Indian Brotherhood even tried for representation at the UN
but was advised to work from within Canada’s borders.18 International
institutions addressed indigenous populations and their problems in
terms of the dominant developmental modernization framework, itself
based on civilizational ideas and a broad conceptualization of colonial
subjects. In the UN Charter, ‘peoples’ and ‘inhabitants’ referred to the
original populations of non–self-governing territories.19 UN members
from the east, west and south agreed on the desirability of modernizing
societies across the world, including ‘primitive’ populations, and inter-
governmental organizations embarked on technical assistance programs
in ‘underdeveloped’ areas.20 Furthermore, rejecting the minority rights
system of the inter-war period, the Universal Declaration of Human
Rights of 1948 proclaimed a universal set of individual rights and made
only passing reference to minorities and groups.21 Bolivian initiatives in
the UN in 1948 and 1949, by focussing attention on the social problems
of indigenous populations of Latin America, showcased the prevailing
developmentalist approach by states and intergovernmental organiza-
tions (and the debates displayed US vulnerability in a Cold War context
of Soviet criticism of maltreatment of Native Americans).22

The ILO-led Andean Indian Program was the flagship program
for indigenous groups in independent countries in the early post-war
period, engaging experts from the United Nations Educational
Scientific and Cultural Organization (UNESCO) and other UN agen-
cies. In the words of UNESCO anthropologist Alfred Metraux, ‘The
problem consists in finding an intelligent way of integrating them
into modern life without destroying what is valuable in their way of

16 K. Coates,AGlobal History of Indigenous Peoples: Struggle and Survival (Houndmills/New
York: Palgrave Macmillan, 2004), 203–229.

17 Dickason, Canada’s First Nations, 328–329.
18 Sanders, ‘World Council of Indigenous Peoples’, 10.
19 UN Charter, Articles 73, 76 and 88.
20 Rodríguez-Piñero, The ILO Regime, 66–112; UN Document E/CN.4/Sub.2/307,

118–126.
21 M. Mazower, The Strange Triumph of Human Rights, 1933–1950,Historical Journal 47

(2004), 379–398; J.Morsink,The Universal Declaration of HumanRights: Origins, Drafting
and Intent (Pennsylvania: University of Pennsylvania Press, 2000). For a negative reac-
tion to the lack of attention to cultural variation, see K. Engle, ‘From Skepticism to
Embrace: Human Rights and the American Anthropological Association from 1947–
1999, Human Rights Quarterly 23, 3 (2001), 536–559.

22 Rodríguez-Piñero, The ILO Regime, 85–88, 101.
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life.’23 Shaped by both the ‘indigenismo’ movement spearheaded by
Latin American sociologists and anthropologists in the early twentieth
century and the ideas of applied anthropology, the program sought to
use social science for cultural change. The New Zealand psychologist
and scholar of Pacific peoples Ernest Beaglehole had a key role; he also
chaired the ILO Committee of Experts on Indigenous Labour.24 As a
result, although the ILO’s geographic focus was initially ‘Latin
America’, it soon expanded to include North America, Australia, New
Zealand and parts of Asia. This broadened scope was reflected in a
report released jointly in 1953 by the UN, UNESCO, Food and
Agricultural Organization, World Health Organization and the
Organization of American States (OAS). Drafted under the supervision
of ILO Secretariat officer and indigenist expert David Efrón with the
aid of Beaglehole and others, the report discussed problems of classifi-
cation of indigenous populations in eighteen states on the American
continent, seven in Asia, and in Australia and New Zealand, outlining
their various social problems and detailing government policies and
international action.25 In this way, anthropologists and the web of
international policy made more commonplace the distinction between
colonial subjects and indigenous subjects. In 1957, the ILO adopted
The Indigenous and Tribal Populations Convention (C107) and the
accompanying Recommendation (R104) which prescribed integration
of such populations into the dominant social and economic life of the
states in which they lived, with protective rights to apply during the time
such integration would take.

The ILO’s intervention heralded a modern concept of indigeneity by
dealing with population groups of independent states and casting them as
rights-bearers by virtue of their membership in such groups. However,
indigeneity or indigenousness was not a global phenomenon: many states
did not admit to having an indigenous population or argued that the
problem had already been solved – including Japan, El Salvador and all
relevant European countries.26 In 1958, the government ofNorway chose
not to ratify the convention, citing irrelevance to its domestic situation.27

Even if anthropologists referred to indigenous populations as part of

23 A. Metraux, ‘Last Frontiers of Civilization’, The UNESCO Courier 7, 8–9 (1954), 4.
24 Rodríguez-Piñero, The ILO Regime, 92, 102–105; D. Morrow and B. Brookes, ‘The

Politics of Knowledge: Anthropology and Maori Modernity in Mid-Twentieth-Century
New Zealand’, History and Anthropology 24, 4 (2013), 453–471.

25 International Labour Office, Indigenous Peoples: Living and Working Conditions of
Aboriginal Populations in Independent Countries, Geneva 1953. On the drafting of the
report, see Rodríguez-Piñero, The ILO Regime, 91–98.

26 Rodríguez-Piñero, The ILO Regime, n. 18, 149.
27 Norwegian Parliament, St. prp. nr. 36, 1958, 4; Innst. S. nr. 68, 1958.
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scholarly discourse, indigeneity was hardly an identity held by the indivi-
duals and groups in question. As anthropologist Ronald Niezen has
pointed out, in the late 1950s, ‘few, if any [of those targeted by interna-
tional organizations as indigenous], had developed a self-referential
“indigenous” identity’.28 Furthermore, they did not participate in
shaping international politics, and no indigenous person, community,
or organization was consulted or took part in the discussions that led
to C107.29

Cultural Revival and Indigeneity in the 1960s

Modern indigenous internationalism emerged as a global political strat-
egy, ideology and identity as a result of push and pull factors alike, with no
small credit due to the international organizations themselves. The post-
war expansion of public welfare and administration in many countries
furthered the assimilation of minority communities into dominant cul-
tures and social structures but also brought opportunities for transna-
tional activism and the formation of identity, mainly through the
expanding international ‘public sphere’. Indeed, international events
and developments in the 1960s precipitated the indigenous activism of
the following decade, with its focus on ‘Third World’ issues and racial
discrimination.

Thanks to expanding educational sectors in imperial and national
contexts worldwide, by the 1960s, indigenous intellectuals appeared in
unprecedented numbers, holding degrees in law, pedagogy, medicine,
history and the social sciences, especially in North America, New
Zealand, Australia, northern Europe and Latin America. New national
and regional organizations of indigenous peoples emerged from the mid-
1950s to the early 1970s. In particular, the appearance of a Native
American intelligentsia in Canada and the United States led to the
founding of the discipline of American Indian Studies.30 At the same
time, the rise of identity politics, reflected in and strengthened by the civil
rights movement in the United States, also encouraged popular accep-
tance of the view that original populations had a cultural distinctiveness
which had been (and was still being) suppressed by imperial and national
governments. In American popular culture, artists sang songs about

28 Niezen, Origins of Indigenism, 4.
29 Rodríguez-Piñero, The ILO Regime, 123, 236.
30 R. Dunbar-Ortiz, Indians of the Americas: Human Rights and Self-determination (London:

Zed Books, 1984), 101; Dickason, Canada’s First Nations, 333–338; P. Tennant,
Aboriginal Peoples and Politics: The Indian Land Question in British Columbia, 1849–1989
(Vancouver: University of British Columbia Press, 1991), 139–150.
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historical wrongs committed against native Americans, signally Johnny
Cash’s 1964 album Bitter Tears: Ballads of the American Indian; that same
year saw the rise and mainstream crossover success of American-
Canadian Cree singer Buffy Sainte-Marie. North America was a hotspot
for the establishment of regional and national umbrella organizations,
including the National Indian Youth Council in 1960; the Alaskan
Federation of Natives in 1966; National Indian Brotherhood (NIB),
Canada, in 1968; American Indian Movement in 1968; and the Inuit
Tapirisat of Canada in 1971.31 Native Indian nationalism took radical
directions in the context of the war on Vietnam, leading to such specta-
cular political campaigns as the occupation of Alcatraz in 1968, the Trail
of Broken Treaties march in 1972, and the siege of Wounded Knee in
1973. The media coverage of various protests created an illusion of their
breadth and strength, further galvanizing the Indian movement.32 The
siege of Wounded Knee, according to indigenous activist and historian
Roxanne Dunbar-Ortiz, was ‘the beginning of indigenous decolonization
in North America’.33

For our purposes, it is essential to understand domestic advocacy as
intertwined with international developments. In 1960, the great year of
African independence, the UN General Assembly adopted a much-
publicized resolution on decolonization reiterating the right of all peoples
to self-determination. The newly independent states showed the emanci-
patory power of this principle, and the global fight against colonialism
resonated strongly in areas where colonizers hadmade treaties with native
tribes as a basis for settlement and trade. Native American leaders took
inspiration from the self-confident speechesmade byThirdWorld leaders
in the UN and elsewhere during the 1950s and 1960s. In northern
Europe, anti-colonialism resonated increasingly stridently in theories of
historical and ongoing processes of ‘internal colonization’ of peripheral
areas of state territories.34 The 1965 UN convention on racial discrimi-
nation and the two general Human Rights Covenants of 1966 reflected
the acute attention given to race and colonialism.The 1966Covenants on
Human Rights proclaimed the right of all peoples to self-determination;
however, specifically indigenous issues or populations were not singled
out for mention. By the late 1960s, integration of indigenous populations

31 Minde, ‘International Movement’, 232; J. Dahl, IWGIA- A History (Copenhagen:
IWGIA, 2009), 34–36.

32 Dunbar-Ortiz, Indians of the Americas, 158–169; see also her An Indigenous Peoples’
History of the United States (Boston: Beacon Press, 2014), 181–193.

33 Dunbar-Ortiz, An Indigenous Peoples’ History, 186.
34 See, for example, L. R.Holme (ed.),Nordisk nykolonialisme – samiske problem i dag [Nordic

New Colonialism – Contemporary Sami Problems] (Oslo: Det norske samlaget, 1969).
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was no longer a priority in the ILO Secretariat, due partly to the retire-
ment of David Efrón.35 Augusto Willemsen Diaz, a Guatemalan lawyer
working in the UN Human Rights Division at the time, recalled that,
by 1969, his indigenous acquaintances showed ‘no interest in the work
of the UN human rights bodies and organs’, considering them too
‘complicated’.36

Meanwhile, it took tragedy and a political scandal in Brazil to raise
international awareness of indigenous issues. Here, as in many other
Latin American countries, epidemics and loss of territory stemming
from road building and mining in rainforest areas, the influx of settlers,
and hydroelectric and other industrial projects had put native populations
under severe pressure. In themid-1960s, the federal government of Brazil
stepped up efforts to develop the interior and ‘unleashed a process of
landgrabbing and settlement’.37 In 1967, the government held an inquiry
led by prosecutor Jader Figueiredo Correia; the resulting report docu-
mented atrocities in several states, including allegations of government
involvement in attacks on Indians. Local media reported allegations of
genocide through the injections of smallpox virus in two tribes in Bahia
province; a tribe in Matto Grosso had been decimated through the use of
dynamite and guns; there were incidents of prostitution, slavery and
torture, with government officials accused of complicity. These reports
spread through international media and diplomatic circles to the great
frustration of the Brazilian government, which admitted that the situation
for its Indian population was a problem but vehemently rejected the term
‘genocide’.38

International organizations of anthropologists played an important role
in focussing the attention of the world media on the treatment of indi-
genous populations and creating a groundswell of activism and aware-
ness. In August 1968, the International Congress of Americanists, an
interdisciplinary academic conference alternating between Europe and

35 Rodríguez-Piñero, The ILO Regime, 231, 248.
36 A. W. Diaz, ‘How Indigenous Peoples’ Rights Reached the UN’, in C. Charters and R.

Stavenhaven (eds.), Making the Declaration Work: The United Nations Declaration on the
Rights of Indigenous Peoples (Copenhagen: IWGIA, 2009), 19.

37 D. Maybury-Lewis, ‘Lowland Peoples of the Twentieth Century’, in F. Salomon and
S. B. Schwarts (eds.), The Cambridge History of the Native Peoples of the Americas, vol. III
South America Part 2 (Cambridge: Cambridge University Press, 1999), 887.

38 Local Brazilian and international media attention discussed in traffic between embassy in
Washington and Oslo, 25 March 1969 and memo, 10 November 1969 in Norwegian,
both in the archive of the Norwegian Ministry of Foreign Affairs (MFA), 26.8/54, F 1.
See also UN Document E/CN.4/Sub.2/307, 146–147 and Normand and Zaidi, Human
Rights at the UN, 273. The report, missing for many years, was recently found in the
holdings of the Museum of the Indian in Rio de Janeiro, accessed 13 April 2015, http://
lab.org.uk/brazil-entire-tribes-massacred.
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the Americas, met in Stuttgart and Munich to discuss, among other
issues, genocide and the forced acculturation and integration of Indians
in modern Latin American society. The meeting proclaimed the respon-
sibility of social scientists to act to prevent human rights violations. A
similar resolution was adopted at the International Congress of
Anthropological and Ethnographical Science in Tokyo in September
that same year. As a result of the meeting in Germany, the International
Working Group on Indigenous Affairs (IWGIA) was born: a scholar-
activist organization dedicated to supporting indigenous populations,
offering expertise to national governments, working through the UN to
raise awareness of the plight of indigenous groups and providing a centre
for documentation. Within three months, approximately 200 scientists
from as many as twenty-seven countries joined the cause, making the
Copenhagen-based IWGIA a significant force.39 With Swedish ethno-
grapher Lars Persson and (later) Norwegian ethnographer Helge Kleiva
at the helm, the IWGIA targeted UN bodies and national governments,
demanding protection for Indian populations and culture, including land
rights, and calling formeasures against the intrusion by settlers and others
into their areas. These demands challenged the integrationist paradigm of
the ILO C107 and the prevailing national and international efforts in
Latin American and elsewhere.

Reports of the dire and deteriorating situation of indigenous popula-
tions galvanized politicians, social scientists and the broader public – in
particular in Europe and North America – to act to protect the native
populations of Latin American countries. Activist anthropologists and
ethnologists raised public awareness and pressured governments by
using ‘genocide’ and ‘ethnocide’ to describe situations in Brazil,
Colombia, Paraguay, Peru and Venezuela.40 These words evoked
memories of the Holocaust at the height of the Biafra crisis and the
ongoing war in Vietnam.41 The heat was turned up even further when,
in the northern hemisphere spring of 1969, the British newspaper
The Sunday Times carried an article on the situation of Brazil’s Indian
populations, reprinted by the German weekly Der Spiegel later in the

39 IWGIA Newsletter, August 1968; IWGIA press release, September 1968; Verdens
Gang, 4 November 1968; all in MFA, 26.8/54, F 1. See also G. Henriksen, ‘Editorial’,
Indigenous Affairs 3 (1998), 2–6;Dahl, IWGIA; J. Kemner, ‘FourthWorld Activism in the
First World: The Rise and Consolidation of European Solidarity with Indigenous
Peoples’, Journal of Modern European History 12, 2 (2014), 262–279.

40 Dahl, IWGIA, 24–29; newspaper clippings in MFA, 26.8/51, F1.
41 L. Heerten ‘The Dystopia of Postcolonial Catastrophe: Self-Determination, the Biafran

War of Secession, and the 1970s Human Rights Movement’, in J. Eckel and S. Moyn
(eds.), The Breakthrough (Philadelphia: University of Pennsylvania Press, 2014), 15–32.

324 Hanne Hagtvedt Vik

5 6 C 5 1D19 12 5 1 8  1 2 9475 7 5 5  8 4 9 7   
1454 6 8  1 2 9475 7 5 ,1 2 9475 0 9D5 9 /19 .1 1 C2:5 85 ,1 2 9475 , 5

https://www.cambridge.org/core/terms
https://doi.org/10.1017/9781107477568.015
https://www.cambridge.org/core


autumn.42 Amnesty International helped publicize IWGIA’s claims.43

The London-based Survival International (1969), the German
Gesellschaft für bedrohte Völker (founded as a Biafra support group in
1968, reoriented in 1970), and the US Cultural Survival (1972) all
supported indigenous populations.44 By the end of the 1970s, more
local and national support organizations had emerged, and important
international media outlets were on-side.

It is at this point that the history of indigenous internationalism inter-
sects most clearly with the chronology of human rights internationalism
as outlined by historian and legal scholar Samuel Moyn. For our pur-
poses, the important point is as much the impact these developments had
on indigenous activists as on Western governments and publics as their
repercussions within the broader reach of internationalism, as well as
human rights. International concern galvanized by events in Brazil,
other Latin American countries and in North America helped open the
way for indigenous activists to access international diplomacy in the late
1970s. Another significant development was a result of the efforts of
Augusto Willemsen Diaz, who was preparing a report on the problem of
racial discrimination in the political, economic, social and cultural fields
for the UN Sub-Commission on the Prevention of Racial Discrimination
and the Protection ofMinorities.WillemsenDiaz ultimately succeeded in
including in the 1969 interim report a chapter detailing how various forms
of discrimination might prevent the successful social integration of indi-
genous peoples.45 The report was well-received by the Sub-Commission,
including representatives from Canada, the United States and Uruguay,
which responded in 1971 with its survey on indigenous populations,
known as the Martinez Cobo study.46 Anthropologist Chris Tennant
has argued, and I would agree, that this landmark study heralded the
contemporary UN era of international attention to indigenous affairs.47

42 Der Spiegel, 27 October and 3 November 1969, discussed in Memorandum on the
international media coverage on the situation of the Indian population in Brazil,
10 November 1969, MFA, 26.8/54, F 1.

43 Verbatim minutes of press conference organized by Amnesty International in the
Netherlands, 24 October 1969, MFA, 26.8/54, F 1.

44 Dahl, IWGIA, 24–26; Kemner, ‘Fourth World Activism’; L. Wildenthal, ‘Imagining
Threatened Peoples: The Society for Threatened Peoples (Gesellschaft für bedrohte
Völker) in 1970s West Germany’, in S. Kaul and D. Kim (eds.), Imagining Human
Rights (Berlin: De Gruyter, 2015).

45 A.WillemsenDiaz, ‘How Indigenous Peoples’Rights Reached theUN’, 17; chap. nine in
Special Study on Racial Discrimination in the Political, Economic, Social and Cultural Spheres,
entitled ‘Measures Taken in Connection with the Protection of Indigenous Peoples’, in
ECOSOC document E/CN.4/Sub.2/307, 96–147.

46 Norwegian UN Embassy in New York to Oslo, 8 September 1969, MFA, 26.8/54, F 1.
47 C. Tennant. ‘Indigenous Peoples, International Institutions, and the International Legal

Literature from 1945–1993’, Human Rights Quarterly 16, 2 (1994), 37.
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From this point on, international organizations and an increasing number
of national governments treated indigenous issues as separate from the
problems facing cultural and religious ‘minorities’ or colonial subjects.

The Rise of the ‘Fourth World’

Two interrelated trends in the late 1970s constitute themain shifts in how
intergovernmental organizations approached indigenous issues. The first
was themovement away from policies focused on integration and towards
a human rights-based approach aimed at securing the permanent protec-
tion of indigenous cultures and societies. The second was the participa-
tion of indigenous activists in international political processes. Both
trends contributed to the spread of the international normatization of
diversity within states.

During this period, a situation in Canada catalyzed attitudes globally.
In 1969, the Canadian government issued a White Paper proposing to
end all separate treatment and administration of the Indian population
and repudiating the Indian Act, in place since 1876.48 Drawing severe
criticism and outcry, the proposal, as well as the huge energy development
projects in James Bay and the Mackenzie Valley in the early 1970s, led to
the formation of newCanadian indigenous political organizations, creating
a pan-Indian identity and fostering a discourse of cultural nationalism. By
1971, the Canadian government was funding Native organizations and
consulting (albeit in a limited way) with these entities, in ‘a complete
turnabout from its 1920s ban on Indian organizations’.49

Domestic controversy also bred internationalism. George Manuel,
member of the Shuswap tribe and leader of the NIB, which had taken a
prominent role in opposing the White Paper, investigated the situation of
indigenous populations in other countries and approached various inter-
governmental organizations. In 1971, he visited New Zealand and
Australia as part of a Canadian government delegation. The following
year, Manuel went to Sweden as a delegate to the UN conference on the
environment; he also visited nongovernmental organizations (NGOs)
and intergovernmental organizations in Europe.50 In 1974, organizing a
global movement of indigenous peoples, Manuel coined the term ‘Fourth

48 S. M. Weaver,Making Canadian Indian Policy: The Hidden Agenda 1968–1970 (Toronto:
University of Toronto Press, 1981).

49 Dickason,Canada’s First Nations, 389, see also 400–418; and Tennant,Aboriginal Peoples
and Politics, 151–171.

50 Minde, ‘International Movement’, 233–236; Sanders, ‘World Council of Indigenous
Peoples’, 11–19; Sharon H. Venne, ‘The Road to the United Nations and Rights of
Indigenous Peoples’, Griffith Law Review 20, 3 (2011), 552.
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World’, referring to marginalized, culturally distinct peoples who had
been the victims of European colonization. He saw the ‘Aboriginal
World’ as part of a broad anti-colonial movement for emancipation
from suppression and domination by white European peoples and argued
for aboriginal rights – in particular, the collective rights to home rule.51

He also placed strong emphasis on the unique relationship to land and
natural resources of ‘the children of the land’.52

In October 1975, at Port Alberni in British Columbia, at the behest of
Manuel and the NIB, national indigenous organizations from North and
South America and other regions founded the umbrella organization
World Council of Indigenous Peoples (WCIP). The conference drew
on a ‘shared common experience of oppression, though they varied
from “mild” racial discrimination to ethnocide and genocide’.53 The
WCIP promoted a global ideology of indigeneity and became a platform
for the promotion of rights at an international level, although North
American groups dominated its leadership in this early phase.54 1974
saw the establishment of the regional American International Indian
Treaty Council (IITC), with Roxanne Dunbar-Ortiz and Jimmie
Durham among its leaders. The inclusion of a woman reflected the active
USwomen’s rights movement and the emerging international orientation
of indigenous activists. Their organizations sent representatives to inter-
national conferences such as theWomen’s Conference inMexico (1975),
the Conference of Non-aligned Countries in Peru (1976) and the UN
Habitat in Vancouver (1976).55 And, finally,WillemsenDiaz encouraged
indigenous organizations to apply for consultative status with the UN’s
Economic and Social Council (ECOSOC) and to work through the more
than a century-old Anti-Slavery Society as well as the renowned
International Commission of Jurists.56 ECOSOC gave the NIB consul-
tative status in 1974; three years later, the council granted the WCIP and
IITC the same.57

TheUNwas not at the forefront of these efforts: there was little interest
in indigenous issues in the early 1970s, as evidenced by the UN’s
slow progress on the Martinez Cobo study.58 The situation at the ILO
was similar: its bureaucrats had made little effort to promote its

51 G. Manuel and M. Posluns, The Fourth World: An Indian Reality (Don Mills, Ontario:
Collier-Macmillan Canada, 1974).

52 Ibid., foreword, xii. 53 Sanders, ‘World Council of Indigenous Peoples’, 16.
54 Ibid., 14–18. 55 Dunbar-Ortiz, Indians of the Americas, 33.
56 Willemsen Diaz, ‘How Indigenous Peoples’, 20.
57 Sanders, ‘World Council of Indigenous Peoples’, 12–13; Venne, ‘The Road to the

United Nations’, 563.
58 WillemsenDiaz, ‘How Indigenous Peoples’, 20. On theGuyana conference, see Sanders,

‘World Council of Indigenous Peoples’, 11–12.
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convention.59 The tide turned in 1977. Willemsen Diaz recalled that
from this year onwards he was able to rely on ‘the enthusiastic, devoted,
brilliant and effective struggle of indigenous peoples and their members’
when he sought to place such issues on the UN Agenda.60 June saw the
first Inuit Circumpolar Conference in Barrow, Alaska, and the establish-
ment of the Indian Law Resource Center in Washington, D.C., charged
with taking ‘action through international bodies as well as US courts’.61

In September, the International NGO Conference on Discrimination
against Indigenous Populations in the Americas gathered more than one
hundred indigenous representatives in Geneva. The conference, seen by
indigenous activists as a turning point for the indigenous peoples’ move-
ment, adopted a draft declaration on the principles for the defence of the
indigenous nations and peoples of the Western Hemisphere. The various
national struggles for indigenous ‘rights’ now showcased their grievances
at the United Nations and to each other.62

At the September 1977 WCIP meeting in Kiruna, Sweden, the assim-
ilationist ideology of the 1957 ILO C107 was tackled head-on by indi-
genous activists who had emerged on the international stage. There was
fierce criticism of the convention, and Ermineskin Cree lawyer Wilton
Littlechild was charged with delivering their message to the ILO.63 At the
ILO in Geneva, Littlechild was met sympathetically by international
bureaucrats, but he got no immediate action. The architects of ILO
C107, Belgian trade unionist and former ILO Deputy-Director General
Jeff Rens and the now retired ILO bureaucrat David Efrón, had received
the same reaction two years earlier when they had urged the French ILO
Director General Blanchard, who had worked on the Andean project, to
initiate a revision of C107.64 Blanchard and Lee Swepston, the young
American from the International Commission of Jurists who had been
hired by the ILO and charged with the supervision of C107 in 1973, felt

59 Intervention by Lee Swepston at the Oral History Conference, Oslo, 8 March 2012.
Essays on the basis of this conference have been published in R. Dunbar-Ortiz et al.
(eds.), Indigenous Peoples’ Rights in International Law – Emergence and Application
(Kautokeino and Copenhagen: Gáldu Cála, 2015); Interview with Rudolfo
Stavenhagen, Oslo, 8 March 2012.

60 Diaz, ‘How Indigenous Peoples’, 18.
61 Franke Wilmer, The Indigenous Voice in World Politics. Since Time Immemorial. (Newbury

Park: Sage Publications, 1993), 18.
62 Diaz, ‘How Indigenous Peoples’, 21; Venne, ‘The Road to the United Nations’, 559–

560; Dunbar-Ortiz, Indians of the Americas, 29–32. Draft declaration reprinted in: Study
of the Problem of Discrimination Against Indigenous Populations: Final Report (First Part)
Submitted by the Special Rapporteur Mr. José Martínez Cobo (1981), E/CN4/Sub2/
476/Add5, Annex IV.

63 Ibid., Annex III; Intervention byWilton Littlechild at theOral History Conference, Oslo,
8 March 2012.

64 Rodríguez-Piñero, The ILO Regime, 267–269.
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that the time was not right.65 Increasingly after 1975, however, the ILO
Secretariat emphasized the protective rather than integrationist dimen-
sions of C107 and reinforced supervision efforts.66 Notably, the policy
field of indigenous issues remained male-dominated, especially in inter-
governmental organizations.

The 1977 WCIP conference in Sweden focussed primarily on the
‘human right’ of indigenous peoples to self-determination.67 This
became the main framework for indigenous activists’ claims for recogni-
tion of their special rights as indigenous peoples, including the status of
indigenous peoples as sovereign nations. In this setting, the petitions
presented by Deskaheh to the League of Nations became the stuff of
legend, worked into a specifically international narrative history of the
struggle for indigenous rights.68 (In the early twenty-first century, his
story and that of Ratana have pride of place on the UN website.)69

Sympathetic and Ambivalent Governments

The establishment of WCIP and the many signal events of 1977 marked
the beginning ofmodern indigenous internationalism, seen by the anthro-
pologist Ronald Niezen as ‘both a product of social convergence and an
agent of it’.70 By the early 1980s, the emerging international movement of
indigenous peoples was turning theUNand the ILO into sites for contest-
ing the ultimate power of nation states to make significant decisions
affecting the material and cultural life of indigenous communities.
Ironically, indigenous communities gained a strong voice in intergovern-
mental organizations with the help of states which now had to deal – on a
high-profile, international level – with indigenous issues relevant in many
cases to their own societies and domestic politics.

Without government support and willingness to engage in delibera-
tions on an international level, indigenous activists could win only mar-
ginal victories through intergovernmental organizations. Here, the role of
the Soviet Union and its allies was critical to some degree. Since the late
1940s, the Soviet Union had exploited the treatment of Indian popula-
tions by the United States as a Cold War propaganda tool. In the 1970s,
however, it was Western governments with indigenous populations

65 Remark by Lee Swepston at the Oral History Conference, Oslo, 8 March 2012.
66 Rodriguez-Piñero, The ILO Regime, 249–256. Dunbar-Ortiz, Indians of the Americas, 49.
67 Remark by Dalee Sambo Dorough at the Oral History Conference, Oslo, 8 March 2012;

Cobo, Discrimination Against Indigenous Populations, Annex III.
68 Dorough in Dunbar-Ortiz et al., Indigenous Peoples’ Rights, 47.
69 UN website, accessed June 2015, http://undesadspd.org/IndigenousPeoples/AboutUs

Members/History.aspx.
70 Niezen, Origins of Indigenism, 4.
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within their borders that stepped up to the table. Some Western states
included indigenous representatives as delegates to international meet-
ings. In 1978, the World Conference to Combat Racism and Racial
Discrimination adopted a Norwegian initiative advocated by Sami repre-
sentative Aslak Nils Sara, emphasizing in its Program of Action ‘the
special relationship of Indigenous peoples to their land and stress[ing]
that their land, land rights, and natural resources should not be taken
away from them’.71 Furthermore, these states increasingly acknowledged
at an international level the special rights and needs of their indigenous
populations: the US government’s report to the 1980 Conference on
Security and Cooperation in Europe, a follow-up meeting after the
1975 Helsinki Final Act, even described its Indian policies in detail,
defining tribes as ‘sovereign, independent nations that have entered into
a trust relationship with the US government’.72 In addition, the
Netherlands, a country with no indigenous population within its borders,
became an advocate of indigenous issues. The Fourth Russell Tribunal
hearings, held on the initiative of the Werkgroep Indianen Zuid-America
in cooperation with the Bertrand Russell Peace Foundation, tried four-
teen cases from various parts of the world in Rotterdam in 1980.73

Of course, national state-driven political support included the placing
of indigenous issues on the agendas of various UN bodies. In 1981, a UN
Secretariat officer (probably Willemsen Diaz) advised the Nordic coun-
tries that a resolution by the Human Rights Commission would enable
the Secretariat to allocate additional resources to complete the Cobo
report. Although Australia, Canada, the Netherlands and the Nordic
states proposed such a resolution, the first two entities carefully avoided
formulations that might render the debate on indigenous rights
uncontrollable.74 The report was ultimately completed in sections
between 1981 and 1985. Also in 1981, the Director for the UN
Division on Human Rights, the Dutch lawyer and diplomat Theo Van

71 Report of theWorld Conference toCombat Racism and Racial Discrimination, UNDocA/
CONF.92/40 (1978). This paragraph and several others built on the draft declaration of the
1977 NGO conference. See Venne, ‘The Road to the United Nations’, 563–64; H. Minde
‘The Destination and the Journey: Indigenous Peoples and the United Nations from the
1960s through 1985’, in H. Minde et al. (eds.), Indigenous Peoples: Self-determination,
Knowledge, Identity (Delft: Eburon Academic Publishers, 2008), 66.

72 Report quoted and discussed in Dunbar-Ortiz, Indians of the Americas, 173–176.
73 The Fourth Russell Tribunals were a series of citizen-initiated tribunals named after the

British philosopher and logician Bertrand Russell. The first met in 1967 in Stockholm,
Sweden, and Roskilde, Denmark, to hear evidence on the conduct of the war in Vietnam.
Brill has printed the Fourth Russell Tribunal archive in a microfiche series: www.brill
.com/archive-fourth-russell-tribunal

74 Telefax, Embassy in Geneva toMFA, 12 February and 13March 1981; and telefax, UN
Embassy in New York to MFA, 20 February 1981, MFA 26.8/54, folder 8.
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Boven, drew on the support of the Nordic states to establish the UN
Working Group on Indigenous Populations.75 According to its mandate,
theWorking Group was to review developments pertaining to the promo-
tion and protection of the human rights and fundamental freedoms of
indigenous populations and give special attention to the evolution of
standards concerning the rights of indigenous populations.76

Concern for indigenous peoples also made it all the way to the World
Bank. Known as the Polonoroeste project aimed at developing Brazil’s
northwestern region, the construction of the Perimetral Norte Highway
had opened up contact with Indian communities. IWGIA estimated that
a thousand Yanomami Indians had disappeared between 1974 and 1976,
many dying from exposure to new diseases such as measles.77 TheWorld
Bank had initially perceived this project as a model for regional develop-
ment and planning, promoting sustainable development in a rainforest
area. Instead, the Yanomami project attracted harsh criticism from
IWGIA,WCIP and others for its ignorance of the problems of indigenous
peoples. It became the first (but not the last) large-scale infrastructure
project in which the Bank would struggle against the combined forces of
environmentalists, human rights activists and indigenous peoples. In
1982, the World Bank tried to ward off criticism by adopting operational
guidelines to protect the rights of indigenous peoples in development
projects.78 Notwithstanding, American NGOs campaigned against the
project, and US Secretary of the Treasury James Baker reassured the US
Senate in the spring of 1985 that the World Bank had stopped disbursing
money for projects in the Amazon.79

Economic support was at least as important as political support in the
development of a particularly late twentieth-century indigenous interna-
tionalism. As early as 1977, law professor and legal advisor to the
NIB Douglas Sanders discerned a ‘pattern of government sponsored,
politically autonomous indigenous organizations . . . in the western

75 Minute from Nordic Meeting of Higher Officials, 23 September 1981, MFA 26.8/54,
folder 9.

76 ECOSOC resolution 1982/34 referenced in the letter from the United Nations Office at
Geneva to the Minister of Foreign Affairs of Norway of 25 April 1986, MFA 26.8/54,
folder 19 (1).

77 Memo, 28 January 1980 with attached memo from IWGIA of 27 December 1979, MFA
26.8/54, folder 7.

78 Tribal Peoples in Bank-Finances Projects, Operational Manual Statement 2.34, February
1982, cited in Shelton H. Davis of the World Bank, ‘The World Bank and Indigenous
Peoples’, on file with author.

79 MFA, 42.12/12, folder 3, Nordic memorandum no. 85/117, 10 April 1985; Robert
Wade, ‘Greening the Bank: The Struggle over the Environment, 1970–1995’, in
D. Kapur et al. (eds.), The World Bank – Its First Half Century; vol. 2 Perspectives
(Washington, D.C.: Brookings Institution, 1997), 611–735.
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industrialized countries’.80 Australia, Canada,Denmark, Norway, Sweden
and other governments also started funding international indigenous
organizations and support NGOs, as well as humanitarian-motivated
projects aiding indigenous populations in Latin America; through foreign
aid budgets, they fundedWCIP and the IndianCouncil of South America
(CISA), founded in 1980. Among their more significant funding activities
were the international NGO conferences on indigenous peoples in inter-
national law, organized with UN assistance in Geneva in 1981, 1984 and
1985.81 Furthermore, these same countries underwrote travel expenses
for many indigenous representatives who wished to attend the UN
Working Group meetings. Since 1974, Willemsen Diaz had advocated
establishing a UN voluntary fund;82 a little over a decade later UNCHR
adopted a resolution on the fund, in the face of scepticism from the US
but with the support of the Nordic countries, Argentina, Canada, the
Netherlands, Peru and Australia, which was the first country to promise a
specific amount.83

Peoples with an ‘s’

The UN-focused efforts of the 1970s added a human-rights dimension to
the previous emphasis on the social and economic integration of indigen-
ous populations. By the early 1980s, an epistemic community had emerged
consisting of bureaucrats, academics and other experts, indigenous acti-
vists and officers of various intergovernmental organizations.84 Heated
discussions over who should be considered indigenous and what rights
they should enjoy soon warmed the conference halls of the UN and
the ILO.

The UN Working Group valued dialogue over swift progress on nor-
mative instruments. The group consisted of five expert members and
additional observers, and it was chaired by Norwegian lawyer Asbjørn
Eide, fresh from a high-profile struggle over a hydroelectric dam in what
was considered Sami heartland in northern Norway. In discussion with

80 Sanders, ‘World Council of Indigenous Peoples’, 22.
81 Letters and memos in MFA 26.8/54, folder 5ff. On Canadian funding of WCIP, see

J. Kemner, ‘Lobbying for Global Indigenous Rights: The World Council of Indigenous
Peoples (1975–1997)’, Forum for Inter-American Research 4, 2 (November 2011).

82 Interview with Dalee Sambo Dorough, Oslo, 9 March 2012; Diaz, ‘How Indigenous
Peoples’, 25–29.

83 Memos and minutes in MFA 26.8/54, folders 16–17.
84 For the role of experts in organizing organizations of indigenous peoples and connecting

them with international actors, see Allyson Brysk, From Tribal Village to Global Village:
Indian Rights and International Relations in Latin America (Stanford: Stanford University
Press, 2000), especially 91.

332 Hanne Hagtvedt Vik

5 6 C 5 1D19 12 5 1 8  1 2 9475 7 5 5  8 4 9 7   
1454 6 8  1 2 9475 7 5 ,1 2 9475 0 9D5 9 /19 .1 1 C2:5 85 ,1 2 9475 , 5

https://www.cambridge.org/core/terms
https://doi.org/10.1017/9781107477568.015
https://www.cambridge.org/core


Willemsen Diaz, Eide proposed rules of procedure that made it possible
for representatives of indigenous organizations to express their views
directly to the UN and government observers.85 The Working Group
served as a catalyst for the globalization of the indigenous peoples’
movement, making Geneva its locus and ‘more than any other kind of
gathering in the United Nations or any other forum responsible for the
coalescing of an indigenous identity’.86 At the initiative of the Nordic
Sami Institute, and funded by the Nordic governments, WCIP even
set up a Geneva lobbying office.87 Attendance in the sessions of the
Working Group increased rapidly: by 1985, 250 people participated,
including representatives of fifty-five indigenous peoples’ organizations
and NGOs.88

In 1985, the Working Group took a significant step on the long path to
theUNDeclaration on the Rights of Indigenous Peoples. Latin American
governments in particular were beginning to express concern that NGOs
had too much influence over the UN.89 But other states were also con-
cerned. The initial support of the Nordic governments had been huma-
nitarian in nature and intent and directed at the situation in Latin
America.90 The extensive scope of rights discussed, however, posed
both political and practical problems from the government point of
view. Moreover, there was as yet no universally accepted definition of
‘indigenous’. The Cobo report proposed ‘historical continuity with pre-
invasion and pre-colonial societies’ as a defining trait of indigenous
populations and status as a ‘non-dominant sector of society’.91 This
definition, however, did not fit comfortably with the situations as they
obtained: too broad inmany places in Africa and Asia and questionable in
continental northern Europe.92 Other proposed criteria included social
deprivation, cultural traits and self-identification. Many governments
found it particularly hard to accept definitions that allowed indigenous

85 Interview with Rudolfo Stavenhagen, Oslo, 8 March 2012. See generally Russel
Lawrence Barsh, ‘Indigenous Peoples: An Emerging Object of International Law’,
American Society of International Law, 80, 2 (1986), 369–385.

86 Niezen, Origins of Indigenism, 46. See also James S. Anaya (ed.), International Human
Rights and Indigenous Peoples (New York: Aspen, 2009), xvii.

87 Report from theWCIP Geneva Office by Leif Dunfjell, 30 August 1985, 12, MFA, 26.8/
54, folder 17.

88 Report from 4th session of WGIP, E/CN.4/Sub.2/AC.4/1985/WP.5 in MFA, 26.8/54,
folder 17.

89 Telefax Delegation in New York to MFA and Delegation in Geneva, 13 June 1986,
MFA, 26.8/54, folder 19(1).

90 H. H. Vik and A.-J. Semb, ‘Who Owns the Land? Norway, the Sami and the ILO
Indigenous and Tribal Peoples Convention’, International Journal on Minority and
Group Rights 20 (2013), 517–550.

91 The Cobo report cited in Niezen, Origins of Indigenism, 20. 92 Ibid., 20–21, 72–76.
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representatives themselves to decide who should be recognized as
indigenous.

A major controversy arose over the proposed principle of the right to
self-determination. This meant different things to different activists, ran-
ging from the ability to practice culture, including schooling and use of
language, to institutions for self-government and control of land, to
secession.93 Furthermore, land rights were considered a key to cultural
rights, and the WCIP, for example, demanded recognition of exclusive
rights to land and water, including exclusive economic zones. The rele-
vant governments feared that claims for political and economic self-
determination could lead to ‘unrest and conflicts, not only between
indigenous populations and other population groups within the states
they inhabit, but also in relation to other states’ and the splitting up of
states with potential for border conflicts and related jurisdictional
controversies.94 Hard battles were fought over terminology: the word
‘territory’ was highly controversial, as was ‘peoples’. In the 1971 report,
Willemsen Diaz had used the term ‘peoples’, whereas the Cobo study
used ‘populations’. It is unclear whether Willemsen Diaz intended to
introduce a concept that would imply the right to self-determination
under international law. The difference is significant, however. Whereas
the former – ‘peoples’ – resembled international legal language related to
nations, the latter – ‘populations’ – aligned with legal instruments per-
taining to minority status within a state: ‘peoples’ emphasized the collec-
tivity and resembled the wording of the UN Charter – ‘people’ did not.95

The application of the right to self-determination has been pragmatic and
flexible.96 Its specific implications in various contexts, however, are still
among the most contentious issues regarding indigenous human rights.

Moved by arguments that it might lose its historical leadership role on
indigenous issues and be replaced by an ineffective, utopian UN conven-
tion, the ILO finally decided to re-engage indigenous issues. Starting in
1982, Swepston pushed revision of the 1957 convention onto the agenda
of the 1988 ILO Labour Conference, which included actively seeking out
key persons in the UN process in 1984–1985, inviting them to the ILO
and briefing them on possible revision of the convention.97 The tripartite
ILO structure and procedural rules did not allow for participation by
indigenous activists in ways that mirrored the organization of the UN

93 Ibid., 188ff.
94 Memorandum First Legal Office, 29 May 1986. MFA, 26.8/54, folder 19(1).
95 Niezen, Origins of Indigenism, 160–165. 96 Tennant, Indigenous Peoples, 29–32.
97 Rodríguez-Piñero, The ILO Regime, 271–284, 341; interview with Dalee Sambo

Dorough, Oslo, 9 March 2012; remarks by Hans Jacob Helms and Leif Dunfjell at
Oral History Conference, 8 March 2012.
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Working Group; however, a small number of indigenous representatives
were included in national delegations as representatives of governments
or labour organizations. Creative use of ILO rules gave formal standing to
indigenous peoples organizations and support NGOs through various
forms of observer status, which secured a right to make written comments
and, in some cases, a limited right to speak.98 Most importantly, the
workers’ group of the ILO Conference adopted many of the positions of
the indigenous caucus and advocated these in the drafting committee and
plenary meetings. This enabled significant contributions to the conven-
tion by indigenous activists, male and female, although it fell far short of
satisfying their expectations of being on the cutting edge as equal partners
in the international negotiations over indigenous rights.

The ILO Convention Concerning Indigenous and Tribal Peoples in
Independent Countries (C169) was adopted in 1989 and entered into
force in 1990, following ratification by Norway andMexico. Its first article
proclaimed self-identification as a fundamental criterion for determining
the groups to which the provisions of the convention would apply.99

Furthermore, the convention proclaimed a right to be consulted, used
the words ‘territories’ and ‘peoples’, and retained land rights provisions
similar to those in ILOC107, which had been under attack by Canada and
the Nordic countries, among others.100 However, hewing to its ‘technical
approach’, the ILO had left the principle of self-determination for the UN
to deal with.101 UNSecretary-General Boutros Boutros-Ghali emphasized
that C169 was ‘non-paternalistic’.102 However, the Greek lawyer and
chairperson of the UN Working Group, Erica Irene Daes, pointed to
what many saw as a great disappointment – namely, that the convention
did not proclaim the equality of indigenous peoples as peoples.103

The changed institutional and normative landscape from the 1960s
onwards opened new avenues for transnational as well as international
activism; increasingly, indigenous leaders regarded lawyers as their
soldiers.104 The legal scholar Sarah Pritchard observed in 1998 that

98 For a list of those with the most extensive form of observation status, see Rodríguez-
Piñero, The ILO Regime, n. 123, 315.

99 ILO C169, Article 1 (2). Other definitional criteria are found in Article 1 (1a and b).
100 Vik and Semb, ‘Who Owns the Land?’, 517–550; Rodríguez-Piñero, The ILO Regime,

301–310.
101 Article 1(3) of C169; Rodríguez-Piñero, The ILO Regime, 293.
102 Boutros Boutros-Ghali, speech 10 December 1992 to the UN General Assembly,

reproduced in Transnational Legal & Contemporary Problems 3 (1993), 169.
103 E. I. A.Daes, ‘Equality of Indigenous Peoples under the Auspices of theUnitedNations –

Draft Declaration on the Rights of Indigenous Peoples. (Tribal Sovereignty: Back to the
Future?)’, St. Thomas Law Review, 7 (1995), 498.

104 View shared by indigenous leaders interviewed on a 1990National Geographic program,
in Wilmer, The Indigenous Voice in World Politics, 17, 29.
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indigenous peoples’ organizations had been ‘extremely effective in their
efforts to secure recognition by the international legal system of the
rights which arise from their specific historical and contemporary
experiences’.105 It had also become possible to conduct a global survey
of domestic systems and their response to indigenous claims.106

International norms became powerful tools for political and legislative
reform in many states. A major victory came in 1992, in Australia, when
its High Court issued the Mabo v. Queensland (No. 2) decision which
rejected the doctrine of terra nullius and recognized the land rights of the
plaintiffs.107 International human rights conventions and C169 also
enhanced Sami rights in Norway.108

Indigenous peoples activists travelled in large numbers to Vienna in
June 1993 to the UN World Conference on Human Rights. The con-
ference debated various issues related to indigenous peoples, including
the people/peoples issue, the right to self-determination and ways to
enshrine indigenous issues in theUN system. Its Plan of Action contained
seven paragraphs pertaining to the rights of indigenous issues which some
indigenous observers found to be ‘weak and watered down’.109 None of
the paragraphs reiterated their rights to self-determination or self-govern-
ment. The conference did, however, call for completion of the UN
declaration (which took another fourteen years) and resulted in the UN
General Assembly decision to proclaim an International Decade for the
World’s Indigenous People and to establish a permanent UN forum for
indigenous people.110 Notably, on this occasion as in many previous and
later ones, the majority of UN member states avoided using the term
‘peoples’.

During the decades of diplomatic negotiations in the UN and the ILO
from the early 1980s to 2007, it proved impossible to arrive at any one
clear-cut definition of ‘indigenous’, given the variation in historical and
social conditions. Definitions were proposed and enacted in various

105 S. Pritchard, ‘The Significance of International Law’, in S. Pritchard (ed.), Indigenous
Peoples, the United Nations and Human Rights (London: Zed Books, 1996), 3.

106 S. Wiessner, ‘Rights and Status of Indigenous Peoples: A Global Comparative and
International Legal Analysis’, Harvard Human Rights Journal 12 (1999), 57–128.

107 R. Wick Torres, ‘Revisiting the Emerging International Norm on Indigenous Rights:
Autonomy as an Option’, Yale Journal of International Law 25 (2000), 295.

108 Vik and Semb, ‘Who Owns the Land?’
109 Cultural Survival, ‘Report from Vienna’, Special Issue: Selections from State of the Peoples

17, 3 (Fall 1993); ViennaDeclaration and Plan of Action, A/Conf. 157/23, 12 July 1993,
introduction and paras. 28–32.

110 UN General Assembly, A/RES/48/163, 86th Plenary meeting, 21 December 1993;
Pritchard, ‘The Significance of International Law’; ‘Working Group on Indigenous
Populations: Mandate, Standard-Setting Activities and Future Perspectives’, in
Pritchard, Indigenous Peoples, the United Nations, 55–57.
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international and national documents, but no universally accepted defi-
nition arose that would allow for a relatively clear formula for distinguish-
ing indigenous populations/peoples fromminorities.111 Instead, practical
definitions emerged, encompassing a wide variety of ethnographic groups
and identities, with self-identification as a critical defining element. This
made indigeneity a ‘fragile legal concept’.112 At the same time, probably
due in part to the flexible and practical definitions, indigeneity became a
robust ideological concept and identity based on a shared sense of belong-
ing and historical experience of displacement and forced assimilation.
Indigeneity had for many become ‘a badge of pride’ that revealed
‘something significant and personal about its wearer’s collective
attachments’,113 and there was an explosion of indigenous activism to
match. In 2000, there were 441 indigenous NGOs listed with the UN,
and more than a thousand people took part in the 2001 UN Working
Group session.114 Its successor, the UN Permanent Forum on
Indigenous Issues, held its first session in 2002 with 300 indigenous
delegates.115 Of course, the lack of definitional clarity and corresponding
statistics makes it difficult to estimate the world population of indigenous
people. In 1986, IWGIA referred to a population of 200 million, whereas
the UN in themid-1990s consistently used the number 300million.116 In
2006, a UN body stated that 370 million people in seventy countries
were indigenous, noting they had ‘retained distinct characteristics which
are clearly different from those of other segments of the national
populations’.117

The roles of Western governments with indigenous peoples of their
own in this history were hardly consistent: by the early twenty-first cen-
tury, they were increasingly seen as adversaries in international
negotiations.118 Australia, Canada, New Zealand and the United States
voted against the UN Declaration in 2007, and only Norway and
Denmark have ratified C169. Yet, despite resistance, indigenous peoples
achieved a unique position in the UN system as compared to other

111 On UN efforts during the 1980s, see Barsh, ‘Indigenous Peoples’, 373–377.
112 Niezen, Origins of Indigenism, 4. 113 Ibid., 3.
114 Niezen, Origins of Indigenism, 43; 2001 WGIP report E/CN.4/Sub.2/2001/17.
115 IWGIA, The Indigenous World (Copenhagen: IWGIA, 2003), 427–430.
116 IWGIA Yearbook 1986, Indigenous Peoples and Human Rights (IWGIA: Copenhagen,

1987), 3; Niezen, Origins of Indigenism, 4, 224; E. I. A. Daes, ‘The Participation of
Indigenous Peoples in International Political Institutions’, Netherlands Quarterly of
Human Rights 14, 3 (1996), 336.

117 The UN Permanent Forum on Indigenous Issues, accessed 13 April 2015, www.un.org
/esa/socdev/unpfii/documents/5session_factsheet1.pdf.

118 See, for example, R. Jhappan, ‘Global Community? Supranational Strategies of
Canada’s Aboriginal Peoples’, Journal of Indigenous Studies (1992), 59–90; Venne,
‘The Road to the United Nations’, 566–567.
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non-state actors. In many contexts, their achievements were also mir-
rored at national and regional levels.

Conclusion

The changing meanings of the term ‘indigenous populations/peoples’
should alert us to take care in interpreting the Declaration as having
sprung from an indigenous internationalism stretching back to the nine-
teenth century. Back then, the term referred to what was perceived as
culturally primitive populations in independent states or colonial terri-
tories. The colonial dimension of the term and the protective efforts by
the League of Nations and the ILO in the inter-war years served to
legitimize colonial domination. The civilizing mission also underpinned
relations between the dominant societies and original populations in post-
colonial states in Latin America, the United States, Australia and New
Zealand. Despite petitions by original populations within imperial con-
texts and in the League ofNations, the populations in question did not see
themselves as belonging to a global category of indigenous peoples.

A new phase in the history of efforts by intergovernmental organiza-
tions towards such populations, motivated as before by humanitarian and
civilizational concerns, started in the late 1930s with the ILO’s participa-
tion in regional efforts to deal with the ‘Indian problem’. Firmly set within
a modernization framework, states and intergovernmental organizations
worked after the Second World War to integrate indigenous and tribal
populations of independent states into the dominant social and economic
structures of the societies in which they lived. These cultures –whichwere
seen by anthropologists and other scholars as well as state and intergo-
vernmental bureaucrats as obstacles to the development and thriving of
these populations – were expected eventually to disappear through inte-
gration. In the transitional period, the communities would be protected
by a set of special rights.

During the 1960s and 1970s, a wide variety of national, regional and
international organizations of indigenous peoples emerged, in particular
in North and South America, northern Europe, New Zealand and
Australia. Specific local and national events were formative and defining
for national organizations of indigenous peoples and their internationali-
zation, but rising education levels and the birth of an indigenous intelli-
gentsia were also underlying causes. The international context of
decolonialization, struggle for racial equality, ethnic revival, emergence
of critical anthropology and attention to the crisis in many native popula-
tions – in particular, those in Latin America – helped open intergovern-
mental organizations to transnational indigenous activism.
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The explicit self-identification and ideology of indigeneity was a pro-
duct of internationalism in the 1970s and beyond. Indigenous interna-
tionalism emerged during the 1970s as an internationally organized
movement fighting for cultural survival and targeting intergovernmental
organizations in order to effect change at local and national levels.119

Political scientist and activist member of the Inuit Circumpolar Council
Dalee Sambo Dorough has recalled every stage of the development of
indigenous rights in international law in this later period as being char-
acterized by a sense of drama and urgency.120 Indigenous international-
ism set off new international standard-setting processes in the early 1980s
in the UN and the ILO, adding to the human rights system a hierarchy of
rights on ethnic grounds. ‘Indigenous peoples’ was hardly a neutral
category, as historian Einar Niemi has pointed out, but rather a political
concept with ideological, legal, bureaucratic and economic implications
used to distribute rights and benefits within states.121

Unprecedented protocols for participation by indigenous peoples in
the UN galvanized the global ideology and identity of indigeneity and
nationalized it in various contexts. Along the way, the pre-1970s instru-
ments and efforts by the ILO, UN and other intergovernmental organiza-
tions represented handholds and institutional platforms to challenge and
build on; the latter aspect was particularly important for sympathetic
bureaucrats of intergovernmental organizations who worked to put indi-
genous issues on their organizations’ agendas. Today, international
norms oblige states to consult with indigenous peoples as a collective,
revealing the shifting meaning – and practice – of sovereignty and expos-
ing an open-ended, evolving process in which indigenous peoples emerge
as influential players in regional, national and international contexts.

119 For a theoretical discussion of processes of internationalization, see Sidney Tarrow, The
New Transnational Activism (Cambridge: Cambridge University Press, 2005).

120 Intervention by Dalee Sambo Dorough, Oral History Conference, Oslo, 8 March 2012.
121 Einar Niemi, ‘Kategorienes etikk og minoritetene i nord’, 22–44.

Indigenous Internationalism 339

5 6 C 5 1D19 12 5 1 8  1 2 9475 7 5 5  8 4 9 7   
1454 6 8  1 2 9475 7 5 ,1 2 9475 0 9D5 9 /19 .1 1 C2:5 85 ,1 2 9475 , 5

https://www.cambridge.org/core/terms
https://doi.org/10.1017/9781107477568.015
https://www.cambridge.org/core


15 Cold War Internationalism

Sandrine Kott

My aim in this chapter is to try to understand to what extent the ColdWar
gave rise to one or more specific ways of expressing or structuring inter-
nationalism and, in turn, to use the notion of internationalism to re-
examine the Cold War itself. Bringing these two notions into dialogue
may seem paradoxical: after all, wars act as a brake on cooperation between
governments and hinder the circulation of goods and people. However,
historians have begun to emphasize that theColdWar – a period structured
by ideological, political and economic competition between two rival
blocs – did not prevent the development of international movements
built around common causes such as ecology or human rights. Nor did it
prevent the launch of major international campaigns for peace or for the
eradication of smallpox. Each of these new forms of internationalism was
able to emerge or continue either against the logic of the ColdWar or at its
margins.1 My perspective in this chapter is slightly different. I am less
concerned with the forms of internationalism that emerged and developed
in spite of the Cold War than with how the Cold War created and encour-
aged specific forms of internationalism on at least three levels.

First, internationalism can be understood as an ideology, and, in this
respect, the Cold War was indeed truly international in the sense of the
international ambitions each bloc held for its own universalism.2 Each
blocwas structured around a set of ideas and values ‘whichwere supposed
to be valid to all people at all times, now and forever’ and which domi-
nated the political agenda everywhere.3 Each bloc sought to disseminate

1 Akira Iriye, ‘Historicizing the Cold War’, in Richard H. Immerman and Petra Goedde,
The Oxford Handbook of the Cold War (Oxford University Press, 2013), 15–32.

2 Pierre Grosser, Les temps de la guerre froide: réflexions sur l’histoire de la guerre froide et sur les
causes de sa fin (Bruxelles: Complexe, 1995), 19–69; Odd Arne Westad, The Global Cold
War: Third World Interventions and the Making of Our Times (Cambridge University Press,
2005), 8–72.

3 Odd Arne Westad, in Melvyn P. Leffler and Odd Arne Westad (eds.), The Cambridge
History of the ColdWar: Volume I: Origins, 1945–1962 (CambridgeUniversity Press, 2010),
13; and also David Engerman, Know Your Enemy: The Rise and Fall of America’s Soviet
Experts (Oxford University Press, 2009), 24.

340

5 6 C 5 1D19 12 5 1 8  1 2 9475 7 5 5  8 4 9 7   
1454 6 8  1 2 9475 7 5 ,1 2 9475 0 9D5 9 /19 .1 1 C2:5 85 ,1 2 9475 , 5

https://www.cambridge.org/core/terms
https://doi.org/10.1017/9781107477568.016
https://www.cambridge.org/core


its own model of social organization and promote its own path to mod-
ernity around the world.

Second, the expression and the spread of these competing universal-
isms had paradoxical effects on cooperation between governments and
between other national agencies, cooperation that constitute the most
visible form of internationalism. The establishment of theUnitedNations
after the Second World War and the institutionalization of global multi-
lateralism can appear as the culmination of diplomatic internationalism.
However, these international organizations, conceived as sites of coop-
eration between nation states, were also the witnesses to, and even the
instruments of, blockages in international cooperation. Their ability to
react was often hampered by ideological oppositions, and the UN
Security Council was paralyzed until the mid-1950s by Soviet vetoes.4

I will try to show, however, that these blockages allowed for new interna-
tional forms of expression.

Third, and this time on a transnational level, the same paradoxes
characterized international circulations.5 In the area of trade, most coun-
tries in the Eastern bloc were not contracting parties of the General
Agreement on Tariffs and Trade (GATT) until the end of the 1960s
and were deliberately excluded from trade negotiations,6 which initially
contributed to limiting economic exchanges between the two parts of
Europe. Moreover, even if the flow of East-West migration never com-
pletely dried up, the circulation of people was slowed considerably.7

Meanwhile, the Cold War, like other wars, was a time when each belli-
gerent observed its enemies in order to learn from their experiences and
innovations, which in turn promoted the circulation of knowledge and
expertise and prompted a process of productive learning.8 The technical

4 On this paradox, see Akira Iriye,Global Community: The Role of International Organizations
in the Making of the Contemporary World (Berkeley: University of California Press, 2002),
especially 37–74.

5 For this definition of transnationalism, see Pierre-Yves Saunier, ‘Circulations, Connexions
et Espaces Transnationaux’, Genèses Sciences Sociales et Histoire 4 (2004), 110–126; Pierre-
Yves Saunier, Transnational History (Basingstoke/New York: Palgrave, 2013).

6 Czechoslovakia was the only signatory of the original GATT. Other socialist countries
became contracting parties much later: in 1962 (Yugoslavia), 1967 (Poland), 1971
(Romania) and 1973 (Hungary), all with special status. On the GATT and the Cold
War, see Francine McKenzie, ‘GATT and the Cold War: Accession Debates,
Institutional Development, and the Western Alliance, 1947–1959’, Journal of Cold War
Studies 10, 3 (2008), 78–109.

7 As for human migrations, see the quantitative account of Rainer Münz and
Heinz Fassmann, ‘La migration d’Est en Ouest en Europe (1918–1993)’, Revue
européenne de migrations internationales 11, 3 (1995), 43–66.

8 See Martin Aust and Daniel Schönpflug, Vom Gegner lernen: Feindschaften und
Kulturtransfers im Europa des 19. und 20. Jahrhunderts (Frankfurt: Campus-Verlag,
2007), and, in the particular case of the Cold War, David Engerman, Know Your Enemy.
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agencies of international organizations, particularly of the International
Labour Organisation (ILO) and also the United Nations Economic
Commission for Europe (UNECE)9 offer useful sites for the study of
these circulations of knowledge and expertise during the Cold War.

In what follows, I study the peculiarities of Cold War internationalisms
by looking at these three dimensions: internationalism as ideology, coop-
eration and circulation. In doing so, I focus in particular on socioeconomic
issues, which were at the heart of the Cold War. To these ends, I use the
documents produced by international organizations, primarily – but not
exclusively – the ILO. Although I do not consider international organiza-
tions explicitly as international actors, I do take them as platforms for
examining Cold War internationalisms.10 In order to highlight the perva-
siveness of ColdWar internationalisms in each of the three guises, I look at
their ideological and institutional roots, identify ideological dividing lines
which structured their antagonism in the socioeconomic field and study
discussions taking place in the ILO which gave rise to a new international
regulatory consensus or even to a new international paradigm. This
approach will allow me to understand how and why communist ideology
could pose a challenge to liberal capitalism and how these competing
internationalisms became globalized. It also highlights the role that Third
World countries played in the circulation, appropriation and transforma-
tion of the solutions produced by the two systems in the socioeconomic
field. Which brings me to my final point, the importance of understanding
how this competition led to the convergence of the two universalisms and
the progressive disappearance of communist internationalism as an alter-
native to its nemesis, liberal internationalism.

The Rise of Competing Internationalisms

The competition between two internationalist universalisms and their
movements is not, of course, a product purely of the Cold War. Since
the nineteenth century, liberal and socialist/communist ideologies, both
rooted in the European Enlightenment, were understood as universal and
organized, accordingly, in response to each other.11 In the first half of the

9 For trade flows see, in particular, the work of the UN Economic Commission for Europe
set up in 1947, as well as UNCTAD archives. United Nations Archives in Geneva ARR
14/1360 26–28 and GF 95 for UNCTAD.

10 On this, see Sandrine Kott, ‘Les organisations internationales, terrains d’étude de la
globalisation. Jalons pour une approche socio-historique’, Critique internationale 52, 3
(1 June 2011), 9–16.

11 See Mark Mazower, Governing the World: The History of an Idea (New York: Penguin
Press, 2013), 173–180. On socialist internationalism, see Dogliani, Chapter 3, this
volume.
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nineteenth century, the committed free-trader Richard Cobden
described liberal capitalism as naturally international and free trade as
a vehicle of peace and internationalism. Karl Marx ‘inherited’ this under-
standing of an open world from liberalism and saw world revolution as
a means of overthrowing the liberal capitalist world order and achieving
equality for all through communism.12 Of course, liberals, socialists and
communists all lived in a world of nations and became broadly nationa-
lized, if not overtly nationalist. But nationalism and internationalismwere
closely intertwined ideas. Although nationally based, thesemovements all
continued to organize internationally, to proclaim an international mes-
sage and to fight for their respective version of universal values.13

As earlier essays in this volume discuss, liberal internationalism was
formed in the eighteenth century through a loose network of international
associations. Cosmopolitanism was proclaimed and practiced as
a positive value by Freemasons,14 the first international organizations
for ‘human rights’, which expanded andmultiplied during the nineteenth
century.15 This internationalist ideology paved the way for the creation of
the first generalist and official international organizations in 1919.16 But
the foundation of the League of Nations was also a response to the threat
posed by the Bolshevik Revolution and the alternative international
model that it promoted. The newly founded USSR was not even invited
to join, whereas Lenin and Trotsky criticized the League of Nations,
which they saw as a narrow diplomatic forum aimed at serving US and
European imperialisms.17 The ILO is a good example of the ambiguous

12 On working class internationalism, see Frits L. vanHolthoon andMarcel van der Linden
(eds.), Internationalism in the Labour Movement: 1830–1940 (Leiden: Brill, 1988); for
a clarification, see the opening address of Eric Hobsbawn, 1–16. As for communist
internationalism before the Cold War, see Serge Wolikow, ‘Les interprétations du
mouvement communiste international’, in Michel Dreyfus et al., Le siècle des commu-
nismes (Paris: Éditions de l’Atelier, 2000), 83–93; and, during the Cold War,
Lilly Marcou, Le mouvement communiste international depuis 1945 (Paris: Presses univer-
sitaires de France, 1980).

13 On this ‘national internationalism’, see the articles in Critique International
(July–September 2011) and D. Laqua, C. Verbruggen and G. Deneckere, ‘Beyond
Belgium: Encounters, Exchanges and Entanglements, 1900–1925’, Belgisch Tijdschrift
Voor Nieuwste Geschiedenis/ Revue Belge de Histoire Contemporaine 43, 4 (2013), 148–163.

14 Pierre-Yves Beaurepaire, Franc-maçonnerie et cosmopolitisme au siècle des Lumières (Paris:
Éditions maçonniques de France, 1998).

15 Margaret E. Keck and Kathryn Sikkink, Activists beyond Borders, Advocacy Networks in
International Politics (Ithaca, N.Y.: Cornell University Press, 1998), 39–51.

16 Madeleine Herren, Geschichte der Internationalen Organisation, 1st edn. (Darmstadt:
Wissenschaftliche Buchgesellschaft, 2009), 15–32; Bob Reinalda, Routledge History of
International Organizations: From 1815 to the Present Day (London and New York:
Routledge, 2009), 173–180.

17 An argument made in Mark Mazower, Governing the World, 126–128. See V. I. Lenin,
Speech Delivered at a Conference of Chairmen of Uyezd, Volost and Village, Executive
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meaning and function of liberal international organizations, being at once
a site of cooperation and of exclusion.

The ILO was founded in 1919 with the earlier support of the
US administration and was a response to claims emanating from the
socialist reformist trade unions.18 It was also a response to the revolu-
tionary movement that was spreading through Europe after the Bolshevik
Revolution and, as such, was an early ColdWar institution.19 Its tripartite
structure encompassed representatives of governments, employers and
workers (in the form of trade union representatives).20 This tripartism
was embedded in a liberal conception of social reform inherited from the
late nineteenth century. It was clearly at odds with the state-planned
economic model promoted by the communists and the Soviet regime.
Moreover, despite their international aspirations, the ILO as well as the
League of Nations were first and foremost European institutions, mainly
concerned with European issues;21 indeed, they were the guardians of the
colonial order. The United States joined the ILO in 1934, and both the
US Labour Department and the State Department tended to use it as
a platform for internationalizing the New Deal.22 The same year, for

Committees of Moscow Gubernia, 15 October 1920, accessed January 2015, www
.marxists.org/archive/lenin/works/1920/oct/15b.htm.

18 On the origins of the ILO, see James Shotwell, The Origins of the International Labor
Organization (New York: Columbia University Press, Carnegie Endowment for
International Peace, 1934).

19 James T. Shotwell, ‘The International Labor Organization as an Alternative to Violent
Revolution’, Annals of the American Academy of Political and Social Science 166:
‘The International Labor Organization’ (March 1933), 18–25; Harold
Karan Jacobson, ‘Labor, the UN and the Cold War’, International Organization 11, 1
(1957), 55–67.

20 The literature on the ILO is growing very quickly. For a complete bibliography, see the
last edited volumes: Jasmien van Daele, Magali Rodriguez Garcia, Geert van Goethem
and Marcel van der Linden (eds.), ILO Histories: Essays on the International Labor
Organization and Its Impact on the World during the Twentieth Century (Bern, New York:
Peter Lang, 2010); Isabelle Lespinet-Moret and Vincent Viet (eds.), L’organisation
internationale du travail: origine, développement, avenir (Rennes: Presses universitaires de
Rennes, 2011); and Sandrine Kott, Joëlle Droux (eds.), Globalizing Social Rights:
The ILO and Beyond (London: Palgrave, 2013).

21 As for the ILO, although almost half of the fifty-one countries represented at the
International Labour Conference of 1930 were non-European, all the chief officials
were either French or British; five of the eight countries represented in the Governing
Body were European; and the ILO activity was mainly concerned with setting up con-
ventions inspired by European models and aimed at solving European social problems,
see Denis Guérin, Albert Thomas au BIT: 1920–1932; de l’internationalisme à l’Europe
(Geneva: Euryopa, 1996), 77.

22 Geert Van Goethem, ‘Phelan’s War: The International Labour Organization in Limbo
(1941–1948)’, in ILO Histories, 314–340; on the international US model, see also
David Ekbladh, The Great American Mission: Modernization and the Construction of an
American World Order (Princeton University Press, 2010).
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security reasons, the USSR became a member of the League of Nations
and joined the ILO, although it never really got involved in its work.

The communists responded with their own international organiza-
tions, promoting their own internationalism. The Third International or
Comintern was founded in 1919, splitting off from socialist internation-
alism and grouping together the newly founded communist parties that
agreed on two fundamental points: spreading the revolution and protect-
ing the first socialist Soviet state. A burgeoning of ‘red’ international
associations, not all strictly toeing the Comintern line, diffused commu-
nist ideology and a positive image of the new Soviet state deep within
national societies in the West and worldwide.23 In working class areas,
they laid the foundations for a genuinely international communist
subculture.24 Although feared and opposed during the interwar years,
communism remained comparatively weak as an international
movement.25 However, it could appeal to dependant countries which
were left outside the international system set up by and for the
European and North American powers. In accordance with Lenin’s
analysis of imperialism as the highest stage of capitalism, as well as with
the failure of European revolution, the Communist International had
formulated a theoretical framework to reinterpret the anti-colonialist
movement as anti-imperialism and had developed a strategy to spread
the revolution in the colonized and less developed parts of the world.
In line with that strategy, the first Comintern school was set up inMoscow
in 1921, ‘the Communist University of the Toilers of the East’, targeting
mainly Asian students. Many future leaders of the Third World were the
beneficiaries of this Comintern training.26 In the context of decoloniza-
tion in the aftermath of the Second World War, these competing

23 On sport, see André Gounot, ‘Sport réformiste ou sport révolutionnaire? Les débuts des
Internationales sportives ouvrières’, in Pierre Arnaud, Les origines du sport ouvrier en
Europe (Paris: L’Harmattan, 1994), 219–248. On the communist-oriented Women’s
International Democratic Federation, see Francisca de Haan, ‘The Women’s
International Democratic Federation (WIFD): History, Main Agenda, and
Contributions, 1945–1991’, 2012, accessed August 2014, http://wasi.alexanderstreet
.com/help/view/the_womens_international_democratic_federation_widf_history_main_
agenda_and_contributions_19451991.

24 For example, ‘rote Wedding’ in Berlin or the ‘red belt’ of Paris: Jean Paul Brunet, Saint-
Denis la ville rouge 1890–1939 (Paris: Hachette, 1980); Annie Fourcaut, Bobigny, banlieue
rouge (Paris: Les Éditions Ouvrières de France et la Fondation Nationale des Sciences
Politiques, 1986).

25 See, for example, the ‘entente communiste internationale’: Luc Van Dongen,
Stéphanie Roulin and Giles Scott-Smith (eds.), Transnational Anti-Communism and the
Cold War: Agents, Activities, and Networks (Basingstoke/ New York: Palgrave Macmillan,
2014).

26 Stephen White, ‘Colonial Revolution and the Communist International, 1919–1924’,
Science & Society 40, 2 (1 July 1976), 173–193.
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communist internationalism became of concern to the governments of
liberal-democratic states.

In the post-Second World War context, as well as after the death of
Stalin in 1953, which marked the end of Soviet isolationism, communist
and liberal internationalisms and the values which sustained them became
a structural element of the international scene.27 This rivalry was, by then,
epitomized by the confrontation between the two main victors of
the SecondWorldWar. On one side stood the United States, a hegemonic
economic power whose political and business elites were promoting liberal
capitalism and democracy as the international model. On the other side
stood the USSR, leaders of which backed the collective ownership of the
means of production and exchange as the only way to free people from
poverty and subjugation and to achieve equality. Of course, both states
used these internationalist socioeconomicmessages to expand their respec-
tive spheres of influence, more or less peacefully. The obvious sign of this
polarization was the constitution of what has been called the two ‘blocs’
structured around two military organizations.28 This Great Power ‘inter-
nationalism’ has dominated or even obscured the history of this period
under the label of the ColdWar.29Meanwhile, beyond the two blocs, there
were two ‘worlds’ organized along rival values and practices and documen-
ted in the burgeoning of international associations supported and pro-
moted by each superpower but never fully mastered by them.30 This gave
way to numerous examples of international political mobilization that
punctuated this period. One such example is the international scope of
the anti-Vietnam War movement, which cannot be explained without the
Cold War context but cannot be reduced to it.

Colonial wars and decolonization certainly played a major role in this
internationalization of social and political movements.31 Third World

27 Of course, for more on that earlier history, see Dogliani (Chapter 3 in this volume) and
Talbot Charles Imlay (Chapter 10 in this volume) for the corresponding developments
among socialist parties.

28 A reflection on the limits of the notion of bloc in Justine Faure and Sandrine Kott (eds.),
‘Le bloc de l’Est en question’, Vingtième siècle 109 (January–March 2011).

29 For an interesting reflection along these lines, see Akira Iriye, ‘Historicizing the Cold
War’, in Richard H. Immerman and Petra Goedde, The Oxford Handbook of the Cold War
(Oxford University Press, 2013), 15–32.

30 As an example, see PierreMilza, ‘Les mouvements pacifistes et les guerres froides depuis
1947’, Publications de l’École française de Rome 95, 1 (1987), 265–283. For the women’s
movement, see, as an introduction, Celia Donert, ‘Women’s Rights in Postwar Europe:
Disentangling Feminist Histories’, Past and Present (Supplement), 218 (2013), 180–202;
for a general argument, Penny von Eschen, ‘Locating the Transnational in the Cold
War’, in Richard H. Immerman and Petra Goedde (eds.), The Oxford Handbook of the
Cold War (Oxford University Press, 2013), 451–468.

31 Richard Saull, ‘Social Conflict and the Global Cold War’, International Affairs 87,
5 (2011), 1123–1140; Richard Saull, The Cold War and after Capitalism, Revolution and
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countries are important in our story not only for their role as the screen
onto which competing political visions were projected, but also because
they pushed the questions of economic development and inequality.
The range of answers to these questions constituted the structural divid-
ing lines between the two ‘worlds’ and the international values that
shaped them. These divisions are well documented by looking at some
discussions raised in the ILO during the 1950s.

Beyond Competing International Models: The Triumph
of a Social Internationalism (the 1950s)

To study how this direct confrontation between two international socio-
economic models was discursively constructed in the 1950s and to exam-
ine themany actors involved in this process, I select three issues discussed
in the ILO during the first and highest phase of the Cold War.
As a tripartite and early Cold War institution, the ILO is an interesting
setting in which to follow these discussions.

Between 1947 and 1970, the ILOwas led by the American civil servant
David Morse, who had been closely associated with the US New Deal
during the 1930s.32 Meanwhile, during this period, almost all Eastern
bloc countries, with the exception of the German Democratic Republic
(GDR), were33 or became members (the USSR in 1954).34 Poland and
Czechoslovakia, members since 1919, were undoubtedly more involved,
but the whole bloc was diplomatically present. These countries began to
challenge the liberal-capitalist orthodoxy dominating the ILO since the
1930s. During the 1950s, this competition was made explicit and was
structured around an opposition between a liberal conception of ‘free-
dom’ and a communist conception of freedom realized through equality.

Superpower Politics (London/Ann Arbor, Mich.: Pluto, 2007); Kim Christiaens,
Idesbald Goddeeris and Wouter Goedertier, ‘Inspirées par le Sud?’, Vingtième Siècle.
Revue d’histoire 109, 1 (9 February 2011), 155–168.

32 On Morse, see Daniel Maul, ‘The Morse Years: The ILO 1948–1970’, in J. van Daele,
M. Rodriguez-Garcia, Geert van Goethem and M. van der Linden (eds.), ILO Histories.
Essays on the International Labour Organization and Its Impact on the World during the
Twentieth Century (Bern: Peter Lang, 2010), 365–400.

33 Albania, Bulgaria, Czechoslovakia, Poland, Hungary, Yugoslavia. However, the
Czechoslovak and Polish delegates were the only ones to regularly attend the interna-
tional labour conference.

34 After 1954, all Eastern bloc countries were represented annually at the conference.
Romania entered the ILO in 1956. The USSR was member of the governing body
from 1955 onwards. Between 1957 and 1960, there was also a Czechoslovak delegation,
a Romanian one between 1960 and 1963, a Polish one between 1963 and 1966,
Hungarian between 1966 and 1969 and again a Czechoslovak and Romanian one
between 1969 and 1972.
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At the centre of this debate was the competition between two economic
models: a free versus a command economy. In that framework, the
representatives of capitalist employers fought their own battle for freedom
by denying their colleagues from the socialist countries the right to be
considered as ‘employers’ since they were working for the state.35

Employers’ representatives from socialist countries, usually directors of
large state enterprises, were not accepted in the employers’ group and
were banned from active participation in industrial committees until
1959. Interestingly, the social-democrat Chairman of the Governing
Body, the Swede Ernst Michanek interpreted this anti-communist cam-
paign on the part of the capitalist employers as an attempt to undermine
the influence of the ILO and the reformist model that it was promoting.
As such, this question opened up a crucial debate on the very definition of
employer and the role of the state as an economic and social regulator.36

A committee led by the British former president of the International
Court of Justice, ArnoldMcNair, produced a report that was discussed at
the International Labour Conference in 1956.37 It reveals the influence of
the new economic and social context of the aftermath of the Second
World War, one marked by the development of state planning, the
nationalizations of large enterprises and the rise of the welfare state in
Western European countries.38 The report underlined the growing
importance of a system of mixed economy (private and public) and the
necessity of distinguishing between private ownership and ‘employers’,
defined as persons who hold leading positions in production. This new
definition of employers was supported by a vast coalition of actors;
reformist and socialist trade unionists as well as leaders of Third World
countries, in particular from India, who all emphasized the important
role that the state should play in economic development as well as in the
redistribution of wealth. A new international economic and social model
based on state regulation was thus establishing itself in the confrontation
between liberal capitalism and state socialism.

35 For a short account, see Antony Alcock, History of the International Labour Organisation
(New York, N.Y.: Octagon Books, 1971), 290–311; and Victor-Yves Ghebali,
The International Labour Organization: A Case Study on the Evolution of U.N. Specialised
Agencies (Dordrecht: Martinus Nijhoff, 1989), 164–175.

36 ILO-Archive Z 12/1/17.
37 Report of the committee on freedom of employers’ and workers’ organizations, GB 131

session, 6–10 March 1956. See also the discussion in the conference ILC, 10th–11th
sitting, 1956, 133–161.

38 On this ‘turn’, see, for example, Hartmut Kaelble, Kalter Krieg und Wohlfahrtsstaat:
Europa 1945–1989 (Munich: C. H. Beck, 2011), 32–42 (original edn., Munich:
C. H. Beck, 1988); and Eric Hobsbawm, The Age of Extremes: A History of the World,
1914–1991 (New York: Pantheon Books, 1994), 268–274.
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The question of workers’ representation, also connected with the tripar-
tite structure of the ILO, opened a discussion on the definition of freedom
of association and trade union rights. As in the case of the employers issue,
it was also at first a typical Cold War controversy and a by-product of the
division of the international trade union movement after the creation in
1949 of the International Confederation of Free Trade Unions (ICFTU).
This division had been largely encouraged by the powerful American
Federation of Labour (AFL) with the decisive support of the CIA.39

It put an end to the international trade union unity achieved at the end of
the Second World War with the foundation of the communist-dominated
World Federation of Trade Unions (WFTU). This division enabled the
international marginalization of the communist trade union movement,
which never succeeded in getting proper representation in the ILO.
Therefore, the ILO promoted a definition of freedom of association in the
tradition of the liberal-democratic model: ‘public authorities shall refrain
from any interference which would restrict this right or impede the lawful
exercise thereof’.40 Trade unions affiliated to the ICFTU (in particular the
British Trade Union Congress and the US AFL) used this definition to
undermine the WFTU and repeatedly sent reports which rightly revealed
the limitation of trade union rights in the Eastern bloc countries.41 In 1981,
this movement culminated in the invitation of Lech Walesa to Geneva to
represent the Polish workers at the annual International Labour
Conference, which launched a huge international campaign.42 On the
other hand, Eastern bloc countries had an alternative definition of freedom
of association, one emphasizing a Leninist understanding of trade unions as
transmission belts between the workers and the party/state,43 a concept
which never became an alternative international model.

39 The AFL, which did not join the new global trade union federation, was already prepar-
ing, with the assistance of the Office of Strategic Services, for the global trade union
scission that would occur in 1949. Geert Van Goethem. ‘Labor’s Second Front:
The Foreign Policy of the American and British Trade Union Movements during
the Second World War’, Diplomatic History 34, 4 (2010), 663–680.

40 ILO-Convention 87, 1948, Article 3–2, www.ilo.org/dyn/normlex/en/f?p=NORMLEX
PUB:12100:0::NO:12100:P12100_INSTRUMENT_ID:312232:NO

41 See, especially for the Czechoslovak case, ILO Archive (ILOA) TUR 1-17-1 and for the
GDR (after 17 June 1953) ILOA TUR 1–24-B 123 1955.

42 Idesbald Goddeeris, ‘The Limits of Lobbying: ILO and Solidarnosc’, in Jasmien van
Daele et al. (eds.), ILOHistories, 423–443; andKimChristiaens, IdesbaldGoddeeris and
Wouter Goedertier, ‘Inspirées par le Sud?’ Vingtième Siècle. Revue d’histoire 109, 1
(9 February 2011), 155–168.

43 The Czechoslovak government, complaining that this way of envisioning freedom was
biased, gave the following answer to the questionnaire: ‘The relationship between the
TU, the state and the government’s economic agencies is one of mutual cooperation.
The TU organization does not stand in isolation from the management of their enter-
prises but, on the contrary, actively participates in the solution of the problems and tasks
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Complaints submitted to the commission established to investigate
cases of infringement of trade unions rights within the ILO did broaden
the definition of trade union rights. US trade unionists, particularly (but
not exclusively) from the Industrial Workers of the World, complained
about the infringement of their right to organize and to strike by the Taft-
Hartley Act of 1947.44 Western European trade unionists asserted their
rights vis-à-vis their employers, as in the case of one West German
Christian trade union leader who was fired by his employer on the
grounds that his trade union activism prevented him from carrying out his
work.45 In other parts of the world, such as Latin America, trade unionists
underlined through the ILO that the overwhelming power of employers
made it impossible for them to organize. All these cases raised the ques-
tion of the social and economic context in which freedom of association
could be really guaranteed. This issue was taken up (but not initiated) by
communist trade union representatives from Eastern European countries
who pointed out that there were limitations on freedom of association
other than purely political ones: economic domination, unemployment
and severe social inequalities prevented workers from organizing freely,
particularly at the shop floor level. Once again the oppositions of the Cold
War allowed a space of debate to open up and the definition of the rights
of unions to be broadened.

The same shift in favour of taking into account the social and economic
dimensions of the definition of rights and freedoms is visible in the
international debate on forced labour between 1947 and 1957. This
issue was raised in 1947 by the American Federation of Labour in
a session of the UN Social and Economic Council (ECOSOC) to
denounce the labour camps in the Soviet Union and in the Eastern
bloc.46 A first joint committee between ECOSOC and the ILO was set
up in 1951 to study thousands of accusations against several countries,
mostly socialist states, for practicing ‘forced or corrective labour as
a means of political coercion or punishment and which [was] also on
such a scale as to constitute an important element in the economy of

of the enterprise concerned in accomplishing its fundamental objective – namely,
improvement of the living standard of the working population.’ ILOA FEWO 8–17,
6 January 1956.

44 ILOA TUR 1–61-D. 45 ILOA TUR 1–24-B.
46 This was already discussed in the League of Nations and the ILO in the 1920s in the

context of colonial labour. Daniel Maul,Human Rights, Development, and Decolonization:
the International Labour Organization, 1940–70 (New York/Geneva: Palgrave, 2013),
31–39; Report of the Ad Hoc Committee on Forced Labor (Geneva: ILO-UN, 1953); and
the 1956 Report VI (2) Prepared by the International Labour Office for the 39th Session of the
Conference, Summary of the discussion in ILC, 39, Geneva, 1956, Appendix IX, Geneva,
ILO, 1956, 721–727.
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a given country’; forced labour was thus seen and defined primarily as
a political issue.47 In a Cold War context, these accusations were
launched by an amorphous grouping of institutions and associations
linked to various US bodies. A large portion of the documents used by
the ad hoc committee’s experts stemmed fromAmerican research centres
such as the Russian Research Centre at Harvard, the Russian Institute at
Columbia and the Hoover Institution at Stanford.48 On an international
level, many of the allegations and testimonies were provided by associa-
tions and individuals from political organizations opposing communist
governments from outside their home countries and supported by various
US agencies, such as the consultative committees for Estonia, Latvia,
Lithuania and Hungary, and the National Council for a Free
Czechoslovakia. The International Commission of Jurists, which had
initially benefitted from CIA funding, was also very active in sending
documents testifying to themassive use of forced labour in the Soviet bloc
countries.49 Representatives of the USSR and the Eastern bloc tried to
impose an alternative interpretation of forced labour resulting first and
foremost from capitalist exploitation, its supreme form being understood
as unemployment, in its denial of free choice to workers.50

This Cold War dispute opened a discussion on the condition of free
labour, which could connect to a long-lasting social-liberal and social-
democratic tradition within which authentically free labour rests on
a guarantee of social rights, in particular the ‘right to work’.51 A wide
coalition of ‘progressive’ actors, socialist trade unionists and party mem-
bers in the West, as well as representatives of both Latin American and
recently decolonized countries (the latter including India) began to
denounce the forced labour situation facing certain population categories
with inferior social status, especially in the post-colonial context or where

47 Sandrine Kott, ‘The Forced Labor Issue between Human and Social Rights, 1947–1957’,
Humanity: An International Journal of Human Rights, Humanitarianism, and Development 3,
3 (2012), 321–335.

48 ILOA FLC 2 1–4, Zwahlen to Salkin, 23 November 1951. On the role of these research
centres in the production of knowledge furthering the Cold War, see David Engerman,
Know Your Enemy.

49 The ICJ gradually freed itself from this relationship and focused on commissioning solid,
well-documented testimony. For an apologetic history of the association, see Howard
B. Tolley, The International Commission of Jurists: Global Advocates for Human Rights
(Philadelphia: University of Pennsylvania Press, 1994). For a more critical perspective,
see Yves Dezalay and Bryant Garth, ‘Droits de l’homme et philanthropie hégémonique’,
Actes de la recherche en sciences sociales 121 (1998), 23–41, especially 25–26.

50 See the Soviet anti-US allegation that forced labour ‘is the basis of the capitalist econ-
omy’. Minutes of the Economic and Social Council, 8th session (1947), 237, 12th session
(1947), 469.

51 On this issue, see the stimulating remarks of Robert Castel, Les metamorphoses de la
question sociale: Une chronique du salariat (Paris: Gallimard, 1999).
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workers suffered from either ethnic segregation, in the case of black
Americans, or legal inequality, like some categories of migrant
workers.52 They succeeded in moving the issue of forced labour away
from an exclusively labour-camp context.

In all three issues – free versus command economy, freedom of associa-
tion and forced labour – the prevalent liberal-capitalist conception of
rights and freedom, which linked rights to political democracy and saw
public authorities and the state as the main threat to freedom, was thus
challenged by a changing combination of international actors and asso-
ciations. Communists, social democrats and Third World actors con-
verged in emphasizing the importance of equality, social and economic
rights and access to wealth as necessary conditions for freedom. This
alternative international discourse did not emerge beyond or in the mar-
gins of the ColdWar: it was a direct product of the ColdWar.53 The ILO
offered a powerful platform for social-reformist international discourses
which linked freedom to equality and social rights to human rights; actors
from the newly decolonized countries played a decisive role in that regard.

Global Internationalisms (the 1960s–1970s)

In the context of the Cold War and the logic of superpower competition,
the universalization of values and their export to Third World countries
has often been studied as a story of the spreading influence and increasing
power of each bloc. My purpose here is to examine to what extent the
discourses and practices of development projected by the First
and Second Worlds onto the Third World had an impact on the way
internationalism was discussed and experienced both in industrialized
and developing countries.

The two blocs offered rival paths to and models of modernity, both
developed in the nineteenth century and both were universal in their
ambition. By promoting the message of freedom and progress worldwide,
Western governments and actors were in fact building on a long tradition
of missionaries going to the ‘new world’ to civilize the populations and to

52 See a summary of these allegations in the Report of the Ad Hoc, annex III, especially
allegations concerning the US (255–260). The Soviet allegations are here supplemented
by those of Stetson Kennedy (1919–2011), a folklorist and human rights activist who
headed many investigations in the post-war period regarding political and economic
discrimination in the southern United States.

53 For the growing importance of social rights and rights of development in the ThirdWorld
countries’ international rhetoric, see Roland Burke, ‘Some Rights Are More Equal than
Others: The Third World and the Transformation of Economic and Social Rights’,
Humanity: An International Journal of Human Rights, Humanitarianism, and Development
3, 3 (2012), 427–448.
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bring enlightenment and wealth. By the time US President John
F. Kennedy launched the Peace Corps as a governmental agency in
1961, many US religious or philanthropic organizations had already
sent volunteers to developing countries as ‘missionaries of democracy’.
The US government could use these various groups of activists to build
relations with local actors, as in the case of CARE.54 But, as shown by
other authors in this volume, US public and private philanthropy and
humanitarianism around the world already had a long history.

Since the beginning of the twentieth century, the three big private
US philanthropic foundations (Carnegie, Rockefeller and Ford) had built
an extended network of experts that continued to grow during the Cold
War.55 In particular, they funded education and the training of elites,
exporting Western knowledge to the rest of the world. By doing so, they
disseminated the liberal democratic values that they embodied and pro-
tected the economic interests on which they were built. They particularly
targeted the elites, who were seen as the best vehicle to further diffuse the
core values that theywished to promote. The fellowships programmeswere
therefore opened to the elites of Third World countries; schools and uni-
versities were founded, particularly in Africa, extending what had already
been done in Asia or Europe during the interwar years.56 In the famous
Point Four of his speech of January 1949 calling for international develop-
ment aid, US President Harry Truman launched a crusade against com-
munism as well as against the poverty that allowed communism to flourish.
This development mission was a way to internationalize American values
and models as well as to create an economic sphere of influence or a world
economy. International organizations like the Food and Agriculture
Organization, the World Health Organization and the ILO, as well as the
World Bank, all largely staffed by US development experts, received com-
paratively substantial US funding and were key in this regard. Even if the
share of US aid declined in the 1960s and 1970s, it continued to provide
most of the international aid to the Third World until the 1970s.57

54 Heike Wieters, ‘The Rise of Humanitarian NGOs after World War II’, in Marc Frey,
Sönke Kunkel and Corinna Unger (eds.), International Organizations and Development,
1945–1990s (Basingstoke: Palgrave Macmillan 2014), 220–240.

55 See, in particular, Edward H. Berman, The Ideology of Philanthropy: The Influence of the
Carnegie, Ford, and Rockefeller Foundations on American Foreign Policy (Albany: State
University of New York Press, 1983); and Ludovic Tournès (ed.), L’argent de l’influence:
les fondations américaines et leurs réseaux européens, 1 vol. CollectionMémoires, 156 (Paris:
Éditions Autrement, 2010).

56 Corinna Unger, ‘The United States, Decolonization and the Education of Third World
Elites’, in Jost Dülffer and Marc Frey (eds.), Elites and Decolonization in the Twentieth
Century (Basingstoke: Palgrave Macmillan, 2011).

57 Robert Everett Wood, From Marshall Plan to Debt Crisis: Foreign Aid and Development
Choices in the World Economy (Berkeley: University of California Press, 1986), 82–86.
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From the perspective of the communist states –whose financial share in
multilateral development aid remained very low throughout this period,
US funding in the Third World was a way of spreading capitalism and
strengthening the power of the national bourgeoisie of developing coun-
tries. The US intended international aid as an instrument for the preven-
tion of revolution and maintenance of the dependence of these countries
on their former colonial powers. In contrast, they presented socialism as
a successful development tool. This picture was supported by their
experience of rapid industrialization in the 1950s. From their former
position of relative industrial backwardness, those Eastern European
countries could indeed claim a kind of ‘natural’ solidarity with the Third
World.58 Socialism, they promised, would empower the Third World
countries, free them from their subjugation to the West and make them
more equal.59 In short, the promise of social equality, which lay at the
heart of the universal communist message, became globalized. This con-
verged with the expectations of Third World countries, which in the
1970s were demanding a New International Economic Order through
the UN Conference on Trade and Development, hoping that it would
free them from economic dependency to the West.60

After the reappraisal of anti-colonial and anti-imperialist discourse at
the Twentieth Congress of the Soviet Communist Party in 1956, the
Soviet Union and other Eastern European countries also began to set
up their own development programmes, mainly bilaterally and on amuch
smaller scale. The Indian Bhilai Steel Plant established in 1955was one of
seventy projects in oil extraction, mining, metallurgy and machine build-
ing that were set up in India with the help of the USSR.61 As in the case of
their US counterpart, training programmes were launched for Third
World students in Eastern European institutions of higher education.62

58 Jean Batou andThomasDavid (eds.),Développement inégal de l’Europe (Geneva: Librairie
Droz, 1998).

59 FrançoiseGuillaume, ‘La doctrine soviétique du sous-développement’, Politique étrangère
27, 4 (1962), 360–390.

60 Craig Murphy, The Emergence of the NIEO Ideology (Boulder, Colo.: Westview Press,
1984); and Nils Gilman, ‘The New International Economic Order: A Reintroduction’,
Humanity: An International Journal of Human Rights, Humanitarianism, and Development
6, 1 (2015), 1–16, as well as the other articles in this special issue on the NIEO.

61 A complete and rather apologetic account appears in Hanumanthu Lajipathi Rai, Indo-
Soviet Trade Relations (New Delhi: Mittal Publications, 1991), 21–53. See also David
C. Engerman, ‘Learning from the East: Soviet Experts and India in the Era of
Competitive Coexistence’, Comparative Studies of South Asia, Africa and the Middle East
33, 2 (2013), 227–238.

62 Constantin Katsakoris, Leçons soviétiques. La formation des étudiants africains et arabes en
URSS pendant la guerre froide, Thèse d’histoire, EHESS, 2015. Andreas Hilger, ‘Building
a Socialist Elite? Khrushchev’s Soviet Union and Elite Formation in India’, in
Jost Du ̈lffer and Marc Frey (eds.), Elites and Decolonization in the Twentieth Century
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Of these, the foundation of the Friendship University in Moscow in 1960
was an important symbol.63 In his speech at the Twentieth Congress of
the Soviet Communist Party, Premier Nikita Khrushchev clearly linked
the new orientation of the USSR’s policy toward the Third World to the
Leninist interpretation of colonial struggles.

The language used by each bloc when setting out the relationship that it
wished to cultivate with Third World countries stressed these ideological
divergences. On theWestern side, words like ‘betterment’, development’,
‘help’ and ‘rescue’ were regularly used, referring to the missionary,
humanitarian and philanthropic dimensions at the heart of international
intervention.64 On the Eastern side, ‘solidarity’ and ‘friendship’ were key
words and pointed to the supposed equality between donors and recei-
vers, as well as their common fight against the imperialist oppressor.65

This diverging rhetoric was ideologically and politically constructed and
did not prevent the reality of exclusion, segregation and exploitation in
both cases, but it had a real impact on the way the populations of the
respective countries got involved in these international undertakings and
it contributed to strengthening belief in the values of each system. In the
West, carefully selected Peace Corps volunteers really did believe that
they had to fulfil a mission for the betterment of the world. This mis-
sionary zeal was at its highest level in the case of development activists
working in religious organizations.66 On the other hand, solidarity and
friendship was part of repeated mobilization campaigns in Eastern
European countries, as well as in Western communist parties, and this
shaped the life of the people in both blocs and made internationalisms an
everyday experience. In the small and internationally marginalized GDR,
citizens were constantly exposed to images of suffering populations
oppressed by imperialism; they were encouraged to send goods to

(Basingstoke: Palgrave Macmillan, 2011), 263–286. For the GDR, see
Roland Wiedmann, ‘Strukturen des Ausländerstudiums in der deutschen demokra-
tischen Republik’, in Hans F. Illy and Wolfgang Schmidt-Streckenbach (eds.),
Studenten aus der Dritten Welt in beiden deutschen Staaten (Berlin: Duncker & Humblot,
1987).

63 Abigail Judge Kret, ‘“We Unite with Knowledge”: The Peoples’ Friendship University
and Soviet Education for the Third World’, Comparative Studies of South Asia, Africa and
the Middle East 33, 2 (2013), 239–256.

64 For a criticism of Western development ideology, see in particular Gilbert Rist, Le
développement: histoire d’une croyance occidentale (Paris: Presses de Sciences po, 2007);
and Arturo Escobar, Encountering Development: The Making and Unmaking of the Third
World (Princeton University Press, 1995).

65 On the political use of the notion of solidarity in the GDR case, see Toni Weis,
‘The Politics Machine: On the Concept of “Solidarity” in East German Support for
SWAPO’, Journal of Southern African Studies 37, 2 (1 June 2011), 351–367.

66 As a case study, Erica Bornstein, The Spirit of Development: Protestant NGOs, Morality,
and Economics in Zimbabwe (Stanford University Press, 2005).
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African or Asian brother countries, to collect money, to give blood for
Vietnamese soldiers.67 Reciprocally, the language of solidarity had an
impact on actors from Third World, as in the case of Vietnamese engi-
neers working together with their East German counterparts to rebuild
destroyed cities.68 This competition of development models was more
than an abstract Cold War race, it really allowed for a lived experience of
internationalism everywhere.

From Convergence to One Internationalism (the 1980s)

Within international organizations, far away from projects on the ground,
the same ideology of development gave rise to a sort of internationalism of
expertise that developed beyond the ideological antagonisms of the Cold
War. In the 1940s, the Polish economist Rosenstein-Rodan, later
a development expert at the World Bank, described Eastern European
countries as laboratories for further experiments in development.69 At the
end of the 1950s, within international organizations such as the ILO,
Eastern European countries continued to be seen as a particular testing
ground for economic development projects beyond the ideological divide.
This was a way of contributing to a ‘depoliticization’ of socioeconomic
issues.70 For their part, the leaders of ‘underdeveloped countries’ were
trying to get the best of both models: Indian and Indonesian political
elites succeeded in attracting both US and Soviet experts and resources in
order to achieve economic development,71 and the same applied to
Middle East countries.72

This de-politicization was encouraged by a trend in the social sciences,
which, from the end of the 1950s, announced the death of ideology and
emphasized the convergence between the two social and economic

67 Sandrine Kott, Communism Day to Day: State Enterprises in East German Society (Ann
Arbor: Michigan University Press, 2014), 212–217.

68 Christina Schwenkel, ‘Traveling Architecture. East GermanUrbanDesigns in Vietnam’,
International Journal for History, Culture and Modernity 2, 2 (2014), 155–174.

69 Paul N. Rosenstein-Rodan, ‘Problems of Industrialisation of Eastern and South-Eastern
Europe’, The Economic Journal 53, 210/211 (June–September 1943), 202–211; Paul
N. Rosenstein-Rodan, ‘The International Development of Economically Backward
Areas’, International Affairs 20, 2 (April 1944), 157–165. On Rosenstein-Rodan as well
as other Polish economists, see Michele Alacevich, The Political Economy of the World
Bank: the Early Years (Stanford University Press, 2009).

70 On the depoliticizing role of expertise in development, see the case study presented by
James Ferguson, The Anti-Politics Machine: ‘Development’, Depoliticization, and
Bureaucratic Power in Lesotho (Minneapolis: University of Minnesota Press, 2009).

71 David C. Engerman, ‘The Romance of Economic Development and New Histories of
the Cold War’, Diplomatic History 28, 1 (2004), 23–54.

72 Massimiliano Trentin, ‘Modernization as State Building: The Two Germanies in Syria,
1963–1972’, Diplomatic History 33, 3 (6 January 2009), 487–505.
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systems. Social scientists such as Raymond Aron and Daniel Bell
described socialism and capitalism as two varieties of the same industrial
society.73

Indeed, ColdWar competition prompted a process of creative learning
made possible by a common belief in growth and progress. On both sides,
the raising of productivity was seen as a means of achieving progress and
well-being for all. Already in the interwar period US engineers had been
sent to the USSR, where they promoted Fordist methods.74 This ‘Fordist
Zenith’75 would be later exported to the Third World, an increase in
productivity being universally seen as the prerequisite for increasing the
wealth of all.76

A widespread belief in economic planning epitomized this common
enthusiasm for manageable progress. Of course, what was meant by
‘planning’ was different on both sides: communists saw state planning
as a natural extension of a socialized economy; Western European poli-
tical elites understood planning (and state intervention more broadly) as
a way to regulate capitalism. In both cases, planning rested on the com-
mon ideology that society and economics could be engineered.77

Planning became a crucial issue in Europe during the First World War,
and planning models circulated in the interwar period even between the
USSR and the US.78 In the 1930s, the ILO acted as an international hub
for planning experts, a place where models circulated and were
discussed.79 During the Second World War, some ILO officials of social
democratic provenance dreamt of a ‘democratic’ international model of
planning in order to reconstruct Europe.80 Even if voices against planning

73 Raymond Aron, Sociologie des sociétés industrielles, esquisse d’une théorie des régimes politiques
(Paris: Centre de documentation universitaire, 1961); Raymond Aron,Dix-huit leçons sur
la société industrielle (Paris: Gallimard, 1962); and Daniel Bell, The End of Ideology; on the
Exhaustion of Political Ideas in the Fifties (Glencoe, Ill.: Free Press, 1960).

74 See the classic book on the subject, Thomas P. Hughes, American Genesis: A Century of
Invention and Technological Enthusiasm 1870–1970 (University of Chicago Press, 1989).

75 Charles S. Maier, ‘The World Economy and the Cold War in the Middle of the
Twentieth Century’, in Cambridge History of the Cold War, 50–56.

76 On this productivity belief and its political implications, see the seminal article of Charles
S. Maier, ‘The Politics of Productivity: Foundations of American International
Economic Policy after World War II’, International Organization 31, 4 (1 October
1977), 607–633. See also Michele Alacevich, ‘The World Bank and the Politics of
Productivity: the Debate on Economic Growth, Poverty, and Living Standards in the
1950s’, Journal of Global History 6, 1 (2011), 53–74.

77 Dirk van Laak, ‘Planung. Geschichte und Gegenwart des Vorgriffs auf die Zukunft’,
Geschichte und Gesellschaft 34, 3 (1 July 2008), 305–326.

78 David C. Engerman, Modernization from the Other Shore: American Intellectuals and the
Romance of Russian Development (Cambridge, Mass.: Harvard University Press, 2003).

79 See Thomas Cayet, ‘Le planning comme organisation du travail’, in Isabelle Lespinet-
Moret and Vincent Viet (eds.), L’organisation internationale du travail, 79–89.

80 ILO ILOA PWR 1/1000.
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always remained strong among free traders,81 the belief that planning
could help build a wealthier and better world remained very influential in
Europe until the 1970s. In 1961, the Swedish economist Gunnar
Myrdal,82 director of the UNECE, considered that economics ‘was about
planning’.83 A few years later, describing the Asian situation, he claimed
that ‘planning becomes the intellectualmatrix of the entiremodernization
ideology’.84 The organization of a ‘national planned economy’ was
discussed at the UNECE, while development and growth were debated
during the meetings organized in Vienna by the European Coordination
Centre for Research and Documentation in Social Sciences, which
brought together scholars from Eastern and Western Europe in the
late 1960s.85

These circulations of knowledge had an impact, too, on the socialist
economic model. The ‘Kitchen Debate’ of 1959marked the beginning of
economic rivalry. In order to show the superiority of the socialist model,
communist leaders (with the exception of the Chinese) tried to set up
policies of consumption, conceived as ameans of attaining the abundance
promised by communism. In the 1960s, economic reforms were imple-
mented in all Eastern European countries as ameans of adapting centrally
planned economies to consumer demands. To introduce more flexibility,
state enterprises had to acquire more autonomy, and this in turn required
the training of newmanagers. Eastern European governments applied for
manpower-training programmes set up by the ILO. The Polish autho-
rities were the first to obtain a manpower-training centre for managers in
Warsaw in 1965,86 followed by the Romanians.87 In 1968–70, high-level
Czech economic managers were sent to the international training centre
that had been established in Turin in 1964 and participated in several

81 On the League of Nations economists, see, in particular, Patricia Clavin, Securing the
World Economy: The Reinvention of the League of Nations, 1920–1946 (Oxford University
Press, 2013); and François Denord, ‘Le prophète, le pèlerin et le missionnaire: La
circulation internationale du néo-libéralisme et ses acteurs’,Actes de la recherche en sciences
sociales 145, 5 (2002), 9–20.

82 OnMyrdal, see Gilles Dostaler, Diane Éthier and Laurent Lepage (eds.),GunnarMyrdal
et son oeuvre (Montreal: Presses de l’Université de Montréal, 1990); Andrés
Rivarola Puntigliano and Ȍrjan Appelqvist, ‘Prebisch and Myrdal: Development
Economics in the Core and on the Periphery’, Journal of Global History 6, 1 (2011),
29–52.

83 Gunnar Myrdal, Beyond the Welfare State (New Haven: Yale University Press, (1960), 3.
84 Quoted by David C. Engerman, ‘The Romance of Economic Development and New

Histories of the Cold War’, Diplomatic History 28, 1 (2004), 31.
85 UN organization in Geneva Archive GX 10 and František Charvát, W. Stamatiou and

Christiane Villain-Gandossi (eds.), International Cooperation in the Social Sciences: 25
Years of Vienna Centre Experience (Vienna: European Coordination Centre for Research
and Documentation in the Social Sciences, 1988).

86 ILOAZ/1/10/1/1 correspondence 1966–1969. 87 ILOA Z3 52 /1 (J2).
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training sessions on computing and decision-making.88 All these training
sessions were taught by Western experts in management.89 In addition,
the Ford Foundation advertised fellowships in 1968–69 to train
Hungarian90 as well as Czechoslovak91 top managers in the United
States. More broadly, reform economists from the Eastern part of
Europe developed a dialogue with some of their counterparts from
Western Europe, and the Ford Foundation succeeded in bringing
a number of reform economists from the communist countries to the
United States.92 This was clearly meant to subvert the socialist bloc by
instilling some liberal thoughts into the heads of its social scientists, and,
at the beginning of the 1970s, GDR leaders heavily criticized the use of
these training management centres, which they saw as a way of spreading
capitalist management culture into the socialist economy and undermin-
ing the communist model.93 Indeed, economists and engineers trained in
these institutions were among those who, in the 1990s, would help
promote neoliberal reforms as their countries turned their backs on
state economic planning and on the redistributive model promoted by the
communists.94

This change was already under way in the 1960s. In COMECON
circles, for example, economic discussions became strangely
depoliticized.95 In 1964, communist Romanian leaders could already
argue that there was no socialist economic world, just a difference
between developed and underdeveloped countries.96 By contrast, the

88 ILOA TAP 0–17 Cz 1965. 89 ILOA MI 221 reports on Hungary.
90 SAPMOArchiv BerlinDY 3023–802 Bl. 204. Information der Botschaft der DDR in der

UVR. Wirtschaftspolitische Abteilung. Budapest, den 7.3.1968.
91 ILOA Z 1/17/1.
92 Johanna Bockman andGil Eyal, ‘EasternEurope as a Laboratory for EconomicKnowledge:

The Transnational Roots of Neoliberalism’, American Journal of Sociology 108, 2
(1 September 2002), 310–352. The Ford Foundation also developed a programme of
fellowships for Polish social scientists in the early 1960s; see Igor Czernecki,
‘An Intellectual Offensive: The Ford Foundation and the Destalinization of the Polish
Social Sciences’, Cold War History 13, 3 (2013), 289–310.

93 SAPMO DY 34 / 12515. Information über die Konferenz der Vertreter der Ministerien
für Arbeit der RGW Staaten am 19 4 1973 in Bukarest zum Tagesordnungpunkt Fragen
der ILO.

94 Johanna Bockman andMichael A. Bernstein, ‘ScientificCommunity in aDividedWorld:
Economists, Planning, and Research Priority during the Cold War’, Comparative Studies
in Society and History 50, 3 (1 July 2008), 581–613; Johanna Bockman, Markets in the
Name of Socialism: The Left-Wing Origins of Neoliberalism (Stanford University Press,
2011).

95 SimonGodard,Construire le ‘Bloc’ par l’économie. Configurations des territoires et des identités
socialistes au CAEM 1949–1989, Ph.D. thesis in history, University of Geneva, 2014.

96 John Michael Montias, ‘Background and Origins of the Rumanian Dispute with
Comecon’, Soviet Studies 16, 2 (1 October 1964), 125–151. See also the discussion
with Wilfried Jenks, deputy director of the ILO in 1968. ILOA Jenks papers, visit to
Romania, March 1968.

Cold War Internationalism 359

5 6 C 5 1D19 12 5 1 8  1 2 9475 7 5 5  8 4 9 7   
1454 6 8  1 2 9475 7 5 ,1 2 9475 0 9D5 9 /19 .1 1 C2:5 85 ,1 2 9475 , 5

https://www.cambridge.org/core/terms
https://doi.org/10.1017/9781107477568.016
https://www.cambridge.org/core


discourse of equality that shaped communist internationalism was clearly
questioned. Inequalities that had never disappeared from communist
societies were exacerbated in the 1980s as a result of the economic crisis
and the shortage of manufacturing goods. Even in theGDR, the language
of social equality that was central to the legitimacy of the regime began to
be challenged, and the positive ‘driving force’ of social inequality was
finally acknowledged by Communist Party elites at the beginning of the
1980s.97 Meanwhile, the communist economic model was also failing to
offer the global equality that it had promised. The state planned economy
did not succeed in achieving economic development and social welfare,
and it did not eradicate poverty either in Africa or in Asia.98 The message
of ‘equality’ that was at the heart of the communist international message
was thus fundamentally weakened.

Simultaneously, in the 1970s, communist parties in the West began to
question Soviet domination of the communistmovement. Eurocommunists
from Spain, Italy and France stressed the contemporary diversity and
plurality of the communist movement.99 They emphasized the peculiarity
of West European communist parties which ‘seek to find ways of achiev-
ing the socialist transformation of society by means of democratic
methods’100 and to build political alliances. This conversion was in fact
a sign of a deeper sociological and cultural mutation of European com-
munist parties. The steep decline of their working class membership went
hand in hand with the erosion of the myriad of associations that closely
linked each party member to the international communist movement and
to internationalism and which had been a fertile ground for communist
subcultures.101 By the 1980s, communist internationalism was already
deeply weakened. The spread of human rights discourse shows that the
universal model grounded in democratic liberal values not only tri-
umphed over the equality paradigm defended by the communists but
also undermined the legitimacy of the communist-led regimes in the
East.102

97 Manfred Lötsch, ‘Zur Triebkraftfunktion sozialer Unterschiede’, Informationen zur
soziologischen Forschung in der DDR 17 (1981), 14–19.

98 Christopher Clapham, ‘The Collapse of Socialist Development in the Third World’,
Third World Quarterly 13, 1 (1 January 1992), 13–25.

99 On Eurocommunism, see José Gotovitch, Pascal Delwit and Jean-Michel De Waele,
L’Europe des communistes (Brussels: Complexe, 1992), 257–267.

100 Manuel Azcarte, ‘What Is Eurocommunsim’, in G. R. Urban (ed.), Eurocommunism: Its
Roots and Future in Italy and Elsewhere (New York: Universe Books, 1978), 14.

101 See the excellent analysis of the French Communist Party by Julian Mischi, Servir la
classe ouvrière: sociabilités militantes au PCF (Rennes: Presses universitaires de Rennes,
2010).

102 Daniel Charles Thomas, The Helsinki Effect: International Norms, Human Rights, and the
Demise of Communism (Princeton University Press, 2001).
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Conclusion

The relationship between internationalism and the Cold War is
a paradoxical one. On the one hand, the Cold War solidified the position
and operation of the two rival universalisms and their internationalisms,
both rooted in the Western Enlightenment and in competition since the
nineteenth century and antagonistic to each other. Workers’ internation-
alism (the Communist International from 1919 onwards) was created in
opposition to liberal internationalism but grounded in a similar belief in
progress and justice. After 1919, international organizations were set up
to fight against communism as a new universal ideology. During the Cold
War, these rival universalisms structured national societies as well as
international relations along ideological lines. Each internationalism
was developed and performed discursively, defining its distinctiveness
in the central debate that hinged on the tension between liberty and
equality. Each of these discourses was carried forward by a nebulous set
of organizations defended internationally and disseminated within
national societies. In the process, the boundaries of the two worlds were
defined. In Western European countries with powerful communist par-
ties, notably France and Italy, these two worlds could even coexist.
Engagement in and on behalf of the Third World became a key element
of self-definition that reinforced the identities of the first two worlds.

Third World actors also played a significant role in this confrontation
by contributing to the globalization of the two rival socioeconomic mod-
els. The strategies and programmes of development put forward by each
of the two blocs were important factors in this globalization of discourses
and practices. The issue of development was also a reminder that the
economic policies put in place in communist countries were themselves
strategies for overcoming ‘underdevelopment’ and thus called global
inequalities into question.

The Cold War structured the competition between the two blocs and
encouraged the circulation of knowledge while blurring the frontiers
between the two socioeconomic models and weakening both of them in
the process. At first, these convergences drew attention to the possibility
of reciprocal exchanges, as in the case of planning. From the 1960s
onwards, however, these exchanges were increasingly clearly dominated
by a USmodel of development and internationalism focused on legal and
political rights. The increasing involvement of socialist countries in inter-
national organizations encouraged this cooperation, with their entry into
the GATT going hand in hand with an increase in economic circulations
and exchanges. Ultimately, this process weakened the attractiveness of
socialism as a political and development model. The global world that
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emerged in the 1970s was already structured internationally around
a single model.

Thus, to approach the Cold War through a study of its international-
isms challenges the conventional chronology and allows us to emphasize
the pivotal moment of the 1970s, which saw the emergence of a global
world. To understand this moment, it is necessary to take into account
the state of the global economy and to pay attention to new forms of
cooperation and international circulations.103 These developed after the
death of Stalin in 1953, on the basis of a common conception of moder-
nity. They were, moreover, encouraged by ColdWar competition. In this
respect, some international organizations, including the ILO, were able to
act as sites of exchange and encouraged hybridizations. Competition
between the two models allowed the international dominance of
a discourse and practice of economic and social regulation promoted by
a broad coalition of actors until the 1970s: trade unionists, social demo-
crats, social liberals, actors in developing countries, and more. This
specific international paradigm was not imposed against the Cold War;
it was the product of it. In the same way, the discourse and (later) model
of neoliberalism promoted by multiple actors in both the United States
and Europe emerged within and via other international organizations,
namely the World Bank, the International Monetary Fund, the
Organization for Economic Co-operation and Development and the
World Trade Organization. These were the winners when Cold War
competition suddenly ended.104

103 On that, see also Sari Autio-Sarasmo and KatalinMiklóssy, Reassessing ColdWar Europe
(Abingdon, N.Y.: Routledge, 2011).

104 For example, Mazower, Governing the World, 343–377.
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Shunzō, Yoshizaka, 174
Siam, 74
siege of Wounded Knee, 322
Smuts, Jan Christiaan, 77, 119
Snowden, Ethel, 231
socialism, 21–22, 38, 45, 216–219, 354,

See also socialist internationalism
socialist internationalism, 6, 38–41, 50–52,

55–60, 213–217, 223, 236–241, 345
Asian socialist parties, 234–236
elites in, 46–47, 230–231
Eurocentrism, 46, 232–234, 236
exclusivity, 215, 227–231
League of Nations, 51, 228–229
municipal movement, 52–53
national political parties and, 42, 43, 214,

224–227, 239
Second International, 41–48
significance of 1914 to, 48, 217–219
Socialist Internationals, 40–41, 48–50,

201, 218, 219–223, 232
sports movement, 54–55
women in, 42, 54, 231–232
youth movement, 42, 53–54

Socialist Thought (Cole, G.D.H.), 43
Solomon, Hannah G., 31
Soong, Tse-ven (T.V.), 181
South America, 236
sovereignty, 127
Soviet Union, 56, 123, 259, 299, 329, 343,

345, 346, 350
Štampar, Andrija, 249–250, 251, 255
Stassen, Harold, 83
Stawell, Florence, 83
Stoyanovsky, Jacob, 280–281
Stresemann, Gustav, 124
Strong, Benjamin, 86, 99, 101–105,

107–108
Austrian Crisis, 105–107
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